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Social movements and the struggle for shelter: a sa study of Durban
Diana Mitlin and Jan Mogaladi
Section | Introduction

There is a long tradition of social movement astwirelated to collective consumption
goods in the towns and cities of the North and Bo&uch collective consumption goods
include essential goods and services for the vetidoof citizens: secure tenure, access
to water, sanitation and other basic services haging. Such goods and services are
generally supplied to groups of low-income citizéragher than individuals) and are of
particular importance in urban areas when landathdr natural resources are generally
commodified, and where low-incomes make the indiglgrovision of these goods and
service difficult and often unaffordabte.

Whether or not they are part of social movemeetsdents of towns and cities in the
Global South have to find land in the absence aflable sites. Various strategies have
been used including squatting on vacant public@nate sites, and the purchase of
informal sub-divisions of agricultural zoned lamdrh private land owners. Once a claim
over a plot has been established, families workttogy to secure basic needs such as
water and roads. They may lobby the state or simnmbrove supplies of surface water.
Standards of accommodation are often poor andtanated 900 million urban dwellers
are living without access to adequate shelter (LAtitat 2003).

This case study examines the social movement agtons working to improve access
to shelter within the city of Durban. The stu@gks to provide answers to the following
research questions:
* what are the strategies being used by social mowtsme
* what is the success of these strategies in terrstbfinclusion and recognition,
and the acquisition of improved housing (includiegure, access to infrastructure
and the quality of dwellings)
* what has been the stance of the government (dt [mecaincial, national level)
and how significant has this been on influencirggghccess (or otherwise) of
movement strategies
» and how have strategies and successes been ircafdive lowest-income and
most vulnerable members of the community ?

! Moreover, many of these goods and services arkcpydnds and individual supply is inappropriate.
the case of land and housing, these are goods vginogision is managed (at least in theory) by tiages
within a regulatory framework. While land is nopablic good (in the sense of being non-excludahte a
with very low marginal costs of supply), the scalgrovision (and hence the costs) is heavily ieficed
by state involvement in land zoning, land developnand infrastructure investments.



Section Il reports on the scale and nature of shakked and identifies the numbers
without adequate housing. The discussion expldrepolicy response and experiences
with associated housing programmes, most notaklgapital subsidy programme
developed by the newly democratic government inydags immediately following 1994.
It also reviews the main concerns expressed by swaiety organizations both through a
critical discourse on housing policy, and throulgh tesponse of organized social
movement organizations and less organized familieged. The discussion describes
the modifications that have been made to this pabcaddress such concerns and
increase programme effectiveness.

Section Il provides information on the agenciggimiewed in the course of the study.

Section IV reports on the interview findings. Timstfsub-section discusses the views of
interviewees on housing need and housing polidurban. The second sub-section
describes the strategies used by the two majoalsmcivement organizations. The third
sub-section discusses the success of these sétiigiwing on the views of both civil
society and state interviewees. A final concluding-section analyses the nature of the
state as it engages with social movement organizsiteand considers the effectiveness of
social movement strategies for particular grougsiwithe urban poor.

Section V concludes with consideration of the gesearch questions.



Section Il: Contextual introduction: shelter issuesn Durban, South Africa

The shelter problems faced by low-income househal@rban and the ways in which
solutions are understood and realised are allenfted by the national context. This
section introduces that context, explaining stalecies and programmes, and
summarising perspectives on the effectivenessesitipolicies and programmes.

One of the most powerful way in which the aparthregime in South Africa confirmed
its dominance and secured the benefits of suchmime was through the spatial
segregation that it enforced over the territony.their daily experience, African, Indian
and coloured South Africans were forced to comply vaws that restricted where they
might be, and to accept the consequences of satictiens for their livelihood
opportunities. Many remained in rural areas. Swraee legally entitled to be in urban
areas because of their employment status, whikersthroke the law and migrated to
towns because of differential livelihood opportigstbetween urban and rural areas.
These families located in the emerging informatleetents around the black township
areas or rented backyard shacks as illegal tendihsir presence was often challenged
with particularly bitter evictions during the 196@sd 1970s. Despite considerable
repression, the pressure for change continuedth®&ynid-1980s there was a critical
mass of political protest related in part to hogsamd residency policies with the rise of
the Civic associations and associated activisthemtajor cities across the country.
Seekings (2000, 833) explains how, by 1986, the'stauthority in black township areas
had become limited and “anti-apartheid activissuased many of the administration,
everyday policing and judicial roles”. The lavsit sought to prevent residential
mobility between separate racially defined “grougas” were only amended in 1991
(Huchzermeyer 2003, 214). At the advent of denmmycha 1994, the recent lifting of
such movement restrictions combined with signiftdamels of poverty and resulted in a
massive and complex housing challenge in urbarsar@athis time, the overall housing
backlog was estimated at 1.5 - 2 million househ{fiatistics South Africa 2001).

As a result of this history, housing has both agmak and symbolic dimension in South
Africa. In terms of its physical dimensions, haugprovides safety and security for its
occupants as well as helping to ensure accesssto $&rvices and, ideally, offering
access to job opportunities. However, housing bésoother powerful meanings to
people due to the apartheid legacy. Spatial ctnbr@lped an authoritarian and
exploitative regime to realise particular benefitsyv spatial security through the legal
right to occupy a brick house appears to be impobliacause it offers the confirmation
of citizenship with all the further rights and dleiments that this entails. The importance
of history resonates through discussions aboutihgushd access to housing; see, for
example Cherry et al (2000), Miraftab (2003), Skamd Cousins (2007), Pithouse
(2008a). Interviewees (both social movement astvand state officials) frequently
made references to the struggle for housing poidi©994, giving further substance to the
significance of historical experience and practice.



The capital subsidy for housing

Following the ANC government taking up office in9¥d the right to housing was
introduced into the constitution and provision ofising was declared to be a priority.
The government promised to build one million housgkin five years. To achieve this
aim, the government introduced a capital subsidgm@mme for land purchase,
infrastructure and housing development. Whileftoeis on housing reflected political
priorities and social needs, the specific stratefgy capital subsidy for addressing
housing need emerged from the business represasatnd consultants who dominated
the multi-stakeholder National Housing Forum betw&892 and 1994 (Baumann, 2003:
6; Huchzermeyer, 2003: 604; Gilbert 2002). Gill§{gi02, 1923) notes that nine of the
16 founding members of the Forum were businessmbpsiness. Irrespective of the
interests favoured, the idea of a capacity subsppears to have appealed to an ANC
government anxious to put in place a programmeiafiehousing at scale. When the
Forum defined the solution in terms of a new cégudsidy to be used by private
developers in large-scale construction projectpjteared to offer the government a win-
win-win option, simultaneously addressing the neddew-income households without
adequate housing, providing reassurance to a simgggpnstruction sector, and
catalysing a lead sector for economic regeneration.

The South African housing subsidy programimas been amended over the years since
1995 but remains broadly the same in structurefférs financial support through a
range of sub-programmes aimed at particular groupsed:

* Project linkedandindividual subsidies provide finance for ownership tenure for
houses built either by developers or by the berafes themselves through a
particular sub-programme known as the "people’shguprocess”. This
programme is for those without any present acae&stnal housing;

» Consolidation(or "top-up") subsidies provide a grant to imprebelter
developed under subsidy dispensations prior to 19%s programme is for
those who benefited from previous programmes andssed serviced sites but
who need additional finance to improve their dwwgjlto the present standard;

» Institutional subsidies, providing a grant to a housing associatr landlord who
provides housing for rent to eligible beneficiari@his programme aims to
increase the stock of affordable rental housing; an

* Relocation assistanaafered to borrowers who, on 31 August 1997 weleast
three months in arrears in their bond paymentassist them in relocating to
more affordable housing.

When the programme was first introduced, projedtdd and individual subsidies began
at R15000 per household for those with monthly ines below R1500 (Porteous 2005).

% The key principles which guide housing policy aticitegy include: restoring and furthering human
dignity and citizenship, maximum private sectordiwement and a product which is demand led (DoH
2003, 3). However, note the comment by Huchzerm@@03, 212) which discusses the essentially
“supply driven approach” of this programme.

 www.housing.gov.za



To be eligible, households must include adulthivegal South African residency, meet
specified income criteria (under R3 500 or $542amth for major beneficiaries of the
programme), have not previously received stateihgusssistance and have dependents.

The initial design of project-linked subsidies assd that communities would actively
participate and the housing White Paper of 199kst&d the importance of community
participation (Miraftab 2003). However, as exptbtelow, in practice this has been
difficult to achieve. Initially all beneficiariesere required to sign a document (the
social compact) which enforced participation; hoaredevelopers sought exemption (as
it proved to be time consuming to go down this eputequesting the ability to fast track
construction (Miraftab 2003).

While the subsidy is, in theory, available to indival households, provision has been
dominated by project-linked subsidies through castors and/or municipalities (with the
private contractors being particularly importantvieen 1994 and 2000). Whatever the
initial intention, it has proved to be very diffitdior individuals to be able to purchase a
dwelling with their subsidy monies. In practicésthas meant that households in housing
need access subsidy finance as part of a projgatdi subsidy programme with the funds
released to a developer who deliver the constmgiroject. Baumann (2003, 9) notes
that over 90 per cent of subsidies have been aldoaa the project-linked route with
perhaps another 3 per cent allocated to the Peodlaising Process (PHP). The PHP is
a community led sub-programme further describedveel

A further assumption was that banks would offerapgdoans to enable an improved
dwelling. South Africa possesses a sophisticatedtgage finance market; however,
over 74 per cent of South Africa’s households iachef housing improvements do not
gualify for mortgage finance (Metzer 2006, 4). Despumerous attempts by the state to
encourage loan finance, the banks failed to detimetup finance and the loans they
offered went to households with formal high-incoemeployment (Porteous 2005; Rust
2006). The failure to develop a credit-linked sdp®ption has meant that most
subsidized housing delivery has been targeted ttsréwvellings that are only financed
through the subsidy. This may account for the damfs about the size and quality of
housing (see Zack and Charlton 2003 and furtheudson below). As a result of such
complaints, almost all of South Africa’s subsidizealising delivery has conformed to
the national minimum norms and standards. A 3@sgmetre minimum size unit was
introduced in the late 1990s following well puldied concerns about some very
rudimentary structures, and more recently thiskess expanded to 40 square metres
(Rust 2006). Recently a savings requirement @itytiset and remaining at R2479) has
been introduced for those entitled to the subsigyadth slightly higher incomes
(Baumann 2003; Huchzermeyer 2003; and see Fighetolv).

Progress in subsidy delivery
By 2003, one senior academic commentator, MariehkEergneyer (2003, 212) was
arguing that South Africa’s housing policy was mgai@aed as being successful with

* A “top up” amount was introduced for areas in whimuilding costs were particularly expensive nogabl
the Western Cape and KwaZulu Natal.



“Eighty two per cent of the South African housingdiget (currently 2.6% of the national
budget) being spent on once-off supply-side capitbkidies.” Four years later, in 2007,
just under two million subsidized housing units lhagén provided or were being
constructed; a figure estimated to rise to 2.8iamilhouses by March 2009Public

sector delivery of subsidized housing had decreasbdtantially during the later years of
the programme (Rust 2006, 24)jowever, 2007/08 saw some recovery with 248,850
houses being completed or in the process of coinpléuring this financial yedr.

Subsidy amounts have been adjusted upwards fatiorilin construction materials and
quality concerns and the subsidy programme has fggect to various revisions to
make it more effective. Present subsidy entitleisiane shown below in Figure 1. As
noted above, by 2002 a requirement that the beagés contribute an amount equal to
10 per cent of the subsidy value had been intratiidechzermeyer 2003, 212). A
further amendment, introduced in response to theams that some houses were being
abandoned (see below), was that houses cannotbfseight years (Porteous 2005,
35).

However, neither the scale nor subsequent modiigsito the programme resulted in
unambiguous success. In 1996, 80 per cent of S&utans were eligible for the
housing subsidy as they earned R3500 or less amd@yt 2000, this had grown to 85.4
per cent of the population (DOH 2003, 9); this eéage reflects the rising problems of
poverty and unemployment. Irrespective of statg@mmes for shelter improvement, it
should be remembered that perhaps the most signifabstacle to addressing
inadequate housing remains South Africa’s extramgualities of income and wealth.
Ninety per cent of the population can only affoaliking costing less than R190,000
(approximately $25,000) (Rust 2006, 14). A 20Q&igtsuggested that 74 per cent of the
population is unlikely to be able to afford mortgaand/or do not qualify for mortgage
finance under current rules and regulations (Me2086, 4). In this context, the majority
of South African citizens are dependent on acaefiset subsidy programme to improve
their housing.

® http://www.housing.gov.za/default.htrfmedia release, 15 December 2008. Accessed $uhsla
February 2009
® http://www.housing.gov.zaDelivery statistics accessed: 15/02/2009




Figure 1”: Housing Subsidy allocations and entitlements (2@)

The South African Housing Subsidy Scheme subsidy aatum amounts for the period
2008/2009 in respect of a 40nhouse only

RO - R1 500 R43 506.00 None R43 506.00
R1 501 - R3500 R41 027.00 R2 479,00 R43 506.00
Indigent: Aged, Disabled
and Health Stricken ROR3R43 506.00 None R43 506.00
500
Institutional Subsidies

Institution must add /At least R43
RO - R3 500 R41 027.00 Capital 506.00
Consolidation Subsidies
RO - R1 500 R43 506.00 None R43 506.00
R1 501 - R3500 R41 027.00 R2 479,00 R43 506.00
Indigent: Aged, Disabled
and Health Stricken ROR3R43 506.00 None R43 506.00
500
Rural Subsidies
RO - R3 500 R43 506.00 None R43 506.00
People's Housing Process
RO - R3 500 R43 506.00 None R43 506.00

In 2004, the Minister announced a revised Natidf@ising Strategy “Breaking New
Ground” which sought to address the housing backiomugh a number of measures
including the upgrading of informal settlements (B@004). The Strategy recognized
what has been achieved but suggested that ProMgmiarnment faced growing
difficulties in spending subsidy finance. Moreguhie withdrawal of large construction
groups due to low profit margins (ibid, 5) had fé=aiin a need for new initiatives
including both increased private lending and measto address local government
capacity constraints. From about 2003, state pblad shifted away from private
developers to municipalities as the main produoérsusing, and hence insufficient
capacity at municipal level was becoming a moreiigant issue.

The 2004 Strategy recognized the need for greategrence between different sections
of the housing market with greater ease of moverbetween types of housing (ie.
thereby enabling households to trade up or dowmp reflection of some of the original
intentions and acknowledgement of the failure twcessfully link subsidy recipients to
the formal financial sector, a higher income supsids introduced for those earning
between R3500 to R7000 ($500 and $1000) to erzaiiess to mortgage finance and the
purchase of a unit through the formal market (Ru$e2005, 35). Other measures
included a reduction in the prevention of saleulfssdy dwellings from eight to five

" http://www.housing.gov.z&/Accessed 14/02/2009). The contribution requinetsielarify that: “Housing
Subsidy beneficiaries with a household income tdvben R1 501,00 and R3 500,00 per month will be
required to pay a financial contribution of R2 4¥®upfront to achieve access to the Housing Subsidy
Programme. Alternatively beneficiaries will be reqd to participate in the building of their houses
through an approved People's Housing Process Rfojec




years, attempts to increase the role of the mualitypin improving the provision of
services, and the introduction of “a new informpgitading instrument to support the
focused eradication of informal settlements” (DOBD2Z, 12). In part the interest in
informal settlement upgrading emerges becauseeafi¢led to increase residential
densities and improve existing locations. Thet8gwargues that “restrictions will
increasingly be placed upon the number and scdigturfe peripheral subsidized housing
projects, whilst acknowledging that a lack of fumglprovides very little manoeuvring,
especially when considering the price of well lechland” (ibid, 13). Concerns about
peripheral spatial location were further addreshealigh special measures to acquire
land and make “a fundamental and decisive interoenih the Apartheid space
economy” (ibid, 14). The Strategy also makes esfee to the need for settlement
planning that includes services and facilities saglransport, children’s playgrounds
and sports centres, police stations, health clianestrading areas (ibid, 15). The
Strategy plans to strengthen the people’s housiogess (PHP) with more emphasis on
an area-wide approach (ibid, 17-18), medium-derssityal housing to support rental
options (ibid, 18-20), reconsideration of benefigieontributions (ibid, 24), a
community-wide approach (but with citizenship reniag an essential criteria for the
acquisition of subsidy finance), and the identiii@a of job-creation opportunities (ibid,
25).

Although the new policy and programme was annount@04, little progress in the
upgrading of informal settlements appears to haenlmade. Huchzermeyer (2006, 51)
argues that “At time of writing, June 2005, neitidrapter 13 or the Housing Code nor
‘Breaking New Ground’ was available on the websit¢he Department of Housing.” It
is not clear from either Department of Housingestagnts or from other commentaries
that significant progress has been made to datehémmeyer (2009) argues that there
appear to be a reluctance to use the measuregakiBg New Ground to support the
development of informal upgrading. In the caséhefN2 corridor, multiple reasons
were put forward related to the time taken for aggng (ibid, 98). In a recent review,
she concludes that “upgrading of informal settleteemder Chapter 13 of the Housing
Code has not been implemented by any of Soutlt®&§iarge cities” (ibid, 99) and, she
suggests, this policy does not fit with more colhnbrientated approaches to addressing
low-income housing needs.

The People’s Housing Process

To support community driven, self-build activiti@sPeople’s Housing Process policy
was developed by the government and launched i8.198e policy is designed to offer
greater scope for communities to make decisionthiEmselves, it also allows them to
provide voluntary labour and to undertaken projeanagement activities thereby
avoiding payments to contractors. As explainedheythen-Minister of Housing, “This
policy and programme encourages and supports ohails and communities in their
efforts to fulfil their own housing needs and whslwto enhance the subsidies they
receive from government by assisting them in adegdand, services and technical
assistance in a way that leads to the empowerni@oinamunities and the transfer of
skills” (Mthembi-Mahanyele 2001, 4).



The government recognises that NGOs play an importde within the PHP, providing
technical, financial and administrative assistaioceelf-build communities, and allocates
some additional funding for this purpose. Initgention, the Process "..favours
incremental housing by scaling up the participafmgcess and relying on self-help
processes, communities' resources and empoweriihindftab 2003 234). One of the
groups using the PHP is the Homeless People's &eate(Miraftab 2003). Indeed, the
People’s Housing Process option emerged in pagusecthe local communities linked to
the South African Homeless People’s Federation deeda more community driven
collectivized process (Bauman 2003). The contrdyubf the Federation to the
instigation and realization of the People’s Houd#ngcess is also noted by Khan and
Pieterse (2006). The Federation’s case benefitddfomm having access to external
development assistance to allow for exemplar ptejaod receiving a special grant from
Joe Slovo, the first Minister of Housing in the AN@overnment (Mitlin 2007). The
commitment of this Minister helped to increasedbeeptability of the community
process within the Department.

However, there are concerns that the People’s IHguRiocess has been marginalized
with relatively few subsidies being allocated tsthption (Miraftab 2003). Baumann
(2003, 9) estimates that “probably less than Xpet of subsidized houses built since
1994 can be regarded as PHP produttBaumann (2003, 10) also analyses some of the
shortcomings of the PHP as it was used prior t8200 particular, he notes that the
policy of the Department is to institutionalise fhv@cess through a formal intermediary
organization which deals with the beneficiariesfu&her problem is the high levels of
bureaucracy. While PHP developments are exempt Rational Homebuilders
Registration Council inspections, no other exenmgtiare specified and “Most PHP
projects have been plagued by conflicts over g8ge” (ibid, 12)

Rental Housing

Many of the urban poor find accommodation througting backyard shacks and rooms
in both formal and informal settlements. Rentalsiog formed 31 per cent of the total
housing stock in 1999 and in this year 69 per oéthis rental housing was located in
urban areas (DOH 2003, 8). There is a widespreeanition of the need to improve
options in rental housing although state rentajmmmes have not achieved the scale of
home ownership programmes, and the capital hossibgidy remains the major policy
instrument to address the needs of tenant familié® government was interested in
developing a social housing option (rental housfog}hose not requiring individual
ownership. However, between 1996, with the intadidun of the institutional housing
subsidy targeted at the delivery of rental housamgl December 2005, the National
Department of Housing only recorded the deliverg4£08 “social housing” units
across the country. Very little new developmead happened in subsequent years.
Hence despite the intention of the state, therenbabeen the development of an
extensive low-income formal rental sector and tygital subsidy remains the main
avenue through which the low-income householdsrseshelter improvements.

® He adds that the Homeless People’s Federationthailteabout 75 per cent of PHP dwellings.



A critical perspective on state housing programmes

This sub-section considers the ways in which pddicgt programmatic responses to
shelter need have been assessed by a range of otaong Drawing on professional
debates, the discussion highlights some of theckagerns including those related to
location, construction quality, and participatiordauser involvement. By 1999, despite
the evident success in delivery at scale, someeolimitations of the housing subsidy
programme were becoming apparent. After summarisiase professional critiques, the
discussion explores the responses of users totisraints of these programmes and,
through describing their actions and options, drasrsclusions about their assessment.

Subsidy Location

A major emphasis in the academic discourse has dreéme fragmentation of urban
space with many subsidy financed projects takiagein peri-urban areas, resulting in
low-density and racially divided cities. As argugdPauw and Mncube (2007), poverty
remains closely correlated with race; therefor@fyawith residential areas that are
spatially divided by income groups is one dividgdéice. To reduce the need for high
expenditure on land, local authorities and devet®pend to locate new housing subsidy
developments on peripheral land which is genefaliyrom economic opportunities,
reinforcing the spatial and racial distortions p&gheid and entrenching poverty
(Oldfield 2004; Pieterse 2006; Zack and CharltoB3)0 Some of the consequential
problems of social exclusion identified by Zack &tdharlton (2003) include lack of
access to jobs (ibid, 5), distance from shops, @shalinics, and recreational amenities
(ibid, 30), and the transport costs associated sigtant locations (ibid, 30 and 32).

Smith (2003, 29-31) argues that a “post-apartheity’with divisions based on class
rather than race began to emerge in South Afriberéd 994. However, while racial
integration was taking place in areas located eretitge of the central business districts
of major cities, this trend was reversed in thernfal housing that took place in the peri-
urban areas and these areas were characterizeddig ‘homogeneity” due to the
inability of Africans to afford anything else (ihi@1). The choice of these areas for
subsidy financed housing maintains a pattern diap@nd hence social) exclusion for
the lowest-income African households. TomlinsddO@, 84) suggests that the National
Housing Forum not only failed to address the needntegration but wrongly presumed
that the provision of a starter unit would be séint to result in further investment and
therefore would over time lead to the consolidatbhigher quality neighbourhoods.
Rust (2006, 33) adds that even if households Haedpacity to invest, the poor quality
of the dwelling and neighbourhood mean that theriincentive as “housing is worth
little more than the shelter it providesWhile higher income households of historically
disadvantaged racial groups have been able to mawé&igh-income areas (and
therefore some racial integration is taking plasagh racial integration has not happened
for other social classes.

The more immediate consequences of urban fragnimiatlude significant difficulties
for urban poor households as they struggle witlctresequences of spatial exclusion.
As a result, some have sought to move away frosetheeas. “[H]ouseholds receiving
the subsidy effectively abandon their dwellinglisglit for prices as low as R500 or,
more productively, renting the units.... | was inf@dnthat in the case of one small
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project where the Department [of Housing in Gau}éragl undertaken a survey, 84 per
cent of the beneficiaries no longer occupied theits” (Tomlinson 2003, 84). This
percentage appears to be very high but there isspi@ad agreement that some residents
are now selling their newly acquired dwellings éoftat low prices) and creating a “new
homeless” class who have no remaining subsidylemi&nt. Zack and Charlton (2003),

in their review of subsidy financed housing prognaes, report that members of nearly
half (13) of the focus groups say they are awarsoaie people in their area having sold
their homes (ibid, 22).

Due to such concerns, the national government eowires that the delivery of
subsidized housing should be linked to the stayutasnicipal Integrated Development
Plans (IDP). Integrated Development Plans wegt ifitroduced in the Development
Facilitation Act (1995) and the Local Governmenarisition Act (1995) to assist local
authorities to carry out their development rolBP$ aim to facilitate longer-term
planning with integration across sectors such asing, health, transport, education and
commercial development.. Plans are developed thraygrocess which allows local
level stakeholders to comment on and influencditia plan. All housing developments
in South Africa, whether subsidized or commeraialist align with the local IDP
(Harrison 2008). Harrison (2008, 327) reports onaerns that the approach has been
too technocratic. However, he suggests that titigues have been over-stated and that
there are also more positive appraisals. Chafipacifically with reference to
eThekwini) suggests that the IDP is “fairly generd unspecific....[and the]
contribution to coordinated planning, delivery anstitutional integration is still to be
tested” (Charlton 2003, 276).

What is clear is an acknowledgement of, and brasdgensus around, the problem of
spatial location resulting in unequal access toleympent opportunities and lack of
access to a range of urban services. This issadakan up in Breaking New Ground,
the new Strategy announced in 2004 (see above).

Subsidy size and quality

An ongoing issue since the commencement of sulfsidgced houses has been the size
of the unit (Miraftab 2003). In the late 1990snmum house sizes were introduced to
address the problems associated with very smallidg®e. At present, the minimum
house size is 40 square metres. Despite effortetease the size of units, it is common
to see shacks attached to subsidy houses as htdséhdd additional rooms to
accommodate their families (Lemanski 2008). Esgscin peri-urban areas where land
pressures are less acute, families may have prayibaen living in a five or six room
shack and there are difficulties in adjusting twoasing unit of 40 square meters with
three rooms and a kitchen.

There have also been concerns about the qualitpuging with inadequate foundations
and problems of flooding, cracking walls and otb@ncerns. As a result of these issues,
the government introduced a building warranty. Qke period of the subsidy
programme there has been an increase in standéhdssing specifications.
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Participation and beneficiary involvement

There has been a continuing debate about the goélgarticipation in housing
development projects for those able to acquiressctehousing subsidies. Miraftab
(2003, 226) argues that, despite the intentiomsatibnal government, research studies
have suggested that participation in housing dewent is limited. She argues that
there are “certain misconceptions about the nagfqpower sharing in participatory
processes that lie at the heart of this contramittfibid 227). This argument is broadly
supported by others including Lizarralde and Mag2@®8) and Lemanski (2008). In
part this failure to achieve a participatory hogsitevelopment process reflects tensions
inherent in the design as private developers wepecated to drive participation but
instead have primarily concentrated on profit mgkinOldfield (2008) also agrees with
the conclusions of these authors suggesting thale ywany participatory processes have
been introduced in housing development, they amgdd and remain highly contested.
“In this all-consuming attention to “deliverablehysical development, less tangible and
measurable democratic processes to build inclusime become side elements, narrow
channels through which society is directed to pgodite with government” (ibid, 488).
Pieterse (2006) broadly reaches the same conchisiaygesting that participation is
being squeezed out by “the imperatives of stabiléghnical predictability and
continuity” (ibid, 288).

Swilling (2008) discusses social movement orgaromnatthat have sought to negotiate
for inclusion in decision making despite this direc being taken by the state, and
analyses those groups that have sought to resmg be-opted through participatory
processes. He focuses on the Federation of thenlPbor (FedUP) but recognizes that
there have been similar strategies followed byttheée union movement and the urban
sector service organizations. Swilling argues #sathe organized poor start to engage,
power relations start to change. He suggestF#adit/P maintains autonomous
organizing capacity for grassroots associationsendngaging with the politics of the
city to their own advantage (Swilling 2008, 508)iraftab (2003) is broadly in
agreement with Swilling that there are some pasiéixperiences and that social
movements are challenging the status quo in regpéxusing developments. She
elaborates "in recent years, civic movements aaduglly reviving... They seek to
influence the regulation of the private sectorunithg developers... Unquestionably, the
government cannot afford to ignore these movemedntaust be remembered that the
housing quality is key to the political and soatdbility of the country. More than
anywhere else, in South Africa, an ugly history #m&lstruggle against injustice are
intimately linked with the issues of urban devel@mtand homelessness” (Miraftab
2003 236-7).

Programme delays

Rust (2006, 33) suggests that there is a significaange in housing strategy has taken
place when she notes that the “Ministry of Housargch, in 2002 first began speaking
about ‘housing asset’ that the government had pgeal/t instead of the number of
‘housing units’.” However, she is also cautiousuithe success of the new Strategy in
a context in which there are new reasons for delagelivery. “Research undertaken on
behalf of the Banking Association in 2005 founcdt tivhere it took between 12-18
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months to convert raw land into registrable resiid¢stands, the process now takes
between 30 and 59 months. Where it previously fa@kmonths to develop houses on
such stands, it now takes about 19 months” (ibid ,Ah additional factor adding to these
delays, Rust (2006) suggests, is the limitationsuik services capacity. The recent
situation has been exacerbated by the infrastreictwestment demands promoted both
by government (in the context of the 2010 SoccerliMBup) as well as the private
sector due to the general level of economic growth.

Lack of emergency housing

While Huchzermeyer (2004) has suggested that tjisrbased framework is appropriate
for analysing the lack of recognition given to infal settlements and related
development problems, in general the issue ofsighast not figured that prominently in
academic and professional discussions relatedusihg need. In part this appears to be
because of the scale of the capital subsidy prograifor housing. One exception has
been the discussion related to a court case in tO&aich Mrs Grootboom and almost
one thousand other adults decided to move fromtarvi@gged area in which they were
living and take care of their children onto a vadah side set aside for low-income
housing (Sachs 2005). The squatters were theteeMimm this site by the local
authority and moved onto a local sports field.

After contacting a local attorney, the group pudstiee Council in court arguing that it
should meet its constitutional obligations and mtevtemporary accommodation. “The
High Court ordered the municipality to provide teargry shelter pending the outcome of
the application.” (ibid 132) Sachs, an NGO astiand Justice of the Constitutional
Court, explains that the Council achieved someesgas “The High Court accepted that
the state in fact was meeting its obligations pesgively to realise the right of access to
adequate housing”; however, the Court held thatdtete had failed to meet further and
special obligations which it owed to the childremalved” (ibid, 133). The case then
moved to the Constitutional Court. The communityswapported at the Constitutional
Court by the Human Rights Commission “a state tastin supporting constitutional
democracy... rights and values of the Constitutienarserved, respected and promoted
at all levels.” Civil society, through the CommiyniLaw Centre of the University of the
Western Cape and the Legal Resources Centre (an BiS@participated in providing
support. The Constitutional Council argued thathbusing programme was broadly
appropriate to the rights as established in thestttotion but there was a need to augment
the existing subsidy programme with an emergenasimg programme. In 2004, the
government introduced measures for those requaimegrgency housing. Grants were
introduced for municipalities seeking to provideezgency shelter to residents. Chenwi
(2008, 25-6) explains the way that this policy @rkng: when people are evicted from
unsafe areas and qualify for assistance undernierdgency Housing Programme, they
are moved to a temporary resettlement area untih@eent relocation becomes available.

The growth of informality for those still waiting.

In addition to concerns about the nature and imphtite capital subsidy programme,
there is also a discussion related to the lackaliesof the programme and continuing
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struggles to find housing. Millions of those inustng need are unable to access the
housing programme and continue to provide themsefiith accommodation.

Despite the subsidy related housing investmenhtpglace in South Africa, the 2001
census identified that 16.4 percent of all housghale living in inadequate dwellings
and concluded that the absolute scale of needasetebetween 1996 and 2001
(Statistics South Africa 2001, 78). The housingkbag grew to an estimated 3 to 4
million houses due to population increase, migratmurban areas, and new household
formation (Baumann 2007). The Department of Hayigistimated the housing backlog
in 2001 to be at 2,784,193 (Dept of Housing quatediraftab 2003, 231). In the
absence of subsidy related opportunities, inforimeaising continues to be a widely used
solution. A recent report from the South Africaustitute of Race Relations suggests that
informal dwellings are becoming relatively more wngant in housing provision and are
increasingly being built as backyard shacks in fdrareas rather than in informal
settlements (SAIRR 2008).

Between 1996-2007, the total number of househdasisling in informal

dwellings grew by 24.4% from 1.45 million to 1.80llmn. During that period,

the number of households living in backyard infokohaellings rose by 46 %

from 403,000 to 590,000. The number of househstiaging in free-standing

informal settlements grew 16% in comparison, frost pver one million to 1.2

million.

As a result of this trend, backyard informal stases in formal settlements as a
proportion of total informal dwellings grew by 18mcent while those built in informal
settlements declined 7 by per c@nluchzermeyer et al (2006, 27) argue that thés is
critical distinction. What this data shows is ttiegre has been a shift away from
households living in informal settlements towaraks tenting of shacks within formal
areas, including settlements constructed with slybisnance.

In 2005, the Community Organization Urban Reso@ertre (CORC 2005) profiled
informal settlements in Johannesburg and identif@t informal settlements with a
population of 692,858 citizens. This profiling dren an earlier study of 102 settlements
by the Centre for Applied Legal Studies. The 26@uly is believed to include 97 per
cent of all informal settlements in the Johannegibdetropole (ibid, 14). The exercise
was repeated in Cape Town where the profiling tbagan with official maps which
identified 176 informal settlements within the Maiolitan Area. The team itself
identified over 200 informal settlements and pegfill83. Twenty one of the settlements
identified by the city no longer existed as thesidents had been relocated and/or
evicted; at the same time, 45 of the identifiedinfal settlements did not have any
recorded identity within the City administration@&C 2006, 8).

Significant concerns have been raised about the'sttitude to the informal
settlements in which many urban poor find accomrtioda Huchzermeyer (2004) notes

° From Press Release From bare fields to the bag&ydrproperties: the shifting pattern of informal
dwelling erection, dated 24 November 2008, SoutficAh Institute of Race Relationsww.sairu.org
downloaded Thursday, 12 February 2009
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that, in 2001, the government made a commitmeatddicate informal settlements
within 15 years and she is concerned that, at legsrt, this policy will be secured
through the eviction of residents from informaltleshents. Huchzermeyer (2004)
suggests this preference for relocation comes adimguse informal settlements are
viewed as damaging to the local environment andcat®d with public health risks. A
further reason may be the complexity of upgradioigpgared to Greenfield development
both in terms of managing social relations betwesidents and in terms of physical
adjustments required as informally constructed mguis regularized.

Collective resistance - evictions and land invasion

In a context such as South Africa, where a liberastruggle has won control of the state,
there are high expectations about what should lheeded to those who have been
oppressed and disadvantaged. With this history,derhaps inevitable that citizens look
forward to enjoying their entitlements rather thaking a more sceptical view about
what they are likely to receive from government aow they can secure their collective
interests. While recent protests suggest that gigets may be changing among those
living in informal settlements in South Africa, ezsch to date has pointed to high
expectations in relation to housing delivery.

On the part of citizens, there has been a configland trust in government delivery
mechanisms with little understanding of the diffims of appropriate delivery to those
whose shelter and livelihood options are primanfprmal (Smit 2007). On the part of
the state, there has been a confidence in the ibapadeliver and address basic needs
with little considered analysis of the systemic larezss of government programmes.
Cherry et al. (2000) engage with such realitietheir research on the attitudes of
members of civic organizations and councillorshie townships of Port Elizabeth and
Cape Town. They find that civic activists are imdérested in developing alternative
models of service delivery and housing. Rathay #uggest, most of these activists
believe that
... real power lies in the local state ... and theydfme aspire to be elected as a
councillor. It is not just that a ‘political idetyi is more powerful than a ‘social
movement identity’ (Lanegran, 1996: 131), but fieat activists are able to make
a clear distinction between the two (ibid, 902).

Other authors have associated a confidence indgditeery with a strong emphasis on
the individual as the “agent” who engages withgtae, rather than on the collective
organization lobbying to reform the state. Huchzeyer (2003, 597-8) argues that the
“...capital subsidy promotes individualized demandkimg rather than a rational and
holistic engagement with community developméfitAs Huchzermeyer (2003)
explains, community leaders that challenge thisgse may face a very difficult context
with the state being ambivalent about their contigm. Whatever the individualising
tendencies that result from the subsidy mechaniamdiscussed in the mapping paper
from Phase One of this research the broad arestsetibr and settlement remain an area

19 Robins (2008, 83) suggests that in present-dayhSaiica this model of state and citizen relations
extends beyond housing.

15



of movement activism, due both to the historic imi@oce of urban townships in social
protest and the ongoing scale of need.

Despite this context, there have been a numbexarfiples of collective resistante.In
terms of conventional protest, the struggles aga@wice disconnection and evictions
related to bond repayments appear to be of gredtzest within academic writing. See,
for example the 2004 collection in theurnal of Asian and African Studie¥hose faced
with an acute housing need and limited accesshsidy finance have either a less
focused sense of grievance or their struggles hatesceived the same level of
attention.

However, reflecting directly on housing related mment activism, Pithouse suggests
that in recent years there has been a signifidaantge in attitude and a growing sense
that elected representatives need to be held tmatdor their policies and programmes.
He notes that many of the larger poor people's meves that have developed more
recently (notably Abahlali baseMjondolo, the West€ape Anti-Eviction Campaign,
and the Landless People's Movement) may refusartipate in elections suggesting
that they “see things very differently” from thetiaists interviewed by Cherry et al
(2000).

In terms of documentation and academic writingte¢hl®ve been a few exceptions to a
general lack of documentation. One is the worthefSouth African Homeless People’s
Federation and the subsequent Federation of thanlPbor who have attempted to
engage with and hence transform state housing gmoges (Baumann, Bolnick and
Mitlin 2004; Bolnick 1993; Bolnick 1996; Khan aitdeterse 2006; Millstein et al. 2003;
Mitlin 2006; Robins 2008; Swilling 2008). In thisise, the social movement
organization works closely with a support NGO thelips to facilitate the dissemination
of its approach and its work. More recently theage also been articles éahlali
baseMjondolowith a particular focus on their work in Kennedgdgl, Durban (Bryant
2008; Patel 2008; Pithouse 2006; Pithouse 2008kbpll&ction of South African
movement experiences published in 2006 includestbase studies broadly located in
the area of land and housing (Ballard, Habib anld®a 2006). Once more the
significance of service related struggles is recogph(see Oldfield and Stokke 2006);
however, land and shelter struggles are also exah{i@reenberg 2006; Khan and
Pieterse 2006).

A central theme in this literature is the succddb@se struggles in respect of securing
resources from the state. Khan and Pieterse (2AB89) neatly highlight the challenge
when they describe how the leadership of the SAfriban Homeless People’s
Federation was sceptical about the likelihood thatstate would deliver development to
the urban poor but, at the same time, they recedrtize need for effective engagement.
“[T]he key ideologues of the HPA [Homeless Peopldigance]... realized the futility of
directly confronting a state that commands unprentatl levels of support and

1 Seekings (2000, 835-6) in an editorial to a caitecof papers in thinternational Journal of Urban and
Regional Researclrgues that there have been relatively few stunfiesban poverty and little
engagement of social scientists in urban povestyss.
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legitimacy..” In this context, they recognized that “pragmatither than confrontation
engagement would yield more fruitful outcomes fa tirban poor” (ibid, 158-9).

In addition to the more formally organized groupsh@ urban poor, it is possible to
identify other examples of collective resistancenidequate shelter. Access to land is a
key objective. However, it is difficult to gaudeetscale of land invasions that have taken
place in South Africa since 1994. There is somdence of strategic invasions around
election time (see, for example, Skuse and Cou)03 and the experience of Kanana
settlement in Gauteng). There are several repbdsoups affiliated to the South

African Homeless People’s Federation invading l@te$pite the preference of this group
to negotiate rather than confront). These groopsides Agrinette Hills (Baumman
Bolnick and Mitlin 2004, 205), Joe Slovo (SDI 20@nd Ruo Emoh (People’s Dialogue
on Land and Shelter 1999); these cases relatetlidisns in which the local authority
showed little interest in responding to requestgifalogue. Smit (2007) draws together
the conclusions of four regional workshops on lfordhe urban podf and broadly
supports the view that land invasion is a signiftdactic used by community
organizations to secure land. The preferencemkdand owners to sell land in and
adjacent to low-income settlements for fear of giwa (Mitlin 2006) also points to the
practice of land invasion, as does reported ewetiaf families on state land (Mayekiso
2003).

There is very limited information on evictions tlaaie taking place in response to land
invasions and informal settlement. Mayekiso (20@®)example, reports that Gauteng
Ministry of Housing took measures to evict residantluding “2,262 residents who had
occupied shacks along the banks of the JukskeirrRined, 73). COHRE (2006, 31-34),
in a global report of evictions, makes referenc8aath Africa and gives details of
evictions from inner city tenements in Johanneslaund of several thousand families
evicted from a small number of informal settlemebts the scale of the problem
remains unknown (du Plessis 2005, 126). Pitho2@@8a) discusses the practices of
eviction in Durban and suggests that they contraika legislation and are illegal; while
precise figures are not available, his discussimyssts that the numbers are significant
in this city.

This sub-section has reported on the national bfe low-income households living in
inadequate shelter. While there is a national imgusrogramme which has provided
houses for millions of South Africans, a numbeciticisms have been made in respect
of this programme which are summarized above. tDuke scale of housing need, there
are many families that have not been reached bgt#te, or who have been reached but
who have left their subsidy-financed housing. Bhsnilies have had to find alternative
strategies to secure accommodation and some havepsted in social movement
organizations. The research study specificallyrerad the activities and perspectives
related to social movement organizations in DurbBefore turning to our findings in
respect of social movements, the following subisadummarises the housing situation
in the city of Durban.

2 This included 105 representatives of civil societyanizations, the majority of which were from C80
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Durban and the local context — history, situationgovernance

Durban is a port city established in the mid 180Rghouse (2008a, 20) argues that by
1884 early versions of influx control had been lelsthed in Durban as the planners
began to create particular zones for differentalagioups including municipal barracks
for male migrant workers. The municipality adoptied strategy of brewing and selling
beer to generate the revenue that it needed ta doweosts of African housing in the
city (Pithouse 2008a, 22; Marx and Charlton 20@8)dence which suggests that wages
were too low for workers to afford adequate accomation. In 1913, the Land Act
forced African families from the land and enablegditery commercial agriculture to take
up further opportunities (Pithouse 2008a; Marx &@harlton 2003). This, together with
the growth of the manufacturing industry, resultedigration into the city and Durban
became the second largest city in the country oteérms of population and economy.
In 1920s and 1930s some mixed race residentiat ae@aained but, during the 1930s and
1940s, as darker skin colours increasingly becassecated with adverse elite
perspectives on the quality of local environmentaiditions and on citizen attitudes to
modernity there was pressure to break up thess arehforce black South Africans
away from the more advantageously located arelagortnal settlements have tended to
be popularly regarded as incubators of vice angadis, harbouring those too lazy to find
work and other groups of people regarded as theserding poor” (Marx and Charlton
2003, 7). Africans were forced towards urban geeig and rural areas, and this was
represented as being in the interests of publithh@@ithouse 2008a, 27-28).

As elaborated by Scott (2003, 245), regulatory geann planning legislation were used
to include and exclude particular residents ofditye favouring industrial interests.
However, labour was also required by commerciahaigs and, despite the pressure on
African families, informal settlements continuedo® permitted; by the late 1940s there
were 70,000 people living in shacks within the ¢Rjthouse 2008a, 32). By the 1950s,
the Group Areas Act provided the basis for forcessremovals of Indians and Africans
to the periphery of the city. Throughout the [2850s and 1960s, the clearances
continued and families in informal settlements diweith the persistent threat of eviction
(ibid, 34). Marx and Charlton (2003, 11-12) argiu@t the urban planning and
development decisions agreed by the city influertbedspatial development of Durban,
and “provided settlement opportunities for thoseiel@ formal access to the city ...[and]
had the effect of reinforcing urban sprawl...” Tdehors also note that despite the
pressures to move low-income households away fhencéntral areas, Durban
settlements are (in some cases) closer to theeitiyre than those found in other South
African cities. Wherever their location, “by thedeof the 1980s over half of the African
population were living in informal settlements aht situation has persisted to the
present” (ibid, 11).

By 1984, there were an estimated one million sltegllers around Durban. In 1986,

Influx Control was officially abandoned and theuig increased to 1.7 million by 1988
(Pithouse 2008a, 38-9). While housing improvemergse of critical importance for
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these families, these priorities were not univerged the country moved towards
democratization, priority areas for developmentaretp be identified. In 1990,
Operation JumpStart was established by local basimgerests in Durban and this
stakeholder body sought a new urban vision to yz¢aéconomic development.
(Maharaj and Ramballi 1998). COSATU were reluctarparticipate in part, Maharaj
and Ramballi suggest, because they believe thatitieg interventions had been
identified and “there were more important priofityjects such as housing and services”
(ibid, 139). To address such concerns Operatiomp3iart introduced protocols for their
projects which included the principle that “thedashould be developed to benefit the
people of the Durban region” (ibid,140); howevaistexchange is illustrative of the
tension between social need, addressing injustideeaonomic development which
continues to this day.

Current needs

In the late 1990s, there were approximately 2.5ianipeople in Durban without access
to basic services which was one third of the cipgpulation at that time. In 2002, eight
years after the ANC government took up office, Manxi Charlton argue that “urban
areas by and large continue to reflect the patieracially homogeneous and separate
residential areas that are the product of the Apadtyears” (2003, 1). The housing
backlog was then estimated at 305,000 units withihfbrmal settlements (Marx and
Charlton 2003, 28). One third of shacks were atersid to be on relatively well located
land) with some others being on unsafe land andireg relocation. Broadly similar
estimates are given by Charlton (2003, 266) whontsgghat, in 1997, there was an
estimated housing backlog of about 280,000 undkiding 143,000 families living in
informal settlements; 44,000 families in informatteements were considered to be in
well-located areas (ibid, 266).

Informal settlement formation has continued in recdecades although settlements
established in the “late 1980s and early 1990s bawied to be smaller, more
clandestine land invasions closer to the city @entor on marginal land at risk from
natural disasters such as floods or landslidexent estimates have suggested that
approximately 35 per cent of informal structures lacated within pockets of formal
settlements, 55 per cent are located on the pexigfidormal settlements and 10 per cent
are peri-urban in location” (Smit 1997 quoted inrkand Charlton 2003, 6). As
discussed below, controls on informal settlementehncreased and it is less likely that
these areas are still being formed.

The Metro Housing Service Unit was establishedd@71to both deliver improvements
and coordinate others involved in housing provisparticularly the local authorities
around Durban which were being integrated withinssib-structure authorities and, in
2001, merged into the new uni-city (eThekwini Mupatity). Charlton argues (ibid,

267) that during the late 1990s, housing deliveag icharacterized by an emphasis from
both provincial and national spheres on targetedrigelivery in terms of the number of
housing units built...”. Charlton (ibid, 268) dedmms a number of tensions prevailing
during this period most notably the allocation od\pncial subsidies on a project basis,
the lack of local influence over national policglipy differences between the national
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and provincial level, and conflicts between housang other policies (such as
environmental planning requirements). While Metimusing sought to coordinate
different agencies to ensure an integrated progmiaamd put funding in place to top up
the subsidi€’$, there were a number of serious constraints o éfferts. Charlton (ibid,
269-71) identifies the most significant constra@mésbeing the lack of accessible well-
located land, resistance to low-income housing fobher residents, the limits on land
expenditure within the subsidy regulations, théedént interests of private sector
developers, and the lack of additional financeuidohigher density units. Charlton
notes that during this period there were attengptggrading informal settlements in situ
(ie. with minimum disruption to residents). Duritigs period, it was possible for
communities to plan their development with somgiliigity, respecting the existing
layouts.

In the central city area about 7,000 structure®8oper cent of shacks required to be
relocated due to de-densification measures (Cme20®3, 266). Marx and Charlton
(2003) explain that the major areas of informalleetent are on strips of land that lie
between established areas or on the boundariée @ipartheid city. Drawing on a
municipal study from 2002, Marx and Charlton (2003) present the following
information:
* an estimated 23 per cent of the population livgsowverty
* an additional 17 per cent suffer from poor livirgnditions with 20.4 per cent not
having access to adequate supplies of water antl/rf3€aper cent without
adequate sanitation
» 13 per cent cannot afford or do not have accepslitic transport.
» 8 per cent of adult population has tertiary edweeti qualifications and 37 per
cent of Africans have no secondary schooling

In respect of city governance, the eThekwini Mypedity was created at the end of 2000

with the urban boundaries being redrawn to recegthis “functional interdependencies

of the metropolitan economy and the need to redig resources from a relatively

wealthy centre to a much poorer periphery” (Marg &harlton 2003, 3). Both before

and after this there were tensions between natipnaincial and metropolitan

authorities in the delivery of housing improvemen@harlton (2003, 268) argues that
During the mid 1990s Durban was the only large ititthe country where the
provincial government was not a major developeousing delivery had been
occurring in the city ... on an individual, project-project basis, in line with the
mechanisms of the housing policy of the time. Thexemeal approach to
delivery had left a legacy of dysfunctional progathich were not integrated
with the city’s bulk service delivery project. Fe city, therefore, the major
challenge was to secure subsidy funding from tlewiRce for projects identified
as city priorities and to link them to the delivgmpgramme of the Metro.

13 Charlton (2003, 264) adds that the housing urthiwithe local authority was particularly concernied
pioneer local approaches, with a budget to suppi¢the approach of the national government.
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A number of particular problems for the developmafttousing improvements in
Durban can be identified. These include the higgtof construction due to the
topography. Well located land is also a probledmarlton (2003, 270) suggests that
access to land has continued to be highly contesitbd-esidents only wanting to agree
to developments that they saw as being in their iéarests and middle-income
residents blocking the development of low-incom#lesments. The proportion of the
subsidy funds that can be spent on land was linatetitherefore additional finance is
required if well located land is to be accessedyhHlensity units (medium rise) also
required extra funds and hence most subsidy firhdegelopments have tended to be
single-storey detached units on peripheral lankle [&ck of integrated thinking and the
dominance of self-interested constituency politiesant that there was limited ability to
address the needs of the low-income residentsigitir. By 2000, Durban Metro was
trying to improve housing delivery through thremtgies: a rational plan to prioritize
and programme development; inter-departmental ferahofficials to coordinate city
investment; and secure control over state housindihg through an application for
accreditation to the province (which has not yetrbapproved) (Charlton 2003, 272-3).
Charlton (2006, 52) suggests that the local authoriDurban recognized that informal
settlements exist on a significant scale and tifatial settlement upgrading would be a
major part of the housing effort. She discussesesof the strengths and weaknesses of
these upgrading projects in four informal settletaenHer analysis highlights a number
of aspects including: the recognition that changiognomic development patterns mean
that a settlement that was once peripheral toidesunay benefit over time (ibid, 55),
the tension between maintain density on irregubar @ten small plots in inner city areas
versus relocation (ibid, 57), the lack of provisiarthe redeveloped areas for backyard
tenants (ibid 58), and the importance of the piowi®f all services and facilities (ibid,
60). In respect of this second aspect, she (#8¥notes that relocation may be
acceptable to residents because of larger plotgfenin more distance locations, and
because of improved vehicle access. Charlton (2B®)6makes reference to the “small
community of development practitioners” which hasilitated learning between the
relevant agencies.

COHRE (2006) reports that in 2001 the KwaZulu-Natalvincial housing MEC
Dumisani Makhaye began to talk of “slum cleararmed introduced a policy to achieve
this goal. As COHRE (2006, 100) elaborates thgm@mmme focused on central city
locations rather than the peripheral areas wheredhditions were as bad if not worse.
This suggests that the intent of the policy waseamwetated to city beautification than to
poverty reduction. Richard Pithouse suggeststhti®provincial policy and the
associated discourse has had a significant impaptactice in Durban, regardless of any
alternative positions that are included with nadiloofficial policy.

Conclusion
As evident from the discussion above, enabling et improved housing for the
millions in housing need has been a priority progree area for the democratic

government of South Africa. Since 1995, housinlicgdias focussed on a capital
subsidy for housing with units being allocated méitted households in new-build
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developments. Programme amendments have incladimgcreasing unit value of the
subsidy to enable improvements in the quality ofvpgion. Since 2004, housing policy
has recognized the need to augment this programthespecific measures to upgrade
existing informal settlements with greater emphasishe improvement of living
conditions for residents currently located in thassas; but to date there have been few
upgrading programmes.

Despite the construction of over two million unitse housing backlog has been
increasing. Concerns have also been raised abmunber of other aspects of the
housing programme. The peripheral spatial locadfomany subsidy financed
developments has been a particular area of critici®ther concerns include the poor
quality of construction (partially addressed throyggogramme improvements), little
beneficiary participation and the limited scaledefivery. Low-income households
continue to live in shacks, either in the backyafiformal areas or in informal
settlements. Evidence suggests that land invasianstill taking place although the
proportion of shack dwellings within formal areashncreased, perhaps reflecting
increased state action against such land occugatiGharlton (2003, 273) highlights that
the staff in the Department of Housing in eThekwwere aware, from at least 2000, that
some beneficiaries of the housing subsidy financets were leaving peripherally
located Greenfield projects to return to informettlements.

Durban, as with other cities in South Africa, haggmificant proportion of the population
in housing need and living in shacks and shacleset¢ints. Relative to other urban
centres in South Africa, at least some of thesasaaee relatively well-located and in
close proximity to the city. The topography adal$hte costs of housing construction and
the provision of services.
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Section lll. Introduction to the Agencies

The interviewees for the case study are identifie@innex 1 below. This Section
provides a brief introduction to the groups reskadcin the course of this study.

Civil society organizations

Particularly important groupings of civil societyganizations are an alliance of
Federation of the Urban Poor (FedUP), Utshani FamtiCommunity Organization
Urban Resource Centre on one hand and AbahlalMjasdolo on the other hand.

Other organizations are also recognized to cortgibuaddressing shelter need but they
operate more autonomously developing relationshiisa range of other agencies.
These organizations include three NGOs which weekided in this study: the Built
Environment Support Group (BESG), the Church Larajfamme (CLP) and the
Project Preparation Trust (PPT).

Finally there are community-based organizationsdhafairly unknown and relatively
ineffective due to powerlessness and lack of supfos group is exemplified by
Siyanda KwaMashu Newlands Interface Housing Forum.

The tripartite alliance of FedUP, COURC and UtsHamd is a well-resourced and
institutionalized phenomenon. FedUP mobilizes tiamunity through saving schemes
in the areas of land and food security. These gasthemes have their own leadership
elected democratically with women as their treasurehe land savings scheme is the
biggest since most FedUP members do not have lamchach to build houses. Members
from the following FedUP saving schemes were inéeved during this study: Sivukile
Saving Scheme, Vukazakhele Saving Scheme and lssn8keving Scheme. The first two
saving schemes are based in Piesang River, aplare FedUP had achieved much so
far. Landless Saving Scheme is based in TrainiNguzuma. It is constituted by people
who are renting RDP houses because they are landied has been in existence for two
years but it is still in the process of negotiatingaccess to land. According to one
informant, FedUP is not only concerned about acteksd and housing, but is using
these objectives as an entry point to tackle pgvért

Working with FedUP are uTshani Fund and COURC. fonmer’s role is to provide
technical support to FedUP, for example, expemisagineering and surveying. They
manage funds for FedUP including both funds fromaits and government; the monies
of the saving schemes are managed by local residEméy support community inputs in
projects such as income generation and skills dpweént. They have maintained
support for FedUP since it emerged from a spilhimithe South African Homeless
People’s Federation. Lastly, COURC's role in thecgss is to support the local groups
of FedUP and its contribution also extends beyangsing. COURC supports specific

4 Informants for other organizations, including AtaihbaseMjondolo, BESG and the Church Land
Programme, also emphasized that their programneescamarrowly focusing on access to land and
housing.
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activities of FedUP (particularly exchanges andne@ations) alongside its work with
other community organizations. All these agenwiesk throughout South Africa.

FedUP is member of Slum Dwellers International (Sidid is committed to the
principles of this collective network. One of itstical principles is to maximize
women’s participation. SDI has affiliates in 33uotries. One of the FedUP leaders is a
board member of SDI. Locally, FedUP does not hdliesautside COURC and uTshani
Fund although at times they have sought to work wiher NGOs. Members of FedUP
describes their relationship with the staff of udishand COURC as being one in which
the NGO supports rather than dictates to them.alll@ce may be categorized as a
liberal social movement organization which avoidefecontation and militancy.

However this designation is somewhat simplistiEe@dUP members were occupying
land prior to the state committing itself to a parship. Leaders say that the
organization is following a 24 point planin this strategy they first exhaust all avenues
before they embark on occupation. However muchefork is executed through
proactive activities like saving schemes and pairtigevith the state for housing
construction. The organization has sought to caipexith Abahlali baseMjondolo but
little progress has been matfe.

Another influential social movement organizatiorDiarban is Abahlali baseMjonddio
This network is regarded as a considerable foraengmshack dwellers and represents 34
settlementd® The organization began in Kennedy Road, andhésption was influenced
by the Kennedy Road Development Committee. Ingsvees traced the formation of the
organization back to 1985. The network was formiaiynched as Abahlali

baseMjondolo (AbM) in 2005 in order to include atkettlements in addition to

Kennedy Road. Initially AbM was concerned with &t land and housing as well as
stopping impending evictions, it is now framinggkassues within the concepts of
dignity and recognition while continuing with a raaprientation towards shelter.

AbM has alliances in Gauteng and Cape Town, spadlijiit works with the Western
Cape Anti-Eviction Campaign (Cape Town), the LasdglPeople's Movement
(Johannesburg) and the Rural Network (KZN)) alvbich are networked together as the
Poor People's Alliance. In respect of collaboratioth NGOs, members work with the
Church Land Programme, and with the Centre for #&pplLegal Studies and the Legal

15 This “24 point plan” was agreed early in 1997 by Eederation leadership. The plan outlines a ramb
of activities to strengthen the savings schemespaegare for rapid site development. Federatiaugs
that wish to invade land are required to show thay have followed the steps outlined in the plafole
receiving Federation support; invasion is seenidensd to be acceptable if activities related tgatiation
and compromise in securing land have been attengutédailed.

18 Since the interviews took place a city networkuding FedUP and AbM has been established.

7 Abahlali baseMjondolo means shack dwellers in Zahguage. Abahlali was interviewed in both Phase
1 and 2 of the research project.

'8 The number of 34 settlements was that mentionélkifnterview with S’bu Zikode. Richard Pithouse
elaborated that in November 2008 (the last datéhath it was recorded) membership includes paid up
individual membership (i.e. individuals holding @8 membership card): 10 000; settlements colleltiv
affiliated to the movement: 15 (all in Durban);teehents with branches but not affiliated to the
movement: 19 in Durban and 20 nationally (includitigtermaritzburg, Howick, eShowe and Cape Town).
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Resources Centre (although without a formal agreémehe case of the last two
organizations). Leaders describe its relationship Church Land Programme (which
provides particular support) as empowering andapnassive; it enables them to speak
for themselves as opposed to speaking for them.

Unlike FedUP, AbM did not begin its work with a paership with a funded NGO and
for considerable periods it has had little regalegess to external finance to support its
activities. In particular, AbM has not had accesprofessional support in respect of
housing construction and other aspects of settledmrelopment. The relationship that
has developed with CLP, especially from 2007, sf@me political support (especially
with church organizations) and funds some mobilaactivities but CLP do not have
housing expertise. While AbM has made allianceh wiiddle class people (at times
including them as members), agency engagementsiesreless consistent. (Moreover
these individuals have also not had expertise usimg or development.) At times AbM
has worked with professional organizations in dpeprojects or programmes of work;
for example, leaders participated in meetings @iGhantre for Civil Society (University
of KwaZulu-Natal) and worked to produce a film wah NGO, Open Democracy.
However, when AbM began it had no ability to accesse officials through alliances
with individuals and agencies with existing linksdéor with professional (peer)
legitimacy.

In practice, AbM shifted has from being an orgatictaof militancy towards the state to
negotiation. Activities in their early days areeeyplified by road blocks and marches
but now they are cooperating with the state in mpilag the upgrading of their settlement.
Their marches and demonstrations were bolsteretbbymentation which exposed the
failure of the state to improve the lives of shdekellers. The leaders used the media and
associated with significant personalities to drdterdgion to themselves, both nationally
and internationally. For example, they submittedideo to the South African Human
Rights Commission (SAHRC) to expose their livingndiions. The leadership suggests
that PPT was appointed by the state to faciliteteetbpment of their settlements as a
result of their march of 28 September 2007. Altdiothey cooperate with PPT, they still
perceive it to be “an agent of the state”.

The staff of other NGOs active in housing issuesevigterviewed for this study. CLP
and BESG support community activities while PP& monsultancy NGO. CLP is
currently working closely with AbM. The organizati evolved from a pilot project by
PEPSA and AFRA (Association for Rural Developmeatidentify land owned by
churches and to secure land for the landless alt imdependent organization which was
constituted by churches including Methodist, AngiticCatholic and ecumenical groups.
The Programme currently has an alliance with thedless People’s Movement
(Gauteng branch because it is dormant in KwaZultalllahe Anti-Eviction Campaign
(Western Cape) and the Rural Network. It also wavkh the Poor People’s Alliance, a
network of these four grassroots organizationgslwork, the organization has evolved
from lobbying churches to provide land for the lesd to engaging with the Department
of Land Affairs and churches. Currently it is fomugson strengthening struggles of the
marginalized groups. It is providing significanfpgort to AbM and facilitates activities
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providing finance for events. The Programme cbotes half of the costs of AbM
members who are studying at the Centre for Adultdaton (University of KwaZulu-
Natal). Staff work with these students to enabérthio connect what they are learning to
the activities of AbM. The Programme describesatationship with AbM as the one of
trust and respect.

BESG was established in 1983 as part of ArchitecRepartment at the University of
KwaZulu-Natal and only left university accommodatio 1998. The NGO provides
technical support to low-income groups in needafding. From 1994 to 2004 it was
involved in project implementation. Like other onggations, staff are now focusing on
livelihood sustainability issues that follow thegagsition of houses. Other activities
include health and agriculture. It is also involvedapacity building. The organization
provides services to communities depending on aeddhe the availability of donors.

Its initial mission, housing, now constitutes 3 pent of its work. Like other NGOs, it
makes a disclaimer that it does not representabe Iput rather supports organizations of
the poor. Itis in alliance with organizationsdikhildren and Distressed Network
(looking at children’s rights), PHP Reference Grguand Urban Access Land Network.
Staff are concerned that movement organizationis aa¢-edUP do not have the capacity
to construct houses within the current regulategime (although the staff member
explained that FedUP had approached BESG as amewhber of agencies that it was
seeking to contract to provide technical experti$bg staff member suggested that the
Homeless People’s Federation had achieved graateess in housing construction.

The PPT is an NGO formed in 1993 with a view tgoare low-income communities for
housing provision after the 1994 elections. Itssimois has since enlarged by including
other programmes like local economic developmedcisl needs housing (orphanage)
and food security. It also makes income throughptiogects that it is assigned to do by
clients. It operates largely in KwaZulu-Natal arakd not have alliances since it is
focused on providing services for its clients.dslworked with AbM to develop an
assessment and plan on problems faced by shacledsel 14 AbM settlements. The
plan is called AbM Plan and it was negotiated dytean workshops held with
representatives of AbM and the municipality. Thees consensus on most issues except
on policy issues which go beyond the municipaldgspite tensions that characterized
the process, the plan is accepted by both AbM amdicipality — and PPT staff see the
process as a potential model for the developmemif@fmal settlements.

State agencies

Staff from both the municipality and the provinca®using department were interviewed
for the study. The municipality (eThekwini munialpy) has a well resourced housing
department that handles issues relating to houlisguission is “To facilitate and

actively participate in housing delivery and theation of sustainable human settlements
in the eThekwini Municipality area with a view tasairing that all citizens of Durban
have access to a housing opportunity which inclsgesre tenure, basic services and
support in achieving incremental housing improvenetiving environments with
requisite social, economic and physical infrastreest (www.durban.gov.2aDifferent
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units attend to different aspects of housing ptionignd these include: research and
policy, planning, projects, housing engineeringaert and administration, rental
housing, council units, community rental units aodial housing. The municipality is an
agent of the province (KwaZulu-Natal) for housiredidery and has had level 1
accreditatio’ since 1997. They also do some tasks for leveltZbthing for level 3.

The municipality’s contribution to housing is iretform of facilitating land access and
building houses through appointing service pro\ddérsometimes accesses land by
buying in the open market (although much develognsecompleted on municipal land).
If the owner is unwilling to sell they institute @opriation. Most land is privately owned
therefore impeding housing provision; however, stimes it is easier to acquire private
land rather than state land controlled by otheregoment agencies. The Department of
Land Affairs has limited subsidy finance for langrghase. To address housing need, the
municipality either upgrades existing ones or inv@s Greenfield developments. In
upgrading they clear settlemefftsuild houses (40 square meters) and provide
electricity and water. Houses are built by contmegt In some cases contractors are
selected to empower groups of disadvantaged cgizé&hrough the People’s Housing
Process, funds are allocated FedUP through Utshard and they build houses for
themselves. In PHP the standard required is sifgplthe foundation level while in
others conventions standards are required throughou

Community Liaison Officers and shack monitors grpanted to facilitate and
communicate the contribution of the municipalitythe community; however, their work
also includes monitoring any new shelters includhmgextension of informal
settlements. The Council has a policy to prevaoh®xpansion through the removal
(demolition) of shacks

There is also a close relationship between the AR€the municipality. It is common
knowledge among local communities that the munlitipss difficult to access without
the support and involvement of the councillors. N&Bs0 play a role, supporting groups
such as FedUP or Abahlali baseMjondolo, and in soases working directly with local
community organizations.

Mrs. Milne (Head of Product Development at KZN Depeent of Housing) explained
that the section of Product Development has thaslest policy development for mainly
low-income housing; research on policy for low-im@housing; and innovation and
technology. Housing planning and research considsugs related to planning,
information management including Geographic InfaioraSystem (GIS), capacity
building and institutional development for the depeent. The planning component
assist municipalities with housing sector planstifir IDP (Integrated Development
Plan) process. A capacity building component tsuilee skills of all stakeholders (like

9 evel 1 accreditation makes it a “service unittfe delivery of housing. Level 2 is for developrne
activities, and level 3 for making decisions withthe prior approval of the province.

?n the event of clearing settlements for upgragihgy provide temporary shelter. Charlton nohes t
historically (between 1994 and 2000), the City baspleted high density in-situ upgrading howevés th
appears to have fallen out of favour in part beeaighe emphasis on a high quality unit.
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NGOs and Amakhosi) so as to enhance their knowladdeskills in housing and related
issues.

28



Section IV: Context, strategy and success
Introduction

Having described the broad context in which hougiolicy has been developed,
critigued and reformulated, and having introducedding issues in the city and the
groups interviewed for this research (section &nd three) this fourth section reports on
the findings of the research. To address the m@m@arch questions the discussion
explores the strategies that have been used, arsiteo the views of interviewees in
respect of their effectiveness.

The discussion is divided as follows. The firdb-m@ction below describes the key
housing issues through the eyes of those intendewié highlights a number of factors
that will be shown to be pertinent to our emergingerstanding of the role played by the
state in housing developments, and the formulamhsuccess of movement strategies
and activities. The discussion in this sub-sectiomsiders three themes. The first of
these is the regulated and professionalized nafisabsidy-financed residential
developments and potential consequences for citimérstate relations. Second, the sub-
section considers the need for both relocationdamsification of some (more centrally
located) informal settlements, and the relatedafi$eansit housing. Related to this is the
availability of alternative land for new settlemead perceived (good and bad)
characteristics of such land. The third themdnis $ub-section is the scale of housing
programmes in Durban, and what this means for adarg housing need in the city.
What is notable about this discussion is the bamatsensus on the part of both state and
social movement associated interviewees aboutaheeaof the challenges faced by and
within the city. At some risk of over-simplificat, we might say that there is broad
agreement about the problems and less agreeméimé¢ @olutions. Within this broad
statement, the discussion in this sub-section seekform on the degree of consensus
and identify differences of opinion.

The second sub-section elaborates on the strategieg used by the social movements,
identifying those used by the Federation of theddrBoor (FedUP), by Abahlali
baseMjondolo (AbM) and by other civil society orgaations. After describing these
strategies, in sub-section three we report on ivs/and perspectives of both civil
society and state interviewees in respect of tikeess achieved by the strategies of
engagement and confrontation. A major themedsettient to which these strategies
encourage the desired response from the state. diddussion considers a number of
issues related to policy change, investment datssi@source acquisition and resource
control.

Not surprisingly, success in these policy and resmdomains reflects the ability of the
movement to understand and influence politicalti@s. In terms of collaboration with
the state, the two major challenges are state baraey and the ways in which local
councillors are perceived to block civil societiytiatives particularly those related to the
People’s Housing Process. The discussion condimsygpower is distributed and
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managed within the local authority, and how relagibetween the two movements are
perceived and managed.

In a brief concluding fourth sub-section, we seeknalyse the findings through using
the typologies of state identity to explain suceesand failures of movement strategies
and movement and state alignments (Mitlin 2007 vk our framework of state types
to our understanding of ideologies and groundeceapces to consider the ways in
which movement organizations have advanced thaitipos and the problems that they
have encountered. ldeologies are explored batrms of explicit political positions,

and also in terms of underlying perspectives ordésred relations between state and
civil society, and within civil society. We alsomsider how successful the strategies are
in addressing the shelter needs of the lowest-irecanad most vulnerable groups within
the city.

Characteristics of the low-income housing sector iDurban

As noted above, this sub-section reports on thegpexd characteristics of the low-
income housing sector in Durban. In one respeid,something of a replication and
elaboration of the discussion in section two abadewever, the consistency of themes
that emerged from the interviewees seems to betefest to our understanding and
analysis of the findings. This section offers ealized and time-specific perspective on
the broader context of housing need for low-incdraeseholds living in Durban.
Readers should note that interviewees were notasikeng the interview to elaborate on
their understanding of the sector. Rather thes@viand perceptions were gathered as
they talked about their understanding of sheltednsocial movement activities,
community activism in relation to housing and resits’ satisfaction with their housing.
This sub-section reports on those aspects of thsihg conditions and housing provision
that are considered by our interviewees to be itapboto an informed understanding of
context related to our core research themes.

The housing sector in Durban is considered to gklfiregulated and professionalized.
Mrs Milne (speaking of the housing policy at theancial and city level) noted that
there were numerous policies and “lots of rulesfohltontrol the nature and outcome of
subsidy-financed housing projects. She addedriar view some people did not
understand all the steps that are required ancetisoning behind these steps. Cogi
Pather (head of housing within eThekwini Municipglexemplified this issue when he
discussed the problems faced by one local FedUlpgtat wishes to construct double
storey houses (a construction shift encouragedhéyrtunicipality because of the need
for densification) but faced problems with constioe regulations that prevented the use
of cost-effective suspended wooden floors whichRdther explained are “used
everywhere but not allowed here”. Mrs Milne notedt the level of professionalization
may be counter productive with an example fromrg @dferent context; she suggested
that legal representations of the Elimination arel/Bntion of the Re-emergence of
Slums Act (2007) were accurate statements of thel [@osition but that the professional
and legal language used had not been helpful imaamcating the intention and
substance of the Act. In terms of housing consitucMrs Milne also believes that the
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level of regulation may deter civil society grodpsm being more involved in direct
provision particularly in relation to the Peoplélsusing Process and its successor, the
ePHP. This, she suggests, is counter productivehasbelieves, housing improvements
at the required scale cannot be completed by #ie atone. Zamo Ngobese (informal
settlements officer in the municipal planning dépent who has been working with
Abahlali baseMjondolo) concurs with the need topgupan effective ePHP but he adds
that it is “local government’s mandate to housepbeple” — reflecting the underlying
tension between a providing and an empowering.$tate

Bunjiwe Gwebu (an NGO staff member based in Durdoahsupporting FedUP)
discusses some of the problems that community gréage in complying with regulatory
requirements. In particular, she highlights tih&t increasing weight of regulations
causes frustration for community groups that atefariliar with the additional
inspections that are now required. Although PHisks do not have NHBRC
guarantees, municipal staff inspect both servioelsdavelling construction. There is
some suspicion among Federation groups that treeguject to more stringent
inspections than municipally-managed housing deretnts with implications for both
costs and the confidence of these local groups.GMsbu elaborates “...most of the
delays are because of the government — most das@gsople are ready and we are ready
but they don't trust the people’s process. Tellaugait for inspections...”

A second theme related to housing provision in Raris that of land. There are an
estimated 514 informal settlements in the city {eegd in the municipal database and
planned to be redeveloped over ten ye#Ershs noted above, settlements in Durban,
particularly those closer to the city centre, daghldensity and it is often not possible to
accommodate all residents and comply with the mimmeriteria stipulated by the city in
the case of single storey detached dwelfthd@he problems are exacerbated because one
shack may contain several nuclear families asable of alternative accommodation has
resulted in adult sons and daughters continuiriyéowith their parents even when they
have a family of their own. As a result, some catmn takes place when informal
settlements are upgraded with potentially diffi@dhsequences for local residents. The
Community Liaison Officer at Cato Crest (one weltated informal settlement in
Durban) explained that of the 7,500 householdsgogsirpported with improved
accommodation, only 1,500 households can be relum€ato Crest itself. In Cato
Crest, he added, there is work within walking disea  The rebuilding of existing

2L As discussed in Section Il above, there has besgnificant strengthening of the empowerment
approach, at least at the policy level, with BragkNew Ground (DOH 2004). The interest of thetfirs
Minister of Housing in providing initial capital df0 million Rand to the uTshani Fund reflects theg|
standing recognition of the multiple approachegdeernment which lie at the heart of this tensi@m the
one hand, the Minister recognized that he remasusgicious of the state in his speech to the Hasrele
People’s Federation in June 1994, on the other,Hagromoted the launch of the state housing dybsi
programme with its essentially top-down provision.

2 Faizal Seedat explained that it is possible tHatnasmall settlements have been missed but thisben
is thought by the municipality to be close to a ptete assessment. It is a considerable increasetfre
estimate of 108 (given on page 19) and is likelyeftect both changing boundaries and a more ateura
assessment.

% Mark Byerley explained that plots should be a mimin of 150 square metres with 80 square metres of
build-able area
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settlements and the need for relocaftiequires the use of transit housfifgin some
cases the stay is only for several months while hewses are built on existing locations
but in other cases transit housing is used for éoolsls waiting to be relocated to other
sites and hence may be for considerably longeenEvtemporary move into transit
accommodation for those who are able to returnaim Crest but who require relocation
while the new houses are being constructed cartyeproblematic because of low-
incomes. The Community Liaison Officer elaborat®as: “The monthly wage is
generally about R1500. Now they are moved 2 kiRittyeway [the location of the
transit accommodation] and have to pay R6 to get.b&his is for one trip.” Hence to
stay in their existing employment during this temgyg period of relocation will cost
about R240 a month.

In terms of the conditions within the transit sjtégere is widespread concern by both
municipal officials and civil society representatso Sakhele Sibiya (the Community
Liaison Officer in Cato Crest) explained that “cdrahs in the shacks are very bad, [the
transit housing is] little bit better than whatyHeave” and Cogi Pather summarized
conditions thus: “16 square meters, corrugated kcommunity facilities, very high
density, confined area. It can be very hot. Meti.” He added that the Department of
Transport had recently lost a court case whendtrhaved families from a road reserve
into transit housing; the Judge required that #meilies be moved into permanent
housing within a yeat

Turning to relocation, while Faizal Seedat (whoeisponsible for informal settlements
within strategic planning in the municipality) aNthrk Byerley (head of housing
research) suggested that some relocation sitebawme strategic residential areas due
to urban growth and government investment in, kaneple, a new airport in the north of
the city, they acknowledge the immediate and longgen difficulties that result from
relocation. Mark Byerley explained that there égsmaximum travel time or distance

from the original site for those being relocateprasent. Faizal Seedat stressed that
“relocation is a last resort” as he acknowledgeddifficulties that families face.

Civil society interviewees were also critical abth# consequences of relocation for
local citizens. S’bu Zikode (president of AbM) éxiped that much of the impetus for
the Kennedy Road community’s protests is the deésiremain on or close to their
present sité° Richard Pithouse (2008a) links the eradicatioshafcks to the desire for a
modern image of the city — and one in which the mamity does not easily fit. He adds
that there is a problem with movement out of tracamps and, as has been the case in
many other contexts, transit camps become permae#igments. The issue may be less
pressing for members of FedUP as many of themdilriage on the periphery of the city
where lower densities reduce the need for relosatldowever, the general issue remains
one of concern to this movement and other orgapizait To improve access to the city,
FedUP and its NGO partners have sought to devepypgramme with the Methodist

%4 Households may also be moved in transit housiligviing a disaster (eg. fire) in their locality.

% Richard Pithouse notes that this court case wasght by AbM to address the needs of its membeits, b
unfortunately for them the court order has stilt been complied with by December 2009.

% This community is under pressure to relocate duentierground methane gas.
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Church that would include the redevelopment of iciytlocated office space for low-
income homes.

An alternative to relocation is densification witte construction of medium-rise
apartments. There are mixed views on the desiabil this option. Council officials
recognise the need but are concerned about thibifégs In particular, it was suggested
that “collective ownership does not work even fayhler income households. There is a
need to provide everyone with their own plot” (M@kerley). FedUP have sought to
experiment with double-storey houses (becausesnf $imaller footprint) in high density
settlements and have been able to identify menthatsare willing to consider these
options. There appears to be relatively littleeisiiment in densification pilots although
Faizal Seedat explained that the authority has bigemg to promote these alternatives.

The third theme consistently raised by interviewedated to housing problems is that of
the scale of the programme. Quality was also daigeinterviewees but only to explain
that the quality shortcomings observable in previgeiars are considered to have been
resolved. This relates in part to the minimum déads introduced and raised by the
national government; subsidy financed houses areanminimum of 40 square metres in
size with additional specifications. The genesadisfaction with quality may also reflect
the additional investment financed by the munigipalhich provides an additional R20-
25,000 per plot for tarred roads and mains sewerbaher quality infrastructure
specification than the national standards. Mumilcgtaff explained that this addition is
required for two reasons; the topography in Duntesults in gravel roads being washed
away and pit latrines are not appropriate in highsity settlements. Since 2002 it has
not been possible for commercial contractors ttheedevelopers. The municipality is
responsible for providing oversight and overall sgement, completing housing
developments through contracting a range of congsani

The scale of the housing programme is considerbé@ inadequate by many. The
frustration of social movement organizations refigbeir inability to access subsidy
finance and improved housing options. Mark Byerkgyorted that, in 2007, there were
105,000 in shacks in informal settlements, somé f2r cent of Durban’s population; he
suggested that a conservative estimate of the mgbsicklog is 175,000 dwellings. A
further 4.5 per cent of the population (37,500¢ lim backyard shacks within formal
settlements. Over the last few years, the murlitygdaas completed, on average,
between 16,000 to 18,000 subsidy financed dwellesgh year. However, the water
services department estimate that 20,000 househmdsoming into the city each year, a
figure considered within the municipality to be seaably accurat€. In this context, the
city has introduced a programme for standpipestaitet blocks to provide some
intermediate relief for the residents of long eksiled and inadequately serviced
informal settlements.

27 zamo Ngobese argued that while many claim thatamig to the city are newcomers who are not
entitled to the benefits of long-term city dwellgirs his experience many “migrants” are actuallyneees
who were previously forced to leave their homes.
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Mark Byerley explained to us that the policy of theuncil is to be “slum free” by 2014
However, considerable investment is required. Assg that all rural and backyard
shacks should be upgraded and that there is arabRiper cent increase in “slum”
populations then if the municipalities maintairssatirrent building programme of 16,000
units a year Durban will be slum free in 2082The building programme needs to
increase to about 33,000 a year for Durban todma $lee in 2016. This is the context in
which the controversial Elimination and Preventidrthe Re-emergence of Slums Act
(2007) has been discussed and introduced (see helow

What is notable about the views of intervieweé&s ¢oncentration of comments on a
relatively small number of themes and the high deaf the consensus about the nature
of problems that the city faces. Interviewees camiyndiscussed all three issues
explored above. While there was a difference érthances placed on some aspects of
the discussion, broadly speaking, there is a coanae of opinion that the scale of
regulation and formalization is dysfunctional, thabblems associated with relocation

are significant and need to be addressed withitidence of relocation being

minimized, and that the scale of provision showdrzreased. In terms of differences in
opinion, in respect of the first of these themks, dtate officials are, in general, keener on
controlling the process on housing developmentgefalbith more skill than at present)

and the civil society organizations challenge taeception with multiple demands that
the process be more respectful of the rights apdaities of local citizens. Some of their
comments reflect the view that the state is weakuarable to provide effective
programme design and intervention. Moving to teosd theme, the differences of
opinion include greater emphasis on the possilbtefiis of relocation on the part of
officials and greater emphasis on the difficulaesl costs faced by families by the civil
society interviewees. In the case of the forntenight be argued that relocation is seen
as a necessary evil, while for the latter it ineswnacceptable burdens and should be
resisted whatever the impossibility of alternativ€®espite this and as noted above there
is relatively little experimentation on densifiaatistrategies which would allow more to
remain on their present sites.) Differences ohmpi in respect of the inadequate scale of
the programme (theme three) are related to theepvext consequences of the failure to
address the problem, rather than the differentgmians of the problerper se For civil
society organizations, the cause of the lack ofjpass in addressing housing needs
relates to professionalization and formalizatiod #re associated delays, together with a
lack of financial commitment. For the state, thelgpem lies in the growing numbers of
shacks as a result of in-migration to the city.

Finally there was one notable difference in theemed problem analysis related to
housing need. Civil society interviewees emphabthat housing is only a small part of
what is required and that there is a need for rotistic development with the provision
of jobs, access to services and assistance withdeourity. For example the PPT staff
member explained how, through another programnes, tlave identified 500 low-
income households and provided them with free tra#gs. The lack of similar

% Richard Pithouse suggests that the City has ret bble to reach its target building programme of
16,000 households
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arguments on the part of municipal officials mafjee the concentration of municipal
informants; we only interviewed those with respobiigy for housing.

Strategies of social movement organizations

This second sub-section begins with a summaryesttategies used by FedUP and

AbM, as social movement organizations, to addiessieeds of their members. The

discussion reports on the understanding of inter@es with respect to the success of
these strategies.

FedUP Strategies

The struggles of the South African Homeless Pesgtederation and the subsequent
Federation of the Urban Poor (FedUP) to engage avithhence transform state housing
programmes have been discussed in several pubhsatsee above).

A key tool is the practice of daily savings. RekrMagebula, president of FedUP and
resident in Piesang River, Durban, elaborates thins:savings concept [in FedUP] is
where people save as a collective — they take aadhe money as a collective. It is not
for individual needs but for community group neédshough savings, low-income
residents are brought together in their neighboanlkdo create collectives that are able
to challenge the power relations that create andtaia their disadvantage. As the
members, mainly women, save together, they contliéardevelopment needs and think
about how they might begin to tackle the probleheytface in their daily lives. Savings
provides a financial asset for the individuals Imibre importantly, provides a collective
resource that can be used to address immediaterger term needs.

Savings groups are linked together through loceharge programmes and groups are
encouraged to federate to be a political entitg;dhganizational model recognises that
local groups cannot begin to address the scalgadigon and disadvantage if they
remain isolated. Groups are also encouraged telalevheir own solutions to the
problems that they face. The federations recoghséneffectiveness of many
professional designed intervention strategiesdhaintended to reduce poverty. Not
only are community designed approaches more cfisitiele, they also capacitate local
communities with skills and expertise. A core migang slogan of the Federation in
South Africa is “Power is Money and Knowledge”. &$ederation, savings scheme
members seek negotiation with local, provincial aational authorities, looking for
ways to secure resources and support for theisplan

Reflecting the core needs of their constituenayd land housing are priority areas for
collective action by FedUP. However, Patrick Magatemphasized that this is only one
part of the picture for this network; he elaboratedir main issue is poverty — and we
use land and housing as an entry point”. In pcactand acquisition is critical for many
landless members and multiple land acquisitiortesgfas have been followed by groups
associated with FedUP. These have included lanthpse, negotiations with state
agencies able to allocate land, and land invasibnterms of housing, the organizing
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approach summarized above means that savings sstamencouraged to develop their
own settlement layouts and housing designs withbaeld approaches to construction.
The Federation has sought access to state houdisglges in order to finance land
acquisition and associated residential developmantintensive programme of lobbying
and negotiation helped to secure the People’s iHgudiocess as a sub-programme
within the capital subsidy; a political engagemwhtch was facilitated by a seat for Rose
Molokoane (one of the national Federation leadenghe National Housing Forum
(1995) and by an established relationship with addiMisor to the Department of
Housing (Baumann 2003). More recently they haveirssl national support for an
allocation of 9,000 subsidies (Sisulu 2006); timarce has to be delivered through the
provincial governments as these are the agenctbsr@sponsibility for disbursing
housing subsidies.

Activities in Durban initially centred on Piesang/&, a peri-urban settlement home to
one of FedUP’s national leaders, and rapidly ex¢drtd include other settlements
including Newlands West and Cato Crest. In eadh&de settlements, local
organizations, formed primarily by women aroundisgy activities, identify their
development priorities and develop a common styatte@chieve these objectives.
Relations with local government were strained dythe late 1990s when the
municipality attempted the eviction of a group efderation members forced to occupy a
park when they were displaced due to internal nicdewithin their community. A

further incident took place in the district of Lamwaille where four houses were
constructed by Federation members following an ogeoeremony attended by Derek
Hanekom, the then Minister of Land. The municifyaliletermined to prevent unrelated
construction, demolishing these dwellings in 198€er the Prevention of lllegal and
Unlawful Occupation Act. Following a march by Feateon members the municipality
rebuilt these four houses but refused to allowherdevelopment. In this settlement, the
community are still waiting for a layout plan andter connection for a recently
constructed toilet block. More generally and ndahatanding the difficulties faced by
particular groups, considerable housing constradtias taken place in the province with
2,735 houses having been constructed by FedUP misntbis building has primarily
taken place in Durban with more than 900 of thésuinéing constructed in Piesang
River.

Much of FedUP construction in Durban took placedeein 1996 and 2000, and in more
recent years FedUP members have found it moredliffio build. One reason for this is
the more stringent regulatory context as discuabede. A second is the changed
strategy by the Federation and its support NGOB aviteluctance to pre-finance housing
subsidies. The Federation’s building programmih@&1990s was catalysed and
sustained by loan releases from a community mantged(uTshani) (which was partly
capitalized by national government). However,ridactance of provincial and city
authorities to release subsidies prevented therr@iion and expansion of this
programme (Baumann and Bolnick 2001). To miningiskays, FedUP has sought a
closer alignment with the state (at national, pnoial and municipal levels) seeking a
partnership arrangement to enable access to sulisghce and to facilitate community
self-build. As noted above, in 2006 they securedramitment from the National
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Minister to facilitate access to housing subsid&isulu 2006) and some years before
that, in 2003, they reached a formal partnership Wie City of Durban. The partnership
with the National Minister was very little discudsduring the interviewers. FedUP
leaders appear to have given up seeking to useyéttaccess to subsidies in KwaZulu-
Natal due to the frequent delays in progress. iMpal staff explained that it was not
directly relevant because there were sufficiensglibs available once suitable projects
had been approved.

FedUP’s recent strategy in Durban has been chaizsdeoy a stance of negotiation with
the state, seeking to identity activities and ofiyes of common intereét. Between

2003 and 2007, the Federation had a staff memlkended to the municipal government
with responsibility for facilitating the partnerghi However the city did not renew its
commitment and from late in 2007, the individuadj&e working directly for uTshani
Fund. Monthly meetings with municipal staff continand the municipal has promised
sites in a number of areas however the Federdistilliwaiting for precise locations and
the beginning of development.

The social movement organization works closely whitee NGOs. uTshani was
established in 1995 to enable the South African eless People’s Federation to secure
loan capital for housing construction. This Set@d company continues to have a
financing function, but has increasingly becomemduit for state subsidies rather than a
pre-finance facility. It has developed its teclahicapacity in recent years and this
reflects the increasingly stringent controls onidings financed with subsidy monies.
The uDondolo Trust has recently been establisheditanister donor funds for FedUP’s
community to community exchanges and other expesisasas local centre
administration, skill development and Federatioretimgs. The Community
Organization Resource Centre provides supportnen@enities who want to innovate

and develop their own solutions to their problerttsupports numerous FedUP activities
particularly enumerations and city-wide surveys] also supports other communities
that are not working with FedUP.

Strategies — Abahlali baseMjondolo

More recently, another shack dwellers’ organizatias emerged in Durban. Abahlali
baseMjondolo has grown out of a long-establishedllorganization in Kennedy Road,
close to the centre of Durban, where some 2,600iénare living*® This settlement is
established close to a municipal dumpsite. Thensonity had long sought a solution to
over-crowding in the settlement and had anticipatairing land near to their existing
site. However, the geology of the area has méwttthe municipality has argued that
the site is unsuitable for occupation and reloceisorequired (this was repeated to us in
the interviews)' In February 2005, land located close to theesaitht which the

29 Although in 2008 one frustrated group invaded lantiwere rapidly removed by the municipality.

%0 www.abahlali.org/node/1Gccessed Tuesday, December 30, 2008. See tisnigti (2008b)

3L This issue is returned to below. Richard Pithamgglains that he has copies of both of the teetinic
surveys from consultants contracted by the citytaeg indicate that significant portions of thedatan be
developed. This is consistent with recent eventsthe willingness of the City to permit some
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community believed had been promised to them fer In@using was cleared for
commercial use and the residents organized a rioalldzle in protest. S’bu Zikode,
president of ABM reflected back on this incidentidg the interview and explained that
“We did not know anything about organizing demoaistns then, we did not know

much about politics. The random blockade wasalled-ourteen of us, we were arrested.
We were very angry and frustrated - | never thoulgat municipality would lie to us.”
From that date, activities grew in scale and th@enment organization now has affiliates
in 34 informal settlements in the province (mosialed in Durban) (see note 18 above).

As noted above, the community wanted to remairhersite although the municipality
argue that the site is unsafe due to dangerous.g#seentral objective of their
campaign is to enable communities in informal setgnts to secure tenure of the land
that they presently occupy. They believe that the context in which they ameking is
(broadly speaking) favourable to their intereststhat the municipality is not complying
with the existing legal framework. In their vietlie municipality is acting aggressively
to remove citizens from their homes in order tayaut redevelopment in informal
settlements. S’bu Zikode explained that only ohie many evictions of shack dwellers
that they have contested have been legal. He raedabthus “We are accused of just
fighting government but we were formed to partnarto fight. We have not fought
people but we have reminded people of their rights.We began to use the law as a
sword but before we used it as a shield (when we agested). We came to understand
that the law is balanced, if you have resourcesstothen it can help you.”

To further their demands for tenure security in,dihey have pursued two core tactics.
One has been to have demonstrations to furtherdeeiands. Initially they began these
activities to express their frustration about ekl of housing with the expectation that
they would be listened to by the state. In paku&ikode suggested, the success of this
tactic has been because of the violent reactidheo$tate. “We organized marches, very
legal. But they ignored us. Then they were véupisl. In beating people they exposed
themselves. They gave us more space and publiChgir attitude changed with
international and national shaming. Of'@8=ptember, we had a march, it was very well
coordinated and complied with the Gatherings A8y now we understood what was
required by the Act and we complied.) The chueadkrs were in the forefront. They
used water cannons. This march opened a windowsfahere was a lot of pressure
condemning the beatings.”

Secondly they have pursued a campaign to secum®wegh access to basic services
through illegal connections to water and electyisirvices. A particular area of
contention has been the municipality’s decisio8001 to stop upgrading electricity
services in informal settlements prior to comprafemupgrading® S’bu Zikoke

development. Pithouse suggests that the localleiddss residents may be lobbying the ANC and the
City to remove the shack dwellers.

32 Although this remains an important demand, thertéely Road community now accept that not all of the
existing families will remain on site.

¥ Municipal officials explained this was becauseahange in national policy which meant that
communities are only once allowed to access artiaddl electricity connection subsidy. The
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suggested that this tactic has already had sonmoessic “At first the municipality came
to disconnect but then we reconnected. Eventtiadly stopped coming to disconnect.
At one time, officials were stoned. Now, evenaluyhave a legal connection and ask
them to come and repair it, they will come but thely ignore the illegal part.”

A third and less well-used tactic was developelarch 2006, when the organization
encouraged its members to boycott the local govemmlections under the slogan ‘No
Land, No House, No Vote’. They did not vote faraternative political party and the
ANC won the ward election. There is also a consemsside and outside of the
settlement that residents’ support the ANC; Pitleaeisplains that the tactic was used to
demonstrate to the ANC that they should not taketetal support for granted. S’bu
Zikode explained that “But now, after our strugdhee councillor helps us, does what we
need when people need letters. He is told to gdohthe head of housing and the
mayor.” This tactic is now being more widely ug8ection I1).

A patrticularly contentious issue for AbM has belea Elimination and Prevention of the
Re-emergence of Slums Act passed by the proviaaidorities in 2007. The Act seeks
“to provide for measures for the prevention of themergence of slums, to provide for
the upgrading and control of slums; and to provaematters connected therewith.”
(Sabinet Online, Extraordinary Provincial Gazett&waZulu-Natal, 2 August 2007).
Tolsi (2009), writing in théMail and Guardian Onlingargues that the Act “allows for
municipalities to fine or jail private landowners ot evicting unlawful inhabitants
from their land in a time frame determined by thevincial housing minister.” The Act
focuses on the illegal and unlawful occupationamid and buildings (clause 2.1) and
explicitly includes those those renting premises trave not been approved by the
municipality under the National Building Regulatsoand Building Standards Act 1977
(clause 5). Hence if households rent sub-stanalezcdmmodation (perhaps because they
cannot afford any other), the Act requires therbdavicted. The Act also requires
municipalities to identify “any land or building. kiely to become a slum” and require
their upgrading; if they are not upgraded, thenaweer or person in charge commits an
offence (clause 14). All owners and persons ingdaf vacant land or building must
“take reasonable steps to prevent the unlawful paton” or they also commit an
offence. If the land or building is already ocagbby unlawful occupiers, they must be
evicted (clause 16). The penalties associatedsuith offences are “a fine not
exceeding R20 000 or imprisonment for a periodaxaeeding 5 years” (clause 21).

According to both Marie Huchzermeyer (Associateféssor at Wits University) and
Bonile Nggiyaza The Star2009), the Elimination and Prevention of the Resggance of
Slums Act has not yet been implemented althouphstbeen on the provincial statute
books since 1BJuly 2007. Other provinces have not yet replitabe policy.

AbM challenged the Act during its formulation ameémn once it became legislation as
they believe that it is not in the interests ofsladiving in shack settlements. Their
efforts took the case all the way to the Constiuai Court and a judgement had not yet

municipality argues that this investment has t@tplkace when full upgrading with the housing sufpsid
takes place and they cannot afford to subsidiseawgments themselves.
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been issued as of August 2009An undated media statement of the Department of

Housing’s web sitehttp://www.housing.gov.zaaccessed Monday, 16 February 2009)

illustrates both ABM’s stance and the state’s rieact
The Minister of Housing, Lindiwe Sisulu has welcahss a break through
towards the eradication of informal settlements iamglementation of the
Breaking New Ground housing policy the ruling bg turban High Court that
dismissed the application by Abahlali baseMjonddlmvement SA against the
KwaZulu-Natal Elimination and Prevention of Re-egeice of Slums Act of
2007.

The Applicant, Abahlali baseMjondolo Movement haiexd the High Court to
declare the legislation unconstitutional and infioinwith other housing
legislations. The applicant also argued that lage was inhumane and will
lead to random and inhumane evictions of homelesplp by the Government.
The applicant was brought against the Minister ofising, Minister of Land
Affairs, Premier of KwaZulu-Natal, the MEC of Hoangiand Local Government.

In his judgement dismissing the Application, thdgkiPresident, Tshabalala JP
concluded that the Province of KwaZulu-Natal musgapplauded for attempting
to deal with the problem of slums conditions. “T®lams Act makes things more
orderly in this province and the Act must be giwechance to show off its
potential to help deal with problem of slums andrskconditions” The Judge
President said. He added that the Slum Act isiteedf its kind and other
provinces are waiting to see how it functions ia KwaZulu-Natal Province.

AbM see the Act as profoundly hostile to their mensbinterests and the interests of
others living in informal settlements. As S’bu @de elaborates you can be “imprisoned
for up to five years for squatting and fined upgRi20,000 — it makes it a crime not to
evict...” As a result of their initial protests prito the passing of the Act, the KZN
legislature came to their centre and debated \Wwglcommunity. Members were invited
to take part in the debate within the provincialgmment in Pietermaritzburg, but the
members struggled to have their voices heard wittisgiforum.

SDI, the international network to which FedUP ifiliated, has also come out against the
Act. Joel Bolnick (for the SDI Secretariat) elades thus “SDI does not support the
Slums Act. In this respect we agree with AbahlakéMjondolo. This legislation may

not have been drafted in order to allow the Goveminto embark on irresponsible
evictions of homeless people. Should Governmenbvstido do so, however, this
legislation will make such actions legal. It widllrback many hard fought victories won
by the urban poor since 1994.” (Weekend Witnes9p80

Despite the controversy over the Act, there areaaly measures in place to control the
expansion of shack settlements which are regulesdyl in Durban. Mark Byerley

34 The Constitutional Court has recently found in fawof Abahlali and ruled that some clauses in tise A
are unconstitutional.
% http://www.witness.co.za/index.php?showcontent&glptid]=20089(downloaded May 16, 2009)
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explained (and other interviewees elaborated)tttemunicipality currently employ
informal settlement monitors who inform on new landasions, and the construction
and extension of shacks. Their responsibility dussnclude the backyard shacks in
formal areas which are considered to be the regmbtysof the owner.

Following their march in 2007, AbM felt that théycgovernment began to show greater
interest in working with them and a local service®, the Project Preparation Trust, was
appointed to mediate and assist AbM and the muatlityto develop a plan to address
the most essential needs of their members. “Tegetle planned for 14 pilot projects in
the areas in which we are active. These pilotspadlvide for the basic services in these
settlements while they wait for upgrading. Theer¢hare three settlements that we
planned for upgrading, Kennedy Road, Jahdu Pladedamet Drive... The PPT they
have been reappointed by the City, this time tokwath Kennedy Road on the
upgrading. Nothing is happening with the other aweas.” (S’bu Zikoke). This Plan
was concluded at the end of March 2009, and then&@ynRoad community are awaiting
the delivery of the agreed services. The provisiorihese is broadly what is being
offered to other informal settlements having tenappupgrading within the City.

AbM has recently developed a close working relaiop with the Church Land
Programme, a NGO that seeks to learn from thensapgort their activities. Other
experiences with NGOs have been less successflAlaMidnembers have been
concerned that these professional agencies haghstuinfluence their activities. The
Church Land Programme has been particularly weldonpeoviding support to leaders
who are arrested, assisted access to some senctgding training programmes, and
AbM'’s leadership believe that staff have respetitedautonomy of the grassroots
organization.

Strategies compared

The strategies of FedUP and AbM are consideredteyiiewees, perhaps in part as a
result of the absence of alternatives, to be omsipg sides of a continuum of
contestation and collaboration with the st&te.

However, a considered analysis suggests that itésybdistinction is overly simplistic.
As discussed below, there are multiple ways of tstdading the relationship between
both these movement organizations, and betweenaggeahization and the state. From
the organizational histories discussed abovedkeiar that FedUP’s predecessor, the
South African Homeless People’s Federation, speonaiderable period of time
contesting the policies of Durban municipality. tAe same time, AbM has now been
negotiating their plan with the authorities for thst 18 months. One professional
working on land and evictions issues in DurbannkaPlessis, was unusual in
emphasising the similarities between these grouggesting that “If you bring people
working across those methodologies together iroenrand say ‘why are you doing what

% When asked about movement strategies at the sttie city, interviewees responded by mentioning
FedUP and AbM and failed to identify other groufigother group is the South African Shackdwellerd an
Rural Association.Some individual movement organizations at the essitint level were noted.
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you are doing’ and you listen, then you cannotimgtish the stories of people — where
they came from and what they did.”

The President of FedUP is less emphatic than miiesals about the scale of difference
in the approach of the organizations, arguing blodlh organizations are: “Poor people’s
movements trying to establish some sort of altéreatvay of doing things”.

However, even as we recognise that these movemganiaations have been involved in
similar activities, and they are currently at diéfiet phases in settlement development,
there are differences in their approaches. Theselme ideological or which may be
related to their different histories, compositiarother factors which have led them
through different experiential learning processesl/or resulted in different conclusions
being drawn from similar experiences. At thisrpan time not only do they differ in
their immediate strategy to engage the state leytalso seem to differ in what they want
from the state. One of FedUP’s NGO support pradesds suggested that “Abahlali
want the government to provide”, contrasting thisedUP’s strategy which was to find
an alternative approach which is rooted in locéibac While the AbM Plan is broadly
consistent with state provision to informal settéts requiring temporary upgrading, it
does not elaborate on many details.

Richard Pithouse suggests that there is a stramgpgwithin AbM’s membership that
wants to demand land and which, similar to FedUbbes, would like the right to

build their own houses from start to finish withauy state involvement in house
building. He elaborates that movement members bansistently talked about working
with the state, collaboration in planning and statevelopment responsibilities, and that
the negotiators tried to achieve this with the PRTe final outcome, he suggests, reflect
a compromise rather than the “ideal” position.h8utse suggests that the emphasis on
legal processes is rather to prevent unlawful enst than to encourage state
construction. He adds that, in his understanding, difference is that FedUP has
negotiated around emerging policy issues (and a&dsdoopenings) while AbM has, to
date, responded very much to the demands of lerahwinities.

As noted in Section Ill, a further difference isttiAbM has not had the consistent
support of a NGO with urban development skills argerience. This may have
prevented the objectives, interests and activifale organization being represented in a
favourable way to officials (ie. by professionakp®, and hence may have closed off
avenues to establish a relationship that would heae to negotiations at an earlier stage
in their work. Lower and middle level bureaucnaiay be reluctant to respond positively
to local community groups and appear to be morkngito discuss potential
collaboration with professionals and establisheghnizations. (As researchers, we
experienced this directly through our interactianh members of the Siyanda
Kwamashu Newlands Interface Housing Forum, a gtbapwere concerned about their
allocations in a housing development adjacenteo 8hacks. This group had been
unable to secure a positive response from thoseetrately responsible for the
development but when we intervened the Departmigdbasing responded with a few
weeks.) Perhaps because of the absence of suegbrtat peer linkages with officials,
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the members of AbM found their protests rapidlytesl in violent confrontational
situations with state authoritiés.

Whatever differences are identified, a consideredysis suggested that competition and
suspicion between these movements primarily se¢heesterests of those who do not
support their broad objectives for social justiod anprovements in shelter provision.
We return to this theme in the conclusion to trestten.

Understanding success

The diversity of strategies leads to numerous comtsnen the relative chances of
success and these perspectives are considered. bElmwdiscussion describes the ways
in which activists associated with these movemeartd,with aligned and non-aligned
NGOs, consider the contribution of each strategydidressing housing need. We touch
on the emerging strategies used by other commuongignizations who are seeking to
address the needs of their members. In this seat@consider the influence of these
activities on policy and state practice, accesgsources, and the control over resources
that are secured.

Perspectives on strategies - what is needed to malkeboration work

As evident from the discussions above, engagemiginttine state is considered to be
critical by all of those seeking to address housiegd. This reality is reflected both in
the shift in the Federation’s approach and morentyg by the willingness of AbM to
negotiate a Plan with the municipality.

In terms of what has been achieved, FedUP memkplaired that they had achieved
the construction of 2,735 houses in the provinanyrof which have been constructed in
Durban. At present, and despite a reduction irsttantion activity, FedUP groups are
working in three sites to develop about 400 pldtedUP has institutionalized their
relationship with the municipality with monthly nteeys together with working groups
meetings with provincial and national governmeéi@ur relation with the city is
partnership meetings and joint working group megtiwith the province” (Patrick
Magebula). Federation members themselves aredtadtat the slow speed of progress
despite their access to the municipality as a teduheir partnership. While they
recognise that some access to land has been sethertis a feeling that relatively little
has been achieved for the effort that has beersiagde

General support for a strategy of collaboratiogiven by NGO staff members not
connected with this movement. As explained by Nddkvu, a staff member at the

%7t is difficult to draw easy conclusions about tieasons for the confrontational relationships leetw
AbM and the City of Durban. As argued here, ttok laf professional links may be one reason. Howeve
the predecessor to FedUP, the South African Hormélesple’s Federation, found that some of its ggvin
schemes provoked a violent reaction from some aitig® In Stellenbosch (1998), for example, one
savings schemes members’ house was firebombed mwednber following a local group challenging a
councillor led housing development.
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Project Preparation Trust, there is a need fortadnterventions which show how the
state can do things differently and from which egeesystemic processes able to be
replicated. Nana stressed that there is a neagtdoips able to bridge the gap between
frustrated citizens and the state in situationserlcontestation is an easy option” but
which does not of itself bring progress. He badethat it is as a result of engagement
that solutions are achieved: “By engaging withpgkeple, they come up with solutions.
People come down the road &aogli toyi as they have never had access. Now [they]
refocus their energies at the policy level.” Is &xperience, as community
organizations gain in experience and capacity, bempme more willing to explore
options and reach compromise.

Returning to FedUP’s experience with a collaborasitrategy, two very different
problems are considered to have constrained théityao advance this strategy. Both
problems are identified by a fairly wide range merviewees.

The first problem, the scale of bureaucracy, iselidecognized. This problem does not
seem to be associated with the strategy of col&lmyrper se but rather with the
demands of FedUP for community-led developmente ifipression that is given is one
of discomfort from officials with the demands oétRederation for community control of
development and the tension between contractocamanunity approaches. As one of
the FedUP NGO support workers put it: “Very hardyéd technical staff in the
municipality to help — don’t want to deal with tfegleration.” (This general point is
reinforced by the recognition of the importanceyipathetic state officials to advance
movement struggles by a number of interviewees footh the state and civil society.)
One official, suggesting that FedUP has not beahdignificant to date, argued that the
reason for this lay with state processes and nyeeifically “because the instruments
and tools have not been aligned”.

The experience of struggling with state bureaucreay also mentioned by Cameron
Brisbane at the Built Environment Support Groupespect of some of the community
groups that they support; “the problem that we Haaak working with our communities is
local and provincial government - dragging theatfiéke crazy”. He added that the
municipality frustrates community efforts with dgda Cameron Brisbane also argued
that there was a particular problem in the proviwade the PHP. The requirement for
community groups to fit in with state rules is hotited to housing and Graham Philpott
from the Church Land Programme argued that, ircéise of agricultural land reform,
there was an similar constraining effect in whigbdl groups are required to conform to
the structure of available programmes regardlesghether or not this is effective or
desirable.

This problem may be exacerbated by frustratiorherpiart of FedUP community
members due to an increase in the regulation afigyinanced construction. One
NGO staff member linked to the Federation elabardte part because federation is
uncooperative. They have been building for yeadsdon’t see why they need to be
checked at each stage now.” This frustration neflgct the belief mentioned above that
community self-build is more stringently inspecthdn contractor-development.
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As a consequence, there are real concerns aboailbilitg of FedUP’s self-build PHP-
financed strategy to deliver at scale. In a cantexhich there is widespread awareness
of the scale of housing need and the growing bacikidhe city due to the deficit
between new provision and the growth in demand,ighseen as a significant limitation
by municipal officials. The PHP, whether undertaky FedUP or by others is seen as
being slow; as one official argued “We are undkxt @f pressure to deliver and PHP
takes a long time.” He attributed this slow pateart to the bureaucratic nature of
development and to contestation over a few sitéss inability of the PHP to deliver at
scale affects the way in which FedUP is considessdine senior government official
concluded “Value depends on delivery at stalbile anothecritiqued the PHP because
“the PHP is not going to clear the slums” due ®glow pace of development in a
context in which the “drive has been to see hovwekjyiquality housing can be
delivered”. The municipal official responsible fioformal settlements drew very similar
conclusions when he explained that, although henleadirect experience of FedUP, in
his experience NGOs could not manage the issugsaiity assurance at scale.
However, he added that “If they have that capadtitgn there is no problem.” In these
comments, delivery is being emphasized and otleasan which civil society groups
might contribute (eg. participation, inclusive d#gn-making) are not mentioned.

A minority view expressed by other state officislshat the value of collaborating with
groups such as FedUP is not limited to their cbatron to construction. This view is
that social movement organizations and civil sgdnetve a significance that goes beyond
housing delivery. Mrs Milne elaborated that: “foe, we should not be dependent only
on government to solve the problems of society S@agh Africans we all have that
responsibility. They [civil society organizatioresje trying to solve the problem at their
level.... we need to work together more and find canmground”. The Head of
Housing, Cogi Pather also emphasized his undelisigtitat many aspects of
improvements (and not just self-build) were easigh an organized community; and
that such civic organizations can help to addresserns that the state housing policy is
encouraging dependency and entitlement. Anothafdle-level) official explained that
“I think it [PHP] has merits. It is very communitlyiven. This is good thing. You build
your house, and you will take care of it even maagher than someone coming in and
giving you a key. What you notice [with contractmusing] is that when a tile that
comes off, then some say government come and takeot it but it doesn’t happen.
There is no sense of pride and ownership. Whempubyour sweat and tears into it —
then there is a sense of ownership.” Additionabgmition related to the value added by
civil society is outlined by the Department of Hmgs(2006) which elaborated its
concerns about the closure of NGOs thus:
The number of active NGOs in the housing sectordeatined dramatically in
recent years. The Urban Sector Network was disdalv@005 and many of its
former affiliates have since disbanded. This hagled institutional capacity in
the housing sector and weakens housing delivengthycing capacity for
advocacy and community consultation.
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The second issue is that of blocking action byllecancillors (and some community
pressure groups). This is frequently mentionedity society commentators as well as
professionals and community members working withUfe. It was also raised by some
local authority staff. FedUP is not consideretbéahe only agency suffering from this
problem, although the issue is particularly asdediavith FedUP’s work and the
developments that they are involved in. This peabhighlights the multiplicity of
groups within the state — in a real sense, Fed\Btrage the higher echelons of the state
only to contest outcomes lower down the decisiokingghierarchy. One municipal
staff member, reflecting on other experiences, a&rpl that “Councillors and pressure
groups fight to control the projects”. Another naipal staff member, this time
reflecting directly on a FedUP development, exmdihow the councillors had fought
FedUP members as the “councillors did not trusintheAnother council official
suggests that this problem arises because the ilotseee local groups as a potential
political opposition. One ex-councillor interviedvduring one of the visits concluded
that, in her view, “it was hard for communitiesni@nage councillors” and that “some
councillors see FedUP as a threat”.

The Community Liaison Officer in Cato Crest, whesked about the possibility of a
local savings scheme doing their own developmetitiwithe municipal-led development
presently taking place in that settlement, explaitmat: “We do have that group and it is
possible to fit them in. They have to knock ondoers of those above them.” By this
he meant the local councillors, as well as thebdistzed leaders in the community.

A FedUP NGO support worker concluded that “the clearare very slim that they will
not fight with the councillor”; she elaborated tdien first contact was made the
councillors were often interested but as the leaak progresses councillors tend to
become more distant. She suggested that they inéghtiefed against the Federation.
This interviewee suggests that the strength oAINE in Durban resulted in particular
problems. FedUP President, talking about currenking relationships with a
councillor in one local settlement, elaborated thsise is a politician — | have to respect
her for that — she is ready to talk — the tesisishe ready to go practical’.” Another
professional, who has worked with AbM elaborateat tiMly impression is that SDI
cannot challenge the local elite¥”.

Both of these problems highlight the issue of poared control within Durban housing
programme and produce a picture of a multi-laygmedess with contesting ideologies
and interests. There is a general consensushth&ity Manager is an influential
individua® and hence that official staff views have an imporinfluence city policies
and subsequent programmes. At the same time,atidytarly in the area of housing,
policies are strongly influenced by the nationahfework related to the subsidy financed

3 More recently, in September 2009, Abahlali leadeese attacked within Kennedy Road and driven from
their homes. One interpretation of this violers¢hiat local ANC leaders including councillors were
threatened by the possibility that subsidy finawes about to be forthcoming for a development cdleil

by the community. See, for example, the discussionww.abahlali.organd www.pambazuka.org.

39 One interviewee summarized it thus: “In Durbandig manager is an ex-politician who was an ANC
member of parliament, and he was a professor ofritlg at the University of Kwa Zulu Natal. Theseai

lot of trust in him and he influences a lot of dseons.”
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programme. Hence the city policy is important policy has to be framed within the
national housing subsidy programme. One City stefinber represents a fairly general
view when he concludes that: “Councillors don'tuince policy that much in housing.”

However, within this general framework there appéarbe a significant element of local
decision making in which councillors are acknowleddpy all to exert a powerful
influence. As S’bu Zikode (President of AbM) exipls: “Some officials used to tell us
that it is their job to do development but theyratndo it because the councillor is
blocking it.” Richard Pithouse (a professional Wing with AbM) suggests that “AbM
has only made progress when it has marginalizeddbacillors, indeed politicians in
general, and been able to negotiate directly wifilsials.” The success with which local
community groups manage their relations with dédférfaces of the state is central to the
achievement of improved housing options.

There is a further motivation related to the stygitef negotiation and compromise that
was identified. Graham Philpott from the Churcimdld@rogramme, when speaking of
work with a community group in Siyanda, explainkdtthe had learnt new perspectives
from the community. In this case, some local resisl@vere being evicted at the same
time as new houses were being constructed in &detidement. He asked them why
they did not just occupy the new units. And theglained to: “You don’t have to take
the risk. Come in with all those great ideas but gion’t face the risks nor do you know
the reality of what is going on here...” What thisote highlights is that some local
residents may adopt a more conciliatory approachumse the more confrontational
strategy is associated with potential violence aiher threats.

Perspectives on strategies - what is needed to m@kiestation work

We now turn to the more confrontational strate@ie experience of both FedUP and
AbM is that (while there have been differenceshim $cale and intensity of opposition)
an initial period of public contestation has beelfofved by a more conciliatory
engagement. Does this point to the success oéstation or its limitations? Or does it
just point to the absurdity of extracting stratedie analysis outside of their context?
Our challenge is to avoid getting caught up initheediacy of present events but rather
to look behind those events to understand whattileys about the underlying and
ongoing processes, and the ways in which outcomeemtiuenced by multiple
opportunities and pressures. Very little interviawe was given to FedUP’s historical
experience, in part because many of those inteademere not involved during the
1990s. Hence AbM experiences provide us with rebefandings in respect of this
strategy.

What is notable about the specific progression lm¥l/Arom contestation to negotiation is
the lack of consensus about the reasons for tlremdas that have been achieved. This
lack of consensus is exemplified by attributiomregponsibility for the recent
negotiations and the AbM plan. One city officiabathe President of AbM explained
that the Plan was commissioned by the City whotitled PPT to support the process.
Another city official suggested that the PPT waglued because AbM wanted an
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independent mediator; faced with this demand, PR3 suggested as a possible agency
by the City and was then approved by AbM after cesideration. The PPT staff
member stressed that although they were contagtételrity to ascertain their
willingness to assist, “it was Abahlali who apprbed us since we have a working
relationship with the city”. Our point is not fiod the “truth” in these words but to
recognise that there are multiple perspectivesese events.

AbM leadership and an associated professional denghat the organization has
achieved both a change in the discourse relatetdaok developments in Durban and
specific commitments for the development of themnaettlement. Negotiations with the
municipality about providing limited services in idormal settlements neighbourhoods
with the full subsidy financed upgrading in thregtlements carried on for some months
with the MOU finally being signed in February tlysar. Richard Pithouse, an academic
who has long worked with AbM elaborated that “nothhas happened yet and no houses
been built but the deal is signed.” There is cletre expectation that resources will now
flow although the timing is not specified in theaRl

Turning to the particularities of AbM’s strategydatineir perceived success, on the part
of the movement activists there is a strong bdhiaf the violent reaction to the march in
September 2007 catalysed a change in the neggtiadisition of the state and is
responsible for the government’s willingness t@ptise the development of AbM
affiliated settlements. In explaining the reasahsch led to the Plan, S’bu Zikode
argued that “The city, it has had enough of usaftnot afford people making this

noise.” FedUP members and professional assoaatesur with this understanding that
the municipality has responded to AbM’s strategg also see the willingness of the state
to negotiate as being a consequence of AbM’s enpbaspublic campaigns and the
willingness to contest the lack of housing prowviston the streets”.

An alternative perspective is offered by some efitlierviewees from government.
Several state officials interpret events differgathd suggest that there was an ongoing
willingness of government to negotiate which presckthe march in September 2007.
Rather than seeing negotiations as a consequeltice ofianged position of the state,
officials suggested that negotiations began la0i7 because of a changed position of
AbM and their willingness to talk (whereas previgusey ignored overtures by the
authorities), together with a change in their pgsfenal intermediaries. The Director of
Housing provides a further explanation:
Within that period, what also made a differencthét in their ward other
communities moved into houses with proper facsitidhings were happening in
other places, and in Kennedy Road and Foreman Rathathg was happening.
Ababhlali realized that they may be living in araistl. They tried to get it
[housing] through the international media but thies not going anywhere...

Although the officials argue that there is no clieak AbM protests and negotiations —

they concede that campaigning does provoke a resgoom the municipality. “No,
there was no link with the march in September 2G0@ued one senior official “but
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Kennedy Road did get some preference. They red@ivet of attention and we
responded.”

What both perspectives reflect is the reality ti@ising improvements are not a simple
claim or entitlement that can be achieved (or bgth campaign to influence a single
decision. Rather they represent a complex inteéimermn people’s lives that requires
negotiation around a myriad of separate decisicadenat multiple levels within
government. In this context, it is also importemtecognise that AbM’s movement
demands are at a point of flux — they have a writiemmitment to implement a set of
improvements but how that will be realized hastgdie experienced. The processes
with which FedUP has been struggling may be inengasrelevant to members of AbM
as they move from a broad commitment by the govenno make financial investments
to the implementation stage. A further challeisgeentified by Jean du Plessis who
emphasises that a current challenge is for AbMnih dut how to “generalise the
concession” from those mentioned in the Plan tofalhe settlements currently active
within their network.

A further area to explore in the context of cordatien is that of the opposition to the
Elimination and Prevention of the Re-emergencelwinS Act (2007). In their protest,
the AbM’s goal is different in kind from the camgaito be allowed to remain on land
and/or secure access to subsidy finance (on whatienwves and conditions). As
elaborated above, ABM’s previous strategy appeabetpredicated on a belief that the
law is on their side and their struggle is to pad®ithe state to implement the law. (This
position is emphasized by a comment by one of gw@port professionals, Richard
Pithouse, who identifies a weakness of their ssate be the lack of funds for lawyers to
support their legal struggles.) With the passihths Act, there is the recognition
among movement organizations and support NGOsghbdegal framework may not
always be so friendly and that this Act represantgscourse and ideology within the
state that is more hostile to the interests of lslaaeellers.

Three perspectives on the Act were presented by tise interviewees:

» The first one, agreed by the movement organizatimismovement support
organizations, is that the Act is hostile to thierasts of the urban poor and will
make it easier to evict shack dwellers and thagediin informal settlements.
The Act represents a particular set of anti-poeagabout the shelter struggles of
low-income citizens. In the mind of these movenaativists, low-income
migrants come to the city to improve their liveldtband development options.
They will continue to live in informal settlementghere are no affordable
alternatives. More stringent control mechanismbsmeither prevent them from
coming to the city nor prevent them living in shacthey will simply worsen the
living conditions of an already vulnerable groupresidents. In the words of
Patrick Magabula (FedUP), the community organizetiargue that “we must
upgrade people where they are”.

» The second perspective is that the Act is wellatied and has been mis-
represented with the difficulties being primariglated to inadequate
communication. One interviewee elaborated: “theidoot designed to leave
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people homeless — it is designed to say in thigipce don’t want the
homeless....We do not have a problem with shack dvglive want to provide
them with something better.” The intervieweeddimgg this perspective argue
that it will not result in additional measures lgetaken against shack dwellers as
the existing laws for the protection of shack desdlstill apply (although it may
result in more measures against those who “shankK¥a The Act simply
represents a commitment by the authorities tocaichprove the living conditions
of low-income households.

» The third perspective is that the Act will resultadditional action against new
migrants to the city and be a necessary detememniral dwellers who come to the
city to build shacks with no intention of stayinlj.was argued that there are
particular cultural dynamics which create a problarkwaZulu-Natal not
present elsewhere and this explains the difficaiteeed by a city which is
investing in housing but making little progresseducing the housing backlog.
At one level, this perspective represents a regpaie that the housing backlog is
not diminishing despite the scale of investment.

While movements have expressed opposition to thetAere has not been recent protest.
It is not clear what will happen if and when theyncial government begins to take
action within the framework of the A&L.

The strategies in context

A number of other points were made by the intereiesvwhich are helpful in explaining
the success or otherwise of the strategies. Thigpints below related to acknowledged
successes, while the later points propose reasaxcount for the limited effectiveness
of actions.

There is a high level of stated willingness by b&ghior and middle management
government staff to consult and engage civil sgaeid movements. One official
commented in respect of ABM that “immediately warstd engaging them we got
results” and another official expressed a verylsimiiew. Engagement with civil
society is seen as both desirable and functioNghile one official expressed the view
“organized communities are not treated as spettid”is not the general impression
given by the interviewees.

A minority view is that civil society influence drousing policy is not significant at the
local level. Mark Byerley, head of research fag thunicipality argued that the major
influence of civil society has been the professilgrdad critical discourse summarized in
Section Ill. He pointed to the Enhanced Peoplaisisihg Process, the Breaking New
Ground policy and changes in the subsidy framewmenable the purchase of better

40 Section 16 of the Act has now been ruled to be nsiititional and the implications of this are being
assess by state and civil society. Mfusi (2009)yedaber §' Slums Act now pointless,
http://www.themercury.co.za/index.php?fArticleld38531 See,
http://www.constitutionalcourt.org.za/site/abahliin (downloaded, Tuesday, November 10, 2009)
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located land as significant advances influencegrojessional agencies within civil
society. He suggests that, regardless of what mewés think they are able to do, in fact
there is relatively little room for manoeuvre wiitthe housing subsidy programme once
policy is set and their influence is only marginal.

A further perspective is that low-income housingjlerimportant for some, is not a
priority in terms of a broader vision for developme the city. As noted above, it
appears that there have been efforts to move loanie settlements from the centre of
the city in response to middle-class demands fgindmcome neighbourhoods. Very
recently, in the second half of 2009, there has laekirther conflict in the city as the
municipality sought to replace Warwick Junctiotaading market, with a high-class
shopping mall. The landless groups within FedPewparticularly disappointed when,
following the beginning of a joint assessment eseravith the municipality, one of the
well-located sites that they had identified was@dted for middle-income housing.
Such factors suggest that the City authoritieqateprioritising the needs of lower
income groups.

One civil society professional working with the neowvents reflects some of these
realities when she argued that it was not at alircivhich of the different movement
strategies was really effective in part becausk bbthe movement organizations had
made few substantive gains in achieving their goals

A further issue related to the success of theegjras is the nature of inter-movement
dialogue with each other. This is important in afdself, but it is also relevant to the
ability of the movements to be a unified voice es@nting the interests and needs of
shack dwellers.

Three perspectives emerged on organizational celatietween AbM and FedUP. There
is a general agreement that both struggles aratesbepolitical and seeking a transfer
of power towards the residents of low-income settlets. While one of the
professionals working with AbM suggested that a Wexakness of the Federation was
that they did not engage in politics, this somewlatow view of what constitutes the
political realm was not shared by other interviesvee

A first view, expressed by some NGO support profesds is that the movements are
essentially in competition and that the alternato@unter” view of the other movement
organization should be contested. While the b&nheficross-movement collaboration
are recognized, this recognition is accompanieddijands that one movement requires
from the other — a position that pre-empts negotiadnd collaboration. A second
perspective held by some NGO professionals and soovement organization leaders
and members is that the movements have more in comwith each other than with the
state and they should find a basis for stratedialocoration. As argued by Joel Bolnick,
director of CORC (personal communication):

.... the stark reality is that FedUP and AbM are raiah for ade factocoalition

of unscrupulous politicians, indifferent officialsrogant planners and engineers,

profit seeking property owners, risk-terrified bardnd greedy developers. They
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are further weakened if they continue to wage tsieirggles independently and
sometimes even in opposition to one another.

In this context, Jean du Plessis argued that thepgr“don’t need to speak in the same
voice — that is a red herring”. He suggested blo#th groups need to understand the
limitations of their positions. On the one handdBP need to be able to critique the
local authority (for example in its confrontatiomakponse to shack dweller
demonstrations), and on the other AbM need to |daow to collaborate with the same
city to take projects forward without losing priplgs or sets of values.”

A third perspective, held by some movement orgdimmanembers, is that while the
movements may not have a strategic interest imlgoftation, they share a common
identity and should not be criticized to outsidémns|uding those undertaking this study.
Hence when FedUP members in Piesang River werethtd comment on the work of
AbM, they declined just saying that this was anoteemmunity group struggling to meet
their needs in a difficult situation.

In recent months the second view may be considerbd the prevailing position. On

the 8" April 2009, CORC organized a Durban-based inforsedllements dialogue which
was attended by nine movement leaders from Dunb@unding two from both ABM and
FedUP, two community leaders from Cape Town andéa) and a member of the
municipality. According to the minutes, the purpas the meeting was to a. build a
platform where all informal settlement based orgatnons come together to discuss their
problems and seek solutions and b. build a netwb@BOs to tackle issues faced by
shack dwellers and seek solutions. The meetingealgio monthly meetings of leaders of
informal settlements, a city-wide enumeration, aativities to influence the
development budget of the municipality.

There is some evidence to suggest that the mulitgipaactions, intentionally or not,
have exacerbated tensions between the movememtizaians (and hence reduced the
likelihood of collaboration). Richard Pithouse &ped how AbM felt that FedUP was
being held up as the “good guys” and used to suggesbM that there was no need for
an alternative movement. He elaborates that theement leaders were told by the
provincial ANC to “join SDI or be arrested. Thesfused and were arrested and subject
to torture.” From his perspective, “it was the AMA@ich created the tension between
AbM and SDI (not ever FedUP though) by criminalgsand repressing AbM and telling
them that if they wished to avoid arrest they naiSliated to SDI.” Municipal staff
explained that they tried to persuade AbM to woithwedUP (although not necessarily
proposing membership) because of their establistlatonship with the latter.

Bunjiwe Gwebu explained how the new Plan for AbMeagl to by the municipality had
resulted in FedUP feeling “bypassed”, with memifeeting that they have had scant
reward for their patient and continued willingnésgersuade ambivalent bureaucrats
and recalcitrant politicians of the value of comiysed approaches.
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While there are differences in their approach twuaing land and housing, both AbM
and FedUP members emphasise their identity as siveelkers and their demand for
recognition and respect. As Patrick Magebula atgui¢gh direct reference to the
perspectives that lie behind the Elimination anelvBntion of the Re-emergence of
Slums Act, one of FedUP’s objectives is “Shakintieé stigma that we are land
grabbers”. In a different context, he elaboraled the construction of housing and the
development of shelter is a struggle for “dignigyid that for FedUP members dignity is
managing their own money including the subsidy suadd designing the houses that
they want to live in. S’bu emphasized that theessas not payment for services “we
are willing to pay” but he added that they are ddraccess to services because they live
in informal settlements. Patrick argues that dneir primary struggles is to convince
the state that poor people can build their owrslitlgough managing their own resources
— in their particular case through people-contbheusing programmes. S’bu Zikode
articulated AbM'’s experience which has a similaomance:
As we began to proceed with our struggle, we redlithat many of those in the
Council thought that people in shacks could naotkhior themselves. We face
many problems but perhaps the most devastatingrtesd was that your voice
would not be heard. This became a fight for redagn In a way, we have been
diverted from the fight for land and housing intGght for human dignity.

The contrast to this perspective is provided bgrament by the official responsible for
informal settlements when he explained that thegedesire in the municipality to
identity large plots of land because it takes amégmount to time to do a development
of 20,000 units as to do one of 2,000 units. Witiikemotivation of the municipality to
go to scale, one of the consequences of this poley be insufficient attention to the
human implications of housing relocation and pgréiton. While not addressed directly
by the interviewees, there is an acknowledgeithaitu upgrading takes time — an
estimate of five to ten years was suggested bN®BO staff member from the Project
Preparation Trust.

One of the core issues facing movements is howtsye dual strategies to both address
the needs of their members for land in greenfigkessand to pursue the upgrading of
existing locations. The landless group within FE&Durban membership was
reinvigorated in 2006 after a long period of inantithe members are those renting
shacks in informal settlements and younger memterently living with their parents
who wish to establish their own homes. After sonitgal work, the group decided on

the strategy of identifying plots of land that wegpropriate for their needs and opening
discussions with the municipality about how acaegght be secured. Despite their
disappointment when one of the central-city sitas @allocated for middle-income
housing, land has been secured in a number olpleain areas.

The municipality and others are concerned aboulattieof facilities, however, FedUP
has taken a clear position that this does notouteelocation to these areas. Rather the
members who take up these sites are made awdre difticulties and helped to address
the limitations associated with these locationkis Btrategy reflects their concern that
land allocations are being delayed. Faced witlitdichoptions, some members have
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decided that they want to engage with what is atéel secure the land, complete their
development and use their collective strength tiress remaining issues. AbM
members have been resisting relocation (due ttatkeof facilities) although in terms of
their Plan they now accept that some of the Kenrad will need to be relocated.

The problems associated with newly-developed pergilsites are readily acknowledged
by the municipality. A core difficulty for municgb staff is that they do not have control
of the budgets for schools and transport. Heditics are less of a problem as they can
be provided from municipal funds. The Directotdusing elaborated on the difficulties
thus:
Schools and transport are the problem. Clinicearedo something ourselves.
Transport is national and provincial. We havepplafor a subsidy. We don’t
have good public transport in the periphery alreaaly it will take a long time to
get services to new sites. Education works ontfive0 years for a new school.

As a result of this situation, families that moweehese locations will have to pay
transport costs if their children are to go to sthaCommunity members in transit
accommodation have asked for school buses buteatigest has been refused. The
potentially high costs have been illustrated altbveugh information provided by the
Community Liaison Office at Cato Crest. While ibwd seem a relatively simple matter
for national, provincial and municipal governmemtésolve, it is beyond the scope of
this study.

The majority of those living in informal settlemewish to remain where they are. As
Patrick Magabula elaborates there should be prviir upgrading in situ: “if there are
no health hazards, soil erosion, there is not@dfiglain, support people where they want
to be. People have identified where they wanteto IAs noted above, over 100,000
households are living in informal settlements aiiith whe current level of new housing
provision, it is likely that many will remain informal settlements for some years to
come. In recognition of this situation, the mupéadity has a budget for informal
settlement upgrading. The Housing Director argbasthis budget is recognition of the
problems faced by those living in informal settlenseand the need to do something
about conditions in these areas. Despite this,famdajor deficiency in the upgrading
programme, according to AbM, is the lack of el@akiconnection (see above). This
failure to improve services has been contestedlidy Arough illegal connections as
well as through a direct campaign. The municipal/ional upgrading programme
provides communal toilets and one standpipe ewenyhundred metres (the national
minimum acceptable standard).

Both these issues, the lack of facilities in grestdfareas and the need for an immediate
programme to address the lack of infrastructuresandices in informal settlements, are
themes on which the interests of FedUP and AbM’'mbers coincide. Both problems
are recognized by the municipality (see discussatnmve), however, substantive
progress does not appear to be taking place.
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Section V: Conclusion

The subsidy programme

The broad context is one of a considerable staterdoment to address housing need as
evidenced by both the scale of the programme amdite of each unit subsidy. In the
global South, South Africa stands out among otbentries because of this housing
subsidy programme. While some other governments hewade a commitment to
support housing needs, their policy initiativesuseither on subsidized lending or
capital grants which only cover a part of the cdstwever, the scale and intentions of
the programme do not necessarily mean that itdseagding all housing need in South
Africa, or that the design is the most effective néresources. This case study provides
an opportunity to look at how organized communitreseed of shelter improvement
have been able to engage with both the designeaiitieés of programme
implementation through participating in social manent organizations.

Looking first at the national level, a number aticsms have been made about the
housing subsidy programme which subsequent amertdrinave sought to overcome
(Section 1l). Some of the first concerns were dltbea size and quality of the units
constructed. Minimum sizes and more tightly spedistandards were introduced to
address these problems; generally, this has beegmzed to be successful. Attempts to
improve participation first resulted (at a verylgatage) in the sub-programme, the
People’s Housing Process, which offered motivatadraunities the chance to be
directly involved in the construction of their diwegs. Beneficiary participation and
consultation are requirements within the mainstréansing subsidy delivery
programme but has been hard to achieve. Anothammm criticism is that while
dwellings have been improved, locations are fretjyelistant from jobs, urban centres
and previous social networks. A fairly frequerdmment within the academic
discourse is that the programme is repeating th&tion of apartheid-style cities with
spatially distinct areas of high- and low-incomeisiog and adverse consequences for
low-income groups. There are also repeated coadkat the policy has not been
successful in addressing the housing backlog. €Tisea recognition (evidenced by the
census data and supported by other studies) tbspjtd the scale of investment, the
housing backlog continues to grow resulting in i@wd invasions, the densification of
existing informal settlements and increases imtlmaber of backyard shacks in formal
settlements (including the new subsidy-financed/maburhoods).

The policy statement in 2004 and the related dootifBeeaking New Ground addressed
widely recognized concerns about the spatial locadif subsidy financed housing
developments. This policy also changed the rhetdrthe underlying approach towards
that commonly adopted by international professismal away from Greenfield
developments and towardssitu upgrading (Buckley and Kalarickal 2006; UN-Habitat
2003). However, in practice the momentum behirdstibsidy programme appears to
have continued as before with an emphasis on Gedglevelopments. More recently,
there have been attempts to improve the qualith@People’s Housing Process with the
Enhanced People’s Housing Process (ePHP).
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Turning to the particular context in Durban, thiy affers an interesting location to
explore these issues. As with other cities in Bd\itica, there was a longstanding
struggle undertaken by low-income African, Indiawd &oloured families to remain
close to the centre during the years of apartheigtignment. In some cases, the residents
of relatively well-located informal settlements naged this, although with considerable
efforts. The advantages of good location meanthieste settlements now have high
densities. Hence, one major issue is the bestypmisponse to such densities (due to a
lack of alternative well-located sites) combinedhaa difficult topography which further
reduces the buildable area in these settlementthefsame time, there are many
thousands of families living in more peripheralleehents with inadequate access to
basic services, uncertain tenure and very poortguadusing. There is an active set of
civil society organizations working on these issimetuding grassroots groups, social
movement organizations and NGOs. The city is paldily notable for having two
active social movement organizations working indahea of shelter, Abahlali
baseMjondolo (Abahlali or AbM) and the Federatidhe Urban Poor (FedUP or the
Federation) (Section III).

In terms of the shelter-related issues facing tham poor in the city, three issues were
identified by most interviewees suggesting a broausensus about the significant areas
of importance. Many interviewees (both state aui ®ociety) mentioned the high
degree of regulation over the housing sector, thtced in part as a response to earlier
concerns about quality of construction (Section f) this regard, there were concerns
about the adverse consequences of such reguldtimugh some interviewees also
mentioned the benefits. Second, there is a widashirecognition of the problems
associated with a lack of land in the city, thejérent need to relocate some residents
when informal settlements are upgraded, and thedawell-located and well-serviced
new developments for those being relocated. Thkinele are concerns about the
inadequate scale of the programme. Municipal isffscivho are struggling with an
apparently growing housing backlog, as subsidytedlaonstruction is not keeping pace
with estimated in-migration to the city.

The two movement organizations in Durban have mdsyerlapping strategies at
different times. FedUP has moved from a mixedegnain the late 1990s which
involved both confrontation and attempted collatiora and now has a partnership with
the city. They have secured limited access to &tisubsidies supported by their
relationship with the Department of Housing. Abddtablished in 2005, found its early
protests met with police force and was in a cortatonal relationship with the
municipality which lasted until late in 2007. Thmvement organization began
negotiations early in 2008 and leaders of the argdion have now signed a joint plan
with municipal officials and are awaiting implemation.

Both movement organizations have made some progressds improving the options
available to their members and addressing memhetssing needs. AbM have secured
the right for at least some of their members toai@non their present site (local authority
officials were seeking to remove of all residenige tb environmental health concerns)
and have an outline plan for a subsidy-financedagtigg in the medium- to long-term
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with an understanding that some residents will havae relocated. The plan includes a
number of measures to improve the well-being atleds in settlements that are
members of AbM. FedUP members have built over@liflses in the province
(primarily in Durban and mainly in the late 1990s)d are making slow progress with
their current negotiations. They continue to pfessccess to land and People’s
Housing Process related subsidy finance, and arertly supporting several hundred
families to secure tenure in three settlementsh Boovements have made this progress
through multiple levels of engagement with theestatd alliances with professional
organizations able to support their case with titbarities.

However, it may also be argued that these gainsap be relatively small when set
against the needs of their members and the estim@& 000 in need of shelter
improvements. Moreover these gains are very mutththe present paradigm of
housing subsidy finance and existing municipal lasig@nd policies, despite the
acknowledged limitations of the approach in teras o
» the scale of the programme when set against egiatid new needs
» the problems related to new Greenfield sites fos¢hneeding relocation and the
lack of some essential services on these sites
* the need for immediate if partial upgrading in &rig informal settlements where
many citizens will continue to live for the foreadée future.

Relative to other residents in housing need, mesntiiethe social movements have
received several benefits:

» first, they are proactive in securing their needd are familiar with the municipal
officials. Compared to the community leaders thatmet from more isolated
community groups, they are less vulnerable to humedic mistakes and may be
able to avoid exclusion from local development @ct§ due to political issues or
personal feuds.

» second, things happened quicker in some casegvatips being able to push
their case for development finance with the appad@rdecision makers

» third, they are more likely to be allowed to do m&or themselves, and they are
more likely to make good use of such opportunities.olvement in housing
development does appear to result in greater aetish.

The following sub-section brings together our refilens on both what has been achieved
and why more has not been realised.

Politics, movements and the state

As discussed above, one observation is the muhigiere of the state for grassroots
organizations working in the shelter sector in Burb The movement organizations and
their support organizations have to manage relatath the state at many levels (senior,
middle ranking and junior officials, and councibpmwith many different attitudes.

At the level of senior staff in both the municipgland the province, there is a

widespread interest in consultation that appeagotaell beyond recognition of the
simple functionality of this approach. There isist@rest both in civil society being
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involved in delivery and also in policy engagemamd influence. As illustrated above,
there appears to be a genuine acknowledgemerththatate alone cannot address
housing need, and other agencies have valuable aehactivities to contribute.
Equally there is recognition that governance ineslmore than simply government. If
there are concerns in this respect, it is thattmsultative mechanisms are not working.
In the words of one official: “we have not donetthell in terms of feedback from the
ground... it is a challenge to get these inputs”is Mew does not fear the involvement
of non-state agencies but rather welcomes thespeetive with one official suggesting
“we need a difference of opinion to improve whahappening in this country”. This
view is not only held by senior staff (althouglsitore common in this group). One
middle ranking official also explained how they lsé@ communicate with councillors
and with other local community organizations whettlsments are scheduled for
improvements so as to improve the programme bgmlisg to their views and discussing
issues, as well as to disseminate information.e3tktressed how seriously they take the
issue of engagement with civil society.

One reason for this interest in civil society ink@hent is that there are concerns about
the outcome of the subsidy driven context. Oneianpal official suggested that “there
is a culture of entitlement: some communities dowent to build for themselves”. This
theme of dependence is repeated as a major paiween by other state officials. In the
words of one senior official, “people have becorepehdent on someone giving them
something — people that wanted to do things famedves not been guided properly to
believe they can do it for themselves”. Anothemmoipal staff member noted that, in his
experience, the PHP route results in home ownenstaimaing their homes themselves;
with conventional subsidy housing: “when a tile @moff, expect that the government
will come and take care of it.” Such comments yngncern about the broader
consequences of the present policy. In thesevietges, the state appears participatory,
open to a genuine engagement and appreciatingtiighution of an alternative sector
that has a different relationship with citizens.

At the level of middle management, the state dfgcare concerned that community
members comply with what is acknowledged to beraptex regulatory framework of
increasing rigour. In this role, they represefttareaucratic” face of the state. For these
managers, established laws, rules and regulatadhemrthan negotiations create the
context within which movement activists have tatier their goals, despite the welcome
given to such organizations by the higher echetdribe public service. In the case of
one officer, there was an explicit argument thét itot possible to build to the required
scale with mechanisms such as the PHP. FedUPjtaidecentralized self-managed
constituency, struggles to deal with state offihlat have little willingness to recognise
the capacity and potential of its local membersdW members find it difficult to deal
with the regulatory nature of the state (in paxdéwese they have observed an increase in
regulations without evident commensurate benefiéd)the national level, the Federation
has placed some emphasis in recent years on inmgrdseiinternal capacity to comply
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with the regulatory framework to prevent constroctactivities being disputed and
reduce delay8'

AbM positions itself more ambiguously in terms tdte rules and regulations. On the
one hand, the movement places considerable empirathe legal framework and hence
makes use of rules and regulations (albeit tenttingse the constitution rather than the
housing code as its grounding document). Howewin, its emphasis on respect and
recognition for the valid identity of shack dweiethe movement is also indicating its
concern about the nature of such social relatiodstlae underlying attitudes of state
officials; in its work on the provision of servicesinformal settlements it has also been
faced with dysfunctional rules and regulationsseléms likely that AbM members will,

as the Plan that has been agreed moves into thenmaptation stage, be faced with some
of the challenges of dealing with a bureaucraagestrom a new situation (although not
for the first time). The movement organization hiated access to preparation finance
and this may make it more difficult to challenge tiles and regulations related to urban
settlement development.

In localities, the state, through local councillasems to exhibit a similar form to that
found in many other low-income settlements in Seuthtowns and cities. This form of
state power has the characteristics of clienteli®alations are highly personalized, and
challenges to the local power brokers, in this ¢hsecouncillors, result in exclusion

from benefits. It is through these personalizédati@ships that the powerful secure
rewards through preferential access to scarce g@steirces; they demand personal gains
(which may include strengthening their own votiragé as well as material resources) in
return for local residents accessing resourcesis Agident from the discussions above,
these councillors are reluctant to engage with FRedkdups. As acknowledged by other
authors in alterative contexts, councillors appeatesire control over local investment
projects albeit within the parameters permittetham by higher levels of the state.
Unlike some countries, this is not a party politioantest, and support for the ANC
remains strong. Rather the struggle appears telaied to councillors maintaining a
local and party position, with housing subsidy fina being an important resource
through which this can be achieved. It is notgtear if this will be a problem that AbM
affiliated local community organizations will fac&he President of AbM explained how
within their own area of Kennedy Road such relatiare not problematic. However, the
experience of FedUP suggests that as the scalgpobvement activities increases, some
community groups associated with AbM will strugtggemanage local political relations

if they are interested in influencing the allocatend nature of housing subsidy financed
investment (see Note 38 for a more recent update).

Hence one of the complications facing movemeni3urban is the need to deal with
three different “faces” adopted by the state. Bmdhicipatory and bureaucratic forms of
the state are perceived as legitimate by moderialsostitutions; this is not true of
clientelist politics. Robins (2008) suggest thaivement organizations may be able to

*1 For example, the development of Community Consitndianagement Teams to improve building
quality in self-build development, and developitigsger relations with contracting companies sukh a
Peer Africa and Urban Dynamics.
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manage two kinds of politics (ie, that related togats based citizen and clientelist
beneficiary) with some success. However, Chergl €000) suggest that while most
tensions between civil society and local councdllior low-income urban settlements are
manageable, there are particular difficulties in$ing development due to the scale of
the subsidy and resource significance. These euthscuss the relative lack of
militancy as local civic organizations anticipatatt“local government will deliver in
future;” (ibid 897); however, “The struggle is rigreo naked (except, perhaps, in shack
settlements, where the stakes include control avange of lucrative resources)” (ibid,
901). As noted by Cherry et al (2000), a tensietwien participative and representative
forms of democracy is one source of these politicgpputes. Such difficulties offer some
explanation as to why FedUP groups have struggledivance their agenda in Durban.

The difficulties of managing these multiple relasowith the state combined with the
apparent “carrot” of access to the housing subsidy help to explain the orientation of
movement organizations. Although there appeabgtiittle prospect of a majority of
those in need being assisted in the short- andunetkrm, relatively little emphasis is
placed on alternatives to the subsidy. Insteadhasip is generally placed on access to
the subsidy with, most elaborated through the a&pee of FedUP, a number of
strategies to pre-empt the most likely responsaststhie bureaucratic and clientelist state
use to block the redistribution of resources t@al@avings groups.

In terms of interviews with the state, what staadsis the “juggernaut” of housing
delivery. Officials acknowledge some of the stanat weaknesses and really important
delivery issues that are not being addressed. mMidveement organizations touch on those
issues in their work and pursue them fairly veheilgen some cases. But these moment
organizations struggle to get sufficient momentwerhibd a programme of policy
improvement and engagement with such core polsyes. One reason may be that the
positive engagement with senior officials doeslaatl to the redesign of policy and
programme but rather to movement members beinggabdown” to lower levels of the
state to access the housing subsidy despite theutties that this involves.

Only when the politics progresses to the point whke debate is how to house the city
rather than provide for specific needy groups i&kély that the nature of the discourse
will change. The municipal staff do talk about bimg the city but at a technical level
and without the meaning that such a discoursedratié poor themselves. At one level,
the Elimination and Prevention of the Re-emergai&ums Act can be seen as a
political response to such an unspoken discoutsmvever, as explained in the
interviews by representatives of both AbM and Fe@ld elaborated by Huchzermeyer
(2009), there is no possibility that controls alaa@ prevent people moving to urban
areas, at least not the kind of controls that tmestitution would find acceptable. And if
there are measures to control informal settlemepdsion, then households will find
alternative low-cost housing, which, being providigtthe market without subsidy, will
be inadequate in terms of most assessments oftabbefiving conditions.

In this context, the recent coming together of bothvement organizations appears to
offer a political advantage to their cause. Morxavserves to remind us of the danger
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of “snapshots” which assess strengths, weaknegsslesudicomes at a particular point in
time. Itis the deeper underlying trends thatracee significant to our appraisal of the
strategies used and the success they achievacukartactivities and alliances will shift
according to the nature of the moment, and thgimiicance may only be apparent some
distance into the future.

Relevance to the lowest income and most vulneii@ens

Finally what does our analysis say about the ghilitmnovements to reach the lowest
income and most vulnerable groups in terms of sH&lfThere are relatively few choices
for the lowest income households searching forgdae the city to make their home. If
they do not already have some claim on land, thgtions for securing tenure are very
limited. It is this group, ie. new residents, thet particularly targeted by both the
existing measures to prevent informal settlemewnts fexpanding and by the Elimination
and Prevention of the Re-emergence of Slums Attndst cases they are renters,
hopeful to be included if the settlement is imprbveut likely to be moved on.

In terms of securing access to the subsidy foiqaar households, there are two levels
of relevant decisions. The first is when the set#nt is selected for upgrading and the
second is who, among the residents, is allowedrtam, who is relocated and who is
ignored. As noted above, settlements are likelyae to wait a considerable time in
some areas, although there are indications thaetiMho are better organized are more
likely to have their needs attended to. There da¢sppear to be any discussion about
average incomes in the settlements to be upgrattgdréoritization of the lowest-income
households was not mentioned to us as a criteeid ios selection of settlements for
upgrading.

Turning to selection of households within the setiéknt, what appears to be the case
from a number of community discussions is thatéhmest likely to remain on site when
informal settlements are upgraded are those whe hagn on site longest. Claims to be
able to remain in well-located settlements are dbasethose who can prove residence for
the longest period and these families are thosé ikedy to be able to remain in their
areas when upgrading happens. These families magWwcomers to the urban centres
or longstanding residents who are renting spacegme cases, they may be children of
those with formal claims over land in informal as@ghom have remained in their family
home due to a lack of alternatives. As indicatgdibhouse (2008a) there may be
considerable numbers at risk from government réioca

In this context, local groups that simply lobby tgrgrading finance for their existing
settlements are unlikely to be addressing the nektle lowest-income and most
vulnerable citizens. The work of FedUP to helphslicuseholds identify Greenfield sites
that work for their livelihood strategies and tistadlishment of landless committees is
obviously helpful to addressing the needs of thisarvulnerable group. A separate
organizing space for the landless helps to prepmotilems that their voice is not heard
when mixed-income groups discuss upgrading optidiee inability of the municipality
to ensure that Greenfield sites have essentiaicgsremerges as an important concern
for these families, although relatively little adty appeared to be taking place related to
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these issues in part because access to land iaséke first essential and strategic step
by FedUP. Faced with the scale of the housinglbgckhere appears to be little
alternative attention given to the particular neefthe lowest-income households.

In terms of households living in informal settlertgethat are successful in securing
finance, there is a further group of residents ihatarticularly vulnerable. These are
households who no longer have or who never hadhsicpentittement. This might be
because they have already received a subsidy fdashwelling but have sold or left that
house, or because they do not qualify for a sub@idya South African citizen, no
dependents, etc.). Itis not clear what happetisetee households. We were told by the
Director of Housing that they are allowed to remamthe newly serviced plots (if they
are entitled to one by virtue of living in an infioal settlements that is being upgraded),
although they would not receive a dwelling but wblave to construct their own
dwelling or continue to live in a self-built shackhey had no finance. However, the
Community Liaison Officer in Cato Crest explainedus that these families had to leave
the development due to a lack of land and they wetentitled to receive plots in the
relocation areas.

Closing comments

By way of closing remarks, we would highlight timegiortant contribution of social
movements. The policy and associated programmeessildome of the housing needs in
the city of Durban and try to improve access tagqadée housing. But it clear that very
significant numbers of citizens remain without adste housing. Frustrated by an
apparent lack of state action, they join movemetividies and organizations to advance
their cause.

Movement organizations seek to address the nedatissd without housing assets. In
that they are supported by a range of professagahcies. However, they have
struggled to make significant progress in addrgssiembers’ needs and interests.
Despite a diversity of strategies and approachesement leaders from both the
organizations profiled above consider that theyehstmuggled to make substantive
progress at the scale that is required.

Their experiences illustrate how the struggle dkierkinds of collective consumption
goods exemplified by shelter is complex. Thisasasimple binary choice of the policy
being there or not being there as with, for examypéele protection for small scale
farmers, or a minimum wage being introduced. Ragkeuring shelter assets requires an
engagement with multiple levels of the state incigdhe parts responsible for policy
design and programme realization. At the same, tinaso requires an interaction with
other parts of the state who are responsible ferlagping areas or who are otherwise
entitled to be involved (for example, educationlfaes and councillors).

The discussion above on the struggle to influeheebureaucratic state with its
frameworks of rules and regulations resonates avfoucauldian analysis of power in
which the bureaucratic frameworks of governmentcstire and control approaches and
responses for movements organizations. The digtuabove demonstrates how
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governmentality, the techniques and mechanismewémment, invite certain kinds of
behaviour and discourages others. The possiBifitiea more spontaneous locally-
controlled and community-led process of housingettgwment are constrained.
However, the structures through which power is @xed appear to be complex as social
relations are only partly influenced by state bucgatic frameworks; other authority
systems play a significant part in determining whallocated resources and the
conditions under which they are entitled to consuath resources. As noted above, these
relations differ from the bureaucratic model of thedern state in two distinct
dimensions. On the one hand, there are traditistnattures with power being vested in
local leaders who are responsible for their own a@ioswith some degree of flexibility
and in which power is influenced by an authoritacalture in which legitimacy is
conveyed by the approval of those designated aetsavithin the established hierarchy
(parallels to Weberian traditional authority). @e other, there are newer forms of
social relations which encourage those who holdgrdw have an approach favouring a
more consultative and participative process tordetes the distribution of resources
and/or the rules associated with resource uséhidrcase the legitimacy of leadership is
demonstrated at least in part by the establishwfesttuctures of inclusion and
consultation. What is notable is that state @fscrecognise the first and the third
structures to determine power but appear to be mare ambivalent about the
operation of the second structure. While many cemtators acknowledge that it exists
when questioned, they do not volunteer this infdroma

It is difficult for individual members to see beybthe existing government policy and
programme framework. The ineffectiveness of thiecpas fairly widely acknowledged
and is evident to families that are seeking acteesaproved housing but alternatives are
not been tabled. Movement organizations are sgekigontest non-delivery through
pressure for inclusion into the existing framewoHowever, as discussed above,
inclusion demonstrates the failings of the policy.

What is particularly notable is that this is a ggle about the way in which resources are
allocated rather than the scale of resources tegtravided. While this may be a bold
assertion, the scale of resources is evidenceddhrthe size of each state subsidy, the
realised scale of the programme and the top-upigedvby the municipality.

Frustrations with present arrangements mean tba¢ #hre suggestions about what an
alternative programme might be like but there i<l®ar consensus. One municipal
official explained that an earlier site and senpcegramme resulted in shacks with no
speedy upgrading, suggesting that (from the mualitys perspective) this is not the
route to go. A similar solution but an alternativew is proposed by Patrick Magebula
when he explained that FedUP is interested in dgual alternative approaches to the
subsidy scheme which would involve providing acdedsoth serviced plots and housing
finance. The goal would be to reach more peopteaacept that the cost would be a
smaller unit subsidy provided to each family. R&tsuggests that the government
cannot go on building houses for ever and with pinesent strategy the government will
“milk themselves dry”. Secure tenure will ensuvenership and the residents can lobby
together to secure from the state any additiorsdurces that they need. Such an
incremental development strategy will enable hoaki=hto respond to their needs and
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capacities. This value of this viewpoint is recagad by state officials: the informal
settlements officer mentioned that his understapdirihat the house that is provided
under the present policy should be improved ovee tand that the state does not supply
a finished product.

The desire to house people according to the minirstamdards within the current
budgetary constraints and technical capacities sdat many will continue to live in
inadequate housing for years to come. The suggelsti the provincial government that
the solution is to encourage people to remainiialrareas regardless of their livelihood
options appears perverse given the scale of pogedynequality existing in the country;
moreover we know from historical experience in $oifrica and elsewhere that this is
unlikely to work. In this situation, the contrilort of movement organizations to
engaging with housing policy and programmes becassential. The state is, in its
present form, simply unable to address the housaufflog. Active organized grassroot
organizations operating above the level of indigidsettlements are the agencies most
likely to push the state towards changing polieied achieving sufficient scale of
intervention and inclusion of all of those in howgneed. In this context, movements
have an essential contribution to make — both tlyrét regard to housing policy and
also in developing alternative participatory goserce practices.
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Organization and Position

Date

Richard Pithouse

Lecturer, Department of Polit®tidies,
Rhodes University

02 March 2009

Bunjiwe Gweru

Utshani Fund

03 March 2009

Hlengiwe Octavia

Community Organization Urban Reseu
Centre (COURC)

04 March 2009

Mark Byerley

Planning Department, eThekwini
Municipality

10 March 2009

S’bu Zikode

President, Abahlali baseMjondolo

11 &ha009

Sakhele Sibiya

Cato Crest ( community liaison effifor
the Municipality)

12 March 2009

Richard Ballard

KwaZulu-Natal University

11 Marct(®

Cogi Pather

Head of Department of Housing,
eThekwini Municipality

12 March 2009

Nomsa Mkhise and Mr.
Ngwenya

Members of Siyanda Kwamashu
Newlands Interface Housing Forum

13 March 2009

Nonhlanhla Mbatha

Member of Sivukile Saving Scheme

13 March 2009

Andrina Nzuza

Member of Vukuzakhele Saving Scheme 3 March 2009

Xolile Mkhize

Siyanda (community liaison officerrfthe
Municipality)

13 March 2009

Patrick Magebula

President, Federation of Urbarr Poo

14 March 2009

Ntombifuti Simamane

Member of the Federation efthrban
Poor (Landless Saving Group)

16 March 2009

Kenny Mdletshi

Durban Bureau of the Sowetan

16d12009

Faizel Seedat

Planning Department, eThekwini
municipality

17 March 2009

Cameron Brisbane

Director, Build Environment Suppor
Group

18 March 2009

Graham Philpott

Director, Church Land Programme

M&sch 2009

Jean du Plessis

Independent researcher (formetty wi
Centre for Housing Rights and Evictiong

18 March 2009

Nana Ndlolvu

Project Manager, Project Preparatory
Team

19 March 2009

Zamo Ngobese

Informal Settlement Officer, eThekwini
municipality

23 March 2009

Mrs Milne

Head of Product Development, Provinci
Housing Department

all4 April 2009

Marie Huchzermeyer

Associate Professor, School of
Architecture and Planning, University of
Witwatersrand

23 June 2009

Sarah Charlton

Senior Lecturer, School of Archiieet

07 January 2010

and Planning, University of Witwatersrand

72



