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Preface

In 2004, the Government of South Africaestablished aninformal settlement upgrading program and initiated sixteen
pilot projects. A study of these projects in 2009 revealed that only two were involved in genuine in situ upgrading,
while five conducted modest in situ upgrading and nine did not conduct any actual upgrading. The question iswhy?
This study aims to understand the motivation and ideas of the parties involved in the implementation of the nine
projects which were not in situ upgrades. It was hoped that this study would provide a better understanding asto why
the policy, well prepared and fully funded, was not being implemented as planned. Those responsible for project
implementation wereinterviewed in order to obtain their perspective of what was done, and why.

This study was sponsored by the International Housing Coalition (IHC). Richard Martin isan architect/town planner
who becameinvolved with informal settlementswhen he started working in Zambiain the 1960s. Hetaught in thefield
of sites and services and upgrading at Bouwcentrum International Education. He has written widely and worked in
many countriesin Africainthefield of housing and informal settlements. The IHC would like to thank everyonewho
provided information for the report or who commented on adraft. In particular, Nicole Weir of the IHC staff provided
hel pful commentsand editsand Kerry O’ Neill edited thereport.

ThelHCisanon-profit advocacy organization located inWashington D.C. that supports“Housing for All,” and seeks
to raise the priority of housing and urban development on the international devel opment agenda. The conditions of
slums and poor housing of slum dwellers are of particular concern. The IHC supportsthe basic principles of private
property rights, securetenure, effectivetitle systemsand efficient and equitabl e housing finance systems—all essential
elementsto economic growth, civic stability and democratic values. To learn more about the IHC visititsweb site at
www.Intlhc.org.

The views expressed in the paper are those of the author and do not necessarily reflect those of the International
Housing Coalition.

Bob Dubinsky, CEO, IHC



EXECUTIVE SUMMARY

Typically, especialy inAfrica, governments endorse “ enabling environment” policies(e.g. siteand service projectsor
insitu upgrading,) but they don’t implement them. The question iswhy? The hypothesis of this short paper isthat there
aretechnical issues, which are used asadeviceto resist such policies, and underlying thesetechnical positionsareold-
fashioned prejudices regarding the appearance of the city, and the risks of giving power to the poor.

A New Upgrading Policy

In 2003, South Africaintroduced a policy worded, in part, thus:
The Department will accordingly introduce a new informal settlement upgrading instrument to
support the focused eradication of informal settlements. The new human settlements plan adopts a
phased in-situ upgrading approach to informal settlements, in line with international best practice.

The Department of Housing initiated 16 pilot projectsto demonstrate how the policy could beimplemented. How did
those projects perform, and what |essons could be learned from the experience? A study, with CitiesAlliancefunding,
was undertaken of all 16 pilot projects to answer these questions. That report found that of these 16, only two were
genuine in situ upgrading projects, and while five included some element of in situ upgrading, nine municipalities
adopted solutionsthat could not be described as upgrading.

THE STUDY: SOUTH AFRICA

Using that study asastarting point, this study aimed to understand the motivation and ideas of thoseimplementing the
nine projectswhich werenot in situ upgrades. It was hoped that thiswould provide abetter understanding asto why the
policy, well-prepared and fully-funded, was not being implemented as planned. Those responsible for project imple-
mentation wereinterviewed in order to obtain their perspective of what was done, and why.

Theanalysisand findings are presented under six themes.

1. Process

Partly dueto theinherent complexity of upgrading, the peoplewhosejob it isto implement upgrading may fed that the
policy makerswould never have come up with such apolicy if they knew how difficult it wasto implement. Issuesthat
particularly concerned staff included the process of registering beneficiaries, and sorting out those eligible for subsi-
diesfrom those who are not.

2. Palitics

One of the elements of the hypothesiswasthat political opposition to upgrading existed, probably dueto the prevailing
preoccupation of many politicianswith the need to makethe city ook beautiful. The survey showed that the technicians
were perhaps more concerned with thisaspect. Palitical activity had much lessto do with the principlesor practice of
upgrading, and moreto do with the need of Councilorsto get and keep votes.

3. Community I nvolvement

Few of the respondents felt comfortable with the community engagement component, and most saw it as more of a
public relations exercise than a genuine attempt to give the residents a say in the project. Another feature was the
officials sense of paternalism.

The lack of trust between the Municipality or project staff and the community was also shown to be a common
phenomenon. Itis, of course, in part alegacy of the anti-apartheid struggle, but the lack of experiencein community
involvement, and tendency to treat debates on technical mattersasthe exclusive domain of experts, contributeto it.



4.Land invasions

In South Africa, the authorities and private landowners have become more effective at controlling haphazard squatting;
in response, communities have adopted a more aggressive method, namely land invasions. These aretypically orga-
nized by communities currently sharing housing in formal townships, or even other squatter settlements. Theofficials
interviewed werefrightened that upgrading would encourage moreland invasions.

5. Aesthetics/shacks

In South Africathe shack has become both asymbol of need and defiance by the poor against the established order. It
has al so become avery important component of housing delivery. However, the survey showed very strong objections
by officialsagainst shacksand an almost missionary zeal to demolish them. Therewaslittlerecognition of their rolein
providing accommodation.

6. Town Planning

The final constraint noted was a preoccupation with imposing rigid town planning rules such as plot sizes, and the
difficulty of accommodating varied plot sizes, road widths, etc. Using thelogic of minimum standards, many projects
required resettlement of all households. To make mattersworse, rigid standardsfor infrastructure provision were often

applied.

DAR ES SALAAM
The study draws a comparison with upgrading projects being undertaken in Dar es Salaam.

The settlementsin Dar es Salaam are the result of spontaneous devel opment. In view of the poor infrastructurein these
settlements, there haslong been ademand for improvementsfrom the residents. The World Bank is currently funding
such aproject, which provides auseful contrast to what has happened in South Africa.

There arefour elements of importance:

1. Theupgradingisdemand led. Inthis preparatory phase, community |eaders work together with the local
municipality to explain the project and hel p the community to mobilize around the fund raising.

2. Thedesign doesnot interfere with existing layouts; with few exceptions proposed roadsfollow existing
tracks.

3. All Tanzanian communities, whether formal or informal are covered by abottom-up local governance
system.

4. The program concentrates on basic needs, although there are further stagesin terms of regularization of
land tenure and boundaries, and the introduction of improved water and sanitation, that will come later.

Lessons learned

South Africa

Theinterviews showed that those responsible for upgrading will find excusesfor not doing it. Of thesetheir strongest
weaponisthefact theinformal settlements do not conform to town planning and township regulations. Their comments
about land invasions suggest that they if they were to proceed with upgrading on any scale, it would provide an
incentivefor futureinvasions. Their attitudesto shacksillustratesthat thereisastrong aesthetic motivein wanting to
replaceinformal settlementswith theformal product of government houses.

Tanzania

Thefirst and most important lesson from Tanzaniais that the demand for upgrading should come from below and be
facilitated by the authorities. Of course, under aWorld Bank project the system hasto be much more formalized than
that, but in essence thisiswhat the project allowed the communitiesto do.



Second, upgrading is not seen as a mechanism to change the nature of the settlements from onething to another. It is
nothing more than astagein the gradual improvement in the environment of deprived housing areas.

RECOMMENDATIONS

Thebiggest lesson from South Africaistherefore that new policiesrequire new skills. It isnot enough simply to spell
out apolicy, and throwing money at the problem is not the solution.

The fact is that in situ upgrading requires an inclusive and participatory way of working to which conventional
engineering and town planning have scant relevance. | mparting these skillstakestime. Learning by doingisan excel-
lent tool, but should be supplemented by focused hands-on training in the skills of participation and incremental
devel opment.

But thereisusually another quality in those who successfully implement upgrading. It hasto do with an appreciation
of the values, ambitions and needs of the poor; how every piece of roof sheet, every concrete block, every door frame
represents astep on theladder of progress. It islessto do with thetechnical disciplinesof engineering, town planning
and so on, and much more to do with understanding the val ues and needs of the poor.



Urban Hpgrading in South Africa: Policy and Reality1

It was avictory for the poor, when, arising out of the first UN-Habitat Conference in Vancouver in 1976, the term
“enabling environment” entered the housing lexicon. One cannot avoid the conclusion that this switch from the state-
led policies of the preceding twenty yearsto oneinwhichindividual interests, skillsand investmentswere recognised
must have owed alot to the work of John Turner whose powerful message — Housing is a Verb — had made such an
impact.

Since then, UN-Habitat itself has held many conferences, of which the World Urban Forums are examples. In these
conferences the conclusions of Vancouver may have been added to, explored and adjusted, but the concept which
recognizesthe contribution of theindividual to the housing process has survived intact. What ismore, the conference
resolutions, as well as those of the technical committees held at more frequent intervals, are endorsed by ministers
responsiblefor housing and even presidents.

But, typically, especialy in Africa, governments may endorse “ enabling environment” policies (e.g. site and service
projectsor in situ upgrading,) but they don’t implement them. The question iswhy? The hypothesis of thisshort paper
isthat there are technical issueswhich are used asadeviceto resist such policies. Underlying thesetechnical positions
are old-fashioned prejudices regarding the appearance of the city, and the risks of giving power to the poor. Are we
looking at agood ol d-fashioned classwar, in which housing policy, especially asembodied in official standards, isused
asthe preferred weapon of mass destruction?

Thirty-four years of housing policy

Since 1976 there have, indeed, been massive changes in government involvement in housing. The 1970s were the
heyday of the public-owned national housing authority/corporations, which had been established to provide low cost
housing with public funds. By that time, the previous model of rental housing was beginning to be questioned, but it
was assumed that only government agencieswere able and willing to meet this need. Paradoxically, the message of the
Vancouver conference began to beinterpreted to mean that governmentsno longer had any roleto play inhousing. This
version was enthusiastically welcomed by many states in Africathat were suffering very painful collapses of their
economiesat thetime. It gave them carte blanche to economize by spending nothing on housing. Thisalso accorded
with the thinking of structural adjustment, which was then sweeping the continent. National housing corporations/
authoritiesshrivelled along with their funding stream. Since then there has been amild resurgence of therole of public
funding for so-called low cost housing fuelled by an increasingly vocal middle class which has found itself caught
between the formal sector mortgage market (too expensive) and theinformal settlements. Ethiopiaisthe best example
of the resurgence of lower middle class housing at state expense—resulting inwindfall profitsfor those lucky enough
towin the lottery to get a unit.

SOUTH AFRICA: EVOLUTION OF HOUSING POLICIES

Background

Most people are aware that South Africa suffered under the system of apartheid which, among other controls, pre-
vented non-whitesfrom owning property inthe urban areas; designated remote areas astheir “homelands’ which were
supposedly independent states; and located housing for urban residents (who were allowed to livein town only aslong
asthey had ajob) in separate dormitory townships.

One of the palitical tools that had been used to pressure the apartheid government was to make the black townships
“ungovernable.” Communitieswere typically highly organized into street committees and areacivic groups, and en-
gaged inamixture of passiveresistance, non-payment of rent and service charges, and political protest. Paradoxically,

! The author owes a great debt of gratitude to Kate Clement who conducted the South African interviews after his sudden
transfer to the DRC. Some of this material was developed with Ashna Mathema, co-author of Devel opment Poverty and
Palitics: Putting Communities in the Driver’s Seat (Routledge 2010).



these methods of protest are now being used against the democratic government in an effort to improve local condi-
tions. In the section about community participation below it will be seen that on occasion such confrontational tactics
were being used in the projects studied.

Theadvent of democracy in 1994 brought an abolition of al apartheid controls. The cumulative effect of the rel ease of
controlson rural/urban migration, the abolition of race-based land policiesand amajor revival of the economy wasto
create massive pressure on existing urban housing.

In addition to pressures from within South Africa, immigration has been a mgjor factor. South Africa has always
attracted migrant labor from neighboring states, especially from itsvery poor neighbors of Malawi and M ozambique.
In about 2001 a new factor emerged: Robert Mugabe's oppressive policies and Zimbabwe's collapsing economy
pushed literally millions of Zimbabweansinto South Africa.

Asaresult of all these pressures there has been spontaneous growth of informal — squatter — settlements. These are
typically amixture of South Africans and immigrants; both have seized the opportunity when it presentsitself to take
apieceof land, however small. The nature and process of this squatting is discussed in more detail below.

Palicy

Predictably, when majority rule came to South Africa, housing was one of the most important tool s by which the new
government thought it could make a difference. The model chosen was very attractiveinits simplicity: government
would providethefundsand the private sector would identify land and build houses. In order to ensurethat it did doin
such away to meet community needs, developers had to enter in a“ community compact” with the prospective occu-
pants. Housing costs would be subsidized on asliding scale, and the poorest people would get their housesfree. Asit
turned out, the vast majority of the applicants managed to place themselvesin the poorest category and thereby get a
free house. The houses were necessarily small, but were supposed to be seen as an extendabl e core.

Theenergy that went into making this program a success was remarkable and more than one million houseswere built
inthefirst fiveyears. Today, the number isamost two million. Meanwhile, the number of familiesliving ininformal
settlements continuesto grow and at the last count it was more than 1.6 million househol ds.?

It wasn't long beforetheinitial policy began to runinto trouble. Communities used the powers given to them under the
community compact policy very aggressively inthe hopethat they would get bigger housesor plots, better roads, etc.
Soon, the requirement for acommunity compact was abolished to prevent these confrontations stalling the delivery
process. Further problems occurred because the system was supply driven and houseswere built in remote sites, where
land was cheap. As evidence of the lack of valueto their owners, housesin such locations were being sold for atiny
fraction of their cost. Because of thisit was decided that the public sector had to drive the process and select theland
and devel oper. This provoked anew round of problemsas massive sumswereinvolved, and corruption flourished.

But most importantly, because the houses for so many people were free, the owners didn’t bother to maintain them.
Typically, therewere no socia facilities and the environment was bleak; these were dormitory settlementsof theworst
sort. To make matters worse, many of the units were badly built. Increasing political demands for higher standards
without corresponding increasesin costsled to the withdrawal of large construction groups dueto low profit margins.

To counter the lack of pridein the house and its environment, the government introduced aminimum (albeit very small)
deposit (about $350) that had to be paid for each house.

There was a parallel policy — the so-called People's Housing Process — through which communities could access
finance and technical assistance and build their own houses. But the bureaucratic hurdles to obtaining this support
were so extremethat only those backed by large NGOs could succeed.

2 Stats SA: Community Survey, Pretoria, 2007
6



In 2003 anew policy wasformulated to overcome some of these problems, and most importantly to createintegrated
human settlements®.

The policy paper, nicely titled Breaking New Ground, starts by acknowledging:

The 1.6 million subsidy-housesthat have been built have not become* valuable assets’ in the hands
of the poor. In addition to this the inability of recipients of subsidy-housing to pay for municipal
services and taxes has meant that such housing projects have been viewed as liabilities to munici-
palities and have not assisted many of the country’s major cities struggling to come to grips with
rapid changes to economic conditions since South Africa’s inclusion into the global economy.(p.4)

Referring to thelack of asoul inthe new developments, it states:

The dominant production of single houses on single plots in distant locations with initially weak
socio-economic infrastructure is inflexible to local dynamics and changes in demand. The new
human settlements plan moves away from the current commoditized* focus of housing delivery to-
wards more responsive mechanisms, which addresses the multi-dimensional needs of sustainable
human settlements. (p.8)

Theplanitself tacklesthe question of policy in avery broad manner, looking at the needs of all income groupsand the
resourcesthat can be brought to bear to meet these needs. The starting point isto look at housing development as part
of human settlement:

Through this new plan, the Department will shift towards a reinvigorated contract with the people
and partner organizations for the achievement of sustainable human settlements. “ Sustainable hu-
man settlements” refer to:

well-managed entities in which economic growth and social development are in
balance with the carrying capacity of the natural systems on which they depend for
their existence and result in sustainable development, wealth creation, poverty al-
leviation and equity. (p.11)

At thetop of thelist of new interventionsis, surprisingly, in situ upgrading, which the paper introduces asfollows:

At the heart of thisinitiative isthe move beyond the provision of basic shelter towards achieving the
broader vision of sustainable human settlements and more efficient cities, towns and regions. . . In
line with the National Spatial Development Plan and the Draft National Urban Srategy, the De-
partment will enhance its contribution to spatial restructuring by:

Progressive I nformal Settlement Eradication

Informal settlements must urgently be integrated into the broader urban fabric to overcome spatial,
social and economic exclusion. The Department will accordingly introduce a new informal settle-
ment upgrading instrument to support the focused eradication of informal settlements. The new
human settlements plan adopts a phased in situ upgrading approach to informal settlements, inline

3 Department of Housing: Breaking New Ground, September 2004

4 In this context, commoditized can probably be interpreted to refer to a housing delivery system in which the most number
of units are being delivered at the least cost, without reference to the environment created, and disregarding the need for
community and economic facilities



with international best practice. Thus, the plan supports the eradication of informal settlements
through in situ upgrading in desired | ocations, coupled to the rel ocation of househol dswhere devel -
opment is not possible or desirable.

The upgrading processis hot prescriptive, but rather supports a range of tenure options and hous-
ing typologies. Where informal settlements are upgraded on well-located land, mechanismswill be
introduced to optimize the locational value and preference will generally be given to social housing
(medium-density) solutions. Upgrading projects will be implemented by municipalities.

“There is a need to respond positively and proactively to processes of informal housing develop-
ment which are taking place across the country. A more responsive state-assisted housing policy,
coupled to delivery at scaleis expected to decrease the formation of informal settlements over time.
Thereishowever a need to acknowl edge the existence of informal settlements and recognize that the
existing housing program will not secure the upgrading of informal settlements. There is also a
need to shift the official policy response to informal settlements from one of conflict or neglect, to
one of integration and co-operation, leading to the stabilization and integration of these areasinto
the broader urban fabric. (p.12)

Itisvery important to note the language: The plan supports the eradication of informal settlements. We can befairly
sure that the authors of this paper used the word eradication to imply transformation, not demolition. Nevertheless
many leaders have used those very same wordsto claim that they were following the policy when they demolished
informal settlements.

This broad policy document was supplemented by detailed implementation guidelines. The 59-page document de-
scribes the application of the policy, sequencing and phasing, costing, staffing, approval and management of such
projects. Throughout, while recognizing that some rel ocation may be required, the document emphasi zes the prefer-
encefor respecting the existing fabric and, in asense, working around existing housing units.®

Implementation of the Palicy
The Department initiated 16 pilot projectsin order to start the process and establish examples from which municipali-
tiescould learn. How well were those proj ects managed, and what |essons could be learned from the experience?

To answer these questions, astudy of al 16 pilot projects was undertaken with CitiesAlliance funding.®

Theresulting report found that of the 16 pilots, only two were genuinein situ upgrading projects. While four included
some element of in situ upgrading, the remaining ten could not be considered upgrading at all.

Thereport findsthat likely reasonsfor the small number of in situ upgrading projects were:

e Conventional, quantitative housing delivery continues to dominate devel opment policies and approachesto the
point that the provision of top-structures’is perceived as the only ‘ solution.’

* Holistic, integrated and locally appropriate solutions seem to have little traction among government practitio-
ners, probably because of their limited experience with in situ upgrading and concern that such methods can be
human resource intensive and complex.

e Limited appreciation of how progressivein situ upgrading protects and strengthensthe survival strategies of the
poor, while minimizing their exposure to external shocks.

*  The persistent narrow view that a sustainable human settlement project is primarily about housing, plusidenti-
fication of sites to be developed for social amenities by other sectoral departments.

* Capacity shortages of experienced project managers able to handle complex projects.

5 Department of Housing: National Housing Program: Upgrading of Informal Settlements. Pretoria, October 2004.
5 Department of Housing/Cities Alliance: National Upgrading Support Program, Final Report, February 2009.
" Top structure refers to a contractor-built housing unit as opposed to infrastructure and the site on which it is built.
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Thereport continues:

These perceptions are compounded by the emphasis in official statements and in practice on the
“eradication’ of informal settlements - rather (than) recognizing both the immediate and long-term
benefits of in situ upgrading.

What is striking about these cases is that even though the implementing municipalities were under scrutiny, as
implementers of pilot projectsfor an upgrading program, the majority chose avery different strategy. They claimed
that they were “upgrading” the area while actually destroying the existing settlement. The question is why? Was it
becausetheresidentsrejected theidea, because the land was unsuitabl e, because the el ected officialsrefused to accept
the concept, or what?

THE STUDY

Using the CitiesAlliance study asastarting point, this study aimsto obtain answersto these questionsin caseswhere
theproject wasnot an in situ upgr ade, but was actually something el se. Whereasthe CitiesAlliance study had asked
what had been done, and how, the present study looks at why — the motivation for those actions. It is designed to
provide a better understanding as to why the policy, well-prepared and fully-funded, was not being implemented as
planned.

The nine projects selected for study were asfollows:

City, project numbersand costs

Approx number of
City Project housing units Approx cost
Greater Johannesburg* Etwatwa 1500 $8 157 375
East London Duncan Village 3500 $19 033 875
Port Elizabeth Zanemvula 6500 $35 348 625
Pol okwane Disteneng-Seshego 1000 $5 438 250
Naboomspruit Phomolong 500 $2 719 125
Rustenberg Seraleng 3200 $17 402 400
Klerksdorp Jouberton 2084 $11 333 313
Durban Mount Maria 2100 $11 420 325
Piet Retief Ethandaku Khanya 1500 $8 157 375

*The local government is known as Ekhuruleni

Maximum subsidy per unit R43 506
Dollar equivalent $5 438

Source: Department of Housing/Cities Alliance: National Upgrading Support Program, Final Report, February 2009.

Thefirst two projectson thelist included upgrading el ementsaswell asrel ocation. The remainder consisted of resettle-
ment proj ects.

There are many pitfallsto be considered in studies such asthis. The most important isthat officialsaretypically very
nervousof giving their opinion, and even being seen to talk to an outsider without getting official clearanceto do so. If
such clearance has been received, it may be only to givethe official line—wewere just following orders.



Our interviewsweredirected at those responsiblefor project implementation. But, of course, the answersarebound to
depend onwho you talk to. Any project ascomplex asin situ upgrading requires multi-disciplinary collaboration, for
example:

. Lawyerson security of tenure

. Town Plannerson layout and township establishment
. Architects on housing options

. Engineersoninfrastructure

. Social serviceson community participation

. Councilorson political leadership

. Accountantson cost recovery

Inalarge municipality there may be many people who have worked on the project, and therefore avariety of different
voicestolistento. But the strategy wasto have an in-depth discussion with one official who was deeply involved inthe
project and to get hisor her perspective of what was done, and why.

Lastly, sincethiswasaqualitative survey, it isimpossibleto makeit statistically valid. Instead we can gather asense
of what isgoing onin people’s minds, and what motivates them to do what they do.

Asexpected, it was extremely difficult to get interviews on this subject. Even after the National Upgrading Support
Program team had undertaken detailed studies of each project (or was it because they had?) there was a sense that
information should not be shared freely. Nevertheless, in the majority of cases, thanksto thefriendly voice and style of
theinterviewer, Kate Clement, they began to relax and say what they really thought.

Thesethoughtswere basically of two types.

Implementation: how it could be done better, or just sharing the difficulties, which they experienced inimple-
mentation.

Policy: not necessarily realizing that they had created their own policiesin most cases by not following the
national one, they seemed to enjoy giving their ideas.

Theinterviewees did not demand anonymity but it isfelt more appropriate not to identify them or the location of the
projects concerned. The extractsare therefore only identified by aninitial.

The materia has been broken down into six themes, which it is hoped will make it easier for the reader to follow.
However, inevitably the themes overlap and acut and dried divisionis not possible.

Thethemesare:

Process

Politics

Community engagement
Landinvasions
Aesthetics

Town planning

ourwWdPE

1. Process

Some of the responses dwelt on the complexity of the processrequired, and someblamed thepolicy itself. Thisispartly
dueto theinherent complexity of upgrading, and the people whosejob it isto implement upgrading may feel that the
policy makers would never have come up with such apolicy if they knew how difficult it was to implement. While
implying that the requirements of policy were unrealistic the speakerswere metaphorically congratul ating themselves
for achieving what they had in difficult circumstances. For example:
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What do you think about the sector ideas and policies about upgrading in situ?

“I listento the‘ perfect world’ upgrading strategies and realize that the people it comesfrom have not
actually been out to do it themselves. Alterations are always necessary to get thingsto work. Other-
wisethingsjust won't work in the future. The density of some settlements makesthem imperfect. . .
We have had to move peoplein some cases, eventually if wedon't do thisit will beto the detriment of
the communities.” (N)

From the interviews, it seems that two problems occur with regularity. The first is that after the initial planning has
been undertaken, more people movein, and then claim aright to participate. The second isthat, sincein South Africa
upgrading ispart of the housing subsidy system, most foreignersare not eligible beneficiaries. To counter these prob-
lems, painstaking registration of the participantswas undertaken in most cases. However, peoplewho were registered
one year may already have |eft and been replaced by othersthe next year. The situation is not helped by the fact that
registered beneficiaries can expect to get ahouse constructed on their plot free of charge, which acts as a substantial
incentiveto corruption and deceit.

The process of dealing with mobile populations, and coming to gripswith the situation in terms of upgrading strategies
aswell assimple documentation has created many problemsand delays.

What kind of challenges are you facing?
“We have an overflow of people. We have peoplein some areasthat are deep rooted there but cannot
stay there. We haveillegal immigrants. We have a certain size of plot that must be given.”

What is the process for deciding on who stays and who goesin an area?

“Weregister peopleto determinewho isthere; who ownsland elsewhereand whoisanillegal immi-
grant. We want to try to keep communities together but we have got a scarcity of land. The project
steering committee then looks at the project planning, the number of people, sizeof land, etc. After this
we make recommendationsto politicians and stakehol ders and thereis consultation.” (B)

Here, for example, the business of counting househol ds has become asimportant asthe upgrading itself.

Do you have any in situ upgrading projects?
“We are busy with two at the moment. The most problem we are experiencing isthat people have sub-
let intheir (current) plots and to get them to moveisdifficult.”

How are you dealing with this?

“When we started we told the communities about government policies and about the 2014 target of
eradicating shacks. We tell them “When we build you a house we will be taking down zozos (tin
houses) and shacks and wewon’t allow shacks.”

“We are still waiting for the Council to take the next step. We are looking at what options are avail-
able. In some of the plots you find that the owner doesn’t qualify for a house because he or sheis
illegal or already hasahouse somewhere else. We are still 1ooking at how we can handle this and what
the policy of the Council will say.” (R)

Weknow of no exampleswhere the community has been engaged asapartner to deal with theregistration and controls.

Though the beginning of the next extract makesit sound asif the process was very consultative, in practice what the
speaker was referring to was aprocess of eliminating dual occupancy of plots.
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How do you plan and engage communities for upgrading projects?

“Luckily when we consult communitiesthe projects already have serviced plots. Weinformed people
and told them about the plansand find out whether they are comfortable. Already the plot sizesare set.
If the plot isbig, peoplefeel they can sub-let into shacks but they are not supposed to be doing this.”

What are people saying about this?
“They say, ‘ Where do you think we should go now?

Andwewould say ‘ Go whereyou camefrom.” And they get upset.

We have acombination of people from inside the town and outside. All our informal settlementsare
likethis. We even haveforeignersand minelaborers.” (R)

Thisisan example of the processtypically followed:

How will you decide which people stay and which ones move? Are you worried about possible
conflict?

“We have verified the current residents and registered them. Now we are waiting for the all ocation of
housing units and then we will start the public participation. We have done the aerial photographs of
thearea. Next theland surveyor will do preliminary diagrams and then we will meet with community
leadersin the area. They will look at the diagrams together with the leaders. We will do continuous
engaging with and reporting to the community, the community leaders and the municipality together.”

(P)

Thetechnicalities of obtaining reliable and up-to-date househol d data affect many projects:
“It isvery problematic for services, the de-registration and re-registration of families and services
haveto bere-done. We are struggling to get aschool tofitinthearea. You can't even drive through the
areas.

The dynamic nature of populations also makesthis very challenging. Even now our databaseis till
not reliable because the population moves so much. People are migrant® workers with homes el se-
wherewho are heretemporarily, othersare selling their RDP (government-subsidized) properties, and
othersareillegal immigrants. Itisvery difficult to keep an accurate record and | don’t think we should
waste too much time on this. If aproperty changes hands OK, aslong asthe person living there next
isregistered to pay for rates and servicesthat’s the best we can hope for. People are receiving afree
asset from government.” (E)

2. Palitics
One element of the hypothesis predicted political opposition to upgrading, probably dueto the prevailing preoccupa
tion of many politicianswith the need to makethe city look beautiful.

Aswill be seen bel ow, theinterviews show that the techni cians are perhaps more concerned with this aspect than their
political masters. There was only onereferencein all theinterviewsto upgrading being resisted by existing property
owners, and that was a theoretical remark. There were no references to political opposition to upgrading on such
grounds. Thisunexpected result may be attributabl e to the deeply divided urban fabric of South African cities, which
separatesthe better off (oncethe whites, but now all colors) from the so-called black townships, or, to put it bluntly, the
rich from the poor.

No, political activity has much lessto do with the principlesor practice of upgrading, and moreto do with the need of
Councilorsto get and keep votes.

8Migrant worker in this context refers to a South African whose family lives elsewhere, and has come to town searching for
work.

12



“Before the last elections the issue of an unpopular ward councilor also affected the project. The
agendas of getting rid of this councilor and maintaining the rental income were actually expressed
through theissue of dissatisfaction with plot sizes.

Asaresult construction had to halt in these two areas. Contractors were being threatened with vio-
lenceif they went on site. Dueto late completion and del ays penalties and fees had to be paid by the
Council to contractors. We had to go to Council and tell them how much was being paid every day
because of project delays.” (E)

“Thereare alsoissuesof political power. Itisnot intheinterests of award councilor for people from
his areato move to another densified settlement in another ward, even if it's better from a services,
planning and transport point of view. This movement of people will erode his voter base and his
budget so he doesn’t want thisto happen. So we end up with an unsustai nabl e duplication of services.

The politics needsto be taken out (of the administration) of local government.” (E)

Can the councilors assist you with this?
“Some assist and some compound the problems.

When councilorsgo on-site they sometimes change theinformation to suit themsel ves and make them-
selveslook good and blamethe officias.” (R)

“ Aspoliticians move around they report to us. Politicians and officials devel oped and implement the
land invasion policy together. Paliticianslike information and we need to tell them what we expect of
them. When they start to look they seeit’s serious. If they (the communities) do it (land invasions)
once, they will do it again and again, so the sooner you put your foot down the better. When we
develop areasits part of their constituency, it’swhat they promise people. When we come up with a
housing development, it helpsthemout.” (K)

Thereisonly one case where a Councilor was actively involved in facilitating project activities:
“In some casesthe housesarein theway of roads and if we can we make the road go around the house.
If not, werelocate the people. We look at the coststo decide which option to take.”

What response do you get to this?
“Thereisareluctance for people to move — people never want to move.”

What do you do then?
“We call in the councilorsto deal withit. Then we also get issueswith land invasions.”

So you work with the councilors —what was your experience with that?
“They help sometimes; some of them didn’t want to get involved. Therewere different political affili-
ationsand thisinfluenced things.”

Sounds complicated.
“Yes, wedon't liketo get into politics but sometimeswe can't avoid it. Thisalso caused problemsand
delaysfor the project.” (F)

3. Community I nvolvement

Community engagement is recognized by al parties as being important, but means very different thingsto different
people. The national policy attached importance to the principle and planned to supply Community Devel opment
Workersto assist municipalitieswith the process of community involvement:
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“In order to bring government housing programmes closer to the community, a cadre of community
development workersisto be established. It isenvisaged that 250 CDWswill be appointed over the
next 3 yearsand that each Provincewill have 1 CDW Provincia Coordinator who will beresponsible
for daily activities of CDW’sthroughout the Provinces. The CDWswill be used to create awareness,
provide consumer education, undertake assessments and surveys, handle complaints and provide after
hour support to communities. This will be done in consultation and collaboration with Provincial
Housing Departments, municipalitiesand Ward Committees. It isenvisaged that thefirst Pilot Projects
will belaunched in October 2004.”°

For reasons that are not very clear, this policy was never fully implemented. In any case, the number of persons
proposed wasfar too small for the scale of the problem. Asaresult each implementing agency devised itsown plan for
how to engage communities, and principlesto be adopted in so doing.

The sensethat comesfromtheinterviewsisthat few of the respondentsfelt comfortable with the community engage-
ment component, and most saw it as more of apublic relations exercise than agenuine attempt to give theresidentsa
say in the project.

Tointroduce thissubject, hereisanice example of theindignation felt by an official when people claim aninterestin
their own settlement:

“| prefer green-field development to in-situ because in-situit'salot of problems. The first group of
people starts behaving like they own the land and then when we want to implement the Council
resolutions and policiesthe people paint usas corrupt.” (R)

Another featureisthe officials sense of paternalism. Whereas, on theface of it, the consumer’sresponse of wanting to
build his own houseisrational, it is dismissed asignorant. Theirony isthat the respondent sees no link between the
insistence that the state builds the house, and the lack of “ownership” felt by the occupant.

“ Another challengeisalack of education. We build a house for a person and say they do their own
calculation of subsidiesand want to change the contractor for acheaper one and receivethe difference
themselves or they say ‘ give me the money | will build my house’. This needs consumer education.
Another challengeisthat they don't feel likethey ownit (the house) and they expect the Council to fix
it. We support government but we are also looking into rental housing. Community residential units
will help alot with peoplein transit —that will help alot.” (K)

Thenext extract reflectsthe feelings of avery experienced project manager who has been thrown into asituation which
he did not have the skills to control. His team was faced with a militant community, which effectively used forceto
enforceitswill. Asaresult, the balance of power wastotally one-sided and the project management team, asthe agents
of the state (the benefactor), became the victim. This sort of situation is more common in South Africa, where the
beneficiaries have nothing to lose by being militant, than in asituation where they contribute to the costs.

Do you have any pearls of wisdom for in situ development?

“1 wouldn't advisein situ development for aproject. | would recommend that people arerel ocated to
atemporary camp; you develop and then move them back and relocate the overflow. If you spend
R100 000 on green-field development you will spend R300 000 onin situ for the same project. It's
threetimesas much if people stay during thein situ development.”

So you would rather people move out while the construction happens and then they move back when
it'sall ready?
“Yesthat'sit.”

9 Breaking New Ground, p. 26.
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Are you confident that this way you can end up with a sustainable community?
“Yes. Most people are happy to have a place, a home. A place that they own, it makes them feel
important. Sustainable, yes.” (F)

What are the biggest obstacles to in situ developments?

“Making the beneficiaries and communities understand we are trying to make things better - getting
the community to understand devel opment, project planning, finance and construction, thelot. There
aretoo many meetingsto sort out oneissue. There are so many meetings.”

“On many occasionsthe community stopped contractorsworking until their demandsare met. There
are issues on an ongoing basis. | worked on the project for five years. In thistime | became totally
disillusioned. You do so much for people and they don’t appreciate it. There were meetingstowards
thelast part of the development where| would say ‘ get me aplane ready to take me outtathere!’ There
weretoo many smokescreens by the community.”

“You bend over backwardsto providethe best, to give the resources and logisticsthat they ask for but
you don't get apositiveresponse. | am yet to seeacommunity that really appreciatesit. OK thereare
some places where the peopl e do appreciate the work but in so many time and again they don’t.”

What do you think is behind this attitude?

“They have been given housesfree of charge but from the moment we arriveit's‘who areyou? What's
your intention? Thereisalot of suspicion. Government has made X amount of money available but
they want to be paid more than that. They want bigger houses worth more than that, they don’t
understand we don’t get paid if ajob ishalf done.”

Do the community members work on the projects?
“They demand that they are sub-contracted otherwise they will stop the sub-contractors. We had to
bring on local sub-contractors. Quality of work isanissue.” (F)

Thelack of trust between the Municipality or project staff and the community isalso acommon phenomenon. It is, of
course, in part alegacy of the anti-apartheid struggle, but the lack of experience in community involvement, and
tendency to treat debates on technical matters asthe exclusive domain of experts, contributetoit.

“There are also caseswhere people don’t trust our technical information. We had another areawhere
people were settled on aformer waste site and the people wouldn't believe us.” (K)

Thefollowing extractsreflect the same thinking:

If you were the Minister what would you do?

“First | would educate peopl e about project —they must | et professional's, engineers, project managers
etc. do their work —so they don’'t messthe contractors around. Communities are stopping contractors
and holding projects and contractorsto ransom. On our project the delays because of the community
stopping contractors was R2-3million, that’s enough to build 50 houses.” (F)

What about the plot size —isit an issue?
“Not a mgjor issue, only with two-three people. Sometimes as officials we create these problems
because wetake them for granted.”

For example?

“Wefind that when we are explaining to them you will be withholding someinformation. In our cases
there are community leaders who have the history of the area. There may be an informal settlement
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that staysfour, five, six yearsand anew project coordinator may comein and say ‘you arein—you
areout’ and the peoplein that areawho were there all along say ‘ wait here we had a previous agree-
ment’.” (R)

Paradoxically, although the following extract isan example of community input into aproject, the very fact that they
had such an impact was considered an indicator of failure by the respondent.

“This experience of upgrading was not very positive. In an earlier project | learned about the impor-
tance of the dynamics of the settlement.

In this case the municipality decided to relocate people and their first step wasto demarcate the area
according to town planning requirements. They mapped out the areawith plots and services and they
engaged the community.

The plan wasthen to move people temporarily so that roads could be built and serviceslike water put
into place. But the people didn’t trust the municipality; they were scared that if they moved off the
land they would not be ableto move back. They did not feel secureto move and refused to do so. They
insisted on staying while the upgrading was being done.

Asaresult the municipality had to install the serviceswhile the people were still living there and so
now the roads are too narrow and the services are not the best. | consider this case to have been abit
of afailurein terms of an upgrading.” (P)

4.Land invasions

Squatting — occupying the land of someone else without their consent — can take many forms. It is often a gradual
accretion in alocation which the landowner does not monitor, or has abandoned effortsto control. But it can also take
theform of overnight land invasions.

In South Africa, the authorities and private landowners have become more effective at controlling haphazard squatting,
and land invasionshave allegedly increased. These aretypically organized by communities currently sharing housing
in formal townships, or even other squatter settlements. Typically these communities are heterogeneous, including
migrants from other countries as well as those from many parts of South Africa. Leaders are elected, and lines of
communication agreed. Land isidentified, and secret plans are prepared to move the whole community onto the land
overnight. Plotsare laid out, sometimes with the hel p of asurveyor, and allocated. One day there is nothing: the next
day there are hundreds of shacks being built.

Themgjority of theland invaded fallsinto two categories. Thefirst island which the invaders know to be unsafe. By
occupying such land they makethemselveseligiblefor emergency relief —resettlement and receipt of afree government
house. The second category isinvasion of well-located land, with aview to making it so difficult for the authoritiesto
evict them that they will eventually becomeeligiblefor upgrading and will receive security of tenure.

Thecourt processto evict invadersissuch that it isvery difficult for landowners, whether public or private, to evict the
squatters'® (even when they have only been therefor aday or two, provided they have established aresidence) unless
alternative accommodation has been provided. These difficulties perhaps explain the tenor of the statements bel ow.

10 Under the Prevention of Illegal Eviction from and Unlawful Occupation of Land Act, 1998, the owner must identify the
persons occupying the land and serve notices of the court hearing at |east 14 days before the case is heard. If the owner
claimsthat he cannot do it, the court will typically postpone the case “ considering the rights of the unlawful occupier”
(s.4.4). Although the act gives the court the power to order evictions on the basis of unlawful occupation, the process itself is
amajor obstacle in effective control due to the difficulty of obtaining names and following the correct procedures for service
of the summons to appear in court. Also, if the person has occupied the land for more than six months, the court may grant
an order for eviction if it is of the opinion that “it is just and equitable to do so after considering whether land has been
made available . . .by amunicipality . . . or other land owner for the relocation of the unlawful occupier.” (s.7)
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“But thereisprobably amore fundamental attitude at work. ‘ If we alow informal settlements, where
will it end? Land invasions are also being used as a political tool. They are away for peopleto get
higher up on the priority lists.” (N)

“Peoplewent in and services came after. We had to move the people around for the services. We had
to do layouts because of roads, open public spaces and business sites. Most of the timeinvasions of
land are mostly state-owned land. Some people find out which is state-owned land and encourage
peopleto invade. In thisway people are pushing the Council.” (R)

“We try to eradicate them (informal settlements) faster than they can mushroom. We establish an
aternativetownship, legalizeit and ensure there are services and plots. We demolish and apply forced
removal because we don’t want these because they add to the crime. With land invasion we have
developed aland invasion policy.” (K)

Land invasion isthe one areawhere politiciansareinvol ved:

“ Aspoliticians move around they report to us. Politicians and officials devel oped and implement the
land invasion policy together. Paliticianslike information and we need to tell them what we expect of
them. Where they start to look they seeit’s serious, if they (the communities) do it (land invasions)
once, they will do it again and again, the sooner you put your foot down the better. When we devel op
areasits part of their constituency, it's what they promise people. When we come up with ahousing
development, it helpsthem out.” (K)

The example bel ow isnot uncommon. Peopl e hear about serviced land, but ignoring all ocation procedures, invade the
land and take occupation.

What isthe attitude of the other residents of the town towardstheinformal settlement projects?
“Last week we moved people from one area and they are facing alot of challenges. We have one
instance where award councilor instigated the peopleto illegally invade and occupy land because
people had been waiting too long. The areawas supposed to have been pegged out along time ago but
therewere delaysin the project and eventually the councilor got the peopleto moveinillegally. Now
there are not even serviceson that land.” (M1)

“We can't just remove everyone at once because others just move straight in. The law protects the
invader. As soon as people have ashelter, thereisalegal processrequired to removethem.” (N)

Thereismore proactive behavior at work here:
“People come from far to here. Some will come from the Eastern Cape and come here and they have
benefited from housing in the Eastern Cape and here. Now we find peopl e that have benefited twice
and alsoforeigners.”

How do you deal with this problem?
“If we have plotswewill offer them. If wedon’t counter theseinformal settlements, they will comein
full force. We have to establish townships as much as possible.” (K)

5. Aesthetics/shacks

It isnot clear why South African urban areas are so dominated by what are commonly called shacks. A shack is, by
definition, atemporary building, but the poor of South Africahave perfected the concept. Typically shacksare built of
second hand materials, but ready-made walls made of corrugated iron are available for salein all urban areas. The
guestioniswhy people continueto use corrugated iron asthe material of choicewhenitisso hot in summer and so cold
inwinter and why they seem to prefer to make ashack look temporary.
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We may speculate that people build in that way in order to attract government support for their housing. If they were
to build in permanent material sthey might be considered to be“ housed” and therefore no longer eligible. Talking to the
residents of shacksitis clear that they do not, by any means, constitute a classthat is so poor that they cannot afford
to build a more permanent dwelling. Some are poor, but many are not. Looking at similar settlements and income
groupsin the neighboring countries of Swaziland, Zimbabwe and Ma awi, shacks are considered shameful, and people
build permanent-looking houses at their earliest opportunity.

Whatever the reasons may be, the shack has become both a symbol of need and defiance by the poor against the
established order. It has also become a very important component of housing delivery. Itis, if you like, the private
sector’s response to the inadequaci es of the public sector. To be more specific, the public sector typically providesa
house of about 40m?, three rooms. The private sector in the form of the householder, supplements this by building
additional roomsin ashack. This provides space for family members and often roomsto rent aswell. Thus, shacksare
animportant part of the housing delivery system.

Thisview isnot shared by the majority of civic leadersor their staff, asthe following extracts show.

What will happen to the shacks that are in these areas now?
“We are going to do away with the shacks.”

What about the materials of the shacks, will people be allowed to keep them?

“Most people don’t want to get rid of them (the shacks) because the BNG (Breaking New Ground
program) houses are too small. We have a consumer education program for the peopl e because they
must get rid of those shacks and they can extend the houses that they get.”

What isit that you don't like about the shacks?
“Corrugated iron doesn’t ook well. When people moveinto their homesthey rent the shacks so they
don’t want to losethisincome.”

What do you say to the people in the education program?

“We havetold themthereisatimeweare going to come hard. Really itisnot hygienic. Whenit'shot
they are too hot and cold it istoo cold. They are afire hazard and thisis abig problem. They don’t
look nice, somearerusty.” (L)

Shackswill, some peoplefear, take over:
What happens to the shacks that are in the original area?
“ Shacks must be demolished, we don’t want to encourage more.” (B)

Shacks may be built to expand the housing stock, but isthat what matters?
“In Dikang there are beautiful houses, it was agreen-field devel opment and as people moved into their
houses they took their shacks with them and put them up again. Areas are now informal and formal
because people are bringing their shacks. We don’t want mkukus (shacks) but they will tell us that
they need the space. Nearly all the houses havethem. It isimplying that the housesaretoo small.” (K)

“With in situ upgrades we run community education before the project. But there are challenges.
When we are building a4 room house but people have abig shack and now when they move on site
and the houseissmaller whereisthefamily supposed to go? We also have placeswhere peopledon’t
want to movetheir shacks. When shacks are demolished they might not go.” (F)

“1f people have shackswe ask them to move the shack so we can fit the project house. All the people
have servicesand ayard.” (K)
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Theextract below isfromtheonly provincia official to beinterviewed. Thiswas because theimplementing municipal -
ity had been placed under administration by the province dueto alleged corruption:

“Municipalities are not strict on bylaws or don’'t enforce them very well. Municipalities must make
surethere are no shacks. Municipalities are not doing enough because they must enforce bylaws about
the shacks.”

“We do workshops and give policies but implementation isachallenge.”

What are your suggestions for municipalities facing these challenges?
“They need to have asolid position on bylaws and maybe penalties. When communities say they are
not taking down shacksthisisthe sameassaying ‘I’ m not paying for services.””

“They (municipalities) should be ableto penalize peopleif they don’'t do what we say. People arelike
that. It'san ongoing monitoring issue.” (M)

6. Town Planning
Above, the emphasis has been on the difficulties that municipal officialsface when they tackle upgrading projects—
difficultieswhich could be afactor in whether to adopt an upgrading strategy or not.

Thefinal constraint isapeculiarly South African one. Town planning, township standards and land registration are al
linked in asystem that has worked extremely well for the formal sector, but isinappropriate for upgrading.

Therigidity of thesystemissuch that different plot sizesare difficult to accommaodate and spontaneous adjustmentsto
suit the topography, or the needs of individual families, even harder. To make matters worse, there are also rigid
standards for infrastructure provision, which are, some might say, based on theideal rather than the necessary. The
CitiesAlliance/Department of Housing study reported that these standards were being applied to alarge extent.

The Assessment Team noted the influence of conventional * Red Book’ township design standards on
local infrastructure services provision in upgrading and greenfield projects. These standards ap-
pear to be relatively high and expensive, considering the anticipated usage in low-income residen-
tial areas and relative to the clear service level intentions set out in NHC Part 3 of the National
Housing Code. (p 26)

However, if welook at the Housing Coderelating to upgrading, it specifically states:

Norms and Standards. The Norms and Sandards in respect of Permanent Residential Sructures
contained in Annexure Ato Chapter 3 of Part 2 of the national Housing Code shall not apply to this
program.

Sand”Sizes: The informal layout of informal settlements generally precludes the determination of
uniform stand sizes. The imposition of rigid requirements not only leads to considerable project
complexity but inevitably leads to the displacement of households. It isaccordingly not desirableto
determine uniform or minimum stand sizes. Rather, actual stand sizes should emerge through a
process of dialogue between local authorities and residents. (p.7)

As the following passages show, the implementers of the projects either ignored or defied these provisions of the
Housing Code, using the necessity of implementing formal township policy asan excusefor not upgrading.

%i.e Plot.
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“In that areathe land is not dangerous, the problem is that there are too many people staying there.
There are under 300 peopleliving in that areabut for the town planning scheme aminimum of 300m?
isrequired per property and this areais too small for that size of property for everyone. Therefore
some peoplewill stay and some peoplewill haveto berelocated. It' sdifficult to upgrade aninformal
settlement when there was nothing done on the land before. You may find the layout shows more than
two-three shacks on one plot and some people fight about who was there first and who was there
later.” (R)

Thetypical thought processisillustrated here: we prepare the plan with standardized plot sizes, thenimposeit onthe
existing settlement. If people have to move because of that, too bad.

WII people be able to stay on the same piece of land and keep the structures that they have now?
“Peoplearetoo closeto each other now. After demarcation they will encroach on each other’ssites, as

the boundaries will be changed. Some structures will be demolished and put in another spot. Relo-

cated peopl € sstructureswill be demolished and moved tothenew area.” (P) (wording dightly changed

for clarity)

Thisisaninteresting viewpoint whereby an existing informal settlement is considered unacceptable dueto the lack of
conventional attributes of regular plots and access roads. In fact, the settlement benefited from an excellent in situ
upgrade about 15 years previously:

What about other areas where there are upgrades — are any in-situ? Was in situ considered as an
option?

“Thereisan areawherewe are doing arectification. Thisareais Soweto on Seaand itiswhereanin
situ upgrading was done. They basically planned and built around what was there. They built where
people were staying. There was no logic behind it. . . There are places where back doors open onto
front doors and where you have to go through one house to get to another house. The areaneedsto be
re-planned. There needsto be some de-densification and somein-situ upgrading. It isvery problem-
aticfor services, the de-registration and re-registration of familiesand serviceshaveto bere-done. We
are struggling to get aschool to fitinthe area. You can't even drive through the areas.” (N)

Once more, theforces of order wrestle with disorder:

“We try to make logical sense of what's there and what makes sense. We accept that there will be
upheaval, everyone expects this when there is a resettlement or upgrade. Everyone expects to be
unsettled. We don’t want to recreate ssums. | don’t think thereis aperfect upgrading informal settle-
ment project, thereisno such thing. Thereisaways some unsettling and always somethings haveto
be changed and moved to get them to work.” (N)

Hereisanother exampl e of the planner who genuinely wantsto make adifference, but doesn’'t have any vision about
how to work with the existing pattern of development on the ground, with different plot sizes, and uneven distribution
of roads etc.

“In some places people have claimed an area of 700m? and in other areas 80m2. How can we have a
settlement where people have these different sizes of land? And there are no churches, roads, schools,
community facilities etc at the moment. So how do we accommodate these and urban design elements
liketreesetc? From the ground the arealooksformalized in akind of order but if you fly over you see
it'snot likethis. Some of theland isalso environmentally unsafe. That the footprint could beusedis
actually amisconception of a pattern but you don’t see the bigger picture and also the differencesin
plot sizesthat areinequitable. The guy on the 700m? plot isrenting out his spare land and making an
incomeon thisrental. The peoplerenting from him might qualify intheir ownright for land aswell. To
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re-develop and give the tenants land and reduce his plot size is going to mean aloss of income for
him.” (E)

Itisappropriateto closethis section with acomment on how to resolve differencesrel ating to planning without having
the toolsto do so. The failure of effective community consultation, resulting in stand-offsin terms of plot sizearea
symptom of abigger problem.

What happened then in the case of that project?

“The original plans fitted the entire community but according to the people now the plots are too
small. It wasonly asmall group of afew that mobilized the entire community onthisissue of plot size.
There are other projects where this size of plot is not an issue and the project proceeds ok. We re-
planned to the new plot size that the community wanted. To do thiswe had to take out the schoolsand
till it leaves 3,000 familieswithout plots. We therefore need aternative land and we don’'t haveit so
we haveto do alot of studiesand surveysnow to find thisland, maybe purchaseit etc. Thiswill take
yearsand will put thisentire project back inthe queue of housing projects. It could bethen 7-10 years
beforethisproject isfinalized. Intheinterim we have put in services, with 2 shacks per plot receiving
water and sanitation services on the understanding that thisistemporary. The people sign an agree-
ment with the Council that they understand this situation. People (ininformal settlements) arefocused
on basic needs and thisdoesn’t make asustainablecity. Thereisalot of tension between plannersand
people and the short and long term visions for the city.” (E)

A comparison
Before analyzing the picture painted by theseinterviewsin South Africain moredetail, it isuseful to draw acompari-
son with Tanzania—in particular Dar es Salaam.

Approximately 70 percent of the population of Dar es Salaam lives in unregul ated settlements without formal land
tenure or building regulations, and typically with avery low standard of infrastructure. The system which evolved was
that the landowners (who were previoudly, presumably, farmers) sold off small lots to individuals, who then built a
house. Of particular concernisthelack of storm water drainage and resulting mosquito infestation and malaria; access
roads; and security lighting.

The housestypically follow astandard pattern —the Swahili house. This consists of six rooms—three on each side of
an entrance door. The passage between the rooms|eads to an enclosed courtyard at the rear where household choresare
undertaken, principally laundry and cooking. At therear of the courtyard thereisarudimentary bathroom and latrine.
Such ahouseistypically occupied by five families: the owner, who might have two rooms, and four tenants, each of
whom has one room. Although often in poor physical shape— such asrusty roof, plaster falling off thewalls, etc., the
houses ook permanent. The residents of these houses are, for the most part, much poorer than their counterpartsin
South Africa

Inview of the poor infrastructure there haslong been ademand for improvementsfrom the residents. The World Bank
iscurrently funding such a project, which provides auseful contrast to what has happened in South Africa.

There arefour elements of importance:

1. Theupgrading is demand led. All settlements which wish to participate in the program must apply, and to
prove their seriousness must pay adeposit of 5 percent of the project cost. This deposit is collected through
house-to-house collections. Unlessand until 80 percent of the househol ds have contributed their share, the
settlement will not be considered for including in the project. In this preparatory phase community leaders
work together with thelocal municipality to explain the project and help the community to mobilize around
thefund raising.
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2. Thedesign does not interfere with existing layouts: with few exceptions proposed roadsfollow existing
tracks. In Phase 1, less than one percent of the houses have been affected by the upgrading by partial
demolition of aroom or two, and only 22 out of more than 30,000 dwellings have had to be demolished.
3. All Tanzanian communities, whether formal or informal are covered by abottom-up local governance
system. Each community hasalocal office of the municipality, whichisrun by acommunity member on a
semi-voluntary basis.

4. The program concentrates on basic needs: although there are further stagesin terms of regularization of
land tenure and boundaries, and the introduction of improved water and sanitation, thiswill comelater.

As aresult of this system the settlements are seen as integral to the city as a whole, and though some better-off
members of society may deploretheir appearance, no one agitatesfor their removal. Thisisnot to say that there have
been no voicesfor middle class housing, of the four-storey concrete variety: indeed such aconstituency exists, and s,
to some extent, being served by the National Housing Corporation. But rather than demand that informal settlements
be demolished and replaced by “ planned” settlements, these middl e class developmentsare located el sewhere.

For our purposes, the most interesting differenceisin the manner with which community participation was conducted
in the World Bank project. Suitable areas were selected for upgrading by a scoring technique, which considered
suitability for upgrading, need, and proximity of services such as electricity and water. Oncethiswas done, each sub-
ward was divided into zones of approximately 220 houses. These zones then el ected a Community Planning Team of
one man and onewoman who would betheintermediary between the council and the community. They worked with the
local residentsto agree on routesfor the new roads and footpaths, established committeesto manage public water taps
and toilets, and assisted in the collection of utility bills. They interacted with municipal Technical Support Teams.

Using this process, the actual upgrading plan was prepared by the community. Parameters had been established in
advance so each sub-ward knew how much money was avail able for them and could agree, within limits, how it wasto
be spent. The plan to which each sub-ward contributed (the Community Upgrading Plan) included a record of the
planning process, investment packages, an initial resettlement assessment, project costs, implementation arrangements
including rolesand responsibilities of the community, costsfor operation and maintenance, and finally the community
cash contributions.*?

Theimplementation of the cash collection system has been subject to some criticism asit took place about two years
before anything happened on the ground, leading to considerable grumbling by theresidents. But in general the project
has been widely welcomed by the beneficiaries and citizens of Dar es Salaam. In terms of the need, Phase 1 of the
project benefitsten percent of thetotal population of Dar es Salaam (about 3 million), and 19 percent of the residents
of informal settlements. Subsequent phases are being implemented and planned with tremendous pressure from com-
munitiesthat have not been included to date.

LESSONS LEARNED

Itisdifficult to compare conditionsin two countrieswith such different historiesand physical conditionsas Tanzania
and South Africa. In spite of this, there are useful lessonsto be learned.

South Africa

Theinterviewsgive consistent support to the view that those responsible for upgrading will find excusesfor not doing
it. Of these, their strongest weapon isthe fact the informal settlements do not conform, and cannot easily be madeto
conform, to town planning and township regulations. Their comments about land invasions suggest that they if they
were to proceed with upgrading on any scale, it would be seen by squattersas anincentivefor futureinvasions. Their
attitudestowards shacksillustrate that thereisastrong aesthetic motivein wanting to replace informal settlementswith
theformal product of government houses.

2 DEGE et a: Mid-Term Review of the Local Government Support Project, Component 2, January 2008, Dar es Salaam,
Prime Minister’s Office, Regional Administration and Local Government, pp 16,17.
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Itisimportant to note that the elements of the official policy that did not suit the needs of municipal staff wereignored;
in particular, theinjunction inthe policy that uniform plot size should not be required and that infrastructure should be
tailored tolocal conditions. These wereignored because they areinconsistent with the notion that devel opment should
conform to an acceptable minimum standard. This standard of the formal house, typically free standing, with access
directly to aroad that isthreatened by the appearance of shacks, is seen asessential in maintaining order in the urban
environment.

There are two other elements of the South African situation that should be noted.

Thefirst is that, partly because of the history of apartheid, but equally because low-income communities receive
services housing and upgrading free of charge, some communities have established a militant attitude to all public
servicesthat makes devel opment partnerships more difficult to establish. Experienced community workers could quickly
turn these attitudes to the advantage of both parties, but too often the situation becomes unbalanced and confronta-
tional.

Thesecondisthat, in spite of the history of community mobilizationto fight apartheid, thereisno tradition of commu-
nity mobilization inthe urban areas, nor skillswithin the public servicein thefield of public participation. Thismeans
that many well-meaning, but ultimately unskilled people cannot deal with the dynamics of conflicts between interest
groups and the multitude of similar situationsin day-to-day community work. Asaresult, they claim that community
participation doesn’t work.

This factor, together with the complexity of the process, and the fact that upgraded settlements do not always look
conspicuously different from non-upgraded ones, combineinto acoalition of reasonsfor giving up: “It'snot worth it;
we're better waiting for the time when we can do it properly and give them agovernment house.”

Thus, within the South African municipal machine, atool exists that polarizes society into those who have formal
housing and those who do not. Thistool allows those with power to effectively prevent upgrading by recourseto the
rule (asthey seeit) of law.

Ultimately, the most egregious feature of South Africaisthat municipal officials seethe residents of informal settle-
mentsasaproblem, not asolution. They areto be eliminated, and it issignificant that Ministers of Housing and many
others in power, in trying to sell the concept of upgrading have frequently used the phrase the plan supports the
eradication of informal settlementsto justify the policy.

Tanzania

Thefirst and most important lesson from Tanzaniaisthat the demand for upgrading should come from below and be
facilitated by the authorities. Of course, under aWorld Bank project the system hasto be much more formalized than
that, but in essence thisiswhat the project allowed the communitiesto do.

Second, upgrading is not seen as amechani sm to change the settlements from one thing to another. It isnothing more
than astagein the gradual improvement in the environment of deprived housing areas. Each intervention helps, but no
single onewill change the character of the settlements. It isjust part of the gradual evolution of acommunity, aforce
which will, over time, bring the disadvantaged alittle nearer to the remainder of thecity in terms of physical and legal
environment.

Thirdly, Dar es Salaam exhibitsthe most important feature which is so pointedly lacking in South Africa—arespect for
theresidents of informal settlementsand their contributionsto the housing.

Most importantly, the Tanzanians do not talk about eliminating informal settlements.
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CONCLUSIONS

What overall conclusions can we draw from this? Experience in many countries suggests that although the South
African attitudes might be more overt than they are in many other countries, there is, within the vast majority of
governments and municipalities, astrong sense that upgrading isasecond-class solution. Many share the South Afri-
can view that upgrading may not be worth the trouble, and that ultimately, if money isto be spent on housing, it should
go to aproject which has more promise as a photo opportunity.

Soif we, at international conferences, are once moreto endorse bridging the urban divide, including theright to the city,
bridging urban income gaps, reducing inequality and poverty, participatory democracy, cultural diversity in cities,
women-friendly cities, sustainable urban development equal accessto shelter, health, water, sanitation and infrastruc-
ture services, isthere one message which will stimulate achange of mind?sthere any way inwhich thosein power can
beinduced to share resources with the urban poor? Or, to be more specific, can we make urban upgrading accepted as
theright thing to do?

There are two strategies that work in certain circumstances where the interests of the formal sector are directly af-
fected. Thefirstisthethreat to health; if informal settlements can belinked to threats of disease—cholera, for example,
funds can be found to drain swamps, bring in fresh water and improve health services. The second one is direct
action.—thethreat of civil unrest. Sometimesit works, but usually it backfires badly—arestive community issimply
bulldozed. Mugabedid it. That caught the headlines, but there are thousands of other unreported casesall over Africa,
every year.

Thereisalessdramatic tool. One of the surprise conclusions of the South African study isthat politicians played such

asmall roleinthe decisions. Ultimately the decisionswere largely led by the technical people. Thereisno doubt that

many of thetechnical peoplefelt that they had enough information to make avalid judgment, but in practice most had

no ideaabout how to deal with upgrading. The study has shown that the rejection of the concept isbased on ablend of

technical difficultiesand social prejudice.

e To start with the technical difficulties, based on the experience of South Africa, there are severa issues that
implementers did not understand or in which they lacked the skills. For example,

* How tomanagethe project —what skillsarerequired among full time staff, what part timeinputsare required, etc.

* How toinvolvethe community, especialy in collaborative planning.

* How todea with ideasand changeswhich derive from the community.

e Theroleof standards—when they are important and when they are not.

e Alternativeland tenure models.

e Theroleof theindividual, the community and the state.

* Housingdesign.

There are some good courses on these topics, but they are expensive and require considerabl e time. When the author
taught at what is now the Institute for Housing and Urban Devel opment Studiesin Rotterdam, it was clear that many
of the negative attitudes (such as have been expressed by the participantsin this survey) are widespread at a senior
level inmany governments. To change these attitudes to the extent that people are willing and able to practice bottom-
up planning takes months of patient learning and discussion. What was more discouraging, many participantsin the
courseswere unableto make adifferencewhen they returned to their employer, asthey were alone voice amongst asea
of doubters.
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RECOMMENDATIONS

How then can things change? The Indonesian model isreally useful here: Kampungs (rather like the informal settle-
mentsin Dar es Salaam) areafeature of all Indonesian cities. The upgrading program inthat country started relatively
slowly, but two important features allowed the concept to flourish. Thefirst wastheinherently collaborative nature of
Indonesian society, which facilitated community involvement and thereby madeit easier to start. But the moreimpor-
tant part was the scale at which it wasimplemented. It became the norm, and people whose job it was to implement
such projectslearned from each other.

The biggest lesson from South Africaistherefore that new policies may require new skills. It is not enough simply to
spell out apolicy, or throw money at the problem. Nor isit enough to hold short workshops or other forms of knowl-
edgetransfer inthe hopethat if people understand the policy they will implement it.

It is unfortunate that, in the South African case, the implementation of pilot projects, which were supposed to be
demonstrations of what could and should be done, was often | eft in the hands of people who did not know what to do.

In brief, thelesson of thisstudy isthat thereisno point in adopting apolicy unlessyou havethe skillstoimplement it.
Implementation must beled from thefront by people who really know what isto be done and how. The membersof that
team can then both share their experience with others and go on to participate with authority in the management of
other projects. This happened in Zambia with remarkably good effect, and even ten years after the first upgrading
project had been finished the staff from that project were implementing others using the same principles and methods.

Thefact isthat in situ upgrading, as Indonesia learned so well, is an art of its own. It requires ways of thinking and
operating that are different. It requires an inclusive and participatory way of working in which traditional trainingin
engineering and town planning has scant relevance.

Imparting these skillstakestime. Learning by doing isan excellent tool, but should be supplemented by focused hands-
ontraining inthe skills of participation and incremental development.

Usually another quality isalso present in those who successfully implement upgrading. It hasto do with an apprecia-
tion of the values, ambitions and needs of the poor; how every piece of roof sheet, every concrete block, every door
frame represents a step on the ladder of progress. Whereas we see squalor, the poor see hope; where we see shacks,
they see houses; where we see chaos, they see development. Thusiit is less to do with the technical disciplines of
engineering, town planning and so on and much more to do with understanding the val ues and needs of the poor.
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