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1. Ekurhuleni

1.1. Introduction

Ekurhuleni is one of six metropolitan areas in South Africa, and one of three metros in Gauteng.  It is based on what is historically known as the East Rand.  In 2001 it had a population of 2 480 276 and has experienced the highest population growth in the country among the metropolitan areas of 4.1 percent.  It was traditionally known as the manufacturing heartland of South Africa, peaking during the 1970s and then saw a decline in that sector in the 1980s and 1990s.  Nevertheless, manufacturing as an employment sector has experienced growth between 1996 and 2001.  This growth in employment is attracting low and semi-skilled job seekers to the area (SACN 2004).
1.2.  Governance structure

Ekurhuleni Metropolitan Municipality (EMM) has a dedicated Housing Department. that was specifically created for subsidy developments, including social housing. Informal settlements fall under this department. 

Increasingly, Housing is seen as the lead department, to which other departments should align. A Human Settlement policy was recently adopted by EMM. Its intention is to ensure the alignment of capital as well as operational budgets so that housing developments occur in conjunction with the development of clinics, libraries, schools, community centres, taxi ranks and sports facilities. This is to address the conventional problem that housing sites are ready for occupation five years before social facilities are developed.

EMM has recently issued a call for tenders for the creation of a special vehicle, a public-private partnership, involving cross-subsidisation of housing development. EMM is expecting innovation to emerge from the successful tender.

Currently Ekurhuleni Metro is divided into three Service Delivery Regions (SDR):  the Northern, Southern and Eastern SDRs.  The Northern SDR, which includes Kempton Park (the region’s centre), Tembisa, Boksburg, parts of Benoni, Edenvale, Germiston, and also includes Bedfordview and Primrose.  In addition, the Northern SDR has Johannesburg International Airport and related activities which form its economic core. 

Councillors in well-endowed can access formal avenues to obstruct subsidised housing developments in their area. 

Given the continuity of the urban fabric between Johannesburg and Ekurhuleni, there are cross-boarder projects. This is a challenge to subsidy administration and project management.

1.3. Scale and nature of informal settlements in Ekurhuleni

Ekurhuleni Metropolitan Municipality (EMM) has a population of 2.38 million people. Population growth since 1996 is estimated at 17 000 households per year, with a higher rate of the growth occurring in the south, where the townships of Katlehong, Vosloorus and Tokoza (south west), Kwa-Thema, Tsake and Duduza (southeast). Other concentrations of low-income housing are to on the eastern periphery (Daveton and Etwatwa) and the north east (Thembisa). Informal settlements concentrate in and around these existing peripherally located low income areas. However, a number of relatively well-located informal settlements have developed on the mining belt near the commercial centres of Germiston, Boksburg and Benoni. A major concern to EMM is that one of its main rates-payers, BMW, is moving out of Germiston. One of the reasons given was the proximity of informal settlements. The paradox is that the City requires the contributions to their tax based of companies such as BMW in order to maintain and service its informal settlements. 

A growth of 13 600 households per year is anticipated until 2010, requiring 5 400 ha of land, if developed at 20du/ha. Limitations on the development of land relate to dolomite and undermining, noise pollution from the airport and an urban boundary that aims at protecting agricultural land (the urban boundary also separates out areas that would be particularly expensive to service, due to distance from bulk service runs). New housing developments are located mainly adjacent to the exiting low-income townships. 

Informal settlements in Ekurhuleni provide homes to 130 000 households (22% of the city’s population, assuming a household size of four people). It is important to note that due to its economic history, EMM has inherited 23 hostels, the largest of which has 12 600 beds (Setlogha Hostel) (Koetzee, pers. com.)

1.4 Approach to information about its informal settlements

As yet there has been no demographic study of informal settlements in EMM. However, at the time of interviewing, EMM had issued a call for tenders for the registration of all informal settlement households. The brief includes the collection demographic information, particularly on vulnerable groups such as child-headed households. This is for planning purposes, to inform the 8-year plan to formalise all informal settlements, and will not confer any rights or housing delivery guarantees to numbered households. It is envisaged as a once-off survey.

Information on people’s needs is collected regularly through the IDP process. Questionnaires are taken to the individual wards. In the last round of information gathering, it was indicated that housing is no longer considered a priority. (Koetzee, pers. com) 

The 2003 Spatial Development Framework of the City contains an annexure with aerial photographs and shack counts of all informal settlements in the metro area (Ekurhuleni Metropolitan Municipality, 2003). 

1.5 The City's approach to intervention in informal settlements

1.5.1 Basic Services Programme

Before a permanent solution can be found for an informal settlement, it is provided with emergency service, irrespective of its status. As an example, while the legal case was underway for the Modderklip settlement in Daveton in 2003 and 2004, the settlement was provided with emergency service (this settlement is on privately owned land). 

The Housing Chapter in the 2004-2009 IDP review stipulates that:

‘Water and sanitation are budgeted for to provide this basic service to all informal settlements on an interim or semi permanent basis until upgrading or relocation of the settlement. The policy of emergency services indicates how this service is implemented’ (Ekurhuleni Metropolitan Municipality, 2004)

According to the Director for Policy and Planning in the EMM (Koetzee, pers. com.), all informal settlements have access to water through stand pipes, and the provision of sanitation is underway. Standards of the emergency services are in accordance with the Health Act:

· 25 households/standpipe, and 6kl free water/household;

· dry system sanitation (a form of compost toilet);

· waste collection (through the Municipal Infrastructure Department).

Where it is clear that a settlement will be upgraded in-situ in future, a permanent water line is installed. For settlements that are not deemed upgradeable, water tanks are installed or water is distributed through a tanker.

1.5.2 Emergency Housing

Where informal settlements locate on hazardous land, for instance high-risk dolomite, households are moved to Greenfield areas. This programme aligns with the new Emergency Housing policy of the National Department of Housing.

1.5.3 Upgrading through the Essential Services Programme

EMM has an 8-year plan to provide all informal settlements with a stand and services.  In order to realise this plan in 8 years, EMM has embarked on purchasing land in advance. It is currently signing contracts with 25 land owners. (Koetzee, pers. com)

For the actual upgrading of individual settlements, EMM applies for essential services funding from the Incremental Housing Programme of the Gauteng Province, and EMM acts as the developer. This covers land, water and sanitation, and is financed through capital subsidies. EMM tops up the land component from its own revenue on an ad hoc basis. One problem that EMM encounters with land is that it cannot be transferred without a clearance certificate that indicates that there are no outstanding accounts. If this could be changed, such land could be transferred directly to the beneficiary. 

 ‘Upgrading’ under the Essential Services Programme takes a relatively conventional development route. Before the essential services are installed, the land is purchased and the township is proclaimed. The standards applied are those applying conventionally throughout the Metro. EMM is bound to a minimum plot size of 250m2, which it can bring down to 180m2 in cases where semi-detached houses share a wet core. The example was mentioned of Winnie Mandela Park, with 11 500 households. In the Essential Services upgrading, only 7 500 stands can be provided (at the minimum density). This is causing tensions in the community, as to who should relocate (Koetzee, per. com). In a separate interview, the Gauteng Province Department of Housing indicated that it would be wiling to reduce plot sizes to 120m2, allowing for an original 30m2 house to be doubled in size while still complying with the floor area ratio of 0.5 (Odendaal, pers. com). 

The delivery of essential services is followed by a People’s Housing Process (PHP) route for house construction. Currently there are 10 PHP projects in operation in EMM. However, in ‘sensitive areas’, where Environmental Impact Assessments (EIAs) make specific requirements, top-structures and electricity are provided as part of informal settlement development (Koetzee, pers. com).   

The majority of housing developments in the EMM are through the Essential Services Programme followed by the PHP. 

1.5.4 Other housing programmes

While most housing development in EMM targets existing informal settlement residents through the Essential Services Programme followed by the PHP, the City also tries to get ahead of the housing backlog that manifests in new informal settlements, by increasing the housing options. Housing programmes other than those targeted directly at existing informal settlements are the provision of social/rental housing, the upgrading of hostels as rental stock, rightsizing (rather than eviction) for non-paying mortgage holders, and a few projects for subsidy qualifying households able to pay the R2470 contribution. These latter projects are through the developer-driven approach on greenfield sites with completed top-structures.

1.6  Approach to interacting with informal settlement dwellers

EMM complies with the directives on ward structures. Most informal settlements are represented through these structures, and in some cases ward councillors reside in them. It was noted that organisations such as the Homeless People’s Federation and the Landless People’s Movement are not very active in the EMM area.  

Not all settlements have representative structures. Settlements that are dominated by illegal foreigners tend not to be organised or represented. However, it was noted that ‘when relocations cross ward boundaries, you notice just how organised people are’ (Koetzee, pers. com)  

It is assumed that a ‘land mafia’ exists, which claims ownership of occupied land that may be owned by others (Koetzee, pers. com). 

Interaction with informal settlement dwellers in a development project happens through a project steering committee, a technical committee and a community liaison officer. A new development is to involve community development officers, who will ensure households are well informed before a project begins. EMM will appoint community development officers (on the municipal payroll) to each informal settlement, regardless of the development status. They will work under project officers, and with community liaison officers. The role of the community development officers is to interact with community structures. However, at this stage there is no funding to support community organisations. (Koetzee, pers. com.)

In a workshop on informal settlement policy at Wits University in February 2004, a representative of the Homeless People’s Federation contrasted the accessibility of City Council on Johannesburg and Ekurhuleni. While severely criticising the City of Johannesburg, the assessment for Ekurhuleni was “Ekurhuleni Metro gives a meeting any time” (HPF, 2004). However, where people were taking initiative in their own hands, EMM was not seen as being very supportive. 

In Alberton people clubbed together and bought land, but government delayed in supporting this. Government calls its development ‘peoples development’, but when people do their own development [as in the Alberton case], government calls it ‘private development’. (HPF, 2004)

1.7  Approach to rights of the informal settlement dwellers

All informal settlement households, irrespective of the status of the settlements, are considered to have a right to emergency services and the EMM sees it as its obligation to fulfil this right from within its internal municipal resources. Even where services are provided on a permanent basis, EMM finds that “it does not pay to bill a household that consumes up to 10kl of water” (Koetzee, pers. com). Therefore in effect, 10kl of water is provided free of charge by the City.

At the time of interviewing, there was a tender out for the registration of all informal settlement households. However, this was intended merely for planning purposes and would not confer any guarantees of housing delivery on the numbered households. Regarding formal tenure, EMM does not consider any alternatives to freehold titles in an informal settlement upgrade.

EMM has adopted the approach that it will not evict people from existing informal settlements. However, it does evict in the case of new invasions (one example being the 2001 eviction from Bredell) or the invasion of newly completed houses for people on the waiting list. (Koetzee, pers. com)

While EMM has found ways around the problem of non-qualifiers of the subsidy, EMM’s treatment of so-called ‘illegals’ (illegal immigrants) is not resolved. In some instances, ‘illegals’ have obstructed development, as they feared being exposed. In such cases, EMM adopts the attitude that “if Home Affairs [Department] does not sort it out”, EMM moves on to other settlements. However, EMM is aware of the particular issue of foreign mine workers that are brought to the EMM area on contract. Often they become integrated with local communities and understandable do not wish to return to their country of origin. (Koetzee, pers. com)  

1.8  Approach to upgrading and its flexibility

As mentioned above, EMM makes use of the Essential Services Programme of Gauteng Province for the formalisation of sites and the provision of services to informal settlements on a permanent basis. As the Essential Services Programme is financed through capital subsidies, subsidy qualification applies. In order to overcome the problem of non-qualifying households in informal settlements, EMM provides essential services unconditionally, but gives non-qualifying households the option to buy their stands. The Director for Policy and Planning pointed out that “very few do. In effect, what happens is that these households don’t get transfer, which means their tenure is a form of rental. They do get billed” (Koetzee, pers. com.). The Essential Services Programme makes subsidies available as a form of bridging funding, and subsidy applications are submitted subsequently. EMM hopes that Gauteng Province will not require the Metro to pay back the subsidies of non-qualifying beneficiaries. In the face of the scale of this problem, EMM has decided to take this risk.  

A further way in which EMM bypasses legislation is that it settles people on land before the township proclamation is complete, but once approval has been gained in principle. In effect, the settled households prevent invasion of such land by others. 

There is very little flexibility in the approach to layout design. Layouts are closely related to cost and safety. The Fire Department and Policing Services are considered the main obstacle to more innovative urban design approaches. EMM also considers itself liable, if property is destroyed due to the spread of fire in a high-density development. 

In terms of in-situ upgrading, the perception prevails that basing a formalised layout on the existing pattern of occupation will result in higher costs. The upgrades therefore involve rollover upgrading or shack-shifting. Where denser layouts with attached houses have been attempted, communities have rejected them, with a clear preference for one-house-one-plot layouts. Where higher density stands are set aside in formal layouts, there usually remain vacant. (Koetzee, pers. com.)

EMM does not implement the 8-year restriction on the sale of land. It appears that many households rent out their subsidy houses, but EMM does not have detailed information on this. 

1.9  Approach to incorporating livelihoods and social capital

Poverty alleviation tends to be interpreted as labour intensive programmes, and programmes involving women. It was emphasised that local labour is used on all the development contracts in informal settlements. “Communities provide their own labour desk, contractors do the training” (Koetzee, pers.com). However, the real challenge of alleviating poverty, while present in policy statements, is not translated into informal settlement intervention. EMM recognises this as a challenge (Koetze, pers. com.).

One informal settlement in EMM is located in the north east (Bapsfontein), outside of the urban boundary, in close proximity to a labour intensive mushroom farm. It is very clear to the EMM officials that the choice of residence in this particular informal settlement is linked to the livelihood that the labour intensive farm provides. However, the urban boundary regulation will be enforced and the settlement relocated to an emergency housing area in the south.

One approach that EMM’s Housing Department has developed around livelihoods is to link low income housing with the good agricultural land in its proximity, which is undermined and therefore cannot be developed for housing. EMM’s Housing Department has proposed for such land to be bought and for communities to be trained in agriculture, as a form of livelihood. Such strategic interventions would also serve to protect the urban boundary. Discussions are underway with the Department of Land Affairs. This initiatives has led EMM’s Housing Department to consider livelihoods in relation to the broader planning framework (Koetzee, pers. com.) 

1.10 Conclusion

1.10.1 Identifying good practice

Good practice according to the criteria identified in this study is limited by the adherence to subsidy requirements, although EMM should be applauded for its flexible treatment of these requirements in order to include non-qualifiers. Other form of exclusion however are created by the adherence to a minimum plot size of 180m2, and therefore the necessary dedensification and relocation of a significant percentage of households from the denser informal settlements. 

A further limitation to inclusion may lie in the approach to evict new invaders of land, in the absence of reception areas or alternative housing being available. However, it needs to be recognised as good practice that EMM is looking ahead in terms of identifying and purchasing land in advance. 

A further good practice lies in the attempts by EMM at developing livelihoods-based development approaches through undermined farmland.

1.10.2 Implications for national policy and frameworks

EMM welcomes the proposed informal settlement upgrading policy of national Department of Housing, particularly as it will enable greater flexibility in terms of what can be provided. EMM looks forward to being able to provide social services along with the land formalisation and service provision. However, it was pointed out that there is a social services backlog throughout low-income areas in the City. Therefore it may not be fair to limit the provision of social services to those settlements undergoing upgrading through the new programme. There will be an imbalance if older areas are not also provided with social services. 

It appears that while EMM applies certain flexibility with regards to the subsidy regulations, it is used to working within this system. This has some implications for the implementation of the proposed informal settlement upgrading policy of the national Department of Housing. Firstly, EMM’s engagement with the concept of density is relatively conventional. The current minimum plot size of 180m2 permissible in EMM leads the officials to anticipate substantial dedensification, and the issue arising of non-availability of developabe land.

Secondly, EMM monitors and controls the subsidy expenditure to the cent, for each individual stand. A sophisticated computer system has been developed for this. Subsidy claims are linked to milestones, and proof is required for each stand. EMM is uncertain as to how this will be handled in an area-based subsidy approach. 

It therefore appears that an adoption of informal settlement upgrading as intended in the proposed policy will require a substantial revision in the operational approach and the mindset of officials.

The separation of the land cost from the subsidy in the proposed informal settlement upgrading policy is welcomed by EMM, as the small amount available for the purchase of land has led to low income housing development exclusively located on the distant urban periphery in EMM. 

A concern was raised about the reconciliation between waiting lists and upgrading of existing settlements. Should one continue to use the waiting list to “pull people out of informal settlements into greenfields when its their time to get a house” (Koetzee, pers.com). There may well be a need for national policy to give guidance to municipalities on how to align their waiting list approach with an informal settlement upgrading, particularly if upgrading is to be taken to scale.

EMM recognises that it would be beneficial to give direct support to community organisations in informal settlements, and a funding mechanism for this through the new informal settlement policy will be welcomed. 
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2. Johannesburg

2.1 Introduction

Johannesburg is currently the largest city in South Africa. At the last census, October 2001, the population of the City was 3 225 812. It is projected to reach 3.6 million by the end of 2004. The main driver of the population growth is in-migration. The largest economic sectors (by employment) are finance and business. It is largely regarded as South Africa’s economic centre and hosts the headquarters of the largest companies in the country. The official unemployment rate in 2002 was estimated at 26.35% (SACN, 2004).

2.2. Governance Structure

The City of Johannesburg was developed into a unicity with a core and eleven regions, with the purpose of creating political cohesion and ensuring administrative decentralisation (City of Johannesburg, 2003a). Politically, the City is established as a single-tier metropolitan system with an executive mayor and various forms of committees. The City Council is the highest decision-making body in the City. It is composed of 217 councillors, 108 elected according to a system of proportional representation, and 109 representing wards. The executive mayor, elected by the Council, has the overall responsibility of strategic and political leadership of the City. He/she  appoints members of the Mayoral Committee, who are tasked with the executive decision-making at city level. Other committees of the Council are Section 79 and Section 80 Committees, mayoral sub-committees and ward committees. (City of Johannesburg, 2003a)

Section 79 Committees are established by the Council from among its members. The Council determines the functions of each of these committees and may delegate some of its powers to them. Examples are the Tenders Committee, the Inner City Advisory Committee, and the Executive Tribunal, Petitions and Public Participation Committee (City of Johannesburg, 2003a).  

The Council from its members, with the purpose of assisting the Executive Mayor, establishes section 80 Committees. The Mayor appoints a chairperson for each Section 80 Committee from the Mayoral Committee, and may delegate powers and duties to each committee. The various section 80 committees consider and approve different reports and policies and forward them to the Mayoral Committee for consideration before they are referred to the Council for approval. The existing section 80 committees include Housing; Development Planning, Transportation and Environment; Municipal Administration; Inner City; Community Development; and Health (City of Johannesburg, 2003a). 

Three mayoral sub-committees were created to ensure integration of the work of the council across political portfolios and departments: Human Development; Economic Development; and Housing, Infrastructure and Services. The Executive Mayor appoints members of the Mayoral Committee to serve as a member of one of the three Mayoral sub-committees: (City of Johannesburg, 2003a).

The ten-person ward committees, chaired by the ward councillor, are responsible for raising local issues and concerns to the ward councillor.

The administrative model of the City of Johannesburg is comprised of:

· The core administration, which includes Development Planning, Transportation and Environment; Health; Housing; Social Development; and Emergency Management Services. The City manager and heads of the departments head the core administration.

· Eleven decentralised administrative regions, which are responsible for providing municipal community services such as health, social services and housing. 

· Utilities and various corporatised entities.

The function of this administrative structure is to manage and formulate policies and procedures, and coordinate various activities at the city level.

2.3 Scale and nature of Informal settlements in the City of Johannesburg 

There are approximately 89 informal settlements within the Johannesburg Metro area accommodating approximately 170 000 households. Seventy-four percent (74%) of these settlements are in the former South Metropolitan Council. The City of Johannesburg has captured all registered informal settlements and has a database for all the households (Dlodlo and Maguga, pers. com.). While there are no statistics on the numbers of people invading land or the ongoing influx of the people migrating to the City, it is believed that the rates of land invasions have declined in the last years (Dlodlo and Maguga, pers. com.). However, it is estimated that between 101 940 and 144 275 new households earning less than R 3 500 will be formed within the Johannesburg metropolitan area by 2010, mostly needing assistance to access accommodation (City of Johannesburg, 2003a).

2.4 The City’s approach to intervention in informal settlements

The City’s IDP addresses the problem of informal settlements indirectly, by identifying as a major challenge, the need to deliver housing for various income groups continuously, and to ensure housing opportunities for disadvantaged communities. The IDP emphasises the delivery of sustainable housing that meets the critical objectives of the national housing policy in a way that is adequate, accessible and affordable. The Sustainable Housing Strategy developed for the City focuses on the long-term sustainability of settlements. It sees housing delivery as a comprehensive project cycle where sustainability issues are to be addressed at each one of the project phases. While the IDP identifies some serious constraints to sustainable low-income housing delivery, in particular a ‘shortage’ of well-located land for housing projects (City of Johannesburg, 2003a), it does not make any significant link between sustainable housing intervention and informal settlements.

The City of Johannesburg has maintained a zero tolerance approach to land invasions. This may be one reason for the decline in land invasions, the result of an approach that Cross (2003) has critically referred to as ‘shutting down the city’, as emerging informal settlements form a link in the urbanisation process. The City intends to formalise existing settlements where possible, making basic water and sanitation services available. Inappropriately located informal settlements are to be relocated (City of Johannesburg, 2003a). 

Through this approach of strict prevention on the one hand, and formalisation/relocation on the other, the City of Johannesburg plans to eradicate informal settlements by the year 2007. Of the 89 informal settlements, 56 settlements with 111 000 households will be upgraded and 26 settlements with 36 000 households will be relocated. 9 settlements with 22 642 households will benefit from Alexandra Renewal project (City of Johannesburg, 2003b). 

There are a number of different projects on informal settlements that are underway (City of Johannesburg, 2003b; Dlodlo and Maguga, pers. com.). All these are intended to address the backlogs in housing, water and sanitation (City of Johannesburg, 2003a), therefore limited in the extent to which they truly integrate citizens into the fabric of urban opportunities. .

The Gauteng Province has announced a shift from the provision of turnkey RDP houses to the People’s Housing Process (City of Johannesburg, 2003a). This is in association with the formalisation and servicing of sites in informal settlements and relocation sites, through the project-linked capital subsidy.

2.5 Approach to Interacting with informal settlement communities
Interaction between the City’s administration and local communities is intended through the eleven regional ‘people’s offices’ headed by regional managers (City of Johannesburg, 2003a). The task of the regional managers is to interact with the public, understand the pressing needs and convey them to the core administration to inform priorities. Regional offices are not able to answer all enquiries from the public, therefore some members of the public still prefer to deal directly with the relevant department in the core administration (the Civic Centre in Braamfontein). For enquiries regarding their status on the housing waiting lists, informal settlement residents have to visit the Housing Allocation office at the core administration, which has maintained the role of delivering housing opportunities (Dlodlo and Maguga, pers. com.).

Local participation in the political structures of the City is through Ward Committees and the ward councillor. While we did not interview any ward councillors, interviews with informal settlement community leaders in Johannesburg indicated that there were very low levels of satisfaction with the ward structures, and Councillors were seen to be in favour of contractor-driven delivery rather than people-driven processes (see Background Report 4. However, our interviewing was qualitative in nature and not necessarily generalisable over the entire City of Johannesburg

In some instances there are Community Development Forums (CDFs) at the regional level. City officials identify problems with these structures, as they tend to be ad hoc, with fluctuating memberships. Some CDFs that predate ward structures are in conflict with them. In other cases ward and CDF membership overlaps, and the definition of roles is not clear. (Dlodlo and Maguga, pers. com)

City officials are aware of both a lack of integrity of ward structures, and a lack of confidence in the City among informal settlement residents (Dlodlo and Maguga, pers. com.). A survey of resident perceptions indicated that only 22% of residents living in informal settlements felt that the City was doing a good or very good job (SACN, 2004). As a result, the City of Johannesburg is developing a communication strategy, as part of the Sustainable Housing Strategy (Dlodlo and Maguga, pers. com.).

Regarding community involvement in urban planning, the IDP processes are seen as the mechanisms of participation. However, an analysis of the strengths and weaknesses of the IDP processes in April 2003/2004 revealed a lack of adequate participation in this process, especially for informal settlement communities (Motsei Developments, 2003). The consultation and public participation sessions for the IDP were held at regional level and attended by members of ward committees and other stakeholders, therefore it involved mainly representative and not direct participation by citizens. The monitoring report identified additional shortcomings with regards to time limits, sophisticated information packages, poor presentations, languages, participants’ understanding of the purpose and content of the consultation, and the dominance of developers and their consultants over the sessions (Motsei Developments, 2003). 

2.6 Approach to Rights of the Informal Settlement Dwellers
The City of Johannesburg’s Sustainable Housing Strategy refers to fundamental principles, which include the right to adequate and affordable housing and the right to meaningful participation. The right to adequate and affordable housing entails that sustainable housing should progressively enhance access, choice and affordability in housing for the residents of Johannesburg irrespective of gender, colour, sexual orientation, age, or any other form of unfair discrimination (City of Johannesburg, 2001). 

The right to meaningful participation entails the right of individuals, households, and communities to effectively participate in shaping their habitat. The Sustainable Housing Strategy stipulates that various stakeholders should be afforded access to relevant information and skills that enable them to exercise this right (City of Johannesburg, 2001).

City officials indicated that these embracive and pro poor principles are central to the concerns expressed by the political leadership of the City. However, city officials are not able to translate these into intervention in informal settlements, therefore welcoming the new possibilities that present themselves through an informal settlement upgrading policy (Dlodlo and Maguga, pers. com).

2.7 Approach to upgrading and its flexibility 

The City of Johannesburg abides by the standards as set out nationally and provincially. The municipal schedules for minimum service levels that are stipulated in the National Housing Code (Department of Housing, 2000, Part2: Chapter 3, Annexure A) are currently used in City of Johannesburg. They include a VIP (ventilated improved pit latrine) per erf, a single metered standpipe per erf and high mast lighting (City of Johannesburg, 2003b: 41). Regarding the stands, the provincial standard of 250m2 is used in project-linked subsidies. 

There are efforts at revising standards, though it is not clear whether this will lead to the kind of flexibility that is required in actual in situ upgrading of informal settlements. They involve a shallow sewer water born toilet system and street lighting along roads (Greater Johannesburg Metropolitan Council, 2003: 41). The city is also formulating acceptable levels of services at various stages of settlement establishment to facilitate incremental delivery of services. For social amenities, the Municipal Housing Development Plan (City of Johannesburg, 2003b) indicates that exploratory research on levels/standards of social amenities has not yet yielded any firm guidelines at provincial or municipal levels. 

2.8 Approach to incorporating livelihoods and social capital

The City of Johannesburg’s Sustainable Housing Strategy embraces the concept of ‘quality of life’ but does not elaborate on this concept. Although the strategy has clearly identified core principles such as job creation, the programmes to address social issues and unemployment are still to be developed (Dlodlo and Maguga, pers. com).

2.9. Conclusion

2.9.1 Identifying good practise

It is difficult to identify good practise in relation to informal settlements, given that there is general recognition in the City of Johannesburg that the statutory forms of participation in the city are not enabling satisfactory levels of citizen involvement in the improvement of the lives of those living in informal settlements. Elements of good practice may lie in the potential of the new ‘people’s offices’ in the regions to bring the administration closer to the local residents. 

2.9.2 Implications for national policy and frameworks

Implications for policy are similar to those of the Ekurhuleni Metropolitan Council. The possibility of a new policy on informal settlement upgrading is welcoming to those tasked with translating an embracive and pro-poor sentiment from City politicians into actual practice on the ground. However, it appears that this will require a major shift in operating approach. Therefore the new policy should be accompanied by an extensive programme of capacity building. This should be directed not only at city officials, but also at ward councillors, ward committee members and local community organisations. A policy on informal settlement upgrading has to go beyond the development components of tenure, servicing and house construction (the current focus of informal settlement ‘upgrading’ in the City of Johannesburg), to incorporate a wider spectrum of municipal functions – schooling, economic development, health, etc. Therefore administrative structures will be required for coordination across the different sectors. 
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1 City of Tshwane

3.1 Introduction to City of Tshwane

The City of Tshwane is the capital of the Republic of South Africa and is located in the North-western part of the Gauteng Province. The economy of Tshwane is dominated by the government sector. The growth of the economy, however, is a result of the manufacturing (mainly automotive) industry (SACN, 2004). 

In 2001, the total population of Tshwane was 1 985 983, and projected to increase to 2 193 596 by the end of 2004, despite a growth in manufacturing jobs. An analysis of formal employment in Tshwane indicates that nearly half of the city’s population is either unemployed or cannot find work (SACN, 2004; City of Tshwane, 2004)

3.2 Governance Structure

The City of Tshwane Metropolitan Municipality was established in October 2000, with an Executive Mayoral Committee system and ward committee structures. The governance institutions of Tshwane have the objectives of:

· Ensuring democracy and accountability;

· Enhancing service delivery;

· Ensuring compliance with legislations that organize local government matters;

· Improving administrative discipline; and

· Ensuring public participation in decision making processes in the City.

(City of Tshwane, 2004)

The City administrative system of Tshwane is centralised, but with satellite offices representing the interface between the municipal departments and the public. With regard to the housing functions, these satellite offices generally deal with: 
· Subsidy administration;

· Community liaison;

· Management of informal settlements;

· Project management;

· Formalisation of informal settlements;

· Rudimentary services, daily issues, and crises in the informal settlements; and

· Hiring of security companies to monitor all informal settlements

(Dlamini, van den Berg and Minti, pers. com.)
A unique challenge that faces the City of Tshwane is that it crosses two municipalities. Largely tribal low-income residential areas in the north of the metropolitan area fall within the North West Province. The city therefore has to deal with two provincial governments. Some of the City’s informal settlements, through also under tribal authority, are within the borders of the North West Province (Dlamini, van den Berg, and Minti, pers. com).  

Ward committees in the City of Tshwane have advisory powers and the right to be consulted on specific issues before approved by the council. The City sees their role mainly in the facilitation of local community participation in decisions which affect the local community, the articulation of local community interests, and the representation of these interests within the metropolitan government system (City of Tshwane, 2004). In tribal areas, ward structure interact with the tribal authorities.

3.3 Scale and nature of Informal settlements 

An aerial survey in 2001 was initially been used to ascertain the number of informal dwelling units within the Tshwane Metropolitan Municipality. The count revealed 130 000 shacks in the informal settlements within the metropolitan area. When the information was updated with new aerial photography in 2003, there was an increase in the number of shacks to about 149 000, 41% of which are located in the former Greater Pretoria Metropolitan Council area and 59% in the cross border areas. With the average growth rate per annum estimated at 7.9%, the number of shacks is projected to reach 162 256 by the end of 2004. The count has indicated that the problem of influx and land invasion is an on-going problem (City of Tshwane, 2004).

Most informal settlements are located in the northern part of the metropolitan area. Unlike some of the other metropolitan cities in South Africa, Tshwane has undertaken a detailed socio-economic survey of their informal settlements, captured the family size, household head, and origin in order to understand the pattern of movement (Dlamini, van den Berg, and Minti, pers. com.).

The City has identified the main driving factor that contributes to an increasing number of households in informal settlements as urbanization, and expects this trend to continue into the future. This is understood as going hand-in-hand with rising unemployment in rural areas and continued marginalisation of disadvantaged groups in urban areas. The City of Tshwane acknowledges that this has a real impact on the ability of the urban poor to pay for housing-related service charges and rates, and on the financial capacity of the affected local government to provide basic services (City of Tshwane Metropolitan Municipality, 2004).

Surveys have found informal settlements in the Tshwane Metropolitan area to be characterised by:

· A strong sense of community, particularly in the denser settlements. There is a substantial reliance on the group for space and support.

· Existence of a leader or benefactor who serves to represent or protect the households in a settlement, often demanding a monthly charge. 

· Most structures being made of makeshift materials, particularly where the process of land invasion is recent. Where there is a sense of security, and time is allowed to elapse, there is a tendency for more substantial structures to be erected. 

· Lack of formal services. Some sources of water are available in the vicinity of the settlement, but sanitation is by means of pit latrines. Refuse removal is generally not available, and fossil fuels are used for heating, cooking, and lighting. 

(City of Tshwane Metropolitan Municipality, 2004)

3.4 Approach to intervention in informal settlements

The stated government priority is to upgrade informal settlements rather than to establish new housing developments. This poses a problem in that most informal settlements came about without any consideration to natural, environmental, and geotechnical conditions, mineral rights and service routing. Where these conditions necessitate relocation, the municipality seeks developable land near by (Dlamini, van den Berg, and Minti, pers. com). 

As part of its Housing Strategy, the City of Tshwane has a Water and Sanitation Programme, which is developed to address some informal settlements through ‘in situ phased development’, if the location of the settlement and the ground conditions and other factors support this approach (City of Tshwane, 2004).

The City of Tshwane has developed different strategic and operational approaches to addressing informal settlements, depending on the suitability of the occupied land for development. The first approach is in situ upgrading, which involves:

· Planning innovatively for densification and for internal relocations if possible, should the need l arise;

· Collaboration between different municipal departments and provincial bodies to secure delivery of water, sanitation, solid waste removal, local economic development, Consumer education.

· Securing of new sites, in order to limit new land invasions, and to ensure orderly service delivery.

· Involve the relevant authorities in the North West Province (Tshwane is a cross-border municipality) to make sure they also understand and share the strategic visions and operation principles.

In the in situ upgrade projects, layouts may be more organic than the conventional township designs (City of Tshwane Metropolitan Municipality, 2004).

The second approach applies to unsuitably occupied land, and leads to relocation. Before relocation, this approach involves

· Curbing the expansion of informal settlements that are earmarked for relocation;

· Preventing the formation of new settlements;

· Establishing administrative functions to coordinate the City’s responses and provide a single point of interface with communities;

· Providing emergency standpipes, latrines, and refuse removal as minimum services before the relocation

· Addressing areas at risk. 

After the relocation, this approach involves ensuring informal sites are not reinvaded after being vacated. 

In terms of housing delivery, there are only two Ggeenfield projects (Lotus Gardens and Olivenhoutbosch in Centurion, which are developer-driven. All other housing projects in the City are ‘incremental’, in that sites and services are provided, and at a later stage housing construction will take place through the People’s Housing Process (PHP). With experience to date, city officials regard the PHP as slow, mainly because of delays in the funding processes. The City only receives funding for 40 houses at a time. Officials expressed a need for better communication with the PHP Programme at Gauteng Province. Output through the PHP has resulted in 140 houses in Mamelodi and 250 in Shoshanguwe (Dlamini, van den Berg, and Minti, pers. com.).

In the North West Province portion of the municipality, the City of Tshwane there are procurement and delivery constraints resulting from the rules and regulation in the Province, that hinder the PHP process.  In response to this problem, the City is trying to involve developers in turnkey developments. These developers will be  support organisations in the PHP (Dlamini, van den Berg, and Minti, pers. com). 

3.5. Approach to Interacting with informal settlement communities

In the tribal areas, ward committees work side by side with the existing tribal authorities. Usually, the chief calls the officials to meetings. Chiefs are recognised by the Council and were invited in 2001 to a special meeting (Dlamini, van den Berg, and Minti, pers. com).  

Development interventions in the City of Tshwane, especially in informal settlements are driven by political decisions at ‘the top’. One example is the case of Winterveld, which has received special treatment as the President’s constituency –  it was mentioned in the presidential speech in 1999. The City, nonetheless, engages with the people on the ground through Ward Committees. These committees are usually made up of NGOs, and CBOs, many of them SANCO-affiliated civics. Participation by informal settlements in ward structures is mainly through the SANCO civics, through which most informal settlements are organised. City officials mentioned that most ward councillors go to informal settlements and address the people there. However, due to variations in community dynamics and politics, the situation differs from one ward to another. (Dlamini, van den Berg, and Minti, pers. com.) 

To further realise its goal of ensuring wider popular participation, the City of Tshwane goes beyond the Ward Committees required by the Municipal Structures Act (1998) and the consultation processes of the IDP required by the Municipal Systems Act (2000). During intervention projects, mass meetings are held at the initiation, and every three months during the project period. The role of these meetings is to establish a relationship between the targeted community and the consultants who work in the project. The community is informed and asked to make inputs, voice demands, and make suggestions. The example of Hamanskraal was mentioned, where the community had successfully demanded a different plot size through these meetings. In some areas of the City, people had demanded bigger stands in return for lower service levels. In these cases, however, the City of Tshwane expects that the same people will demand full services later. (Dlamini, van den Berg, and Minti, pers. com.)

The City of Tshwane has a communication strategy, which is based on:

· Packaging IDP information for particular target groups;

· Encouraging stakeholders to have a thorough understanding of their various roles in the IDP process;

· Tailoring communication to stakeholders for the explicit purpose of empowering them to hold the City of Tshwane Metropolitan Municipality accountable to its constituencies; and

· Spreading knowledge of existing and proposed IDP structures.

3.6. Approach to rights of the informal settlement dwellers

The city of Tshwane contains complex tenure challenges. Besides the tribally governed areas in the north, the Winterveld area involves various layers of tenure rights, firstly those of the landowners who had purchased agricultural plots and still reside in the area, and secondly the tenants who were partly brought into the area by the apartheid government during the height of its relocation drive (Makwela, 2003). In mediating the conflicting tenure interests in this area, the City of Tshwane has taken measures to compensate the original land-owners (providing alternative land elsewhere), and formalising the rights of the tenants and upgrading the infrastructure. (Dlamini, van den Berg, and Minti, pers. com.)
As the informal settlement ‘upgrading’ in the City is funded through capital subsidies (the Gauteng Province’s Essential Services Programme), land tenure formalised through individual ownership. The City tries not to exclude non-qualifiers of the subsidy. The informal settlement projects target entire communities, but the formalised plots are only transferred to households qualifying for the subsidy. 

The City of Tshwane has employed a security company to monitor land invasion. This approach is said to have curbed new invasions. The approach applied by the security company, however, may be problematic. One official mentioned that the company ‘has its own spies’ (Tshabalala, pers.com.). This approach may be considered effective if the objective of preventing land invasions is isolated from the objective of poverty reduction and social inclusion. Its disturbing dimension is that the extent to which the employment of spies from within communities undermines social cohesion and trust, which we argue is a central component in any strategy to reduce poverty and vulnerability.

3.7 Approach to upgrading and its flexibility 

The City of Tshwane has a degree of flexibility in terms of standards. The City adopts ‘acceptable’ standards for infrastructure such as roads and plot size. Officials from the City, however, argue that not all standards could be treated flexibly. For example for water and sanitation, the prescribed standards are applied. (Dlamini, van den Berg, and Minti, pers. com).

Officials presented a view that poverty has presented challenges for their approach to standards. Where authorities have reduced road standards within settlements (in order to minimise relocation), spaza shops have opened, requiring delivery trucks to drive on these roads, causing damage to the road structure that was not designed for heavy loads. Officials are currently seeking a juncture between this reality of unpredictable land-use and the formal planning process. (Dlamini, van den Berg, and Minti, pers. com.)

3.8 Approach to incorporating livelihoods and social capital

At the macro level, the City of Tshwane is currently engaging with its City Development Strategy (CDS). The main focus is on questions as to what kind of development is suitable for the northern part of City where most of the informal settlements are concentrated, and how this may be implemented? The relevance of new industrial development is questioned as existing industry in the north of the City is cutting back in labour, due to processes of mechanisation. One is asking, what kind of investment would development nodes attract? What human development is needed to support this? (Dlamini, van den Berg, and Minti, pers. com).

The Economic Development Planning Unit in the municipality has been given the task of developing plans to create 500 000 jobs within the next 5 years. All divisions and departments within the municipality are busy engaging the question as to job creation can be stimulated in the city.

The City of Tshwane is planning to build roads in the northern/cross boarder section of the city to stimulate development. The main challenge is how to make the northern areas, which are dominated by informal settlements and low buying power, and labelled through strong perceptions of crime, more attractive? The City’s approach is to turn this around slowly and to enable local economic development through:

· tarring of roads;

· development of strategic connections in  the road network;

· encouragement of mixed income areas, so as to create areas that will protect the banks’ investments in commercial developments;

· inclusion of parks and electrification in recent housing programmes (Dlamini, van den Berg, and Minti, pers. com.) 

The City of Tshwane is also looking for ways to support backyard shack dwellers through the subsidy programme. The idea is to find alternatives to relocation to peripheries, and to reduce the need for hostels. (Dlamini, van den Berg, and Minti, pers. com.). 

Furthermore, the City of Tshwane does not charge rates from properties that are valued at less than R10 000. The city also provides free 6-8 kilo litre of water, 20kw of electricity to households. Broadly the political environment has been largely sympathetic to people living in informal settlements. 

3.9. Conclusion

3.9.1 Identifying good practice

The City of Tshwane’s policy has an informal settlement programme as a component of its Housing Strategy.  The Water and Sanitation Programme, where conditions permit, addresses informal settlements through in situ phased development. However, the extent to which this programme can contribute to poverty alleviation, social inclusion and reduction of vulnerability is limited by the requirements of subsidies to individual households. 

Livelihoods are being addressed by the City at the macro-level of planning and strategies. However, at a settlement and household level, there is little knowledge among those responsible for informal settlement intervention, on ways of conceptualising development that firstly identifies vulnerability and exclusion, and then goes further to support livelihoods, in particular of vulnerable groups, promotes inclusion and would have a real effect on poverty reduction. 

3.9.2 Implications for policy

The City of Tshwane poses important challenges for a policy for informal settlement support, as its range of informal settlements is wider than in most other cities. The layering of rights in areas such as the partially informal Winterveld and the neo-customary (or modernising/urbanising tribal) areas of the north of the city, with the added complexity of provincial boundaries running through the municipality requires that policy be flexible enough to allow localised solutions to be developed by local government. 

In the City of Tshwane, the seemingly strong mobilisation through SANCO civics in informal settlements, and the high level of trust in the statutory structures of the city by informal settlement communities, would seem to provide ideal ground on which to begin implementing a policy to support informal settlements. The high level officials interviewed for this study were welcoming the prospects of such a policy, though acknowledging that it would require them to operate in new modes of support and poverty alleviation, rather than delivery, and this is largely unknown territory to them.  
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3. Ethekwini

4.1 Introduction

The eThekwini Municipality (EM) covers an area of 2 297 km², which equals 2% of the total area of the KwaZulu-Natal province. The EM is inhabited by approximately 3 million, which represent almost ⅓ of the total population of the province. EM contains 60% of the economic activity of KZN. Only 35% of the EM area is predominantly urban in character, 80% of its population are residing in these areas (eThekwini, undated). 

4.2 
Governance structure

The political structure of the eThekwini Municipality consists of the Council, the Mayor, the Executive Committee (EXCO), Supporting Committees, and Ward Committees. The Council has 200 councillors. One hundred of them are elected ward councillors and the other hundred were elected to represent political parties on the basis of proportional representation (eThekwini online, 2004). Ward councillors chair the ward committees in their respective wards, and most of them have their offices in based their wards to facilitate interaction with the communities (Byerley, pers. com). The Mayor is the chairman of the EXCO. He performs the duties including any ceremonial functions, and exercises the powers delegated to him by the Council or the EXCO.

The Council has established an EXCO of 9 members, and is composed in a way that reflects parties and interests represented in the Council in the same proportion. The EXCO is the executive body in the municipality that receives reports from the sub-committees and forwards them with its recommendations to the Council (eThekwini online, 2004). 

The Council has six supporting committees, which are chaired by members of the EXCO. These supporting committees are:

· Tender and Contract;

· Town Planning;

· Health and Safety;

· Economic Development and Planning;

· Infrastructure, Transport, Culture and Recreation; and

· Housing, Land and Human Resources.

These committees meet at least once a month, and they have certain delegated powers by which they take decisions on behalf of the council, and are required to report and make recommendations to the Council on matters falling within their spheres of operation (eThekwini online, 2004).

The Speaker of the Council takes the responsibility of ensuring community participation in legislative initiatives and should communicate with the public on performance matters of the Council. This role is complemented by the role of the Community Participation and Action Support Unit in the Municipality, which facilitates community participation at a broader level. Further, the City’s approach to community participation is mainly built around ward committees and the IDP sessions. Development Committees or Project Committees play additional roles, especially in the informal settlements. Despite the fact that councillors play pivotal roles in facilitating community participation and interaction with the Council, a councillor may not be involved in a project due to the local politics and dynamics. If a development committee does not want to work through the councillor for political reasons, it can still communicate with the officials in the municipality in general or the Housing Unit in particular (Byerley; Pather, pers. com).

However, the Head of the Housing Unit, Cogi Pather, raises the question of how far participation can be taken? “Let us consider an example of building a low-income housing project near a middle- or high-income housing. In the participation process you need to involve all the surrounding communities. This may bring objections from these communities. Probably they will say we don’t want this low income housing here” (Pather, pers. com). Currently the City is developing a low income housing project near middle-income housing. People from the middle-income area are threatening to take the Housing Unit to court because they are not consulted and the new development may devalue their properties and bring crime. 

4.3 Scale and nature of Informal settlements 

The first informal settlement in the Durban Functional Area goes back to the late 1970s. At that time, most of the growth of informal settlements was on the peripheries and some later in pockets of land within townships. At that time, the influx was due to natural disasters such as floods. Towards the mid 1980s there was an escalation of violence, which made people leave their areas and take refuge in informal settlements (Byerley, pers. com). This led to spread of informal settlements on the peripheries of the townships, as well as the emergence of squatting on vacant land within the townships (Smit, 1997). The late 1980s witnessed the flow of squatters from peripheries to core as squatters have occupied pockets of vacant land, in some instances areas left vacant by apartheid removals such as Cato Manor (Charlton, 2000).

The wave of violence continued and intensified just before the 1994 elections. As a result, there were massive influxes to areas like Cato Manor. This coupled with invasions into vacant pockets of land in residential areas of the city, formed what is called the newer informal settlements that came closer to the city centre (Byerley, pers. com). The linkage to violence and political conflict in the informal settlements, have however, ensured that most settlements still display a clear political affiliation to either IFP or ANC (Charlton, 2000). 

Recent informal settlements are quite distinctive from older ones that existed two decades earlier. In the recent settlements private landlords are renting out land to people (Byerley, pers. com). Recent studies by BESG have shown that the majority of informal settlement dwellers in the EM area are originally from the Eastern Cape. The rest of the informal settlement dwellers in the EM area are from rural areas of KwaZulu-Natal (Ndlovu, pers. com).

According to Census 2001, there are approximately 210 000 informal dwellings in the EM area, including dwellings which can be described as rural or traditional in nature. The large majority of the rural dwellings were incorporated into the EM area through the previous process of demarcation. Urban informal settlements account for approximately 170 000 dwellings. In terms of population size, the total number urban informal settlement dwellers translates to approximately 765 000 people (assuming a household size of 4.5). This in turn constitutes a quarter of the EM population (eThekwini, undated). It is also important to note that 5% of the informal settlement dwellers in this area are foreigners, mostly from Malawi (Maxwell, pers. com).

There are approximately 540 informal settlements within the urban boundary of the EM. The sizes of these settlements range from a few dwellings to over 10 000 dwellings. The average settlement size in the EM area is about 350 dwellings. The largest concentration of informal dwellings (approximately 65 000) is found within the former township areas of KwaMashu, Ntuzuma, and Inanda. However, about 220 settlements are found scattered within Umlazi, the second largest township in the country after Soweto. Thus EM has a number of large informal settlements as well as many other small informal settlements scattered between formal settlements (eThekwini, undated). 

A number of the existing informal settlements within EM are located in areas prone to natural disasters such as flooding and landslides. In these areas, the eminent danger to lives cannot be ignored (Seedat, pers. com). 

Regarding the socio-economic indicators, informal settlements in the eThekwini Municipality area are characterised by about 80% of households earning less than R1000 per month. The unemployment rate is very high, at about 60% (Byerley, pers. com.). The needs and priorities of informal settlement dwellers are mainly employment, housing, and basic services (water, electricity, social services, etc) (Byerley; Ndlovu). This makes the majority of households reliant on the housing subsidy to meet their housing needs (Seedat, pers. com.).

Regarding the kind of community organizations within the informal settlements, there are community development structures (forums), and according to government officials, a minority of these has links with national movements such as SANCO, Landless People’s Movement (LPM), and the South African Homeless People Federation (SAHPF). One government official, Byerley, comments that “In some areas we find it easy to work with communities because they have stable community structures with a good representation. In other areas structures are unstable, representation changes all the time, or the community is divided between the old and the new councillor.” Councillors normally represent their wards as there are no functioning ward forums (Byerley, pers. com.). 

4.4 Approach to intervention in informal settlements

Up to the early 1980s, the general response to informal settlements on the part of the authorities was to consider them a blight and raze them wherever possible. Since the early 1980s however the permanence of many informal settlements has been acknowledged and attempts have been made to address living conditions in these settlements. The approach had involved securing of basic health and safety in the first instance and then implementing a set of supporting interventions aimed at creating an ongoing momentum towards consolidation interventions such as tenure delivery, increasing access to end user finance, improvements to the public environment, promoting access to building advice and materials, promoting local income generation and so on. This approach has been followed in a relatively limited and inconsistent way for almost a decade with mixed success (Smit, 1997).

After the first democratic local government elections, the then Durban Metropolitan Council and Local Councils have embarked on developing strategic programmes to address the major challenges facing the area. One of these programmes was directed to the housing environment: the Informal Settlement Programme (ISP) ‘Slum Clearance Project’. 

The Informal Settlement Programme (ISP)

Given the magnitude of the informal settlement problem, the Informal Settlement Programme (ISP) was developed in 1997 to address the huge challenge. This is a 15 year programme. The overall aim of the ISP was “to achieve more effective coordination of development, management, and control of informal settlements within the EM with all the relevant municipal service providers and stakeholders. It is also to create a sustainable programme which will systematically upgrade and relocate (where appropriate) informal settlements and give residents at the end of the queue some tangible signs of development via the provision of certain basic levels of services” (Seedat, 2003). The specific objectives of the ISP are to:

· quantify the actual problem;

· gather as much data as possible on each settlement;

· assess the development potential of the occupied land;

· identify appropriate interventions for each settlement;

· identify criteria to prioritise projects;

· prioritise projects;

· set time frames to implement projects; and

· determine the required funding to implement ISP.

The ISP was geared to effectively manage informal settlements in the then Durban Metropolitan area as well as inform a programmatic approach to prioritising informal settlements with appropriate interventions in the context of financial and resource constraints. The programme comprises three main components: land audit, assessment, and evaluation; prioritisation; and programming. These are explained in the following paragraph (Metro Housing, 2000).

Land audit, assessment, and evaluation

The aim of this component of the ISP is to provide the base data which informs the outcome of the next steps. It includes data collection, settlement numbering and naming, number of dwellings, land ownership, extent of land occupation, identification of the available services and zoning of the occupied land. At the end of this stage, the following interventions were identified:

· in situ upgrading;

· complete relocation;

· partial in situ upgrade and partial relocation; and

· approved in situ upgrading housing project.

A database was established where all the information gathered at this stage was captured onto a spreadsheet format database. GIS was also used to capture the spatial location of all the informal settlements and to link each settlement to the database.    

Prioritization

Having identified the appropriate intervention for each of the various informal settlements, EM has prioritized certain settlements as projects. Of the four intervention typologies identified above, ‘approved in situ upgrade housing project’ was omitted from the prioritization exercise, because these settlements had already been approved for implementation and had funding by either the DoH or the Council. Settlements, which were earmarked for ‘in situ upgrade’ or ‘partial upgrade and partial relocation’, were grouped together and weighted according to a certain model. Settlements earmarked for relocation were weighted separately. 

An upgrade prioritization model and a relocation prioritization matrix were used, and the respective settlements were scored based on applicable criteria. The result was two prioritization lists; one for upgrade projects and another for relocations. The relocation prioritization exercise was unique in a sense that it was done by the concerned departments in the municipality (ie Fire and Emergency Services, Drainage and Coastal Engineering, Material Testing, Health, Development and Planning, Environment, and Disaster Management) with the Housing Unit being the facilitator.

Project Programming 

At this stage of the ISP, time frames were set, the sequence of the upgrading projects and relocations was identified, and the required funding was calculated. 

In order to provide some tangible signs of development to settlements which are earmarked for intervention in the medium to long term, a special intervention which entails the provision of some form of services has been suggested. Possible examples of these interventions include the provision of ablution blocks, additional standpipes, chemical toilets, solid waste removal services, high mast lighting, etc. These interventions will be based on the most pressing needs of the targeted community and be provided for the entire community within the settlement as a whole and not for individual households. 

The ISP supports in situ upgrading projects provided that land being occupied is feasible to develop. However, for relocation where there are geotechnical reasons, health risks, bulk services routing, environmental sensitivity, or suitability for other land uses. About 7% of the 11 000 families targeted in the Slum Clearance Programme will be completely relocated and approximately 25% of each settlement will be relocated for de-densification reasons. 

Inter-sectoral Collaboration 

The Housing Unit in EM is not driving the ISP alone. Thirteen other departments in the municipality have been brought on board and actively participated in the formulation of the programme. The collaboration between the different departments is important because it is based on an understanding that information contributed by these departments would in one way or another be acknowledging the role of these departments in housing developments and assist in aligning their plans and budgets with that of housing development. These departments are:

· Metro Housing;

· Fire and Emergency Services;

· Drainage and Coastal Engineering;

· Material Testing;

· Health;

· Development and Planning;

· Environment;

· Disaster Management

· Water;

· Waste Water;

· Durban Waste Water; and

· Electricity.

Currently, collaboration between the above mentioned group of departments is institutionalised through the Housing Working Group. This group is largely driven by the Housing Unit and meets once every month. Plans from the Housing Unit are discussed in this group at the conceptual level and issues of social infrastructure are considered at this stage. All concerned departments start planning to incorporate their roles (Pather, pers. com). 

The KwaZulu-Natal Department of Housing has recognised the magnitude of the informal settlement problem and committed to provide funds for a number of relocation and upgrade projects as part of the ‘slums clearance project’. The funding for the first phase of the ‘slum clearance programme’ amounts to a total of R200 million. However, the short fall of this arrangement is that it does not include the Provincial Departments of Education and Health. In many cases the municipality faces problems in the provision of schools in upgraded or relocated areas, because the relevant Provincial Departments are not part of the process. Regarding health services, the municipality is able to provide clinics because health is a shared responsibility between municipal and provincial governments (Pather, pers. com)

4.5 Approach to Interacting with informal settlement communities

According to Cogi Pather Head of Housing Unit in eThekwini Municipality, interaction with informal settlement communities has started around mid 1990. Since the first democratic local government elections, there are many councillors from informal settlements who became part of the political leadership of the City. “All our interactions with communities of informal settlements are through their elected political leadership. When we have meetings with informal settlement communities, we work through their elected representative. If we have a meeting with any of the informal settlements, we inform the concerned councillor and sometimes we make it compulsory for the councillor to attend” (Pather, pers. com.). 

The link between the political leadership (the councillor), the administration (officials of the Housing Unit), and communities is seen by the municipality as very important for the success of a project. If any of these role players is missing, then the project may not get the kind of support required for its success. For example, if the councillor is not involved, he/she may object when the project is taken to the Council to get the final approval. “Our approach is to be as inclusive as possible and to bring together the councillor, the administration and the community” (Pather, pers. com). The interaction with informal settlement communities within eThekwini Municipality takes place at different levels.

Information-gathering: 

This is the first level of interaction, which happens at the Department of Planning, as the first department within the Housing Unit to start the consultation process with communities. The first step is establishing a development/project committee to represent the community. The Department, with the Committee, will then carry the enumeration of shacks and families. They may go as far as numbering the shacks in the settlement for planning purposes, relocation, and prevention of the growth of the settlement. This is a very basic form of interaction and no promises are given to communities at this stage. It comprises only a survey, and an explanation of the housing policy and why the community needs to control the settlement besides setting up a committee. “This kind of work helps us to establish our data base, which may include details about women-headed households, unemployment, economic statistics, etc” (Pather, pers. com). Before the second level of interaction, there is some technical work done by the Housing Unit, which includes feasibility work on the upgrading of the settlement - geotechnical investigation, land ownership, planning information and environmental issues. 

‘Outreach programmes’:

This level of interaction will only starts when a settlement is prioritised for upgrading or relocation. At this stage the form of liaison and consultation is different. It takes the form of an ‘outreach programme’. The Community Support Department in the municipality goes out and set mass meetings with the community at large and every one is invited. If the settlement is bigger and the meeting venue is limited, the meeting is split to more than one. In these mass meetings, communities are informed about home ownership, the subsidy system and the requirements for qualification. They will also be informed about the legal implications of taking a subsidy and the responsibilities of having a house (Pather, pers. com).  

Project decision-making:

This is the interaction during project implementation stages, which take between 3 to 4 years and it is handled by the Project Department in the Housing Unit. At this stage, people are involved in the processes of structure design and choice of service level. It is a process of negotiation where some communities prefer bigger structures with fewer finishes and others prefer smaller structures with higher finishes. Negotiation does not happen in mass meetings but in smaller groups. Technical details are always discussed at the development committee level, which are elected by the community for this purpose. This committee exists in areas where there is a project, and is different from the ward committee. Sometimes there are overlaps, especially in underdeveloped areas where many projects are being implemented in the same ward. In this case the ward committee could be the project community at the same time. In ideal situations, ward committees are formed to assist the ward councillor in handling broader issues of rates and services in the ward, while development/project committees handle project issues (Pather, pers. com).

Housing supporting programmes

This is the ‘after sale support’. Departments within the Housing Unit in the municipality go to the site and establish Housing Support Centres run by people from local communities, which provide advice on building methods and support people who want to consolidate their houses. Liaison officers are also sent out to help people in consolidation processes by giving them on-site technical advice. In addition, the Department of Economic Development give support to small contractors to make bricks, blocks, windows, doors, etc. This will support consolidation processes and encourage people to buy locally made components. Currently, there are about 180 projects in informal settlements in the EM area. Due to financial constraints, only about 6 – 8 have Housing Support Centres.

Officials in the Housing Unit acknowledge that the current approach focusses more on delivery than partnerships. The Municipality receives a lot of funding from the provincial government with huge expectations to spend that money, and therefore the focus has been on delivery (Seedat, pers. com). This view supports arguments from NGOs, which see the problem of the current intervention approach as being one-sided. “There is no system of two-way communications. Officials don’t listen enough to the ordinary people. I believe that ordinary people on the ground are capable of telling officials useful things that might influence policy. For policy interventions to make sense to ordinary people, officials need to allow them to participate” (Ndlovu, pers. com).

However, the municipality has examples of successful partnerships with NGOs and CBOs. According to the Head of the Housing Unit, when an organization like the SAHPF approaches, a partnership arrangement is then established. The organization is given un-serviced land and it becomes responsible of the whole project. The City deals with many other CBOs supported by NGOs and community trusts as developers in their own right and receive land from the City.

The municipality also has partnership arrangements with community organizations. Councillors are involved to gain the support of the targeted communities for the ISP, especially those communities earmarked for long term intervention. Where no community structures exist, attempts were made to facilitate the establishment of such structures and empower them to deal with day-to-day issues including development. Having established community structures, all interventions in informal settlements are based on actively informing the affected communities, listening to their concerns, and assisting them in understanding the purpose of the ISP.   

4.6 Approach to rights of the informal settlement dwellers

The Head of Housing Unit in eThekwini, Cogi Pather, emphasized that in terms of the SA Constitution, informal settlement dwellers are fully recognised citizens in the City. National laws grant them their full rights and protect them against any kind of acts that may compromise their rights. Pather highlighted that one law that directly deals with informal settlement rights is the Prevention of Illegal Evictions Act. It gives rights to people living in informal settlements and sets certain procedures under which a municipality or any organ of the state can evict (in terms of providing alternative shelter). “We believe that the rights of those people are protected and we cannot go there and knock their shacks down” (Pather, pers. com). 

However, the municipality also has a Land Protection Policy in place which prevents any body from invading land in the city. “We are quite effective in preventing invasions except in some pockets in the north. The City is more efficient in preventing invasions of open public spaces rather than to prevent densification invasions like the cases of people moving in and building their shacks in small leftover places” (Byerley, pers. com).

In terms of access to basic services, the City has a water policy to provide free water to people and shack settlement dwellers are entitled to that. There are different mechanisms through which the city implements its water policy. “Sometimes we have a two hundreds litre tank per household, which will be filled once every day. Sometimes we have a stand pipe and so many other ways to deliver free water to these people” (Pather, pers. com). 

Recently the Council allocated R17 million to provide interim services for shack dwellers. Although the City has an Informal Settlement Programme, the Council is aware that some of the shack areas will only be developed after 10 to 12 years. The Council does not expect these people to wait that long, therefore decided to provide interim services. Last year the City started what is called ‘Communal Facilities’ where ablution blocks with toilets, showers, washing areas are provided. Lighting is also provided to give a sense of security in these areas. These are the kind of interventions that the City is offering to address issues of rights in informal settlements (Pather, pers. com).

Despite the fact that dwellers of informal settlements are legally entitled to enjoy the benefits of living in the city, they can’t access land due to property prices. Nana Ndlovu of the Built Environment Support Group sees property value as the main barrier that excludes informal settlement dwellers from enjoying the benefits of the city. He argues that it became impossible to find affordable land for low-income housing projects near the city, therefore informal settlement dwellers are relocated far away from the City. The relocation solution, as it is implemented now, is not going to work because when people are pushed away from the City, they will come back. According to Ndlovu, it will be useful if the City interacts with these people and asks them about possible ways to assist them. In his view, officials are not doing enough to involve the poorest of the poor in the process of addressing their problems (Ndlovu, pers. com). 

4.7Approach to upgrading and its flexibility 

eThekwini Municipality has its own set of standards, which are tarred roads, waterborne sewer, and tap water to each house. These high standards increase the cost of providing engineering services. The municipality often tops up the subsidy dramatically with an amount between R8000 and R10 000 per site, merely because the municipality feels that providing a lower level of service will have long term implications. “If you consider our topography and weather conditions, you will see that putting a gravelled road on steep terrain will require maintenance on an ongoing basis, which will eat up the City’s budget. The city prefers to put that money upfront and avoid high expenditure on maintenance” (Seedat, pers. com). “We do not believe that pit latrines are suitable for an urban environment for health reasons and due to the kinds of problems that may cause to neighbouring areas, especially with our weather conditions in Durban” (Pather, pers. com).

In terms of the subsidy system, eThekwini distinguishes between shack settlements and informal settlements. A shack settlement is more recent and structures are built of non-durable materials like timber, cardboards, plastics, etc. An informal settlement starts as a shack settlement and with time people use durable materials in building their houses. In the case of upgrading an informal settlement, after the installation of services, the subsidy balance is used to supply people with materials to improve their houses. In cases of shack settlements the approach is different. The structures are demolished and ‘proper houses’ are built instead.  

In all cases of upgrading the Housing Unit in the municipality drives the whole process in consultation with communities. The Unit oversees the processes of setting the standards, designing the structure, checking quality, and implementing the services. Communities are also brought on board in terms of local labour and small contracts. There is a room for creativity. “W e tried to come up with a community-based approach for housing. When it comes to building houses, we believe that people have the full capacity to build their houses. They only need to organize themselves in order to do that” (Ndlovu, pers. com). BESG has developed a community-based approach is based on four pillars:

· There should be a central office in each local area;

· There should be local housing advisors to assist people on the ground;

· Freedom choice in terms of house design; and

· Freedom of choice in terms of materials

4.8 Approach to incorporating livelihoods and social capital

Officials in eThekwini Municipality see the City’s approach to upgrading and relocation as comprehensive and supportive to poverty reduction, maintaining social capital and livelihood strategies. The synergy and collaboration between the different municipal departments working through the Housing Support Group is mainly to address these issues. The relevant aspects of the approach are:

· Relocation to sites within the urban boundary to give dwellers access to services and employment 

· Relocation in groups to maintain social capital 

· A progressive rate policy (houses in relocation sites are not rateable)

· Lifeline tariffs (the first six kilolitres of water and the first 50 kilowatts electricity are free)

· Employing informal settlement dwellers in the upgrading and relocation projects

· Training informal settlement dwellers to help them develop their skills to suit the housing market

· The City establishes Housing Support Services, which promote housing consolidation to stimulate job creation

· Establishing section 21 companies (cooperatives) to operate as Local Economic Vehicles (Seedat; Byerley, pers. com).

Regarding the issue of vulnerability, the situation is mixed. On the one hand, because relocations are always to far away sites, transportation fares will generally be higher. The possibility of getting a job near by can be higher or lower depending on the local context of the relocation site. In some cases relocation sites are closer to job opportunities, in others not. This also depends on the local transportation networks in the area. These may result in making access to jobs from relocation sites much easier than from the previous shack settlements. On the other hand, vulnerability to natural disasters, fires, health risks, etc, is reduced in relocation sites compared to shack areas (Byerley, pers. com).

4.9 Conclusion

It is clear that eThekwini Municipality has a comprehensive programme, which adopts in-situ upgrading as a priority, besides complete relocation of 7% of the households and partial relocation of approximately 25% of the households of the settlements identified for upgrading. Because the programme may take a long time (10 to 12 years), the municipality provides emergency services to those settlements at the bottom of the priority list. The main concern however, remains the remoteness of the relocation sites, which disrupts livelihoods strategies and of the informal settlement communities and limit their accessibility to services and amenities in the City. Nevertheless, a good practice to be mentioned here is the tendency by the municipality to cause minimal disruption to the social networks in the process of relocation.

Regarding the interaction with the informal settlement communities, although the municipality has a strong delivery focus to meet targets from the provincial level, it also has examples of successful partnerships with NGOs and working with communities. The flexibility to deal with local communities through the Ward Councillor, Ward Committee, or Development Committee is also an element of good practice to achieve inclusion. 

The multi-departmental collaboration through the Housing Working Group is another aspect of good practice that achieves institutional coordination and a comprehensive intervention to address the multitude of issues related to informal settlements. Linked to this aspect are the efforts made to stimulate job creation and equip job seekers with the necessary skills.

The eThekwini Municipality favours higher service standards to cater for contextual challenges (topography and climate) and to achieve sustainability. The implication of this approach is a dramatic increase in the cost of providing engineering services with an apparent consequence of slowing down the pace of the ISP.  
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5. City of Cape Town

5.1 Governance Structure

The City of Cape Town (COCT) has adopted an executive Mayoralty system under the Municipal Systems Act (MSA).  The City Council is divided into 20 sub-councils, each with 6-8 wards, with statutory advisory powers to the main Council.  Each ward has a Ward Committee, also with an advisory role, drawn from local ‘notables’ and civic organisations.  Ward Committees are officially recognised by COCT and are seen as the primary vehicle for giving effect to the requirements for participatory governance under the Municipal Structures Act.

Political decisions regarding informal settlements in Cape Town are now made by the Mayoral Executive Committee (MAYCO).  Previously the Housing Portfolio Committee of the full Council held power, but now the MAYCO Housing Portfolio member makes most decisions.  The Housing Portfolio Committee still exists, but its power is negligible compared to MAYCO.

One of the most important issues affecting informal settlement upgrading in Cape Town is the history of political instability in the City and Province.  The Western Cape and the COCT have had several changes of government since 1994 and only in 2003 did the ANC come to control both the Province and Cape Town.  The effect of this has been two-fold:

1. Many of the key personnel in the COCT urban development bureaucracy are held over from the pre-1994 era or were hired by the NNP and or DA administrations.  This does not mean that they are any less committed to securing a better Cape Town for all its residents, but that their visions and skills were formed in a very different urban development era and environment in South Africa and globally.  This accounts in part for the conservatism and ‘technical’ bias of COCT’s urban development and housing bureaucracy.

2. Under the NNP and DA administrations in Cape Town, black residential areas and informal settlements in particular were not seen as politically critical voter areas.  This led to a tendency to downplay their needs.  Although neither the NNP nor the DA felt able to undertake the kinds of evictions that have characterised Johannesburg, they also did not devote resources to developing policies and mechanisms to address Informal settlement issues.  Instead, they tended to look to Province to drive the housing programme and provide enough new ‘opportunities’ to reduce Cape Town’s housing backlog and the size of informal settlements.

The provincial context is important in Cape Town because of the strength and assertiveness of its Provincial Housing Development Board.  The Provincial Administration: Western Cape (PAWC) works within NDoH housing guidelines, but essentially makes its own policy.  PAWC feels that policies that have been approved by the WCHDB do not need to be approved by the NDoH.

Within COCT, there is a debilitating lack of coordination between the Housing, Development Support, Land, and Informal Housing Management directorates and units.  

1. COCT Housing is not involved in the current informal settlement interventions, and will only become involved when national housing subsidy money becomes available.  The same division of responsibility will apply when informal settlement upgrading is underway.  There is a preference in the Housing department for clear-cut projects with clear plans and beneficiaries.  In general, COCT Housing is perceived to be very conservative and not very supportive of informal settlement upgrading.  This is reinforced by close collaboration between COCT Housing and PAWC.  If COCT officials have an innovative idea PAWC is likely to accept it because they are desperate to spend subsidies and are more flexible than they have been in the past.  

2. The Development Support Section, on the other hand, is prepared to deal with the “messiness” of informal settlement upgrading.  The Directorate has been mandated by the City Council to install basic services in all of the city’s informal settlements.  This is an ongoing process covered by the Servicing of Informal Settlements Project (SISP – see below).  Informal settlement servicing is currently being run out of Development Support as a short-term project.  Dave Hugo is the Project Manager, and other personnel are employed on a contract basis.  COCT officials, however, believe that in order to function in the long term, they need permanent staff with experience .  Personnel from other departments (e.g. roads) work part-time, but the Directorate’s projects are never a priority for them.  There are also problems with these personnel reporting to their line managers and not to the managers they are working for on the SISP (Dave Hugo, 2004).  The main difference between DevelopmentSupport and Housing is that the former does not produce houses – until it does, it cannot access subsidy money.  In any future incremental upgrading programme, the time will come when housing has to be provided and control has to be passed to COCT Housing.  This is where problems might arise (Gerry Adlard, 2004).

COCT applied for an institutional grant to set up an Informal Housing Management Unit of the Housing Directorate with 90 posts, but there are currently only 9 staff members.  It is unofficially managed by Jo Francis and Hans Smit, who report to the Director of Public Housing.  They work mainly on community liaison and emergency measures, including ‘squatter control’ (the Settlement Control Unit).  Other directorates (e.g. Waste Management, Health, Electricity, and Policing) were against the idea of forming this branch because they would lose a portion of their funding to it.  Staff problems are acute in the unit and there is low morale (Jens Kuhn, 2004).
5.2 Scale and Nature of Informal Settlements in Cape Town 

5.2.1 Scale of informal settlements 

Depending on the definition and boundaries used, there are 140 to 170 informal settlements
 in Cape Town metropolitan area, accommodating half a million people (Oscroft, 2004).  Given the assumed household size of just over four persons, this translates into a housing backlog of about 140 000 houses.  

The formal housing backlog in Cape Town is growing at an estimated15 000 per year.  It is assumed that 40% of these households settle in informal settlements (i.e. 6 000 new dwellings in informal settlements per year).  Housing delivery to informal settlement residents is projected at between 4 000 and 10 000 per year.  The backlog is therefore is not meeting the backlog.  

5.2.2 Who are the informal settlement dwellers?

Most of Cape Town’s shack-dwellers live in identifiable informal settlements, but many live in backyard shacks in formal townships, including new ones (Abbot and Douglas, 1998).
Informal settlement dwellers in Cape Town are overwhelmingly Xhosa-speaking ‘blacks’, although a significant and growing proportion are ‘coloured’.  There are also growing numbers of foreigners living in informal settlements, both legal (refugees) and illegal.  

It is believed that the percentage of Cape Town’s households with little income has increased dramatically from 1996 to 2001 (Settlement Upgrade Project: a Chopping Block), indicating the level of vulnerability of informal settlement residents.  This reflects the origins of Cape Town’s informal settlement dwellers, who are largely first-generation migrants from the rural areas of the Eastern Cape with weak roots and limited job prospects in the city (SAHPF, 2004).  

The main expressed need and priority of most informal settlement dwellers in Cape Town is for improved services and ‘proper’ housing, particularly in areas subject to regular flooding in winter.  Informal settlement dwellers in places where COCT has actively discouraged settlement also express demands for secure tenure.  Most residents also indicate a strong preference to remain where they are and not to be relocated far from the city (including Delft) (SAHPF, 2004).  

5.3 Approach to information about informal settlements

To date, the COCT bureaucracy has dominated the process of acquiring and assessing information about Cape Town’s informal settlements.  Their preferred method is to appoint ‘consultation consultants’ who are charged with forming structures to interact with informal settlement dwellers in any intervention process.  For example, under the SISP, COCT has appointed consultants who have formed new committees separate from existing structures; COCT official insist on working through these invented structures regardless of their efficacy (Oscroft, 2004). 

The result of this top down-approach is that internal organisation in Cape Town’s informal settlements is not very well understood by COCT (Mbuyiselo Nombembe, 2004; SAHPF, 2004).  The various ‘committees’ set up by COCT or hired consultants under the iSLP and similar programmes are clearly regarded as irrelevant by the majority of residents.  To make matters worse, in most informal settlements, councillors (including those live in informal settlements) and Ward Committees are seen as part of the ‘external’ government system and not as organic parts of the communities’ own internal systems, which are typically well-established and based on civic and other grassroots organisations.  Local councillors are seen to have hidden agendas and do not fully represent all the settlements within their constituencies.  This results in many gate-keeper barriers when dealing with residents; these may be councillors or community representatives that have their own agendas and have an interest in gaining power through privileged position and information.  

Far more important than councillors and Ward Committees in most informal settlements are (a) ‘resident’s committees’ originally formed when the particular piece of land was invaded and (b) civic organisations like SANCO or the South African Homeless Peoples’ Federation (SAHPF, 2004).  To repeat, this is not well-understood by the COCT; the vast socio-economic distance between COCT officials and informal settlement dwellers compounds the problem.

5.4 Approach to intervention in informal settlements

COCT officials argue that if informal settlements are here to stay, they must be dealt with to create an acceptable living environment.  Some COCT officials call for the housing issue and informal settlement issue to be separated and dealt with in separate policies (as appears will be the case).  Some see a gap in policy regarding what is to be done with those who cannot be accommodated in formal housing because they don’t qualify for a subsidy.  All agree that there must be a national comprehensive strategy for dealing with informal settlements.  

COCT is also proposing a bylaw to introduce a simple, more flexible tenure system for informal settlements.  It is based on individual ownership, but with a simpler, localised register.  The first step is to designate the entire settlement as a single area and register it as such in the deeds office.  The ownership of the internal plots would be agreed upon by the community and set down in a community register.  The original owners would be given a certificate of ownership (similar to but not the same as a title deed) by the council.  The register would be submitted to the council for their records.  To sell a plot, the owner would have to go to the local office or a council office with identification and replace their name on the register with the name of the new owner (Oscroft, 2004).

Given its top-down, bureaucracy driven approach to urban development issues, however, COCT is far from embracing a true ‘partnership’ approach to informal settlement upgrading, and seems intent on adapting existing top-down delivery models to the task.  Informal settlement upgrading is still seen primarily as a technical issue, and the socio-political aspects are to be avoided if possible, preferably by making councillors and COCT-created mediation structures the only legitimate mechanisms for consultation.  

Apart from a wider programme to extend basic services to all informal settlements (the SISP discussed below), two specialised projects have been developed in relation to informal settlements and transport routes, one in response to life threatening risks to the occupiers, the other out of political pressure to improve the image Cape Town portrays to its international visitors.  

1. The first is the relocation of ‘unlawful occupiers in rail reserves in Khayelitsha,’ and involves 800 to 1000 households living in dangerous proximity to the tracks between the Nonkqubela and Nolungile stations.  Their relocation to land near the Mfuleni Township north east of Khayelitsha is carried out as part of the national Department of Housing’s Programme for Housing Development in Emergency Areas (Department of Housing, 2003).  

2. The other is the so-called N2 Project (discussed in more detail below), involving a series of informal settlements that line the freeway from the international airport to the historical centre of Cape Town. This incorporates the earlier pilot initiative of upgrading the New Rest settlement.

The Servicing of Informal Settlements Project – SISP

COCT has adopted a special programme to service informal settlements quickly – the ‘Servicing of Informal Settlements Project’.  The SISP is an incremental process, with essential services like water and sanitation provided first, with top-structures to be ‘delivered’ later (Hugo, 2004).  In the absence of dedicated funds to improve land and make it habitable, many of the existing informal settlements such as Barcelona ‘are considered unserviceable’ (Oscroft, 2004).

The SISP is supposed to be implemented in three phases.  The first phase extends initial temporary services as a health intervention, without introducing roads or de-densifying settlements.  This includes ‘unserviceable’ settlements, but COCT is aware that it might have to remove these services later (Oscroft, 2004).  COCT intended to complete the first phase intervention in all existing informal settlements by 2004 but did not do so – some settlements are still being serviced (Hugo, 2004). The mayor has intervened to shorten the intervention time, and this has reduced the chances for the community consultation process to succeed.  The second phase, extending rudimentary services such as access routes and electricity into all settlements was originally planned to run from 2006-8, but has been brought forward to start in early 2005 since the N2 Project came into the picture (Matolengwe, 2004).  The third phase, which has no fixed time scale, will extend a full level of service to the settlements, followed by the ‘delivery’ of top-structures (Oscroft, 2004).  

The informal settlement intervention context in Cape Town is further shaped by its IDP.  This spells out the following objectives for the city: credibility; competence; accessibility; dignity; sustainability; safety and care; global prosperity; and leadership for Africa (Oscroft, 2004).  It further requires urban growth to shift from the periphery to the core, through denser, mixed use and mixed income urban development.  However, the Cape Town IDP is still in draft form and it is as yet not clear how these ideals will be translated into policies, practices, and budgets.

The N2 Project

This project focuses on Cape Town’s most visible informal settlements, those along the N2 highway from the Airport to the inner city (from the Borcherd’s Quarry Road to Bhunga Avenue interchanges).  The settlements are Joe Slovo, New Rest, Kanana, Barcelona, Vukuzenzele, and Europe, most of which are on land not planned for habitation, e.g. landfills, detention ponds, power line servitudes, etc.  Parts of the N2 Project area were previously included in the Integrated Serviced Land Project (iSLP), which ran from 1994-2004.  Boys’ Town is a ‘stalled’ iSLP project, and with its inclusion in the N2 Project, the hope was that the community can be brought back into discussions about development (Oscroft, 2004). However, the community refused to cooperate and Boys’ Town is therefore no longer part of the N2 project. The N2 Project currently involves an estimated 11 885 households or 48 000 people, although a full socio-economic survey is planned as a joint effort between cost and the South African Homeless Peoples’ Federation.

The approach of the N2 Project is to upgrade in situ where possible, to minimise relocation (though some might be necessary for the introduction of basic services), to relocate within the settlement if possible, and to minimise road widths.  In addition, the project is to be ‘driven by community participation’.  It has been estimated Gerry Adlard, 2004, however, that more than half of the households (64%) would have to move.  This figure took into account certain unserviceable informal settlements that would have to be upgraded in situ due to political pressure.  At a projected density of 60 du/ha (100m2 plots on average)
, it was calculated that an additional 137 ha of land was required for the relocation.  Again, there has been political pressure to reduce relocation.  One reason for this is that local councillors resist relocation and prefer to see houses delivered to their constituents where they live (Oscroft, 2004).

In an extension of the first phase of the SISP, the N2 Project will also involve a first phase of extending sanitation, water, basic vehicular access and storm water drainage into all the settlements.  Funding for this first phase will be primarily from COCT, with possible additional funding deriving from national bulk infrastructure grants and disbursements from the Human Settlement Redevelopment Grant and the Development Bank of Southern Africa.  The same sources, along with housing subsidies, were being considered for the second phase, the actual in situ upgrading and relocation (Department of Housing, 2003 confidential).

By 2004, a steering committee had been established for the N2 Project, and communication consultants and servicing consultants had been appointed.  An intergovernmental team consisting of representatives from COCT, PAWC, and NDoH had been established, and had drafted a Memorandum of Understanding (MoU).  The business plan was to be unconventional, taking particular cognisance of community participation (Oscroft, 2004).

Implementation of the N2 Project depends to a large part on immediate as well as multi-year funding.  Beyond the cost of the actual settlement intervention, bulk services require upgrading, and additional land has to be acquired.  Further, the statutory processes such as EIAs, zonings and subdivisions need to be streamlined.  The implementation of the N2 Project is also to involve prevention of new land invasions or expansion of the existing settlements, and COCT expects communities to play a major role ensuring this aspect (Oscroft, 2004).

Issues that have not been resolved in relation to the N2 Project are (Workshop discussion, 2004):

· tenure options;

· the possibility of rehabilitating ‘undevelopable’ land;

· how community engagement will be structured (beyond mere ‘communication’ to actual brokering of a partnership) and the time this will require; 

· the costs and financial sustainability (the question of cost recovery), and the need for flexibility in funding;

· the incorporation of social issues that are beyond the mandate of Housing, e.g.  refugees, social welfare, amenities;

· the identification of alternative land
, and potential conflict with established neighbourhoods (NIMBY);

· models for higher dwelling unit densities (though concern was that even plots as small as 100m2 may not allow for an incremental housing development);

· the annual growth of informal settlements.  

COCT is the implementing agency for the N2 Project, with support from its partners the Provincial and National Housing Departments.  Their support role is in ‘facilitating access to land; unlocking land mobilising funding; streamlining regulations and fast tracking applications; and fostering an enabling and empowering implementation environment’ (Draft ToR, 2004).  As such, it is intended as a pilot project of which various lessons will inform informal settlement policy and intervention in South Africa.  In parallel, at COCT and NDoH, strategies are being developed for medium-density housing.  This is understood in conjunction with the informal settlement upgrading partnership initiative.

The MoU, also referred to as operational agreement, forms a declaration for the operational arrangements and broadly the partnership roles that the national and provincial Departments of Housing play (with the City of Cape Town) in the N2 Project, as a pilot project for the area-based initiatives that the Department would like to support.  The MoU or declaration is understood as a key milestone in the project, followed by the development of a comprehensive business plan (Department of Housing, 2004).  Though not legally binding, the MOU is understood as a giving meaning to the requirement in the Municipal Systems Act (32 of 2000) and the Housing Act (107 of 1997) that different spheres of government cooperate and support one another in the provision of access to adequate housing.  

The draft terms of reference for the Business Plan call for the N2 Project to work through municipal officials (Housing and Community Development) as well as identified civil society actors including NGOs and CBOs, in developing a housing demand analysis and in developing the governance structure (the so-called Process-Structure Plan).  In the latter, the nurturing of productive state-civil society relationships both within and across the informal settlements in the area is a requirement.  This is seen as a prerequisite to the smooth implementation of the relatively extensive relocation that the project necessitates.  

Institutional arrangements for the N2 Project, however, are based on those developed for its predecessor, the iSLP.  Entire informal settlements are to be represented by ‘inclusive’ Community Committees, which in turn have representation on the Consultative Forum, alongside Sub-Council representatives and Ward Councillors, and via representatives from the Consultative Forum (i.e. not directly), on the Steering Committee, which has the policy advisory role.  The Steering Committee is made up of the national Minister, Provincial MEC and City Mayor (or their delegated representatives), representatives of the Consultative Forum, and representatives of the three Coordinating Committees on Land, Finance and Projects (Draft MoU, 2004).  

The Community Committees are also represented, along with the Project Management Team, on the Project Committees.  This Committee interacts with the Team Leaders Forum (made up of project managers and officials), which in turn interacts with the Coordinating Committees, which consists of senior managers of the City and the Provincial Government (Draft MoU, 2004).

These top-down arrangements are likely to be strongly challenged by Cape Town NGOs and CBOs (SAHPF, 2004).  Indeed, community participation, in the form of a brokered partnership, is not recognisable in the N2 Project institutional arrangement, and does not give any roles to community-based organisations, social movements and their supporting NGOs, unless represented on the Community Committees.  

Cape Town NGOs and CBOs reacted swiftly to the N2 initiative.  The Community Organisation Urban Resource Centre arranged a meeting for a number of NGOs and CBOs on 4 May to mobilise the communities to arrange social surveys and create the necessary community structures to kick-start the process.  The CBOs requested that the NGOs prepare a plan of action for them to consider before taking it to their communities.  COCT is very wary of this type of mobilisation as it pre-empts the project and raises community expectations (Oscroft, 2004).  Above all, COCT is worried about losing control of the project and being forced to act in a way that is unfavourable to the bureaucracy.  COCT would prefer to wait until a business plan is prepared before inviting community participation.

Currently, COCT’s insistence on ‘tender procedures’ for the free offer of support from the SAHPF alliance – possibly to delay the partnership process to gain time for the bureaucracy to regroup – has stopped the community-led enumeration of the N2 settlements in its tracks.  In the interim, it is reported that COCT officials and consultants close to them are taking the opportunity to make basic decisions about the project, such as the type of housing that will be built, densities, etc., in the hope that these will be fait accompli by the time the project gets started (Matolengwe, 2004).  This, along with comments by COCT officials directly involved in the N2 project, suggests that COCT officials are determined to retain ultimate control over the N2 Project and that the concept of a partnership with organised communities is not yet accepted by them.

5.5 Approach to interacting with informal settlement dwellers

COCT remains significantly divided between the bureaucracy, dominated by white males, and the political sphere of Council and Mayor, which is now broadly representative of Cape Town’s population.  It is therefore important to consider how each sphere approaches consultation with informal settlement dwellers separately.

The bureaucracy 

The COCT bureaucracy is inclined to stay with the technically-oriented, consultant-based ‘consultation’ system developed under the iSLP and adopted for the SISP.  COCT officials use the excuse that ‘social cohesion’ is hardly ever present in Cape Town’s informal settlements; therefore it is better to avoid getting entangled in this aspect and try to take a ‘technical’ approach.  The subtext, however, is that the COCT bureaucracy is dominated by technical professionals, drawn from Cape Town’s historically-advantaged population, with little grassroots experience or connections.  The lack of social cohesion they perceive is undoubtedly due in large part to their own insistence on utilising illegitimate or externally-imposed mechanisms to interact with informal settlement residents.

More experienced officials COCT understand that it is necessary to develop some form of engagement with informal settlement residents, but they tend to see this in formalised terms, i.e. a project committee, terms of reference, dispute resolution mechanisms, etc.  What is not clear is who is to fulfil this function.  Some prefer independent facilitators who can maintain a neutral position, since council-based facilitators are perceived to be biased towards COCT’s interests.  Others feel NGOs or CBOs should play the role, but few have any experience or idea of how this should happen.  There is certainly no policy of support to people’s movements in informal settlements to allow them to become partners in the process, or any sense of why such ‘social capital investment’ might be needed.

The council 

Prior to 2003, when the NNP and/or DA ruled Cape Town, the City Council tended to defer to the planning and housing bureaucracy.  This accounts in large measure for COCT’s slowness to grapple with the issue of informal settlements, which are traditionally anathema to planning and engineering professionals.   Since the ANC came to power in COCT, however, there has been more emphasis on local councillors and Ward Committees.  The ANC-dominated Council is still feeling its way, but Western Cape ANC internal politics are notoriously complicated and there is a lot of deference to councillors and Ward Committees.  The process of forming Ward Committees has not been very transparent, however, and they are perceived to be dominated by those close to the councillors (who chair them) rather than providing a vehicle for genuine participatory governance (SAHPF, 2004).  

For example, the current discussions around the N2 Project emphasise the need to bring the councillors ‘on board’, and the Mayor’s office is supposed to take the lead in this.  Because this has not yet happened, however, most of the councillors are currently playing ‘hide-and-seek’ with civic organisations and the SAHPF, agreeing to meetings to discuss the N2 and then failing to arrive, etc.  

5.6 Approach to rights of the informal settlement dwellers

Cape Town’s Draft Integrated Development Plan says that

Cape Town has some 71 informal settlements, together accounting for approximately 84 000 structures housing an estimated 325 000 people.  The City recognises informal settlements as an intrinsic, legitimate part of Cape Town, and home to a large number of our citizens.  As a first phase of this programme, rudimentary services are to be provided to all informal settlements, and further upgrade settlements completed to provide dignified living environments.  We will only remove those settlements located on encumbered land (structures within service servitudes, road reserves, flood prone areas, and so on) (COCT 2004: 23).

This positive approach is reinforced by the fact that ‘shifting growth to the urban core’ and ‘upgrading existing settlements’ are the two key strategies of the IDP.  

In practise, however, widespread concern about unregulated land occupation amongst COCT officials indicates continued lack of acceptance of informal settlements.  A common complaint is that COCT has not devoted enough resources to its Settlement Control Unit.  Many officials feel government policy to upgrade informal settlements will lead to ‘queue jumping’ by backyard shack dwellers who would rather invade land in the hope of being upgraded than wait for a housing subsidy (Oscroft, 2004).

Research conducted by Nicholas Graham earlier this year revealed that many city councillors also have fairly reactionary attitudes towards informal settlements.  The city council EXCO (not the MAYCO, which is where power now resides) tends to adopt slum clearance as the preferred model.  ANC councillors in informal settlements tend not to want in situ upgrading because they want to see ‘proper houses’ delivered.  

It is also important to note that there is strong objection to some informal settlement upgrading proposals from adjacent formal township residents – for example, upgrading of Joe Slovo from residents in the adjacent formal sections of Langa.  Class and behaviour differences lead Langa residents to move out as they view Joe Slovo as a danger.  If a formal subdivision process was followed, the Council would have to advertise publicly the proposed subdivisions and invite comments, and Langa residents would probably reject the proposals.  The current SISP intervention is driven by engineering imperatives and they are ignoring/bypassing this issue for technical expediency.  

5.7Approach to upgrading, and its flexibility

It is too early to say how flexible COCT’s plans will be, although since the N2 project is a Lead Project, it is likely to be quite flexible and experimental.  However, the instincts of the COCT bureaucracy strongly suggest that the approach to upgrading will start with a top-down, technical approach that will be met with resistance from organised communities.  There is thus a great likelihood of conflict in the process, unless COCT politicians intervene to adopt the more progressive principles implied in the Municipal Structures Act and in the N2 Project background documents.

5.8 Approach to incorporating livelihoods and social capital

There is no ‘professional’ understanding of these issues in Cape Town.  Many COCT officials understand the need for improved socioeconomic integration, but the concept of ‘livelihood strategies’ is alien to them.  COCT has established a Social Development Directorate that is beginning to express an interest in a livelihood strategies approach, but as yet this is small and has no direct link to the informal settlement upgrading process (D. Sass, 2004).

The basic reason for this is that, as we have seen, the informal settlement upgrading process is seen primarily as a technical issue by the COCT bureaucracy.  Livelihood strategies are seen as “someone else’s problem” by COCT urban development professionals, and given their experience and backgrounds, more recent holistic approaches are largely alien to them.  As a result, there has not yet been any analysis of people’s livelihood strategies and assets, or of the potential impact of informal settlement upgrading on people’s livelihoods.  It is hoped that this is one of the outcomes of the proposed partnership between the SAHPF and COCT in the N2 project, however.  

5.9 Conclusion

5.9.1 Identifying good practice

It is difficult to say that COCT provides any examples of good practise because so little informal settlement upgrading has happened so far in the City.  The SISP, however, at least indicates a willingness to recognise informal settlement dwellers as urban citizens. Cape Town’s draft IDP also reads well in this regard.

5.9.2 Implications for national policy and frameworks

By far the most important implication of Cape Town’s experience is the need to go beyond statutory mechanisms for engagement with informal settlement residents in any informal settlement upgrading policy.  The inherited power systems in the city are demonstrating that the outcome of an uncritical reliance on the structures mandated by the MSA, and/or the goodwill of the bureaucracy, is likely to be a conflictual process of false starts and slow progress.  The COCT bureaucracy is inclined to pursue a top-down technical strategy of avoiding or managing community engagement.  Whilst the political sphere is cautiously feeling its way towards a progressive engagement with informal settlements residents, a reliance on statutory councillors and Ward Committees may well lead to the estrangement of community structures with genuine legitimacy, with predictable results.

5.10 References and interviews

Documents consulted: 

Abbot, J, and Douglas, D., Settlement Trends Analysis 1998: Cape Metropolitan Area.  University of Cape Town Urban GIS Unit, 1998.

City of Cape Town, 2004.  Cape Town Informal Settlement N2 Project: Workbook.  Notes from the Workshop held on 25 2004, Sustainability Institute, Stellenbosch.  Cape Town Informal Settlement N2 Project.

Department of Housing/COCT, 2003.  Project to relocate unlawful occupiers in rail reserve in Khayelitsha.  Progress Report compiled by the Technical Team, November.

Department of Housing, 2003 – confidential.  Briefing document towards an informal settlement strategy for the national Department of Housing, and progress on the Cape Town project.  12 August, Department of Housing.

Department of Housing, undated.  Briefing Memorandum: The Cape Town Informal Settlement N2 Project.  Department of Housing, Pretoria.  

Draft Terms of Reference of the Business Plan for the Cape Town Informal Settlement N2 Project.  Prepared by Firoz Khan, consultant to NDoH.  

Hugo, D., input in the Cape Town Informal Settlement N2 Project: Workbook.  Notes from the Workshop held on 25 2004, Sustainability Institute, Stellenbosch.  Cape Town Informal Settlement N2 Project.

Oscroft, P., input in the Cape Town Informal Settlement N2 Project: Workbook.  Notes from the Workshop held on 25 2004, Sustainability Institute, Stellenbosch.  Cape Town Informal Settlement N2 Project.

Interviews: 

Note: Interviews undertaken by Nicholas Graham as part of postgraduate research to be submitted to Oxford University were used as the basis for much of this document.  These were supplemented by follow-up by Project researchers.  Nick Graham’s support, cooperation and comments on this draft are gratefully acknowledged.

Adlard, Gerry (Director: Caleb Consulting), 08-06-2004.

Francis, Johanna (Functional Coordinator for Informal Housing, Cape Town Unicity), 09-06-04.

Kuhn, Jens (Head of Research, Housing Department, Cape Town Unicity), 01‑04‑04.

Le Roux, Paul (Manager of New Housing, Cape Town), 24-06-04.

Matolengwe, Patricia (Homeless People’s Federation, Victoria Mxenge), 2004.

Müller, Neil (Senior Engineer, Department of Technical and Professional Services, Provincial Administration of the Western Cape),15-06-04.

Nombembe, Mbuyiselo (Managing Member, Matleng Community Consultants), 02‑06-04.

Oscroft, Peter (contracted to Development Support, Cape Town Unicity), 04-05-04.

Paton, Hugh (Land Unit, Cape Town Unicity), 27-05-04.

South African Homeless Peoples’ Federation regional leadership, 2004.

Tshaka, Xolani (People’s Housing Process Project Manager, Housing Department, Cape Town Unicity), 17-04-04.

Vorster, Schalk (Divisional Director of BKS Consulting Engineers and Project Managers), 24-06-04.

Walker, Norah (seconded to the Housing Department of Cape Town Unicity from Development Action Group-DAG), 01-04-04.

6. Nelson Mandela Metropolitan Municipality

6.1 Introduction

The Nelson Mandela Metropolitan Municipality (NMMM) is centred on the city of Port Elizabeth. The city has experienced a decline in employment opportunities. While ‘the key manufacturing sector held steady… the city shed 7.4% of its jobs and unemployment climbed to 46.39% (SACN, 2004)

6.2  Governance Structure

Port Elizabeth was incorporated into the Nelson Mandela Metropolitan Municipality (NMMM) in 2001, along with the neighbouring towns of Uitenhage and Despatch as well as the surrounding semi-rural areas.  The NMMM coordinates the delivery of services to the whole area. 

Like Cape Town, NMMM has adopted a unicity model with an Executive Mayor.  The municipality is divided into wards.  There are 54 elected councillors, plus 54 proportional representation councillors. NMMM bureaucratic structure is similar to Cape Town, with separate departments for Housing, Development, Social Development, Local Economic Development, and so on.  

One of the most significant aspects of NMMM’s governance structure is the depth and strength of ANC organisation in the townships.  Port Elizabeth has historically been an ANC stronghold, and civic organisations (such as SANCO) tend to be closely aligned to the party.  ANC political control of NMMM is also long-lived, and many councillors have been in place since the time of the Port Elizabeth Transitional Local Council.  This has given them an opportunity to create powerful, networks of patronage and control extending both into the municipal bureaucracy and the townships and informal settlements.  One effect of this has been to create unhealthy tensions between councillors and ANC branches on the one hand, and independent housing movements in the informal settlements on the other.  Politics in the informal settlements are often quite unhealthy, and there is a tendency for informal settlement residents to line up as ‘party’ or ‘non-party’.  This has caused havoc with many informal settlement support processes, such as Joe Slovo Village (See Huchzermeyer, 2004). 

6.3 Scale and Nature of Informal Settlements in Nelson Mandela Metropolitan Municipality 

6.3 .1 Scale of informal settlements 

The average annual growth of the Eastern Cape’s population between 1980 and 1997 was 2,6%. NMMM growth rate is almost certainly higher than the national average of 3,7 % (Cheetham, 2003: 36). Migration into the NMMM area is a highly significant factor in driving informal settlement in the area.  Two main factors seem to be driving the phenomenon of in-migration:

1. Rural poverty in the hinterland and further afield has been exacerbated by widespread farm retrenchments in the agricultural sector (push);

2. The Coega IDZ, port upgrading at Ngura, and pres coverage of potential large-scale investments (most of which have failed to materialise) has created high expectations of employment opportunities (pull).

The NMMM has a population of 1.5 million, making it South Africa's fifth largest city in terms of population and the second largest in terms of area.  Approximately 23% of households in the Nelson Mandela Metropole live in informal homes.
  The housing backlog in Port Elizabeth (defined in terms of absence of a formal house) is thus about 91 000 units.  

Most informal homes in NMMM are poorly constructed shacks in under-serviced informal settlements on the fringes of the main ‘black’ townships, which line the road between Port Elizabeth and Uitenhage: New Brighton, KwaZakele, Zwide, Soweto-on-Sea and Motherwell.  In addition, there are substantial ‘coloured’ informal settlements such as Kleinskool.  There is also a semi-formal area called Joe Slovo, which is owned by a Communal Property Association but largely under shacks.  

Much of the land to the immediate north of Port Elizabeth proper is flood plain along the Swartkops River, and many informal settlements are situated on unsuitable state-owned land (e.g. Soweto-on-Sea and Motherwell).  Other informal settlements are on privately owned land (e.g. Kleinskool).

6.3.2 Who are the informal settlement dwellers?
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Like Cape Town, NMMM has a mixture of established and newer informal settlements based on phases of migration and settlement.  Generally informal settlements are located along the R367 highway leading north-west, with older settlements closer to Port Elizabeth.  Substantial numbers of ‘coloured’ households live in NMMM informal settlements; indeed NMMM probably has the most ‘mixed’ population of informal settlement-dwellers of all of South Africa’s metropolitan areas. 
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Sixty percent of adults in NMMM’s township areas are unemployed.  This makes NMMM’s informal sector particularly large.  Nearly 60% of people in NMMM’s informal sector are involved in trade, with its low margins and poor prospects.  65% of the population of the township areas, however, is under 15, creating a high dependency ratio.  As a result, Human Development Index figures mark NMMM as the second-worst metropolitan area in the country (Bell and Bowman, 2002: 4-8).  More than half of NMMM’s population earn less than R1 500 per month.  This has resulted in most housing development in NMMM being focused on the lowest subsidy band, creating vast economically and socially homogenous RDP settlements to the north of the city.  Significantly, projections of population growth by the NMMM suggest that the very poorest category of households will grow to nearly half of the total population by 2010.  Fully three-quarters of NMMM population will be eligible for (or have received) state housing subsidies by then.
6.4 Approach to intervention in informal settlements

NMMM has a reputation for slow housing delivery, hampered in part by difficult governance conditions in the Eastern Cape.  In 2001 the Executive Mayor of the Metro declared the delivery of houses and land as uppermost priority for the Metro.  A five-year plan was prepared aiming to deliver 7 000 units from 2001-2006 (Cheetham, 2003: 42), but this was soon overtaken by the IDP process, in terms of which NMMM has come up with a “2020 vision” incorporating as 10 year housing plan.  In terms of this plan, NMMM hopes to deliver 15 000 houses per annum for ten years, along with five major housing support centres which would be staffed by the officials of the municipality (Parliamentary Monitoring Group, 2003).  Even if achieved, however, this is unlikely to wipe out NMMM households backlog. 

NMMM does not have an informal settlement support policy as such. Whereas there are plans to address informal settlements, there are no appropriate mechanisms for implementation. 

6.4 Approach to interacting with informal settlement dwellers

NMMM tends to be organised around ANC party structures.  Councillors have a great deal of local power and seek to control most development decisions. This approach is particularly evident in the documented case of the Joe Slovo informal settlement (Huchzermeyer, 2004), where the councillor was actively undermining the Homeless People’s Federation in the settlement. In addition, the municipal bureaucracy is quite deferential to council and to individual councillors.  

6.6 Approach to rights of the informal settlement dwellers

Given its focus on the use of capital subsidies for informal settlement intervention, the NMMM does not consider any tenure alternatives to individual ownership. There is one informal settlement in its jurisdiction, Joe Slovo, for which the tenure form is through a community property association (CPA). The municipality, together with the Councillor for the area, has made repeated attempts at declaring the area as ownership of the municipality (Huchzermeyer, 2004). The municipality has very little respect for the CPA, and little understanding of the rights of a community property association, the procedures involved in dissolving such an association and transferring ownership to the municipality, and its responsibilities in relation to the residents. The NMMM has repeatedly (and incorrectly) claimed that unless the CPA is dissolved and ownership transferred to the NMMM, services cannot be extended into the settlement (Huchzemeyer, 2004).

6.7 Approach to upgrading, and its flexibility

The Joe Slovo case, the NMMM has rigidly adhered to a blanket ‘housing delivery’ approach to informal settlements, in a context of deep conflict that called for greater choice for the residents. The case demonstrates the inability by the NMMM to deal with informal settlements with any degree of flexibility.

6.8 Approach to incorporating livelihoods and social capital

The NMMM takes a conventional housing delivery approach to informal settlements. In general, this does not include any engagement with livelihoods beyond the short-term use of local labour in the delivery programme. However, our planned interview with the NMMM regarding this issue did not materialise, suggesting also the lack of capacity in the municipality, that we allude to earlier. 

6.9 Conclusion

6.9.1 Identifying good practice

The presence of a Community Property Association (CPA) for an informal settlement within the municipal boundaries would form the basis for good practice in this municipality. However, the handling of the Joe Slovo CPA by the NMMM has been everything other than a good practice. In the absence of access to more detailed information from the NMMM, we’re not able to identify any further findings regarding good practice in the municipality. 

6.9.2 Implications for national policy and frameworks

It is evident that a municipality like the NMMM will require substantial support in order to develop and operationalise appropriate programmes for informal settlement support. It has been useful to have the NMMM included in this report, as it indicates the challenges of weaker municipalities, and many of our recommendations in the main report and Background Report 7 speak to this situation.
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� The City of Cape Town’s Framework for Upgrading Informal Settlements covers 171 informal settlements (Department of Housing, 2003 – Confidential)


� The New Rest settlement within the Lead Project area, after relocation of 2/3 of the population within the settlement, has a density of 78du.ha (Workshop discussion, March 2004).


� The average cost of undeveloped land for low cost housing in Cape Town is R3 000/stand (Workshop discussion, March 2004).
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