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SUMMARY

This research is about land: it is about land that was bought, was taken away, was
reclaimed and eventually given back. It is also about two rural South African
communities, their ties to their land and in particular, how they were affected by
planning in the first five years after the end of apartheid (1994 — 1999).

The thesis gives an overview of the history of planning in South Africa before the
1994 change in government, and of far-reaching changes to planning legislation,
procedures and structures since then. It uses as its theoretical foundation the
extensive literature on participation in planning, and follows a case study
methodology to tell the stories of the communities.

It set out to examine the changes that occurred in rural development planning practice
in South Africa; whether the democratic processes sweeping the country led to a
greater awareness of participation in planning; and the extent to which participation
was incorporated into the rural development planning process. In addition, it
discusses how planners invol ved in planning in the two case studies viewed their roles
and responsibilities.

Considerable participatory attempts were made to ascertain the communities’
priorities for development. The research concludes, however, that institutional
problems and political interests continued to dominate planning. The complete
overhaul of planning legislation and the restructuring of local and provincial
government provided a unique planning context. But these also meant that even
where the political will might have existed, structures and appropriately skilled staff
were not in place to facilitate or support meaningful participation by communities.
Perhaps most significantly, conflicting rationalities meant that where there was a
community-initiated participatory planning process, institutional priorities placed on
planning officials by government meant that the communities’ inputs were
overridden.

In spite of this, in the case where the community did plan and initiate planning, that
community has shown a commitment to long-term involvement in planning for its
future. In the case where participation was formulaic, it occurred sporadically and
selectively. That community was - and remains - essentially disengaged from the

planning process.
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GLOSSARY OF TERMS AND LIST OF ACRONYMS

!Xu and Khwe The name of the San, or Bushmen who were relocated from

ACLA

ANC

ANCRA

ASCH

Namibia after independence, to South Africa. They were settled in tents
on the land at Schmidtsdrift.

Advisory Commission on Land Allocation, the body set up to deal with
the restitution of State land, in terms of the Abolition of Racially based
Land Measures Act 108 of 1991. See section 3.3.1.

African National Congress, who formed the government after the first
democratic elections in 1994.

Association for Northern Cape Rural Advancement, an NGO affiliate of
the National Land Committee (NLC), see section 7.6.

Consulting Engineers, nominated by the BaThlaping of Schmidtsdrift to
undertake the work necessary for the drawing up of the Schmidtsdrift
Master Plan. A director of ASCH consultants chaired the Schmidtsdrift
Community Consortium. See section 7.11 ff.

Bakwena ba Mogopa The name of the Tswana speaking people who originally

occupied the land at Mogopa

BaThlaping The name of the Tswana speaking people who originally occupied

Schmidtsdrift

Bantustans In terms of apartheid policies, each of the ten ‘Bantu’ ethnic groups was

Black

allocated one or more specific native reserve areas, which became known
as bantustans. These in turn became known as homelands as the policy
evolved, presenting an image of places that were the traditional ‘home’ of
each of the specific ethnic African people in South Africa. Homelands
were granted ‘self-determination’ or ‘self-governing’ status as national
states (in terms of the Promotion of Bantu Self-Government Act of 1959),
although none was economically viable as such. The apartheid
government encouraged the national states to opt for ‘independence’ in
the 1970s. Four of the ten (Transkei, Bophuthatswana, Venda and Ciskei)
did so, but none was recognised internationally, and all were
reincorporated back into the country after the 1994 change in government.

Native, Black, African, Bantu: Everybody in South Africa was classified
according to their ‘race’ as defined by the Population Registration Act of
1950, the four major classifications being ‘white’, ‘native’ (subsequently
Bantu, subsequently ‘black’), ‘coloured’ and ‘Indian’. Over the years,
many authors chose to use the term ‘black’ to include all those that were
disenfranchised by not being classified ‘white’, thereby including in the
term ‘black’ those officially classified as ‘coloured’ and ‘Indian’, and used
the term ‘African’ to refer to those classified as ‘Bantu’.

Black Sash The Black Sash was a women’s anti-apartheid movement founded in

1955. At its height, had a membership of over 10,000 mostly middle-
class, English-speaking women. Protests took the form of marches and
all-night vigils and demonstrations, during which members wore black
sashes, from which the organisation took its name. Black Sash
demonstrations were banned in 1976. But the organisation continued to
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exist, setting up a number of Advice Offices which provided legal and
human rights related advice to Black and Coloured people. Since the
change in government in 1994, the organisation has continued to monitor
and draw attention to racial inequalities and human rights issues in South
Africa.

Bophuthatswana The reserve area to which both case study communities were

CPA
DET

DFA

DLA
DPASA
GEAR

Griqua

removed. Bophuthatswana opted for ‘independence’ in the 1970s. See
also bantustans, above.

Communal Property Association, see section 3.6.2.

Department of Education and Training, a provincial level department,
discussed in section 6.10.

Development Facilitation Act 67 of 1995. This was promulgated by the
new government to ‘fast-track’ development projects. In terms of the Act,
local authorities were required to consult with local stakeholders in the
preparation of Local Development Objectives (LDOs). See section 3.6.3.

Department of Land Affairs, the national government department
responsible for planning.

Development Planning Association of South Africa, the association set up
in opposition to the SAITRP in 1993, see section 2.3.

Growth, Employment and Redistribution, the government’s policy that
replaced the RDP in 1996. See section 3.4.

The name given to a group of people of mixed racial origin that arose after
the Dutch settled in the Cape, and area then occupied by the Hottentot
people. Historically, the puritanical Dutch expelled all those of mixed
race and they migrated inland. They took on the name "Griqua" after a
Hottentot tribe the "Gurirgiqua". See section 7.7.

Homelands See bantustans, above.

IDP

IDT

ISRDS

Kgotla

Integrated Development Plan, set up in terms of the Local Government
Transition Actin 1996. IDPs were an important tool for the integration of
planning activities at local government level. See section3.5.

Independent Development Trust, a state institution set up in 1990 to
support the then government to meet its development goals. It was seen
as a vital body during the reform period, and funded and facilitated a
range of poverty relief and infrastructure projects. After 1994, it became
one of the conduits for the spending of RDP funds in rural areas. See

section 6.8.

Integrated Sustainable Rural Development Strategy, published by the
government in 2000, which presented its “new stage of concerted effort to

improve opportunities and well-being for the rural poor”. It drew together
and superseded all previous rural development strategies.

This is literally a Setswana word meaning ‘meeting place’. It was, and
still remains, the meeting place where headmen and elders come together
to decide on matters concerning the community. Traditionally, elders
reached their position by virtue of the respect they had from their people.

ix



LDO

LRPP

MDF

MEC

Today, they tend to be elected representatives. The kgotla is therefore an
ancient form of democracy, and embraces the right to be heard.
Theoretically, anyone can come to the gathering at the kgotia to present
their case, and discussion and debate are allowed to continue until
consensus is reached. Issues such as the sale of a cow, the quantity and
quality of grain being sold, whether a neighbour’s boundary had been
extended too far were typical of disputes resolved by a traditional kgotia.

Land Development Objectives were intended to provide the basis of
integrated and co-ordinated planning and development. Once LDOs had
been set for a local government body, all decisions and policies, by all
government bodies, had to be consistent with them. See also the
Development Facilitation Act (DFA) above, and section 3.6.3.

Land Reform Pilot Programme, launched by the Department of Land
Affairs in 1994 to ‘kick-start’ land redistribution and as a means to launch
a long-term programme of sustainable land reform. See section 3.3.3.

Mogopa Development Forum. This was initially an informal grouping of
organisations involved in a range of development project proposals at
Mogopa, and which comprised representatives of a range of government
departments, statutory agencies, non-governmental organisations,
development practitioners and members of the community. It lasted from
1993 to 1997. See section 6.8.

Member of the Executive Committee (Provincial level).

Native reserves, reserves See bantustans above.

NGO
NLC

NWDET

PLP

PRA

PSC

Non-governmental organisation.

National Land Committee — an affiliation of 8 NGOs that aims to actively
assist poor black rural people to access land rights and development
resources. It originated in 1985, when 4 land rights organisations (one of
which was TRAC) joined forces to form the National Committee Against
Removals. It was renamed the NLC in 1990 and concentrated on policy
issues and helping displaced communities to reconstitute themselves and
participate in the new government’s land reform programme. TRAC and
ANCRA are both NLC affiliates. See section 7.10.

North West Province Department of Education and Training (section
6.10).

Presidential Lead Project, a concept included in the White Paper on
Reconstruction and Development, 1994 and meant to launch the
implementation of the RDP. Each provincial administration was to
identify one urban and one rural PLP, which would fast-track and pilot
development in the area. See section 3.2.

Participatory Rural Appraisal, a set of methods designed to include groups
that had previously been marginalised from the planning process. See

section 4.3.3.

Provincial Steering Committee, set up after the re-organisation of
provincial and local government. Planning functions were devolved to the



RDF

RDP

RDS

RSA
RSC

SADF
SAITRP

San

SANDF
SAPI

SDMC

SIDA

SWAPO

TPA

provinces after 1994, and PSCs took on the role of overseeing
development in their areas. See sections 6.12 and 7.17.

Rural Development Framework, 1997, sought to contribute to GEAR by
proposing a number of anti-poverty measures for rural areas. See section
3.6.3.

Reconstruction and Development Programme, the ANC’s political
manifesto and the new government’s framework for the complete
reordering of politics, the economy and society in South Africa after 1994.

See section 3.2.

Rural Development Strategy, 1995. At the time, it set out a 25 year vision
for the country’s rural areas. This was replaced by the ISRDS in 2000.

See section 3.6.1.
Republic of South Africa.

Regional Services Councils, part of the government’s industrial
decentralisation programme in the 1970s. The RSCs had the power to
impose taxes on industries and to use the income to develop infrastructure
in less developed parts of the region. It was therefore a system of
redistributing wealth from industrial areas to ‘decentralised’ areas. Some
time after the change in government and reorganisation of the Provinces,
the function of the RSCs was taken over by the District Councils. See
section 6.11.

South African Defence Force (pre-1994).

South African Institute of Town and Regional Planners, established in
1954 to replace the South African Branch of the British Town Planning
Institute. The RTPI severed it relations with the SAITRP in 1978 in
protest against government policies. The SAITRP joined with the
DPASA to form SAPI in 1996.

The terms San, Khwe, Bushmen, and Basarwa have all been used to refer
to peoples of hunting and gathering origin in Southern Africa.

South African National Defence Force (post-1994).

South African Planning Institution, formed by the amalgamation of the
SAITRP and DPASA in 1996.

South District Municipal Council, the municipality in North West
Province that took over the local government function at Mogopa after
1997. See section 6.12. Siyancuma Municipality in Northern Cape fulfils
a similar function for the Schmidtsdrift community. See section 7.19.

A Swedish NGO that was appointed to support the development of the
provincial administration in Northern Cape, and with it the new approach
to land reform. See section 7.17.

South West African People’s Organisation, who fought against the South
African government in the war of liberation in Namibia and formed the
new government. See section 7.5.

Transvaal Provincial Administration, the provincial arm of government in
the old Transvaal Province. See sections 6.8, 6.10.



TRAC

Tswana

Transvaal Rural Action Committee, a rural service non-governmental
organisation providing legal, advocacy and organisation-building support
for communities in the old Transvaal Province that historically struggled
against state apartheid policies in South Africa. Much of the work carried
out by TRAC in the late 1980s also involved building up women’s groups
to articulate women’s need and views in community forums traditionally
dominated by men. This was important work, for it brought the concept
of participation in community decision-making to the fore, helping to lay
the foundations of the Rural Women’s Movement and subsequently of
democracy in rural South Africa. It also focussed on the critical issue of
land and land rights in the country. In 1999 TRAC underwent major
changes, including a change in name - to become The Rural Action
Committee — reflecting the fact that the old provincial boundaries in the
country had changed (the Transvaal no longer existed). See sections 5.6,
6.4.

T'swana, also known as Setswana, is a Bantu language.
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PROLOGUE

“Umlhaba. The land. Our purpose is the land. That is what we must achieve.
The land is our whole lives, we plough it for food, we build our homes from the
soil, we live on it and we are buried in it. When the whites took our land away

from us we lost the dignity of our lives, we could no longer feed our children... In
everything we do we must remember that there is only one aim and one solution,
and that is the land, the soil, our world”

(Opening remarks by Petros NKosi at a meeting to discuss the formation of a regional

committee representing 17 different rural communities in south eastern Transvaal, South
Africa, in July 1989)

Physical planning is about land and about control over the use of land. In South Africa,
physical planning has been characterised by control, more particularly, state control, and
nowhere is this more evident than in the historic designation of some areas in the
country for ownership and occupation by one particular group, and the subsequent
removal of members of another group from that land. Colin Bundy, writing about land
and forced removals in South Africa, described the relationship between land and power
thus: "Certain forms of land ownership confer and concentrate economic and social
power in the hands of one group or class of people, giving them the ability to
subordinate and exploit another group or class" (Bundy, 1990:3). So it is that the law
with respect to land can define and perpetuate power relations, as indeed it has

throughout much of the history of South Africa: access to land has underpinned political

domination in that country.

For many traditional African communities, a threat to the land is more than just a threat
to land ownership and livelihood. It is a threat to community and to the essence of
community coherence. In an abstract sense, land is the means the community uses to
organise itself. It is the focus of community formation, and when there is a threat to the
land, the community itself can feel threatened. "Land-based organisation of a rural
community is to a large extent its system of risk insurance... Being deprived of control
over land rights means a loss of coherence in the community as well" (Cross, 1990:339-
340). That is why land became the focus of struggles in South Africa's history, for

control over land has been the primary means of domination.



This research is about land: it is about land that was bought, was taken away, was
reclaimed and eventually given back. It is about two communities, their ties to their
land and in particular, how they and their land were affected by planning in South
Africa. Elsewhere in Africa, Porter et al (1991) had noted the lack of texts that
expressed the experiences of development practitioners as they worked in such
marginalised areas. This was particularly the case for South Africa at the time that this
research began, and this study thus also sought out the planners and professionals

involved with those two rural communities.

In 1993, a time of profound transition in South Africa, Robert Beauregard attended a
conference of the South African Planning History Study Group. He was surprised (in
his words, “quite shocked”) at the dearth of planning histories that were sensitive to the
startling differences among racial groups within the country. “Planning histories
written from the perspective of peoples planned for... (were) rare”, he said, and
concluded that in writing about planning in South Africa, “these histories would have to
consider issues of resistance, political strategy, and the hopefulness of alternative
outcomes” (Beauregard, 1998:193). The stories that will be presented as part of this
study consider these issues. The two communities are people who were planned for in
apartheid’s most cynical way. It was not difficult to give consideration (as Beauregard
urged) to the issue of the communities’ resistance to apartheid planning and the

hopefulness that they and those who worked with them had of an alternative outcome.

The challenge, as an outsider, was to tell the story from the community’s perspective.
There was encouragement to do so: Leonie Sandercock called for the inclusion of new
voices into the domain of planning theory, the voices of non-planners, from the
‘borderlands’ and margins of planning (Sandercock, 1995:86). She encouraged
researchers to blur the boundaries between experts and non-experts and in so doing to

try to understand what planning means to others.



1. INTRODUCTION
1.1  The context of planning in post-apartheid South Africa

Since 1994, planners and development practitioners in South Africa have found
themselves working in a post-apartheid context of reconstruction, growth and a
developing democracy. Soon after the country’s first democratic elections in that year,
the then new government’s Department of Land Affairs embarked on a three-pronged
programme of land reform, land redistribution and the restitution of land rights, while
the Department of Housing announced its goal of the construction of one million houses
within the first five years of the new parliament. With such major changes in politics
and policies in the country came an anticipation on the part of local communities that
implementation of development projects would rapidly take place, and that they would
be able actively to participate in these processes. This context of planning reform and
high development expectations produced exciting opportunities as well as problems for
the implementation of development projects, as politicians set ambitious development

goals up to and in the months following the 1994 change in government.

The new African National Congress (ANC) government’s key policy document was the
Reconstruction and Development Programme (RDP), described in greater detail below
(Chapter 3). Essentially, the RDP sought to address the inequalities that had become
entrenched in the country and to promote economic growth through government
intervention in the economy. Rapid delivery of services, including education, housing
and health care were to be used as building blocks to stimulate economic activity and
job creation. In the spirit of democracy, these and other RDP projects in post-apartheid
South Africa had actively to encourage the participation and empowerment of local
communities. People who had been denied any democratic participation in the country
and in apartheid planning processes now had a right to be included and with this right
came an expectation that their voices would be heard and listened to. Participation
became something of 2 mantra, central to the RDP: as had been the case elsewhere in
the world, participation became a fundamental part of mainstream development

thinking, not just a ‘good’ thing, but also the ‘right’ thing to do.



Great strides were made in some areas, shown through the monitoring and evaluation of
some measurable quantifiable targets by government departments, aid agencies and
non-governmental organisations. But not all of the government’s RDP targets could be
met. The early target of one million houses was not achieved, and some rural
development projects identified by the Department of Land Affairs stalled. The RDP
itself, and some less easily measurable goals, were amended. While the RDP was not
entirely abandoned, by 1996 the government’s official welfarist macro-economic policy
had shifted to a more meo-liberal one of Growth, Employment and Redistribution
(GEAR).

“The early growth strategy encapsulated in the RDP strategy relied on significant
levels of government intervention to both overcome historical inequalities and
achieve rapid growth. Within two years of democratic rule, this policy had been
diluted and reoriented in favour of the more orthodox GEAR strategy which
advocates a more open economy, a reduced role for the state, with the free-market
responsible for achieving growth and employment creation. GEAR is intended to
position South Africa to take advantage of globalisation” (Pycroft, 2000:157).

However, while official macro-economic policy may have shifted from RDP to GEAR,
many people in the country retained the expectation that democratic processes in
planning and development would prevail and that they would be included, heard and

listened to in the implementation of government development projects.

1.2 The Research

One of the motivations for undertaking this research was thus the desire to investigate
and document the extent to which these more qualitative aspects of development were
affected in South Africa’s rural areas. Little research had been done on this subject, and
the work would make a contribution to the country’s planning historiography. In the
literature there was scant focus on issues such as rural communities’ own experiences of
and responses to participation (or lack of it) in planning projects; nor was there any
examination of the experiences and perceptions of development practitioners whose
responsibility it was to implement such projects in South Africa. Any development
project, whether funded locally or internationally, is ultimately going to be only as good
as those who are assigned the task of implementation: it is only in implementation that

the intended beneficiaries of such a project stand to gain.



The research therefore attempted to ‘tell the story’ of the two communities, and began
with an examination of the history of each, focussing in particular detail on their
experiences of apartheid planning. Tracing this part of their recent history meant
investigating the memories and experiences of past planning as it had affected the
communities. The research examined in particular the impact of the reforms that took
place in South Africa in the late 1990s. It focussed on the changes in the new
government’s policy from RDP to GEAR: how those changes affected rural
development policy in general from 1994 to 1999 (the first five years of the post-
apartheid government); and the way in which these changes affected the two
communities under study. It focussed on the new democratic government’s emphasis
on inclusion and participation, and sought to explore the planning problems and
solutions that emerged as planners tried to find ways of including in the planning
process those in two communities who had suffered some of the worst effects of
apartheid. This necessitated a study of theories of and approaches to participation in
planning that have been expounded in the literature, an application of some of these
theories and approaches to the specific rural South African contexts, and an examination

of the circumstances and conditions that facilitated and / or obstructed such participation

in those contexts.

‘Telling the story’ of the two communities and how they were affected by planning
produced epistemological challenges — “those arising from the existence of multiple
worldviews rooted in history and culture” (Umemoto, 2001:17). The different actors
involved in rural development planning in the two communities held different views
about the planning process, views that were shaped by their experiences of apartheid
planning history and their expectations and aspirations for the future. The study would
therefore have been incomplete without an inquiry into the experiences of planners and

the development practitioners involved.

1.3 Structure of the thesis

The thesis is structured into five broad sections. The first section (chapters 2 and 3)

gives a brief history of planning in the country up to 1994, as well as a background to



the policies of reconstruction and development in post-apartheid South Africa. This sets
the broad framework for development planning projects and the context in which
development practitioners found themselves working in that country. It will be noted
that the principles of democracy and participation were fundamental to the development
policies of the new government. The section also considers very briefly whether
“more” participation (in the sense of the democratisation processes and the creation of
new forms of devolved local government and representation) may have led to “less”
participation (in that some of the expectations of both development and participation
were not met, and some of the ambitious targets for the implementation of participatory
projects were not achieved, perhaps deflected by the new forms of representation).
This section suggests that while development policies in South Africa since the mid-
1990s were formulated in a context of high expectations of democracy and participation
in planning projects, the actual implementation of such participatory projects and

processes may have been hindered by a preoccupation with democratic rights.

The second section (chapter 4) consists of an investigation of theories of community
participation in planning. This section explores what community participation is
construed to be; what it is for; and the various means by which it comes about. Through
examination of the literature, it shows that the definition of participation varies
depending upon whose interests are being served. Participation is a complex process,
one that has the potential not only to benefit communities, but also to disadvantage or
disempower groups and individuals. Indeed some authors have begun to question and
to challenge the moral imperative of participatory development. Two criticisms of
participation from the literature are highlighted. The first is largely conceptual - that too
often participation remains a peripheral activity, and that a gap exists between the
theory of participation and the reality of exclusion of people from the planning process.
The second focuses on the technical limitations of participatory development - that
despite the fact that participation has been advocated by international and donor
organisations, by governments and voluntary organisations for decades, it remains by

and large a set of ad hoc techniques for information extraction.



The literature pointed to a need for a change in the social discourse of public
participation, yet there appeared to be a dearth of evaluative studies of the
implementation of participatory processes, particularly in ‘southern’ or low income
country development contexts. Most of the authors postulated approaches and
techniques that, in theory, could be used to encourage and incorporate participation in
planning. Far fewer reported on the application of these approaches in practice. There
was limited documentation of whether or how the techniques had been applied in a
range of development contexts, or of the experiences of those involved in implementing
participatory projects. This suggested the need for further research into the experiences
and roles of planners and development practitioners, of the relationships between them,
policy makers and the public, and of the reactions and perceptions of the communities

in which such projects have been implemented.

The third section (chapter 5) deals with the research methodology. It begins with a
statement of the issues that arose from the preceding chapters: the contextual
background of planning in post-apartheid South Africa and the literature review on
participation in planning; and develops them into the key research questions that are at
the heart of this thesis. These questions in turn shaped and determined the approach to
the research and the methods used in the empirical fieldwork and analysis. The section
includes an explanation of the way in which the two case studies were selected and a
reflection on “the peculiar circumstances™ confronting social scientists undertaking

fieldwork in South Africa in the 1990s, especially when doing research in communities

other than their own.

In the fourth section of the thesis, the two case studies are presented and analysed. The
first of these (chapter 6) is the story of the Bakwena ba Mogopa, whose land was taken
by the apartheid government, and who resisted that government’s attempts to resettle
them elsewhere. The community was determined to reclaim and reoccupy their land,
and with the support of non-governmental organisations (NGOs), refused to be
intimidated by the apartheid regime and planning policies. Their own plan for their land
culminated in their invasion of their land and rebuilding the village that had been

destroyed. One NGO in particular played a fundamental role at Mogopa, both before



and after the change of government in 1994. Once the period of resistance and the need
for advocacy was over, fieldworkers from this NGO continued to work with the
community using participatory techniques in helping to define development priorities.
The Bakwena ba Mogopa established the Mogopa Development Forum to co-ordinate
the reconstruction work in a democratic manner, and planners and other development
practitioners were introduced to the community through this forum. However, the
community appeared to remain wary of official planning procedures even after the new

government introduced its land reform policies.

The second case study tells the story of the BaThlaping community at Schmidtsdrift
(chapter 7). They too were removed from their land and village in terms of apartheid
planning policies, and the community was scattered to a number of different locations.
Their land was used as a weapons testing site by the South African Defence Force
(SADF), and part of it was subsequently used to house the San (!Xu and Khwe) people
who had fought alongside the SADF in Namibia. It was only as the pace of reform in
South Africa accelerated in the 1990s that the community began the process of
reclaiming their land through official channels, assisted by a non-governmental
organisation. Their initial attempt was unsuccessful, but after the 1994 elections, the
community re-submitted its claim in accordance with the new government’s land reform
policy. They continued to adhere to the planning requirements contained in that policy,
which included a number of participatory planning procedures prior to the drawing up
of a master plan document. The BaThlaping finally resettled on their land in 2001 and
began the reconstruction of their village. The outcomes of both of the post-apartheid

participatory planning processes adopted by these communities, as well as the

involvement of planning professionals, is examined and compared in this section.

Section five (chapters 8 and 9) summarises the two case studies and presents an
interpretation of them. The two stories illustrate how planning in rural South Africa
disadvantaged the communities both before and after the change in government in the
country, despite the adoption of the land reform programme. Changes in policies,
structures and staff were inevitable and necessary, but the delays in implementation and
the perception that promises of delivery were being broken, led to immense frustration

and disillusionment on the part of both the communities and planners themselves. More



fundamentally, the stories illustrate how too often, planning continued to be used as an
agent of state control: the views of the communities appeared to count for little. It is
important that planners in rural areas of South Africa understand and take account of the
effect of planning’s past practices on communities. The section concludes with some

reflections on the findings of the study, the methods that were used, and on research in

the context of rural South Africa.



2. PLANNING IN SOUTH AFRICA PRIOR TO 1994

2.1 Introduction

Land was at the centre of the political and economic struggle in South Africa

throughout the last century. The land question had a particularly bitter history, whose

ramifications were felt throughout the country, its institutions and all its communities,

urban and rural. The disputes about the land described in this study began as early as

1912, and culminated only after the dramatic change in government in South Africa

after 1994, when land reform became a key component of government policy.

2.2 A brief background to planning in South Africa before 1948

1899-1902:
Anglo-Boer War

1910: Union of
South Africa
severs colonial
ties

There is some evidence that a form of planning in South Africa began
long before the twentieth century: within a decade of their arrival in
1652, white colonists had, for example, raised the first in a long line of
apartheid barriers by planting a hedge around their settlement, beyond
which the original inhabitants of the Cape were forced to stay (Wilson
and Ramphele, 1989). But it was the discovery of minerals (diamonds in
1867 and gold in 1886) that transformed the country’s economy and in so

doing, its planning history.

Large numbers flocked to the gold mines around Johannesburg and the
diamond mines of Kimberley in the last decades of the nineteenth
century. This rate of in-migration increased after widespread crop
failures occurred following the devastation of the countryside during the
Anglo-Boer War (1899-1902). There was widespread overcrowding,
often in poor housing, and a class-like stratification of ethnic groups
began, manifest in high levels of spatial segregation between the black
working class and the white entrepreneurs and land owners. This
segregation became entrenched through restrictive conditions written into

title deeds.
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The 1913 Land Act further restricted black land ownership in South

1913: Land Act Africa, by allocating the majority of the land to whites, leaving the

majority black population the rights to only about 7% of the land area in

the country (this was increased to 13% in the 1936 Land Act, see Map 1).

| 1913

| 1936

CAPE PROVINCE

T ate Port Elizabeth
Cm own

Map 1: Map of South Africa showing the designation of land in
terms of the 1913 and 1936 Land Acts

(Source: Christopher, 1994)
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1919: Public
Health Act

1923: Native
Urban Areas

1936 Land Act

1944 Formation
of the SA
branch of the
British Town
Pianning
Institute

1945 Influx
tightened

Urban townships housing black workers continued to be overcrowded as
people moved to urban areas in search of work. Following an influenza
epidemic in 1918, the 1919 Public Health Act enabled the Minister to
regulate and control the layout, densities and land use of towns and
townships. The first town planning regulations in the country therefore
arose out of the health crises that had developed in previously unplanned
and overcrowded, rapidly urbanising areas, echoing the origins of
planning in the UK. However, from 1923, with the passage of the Native
Urban Areas Act, government legislation sought to address some of the

perceived social problems associated with rapid urbanisation, by

physically segregating racial groups.

In both the UK and the USA, positivism and the theory of technical
rationality had strongly influenced the early development of planning as
a profession (Schon, 1982). It was believed that planning could bring to
the problems of the day the benefits of science, technology, rationality
and objectivity, in the public interest. This positivist influence was felt
strongly in South Africa, and the twenty years between 1930 and 1950
was a period in which control and regulation in urban areas continued to
increase. Planning was bureaucratised within and by the state, and
planning decision-makers subordinated themselves to the interests of
both government policy and business. The political and ideological
climate of the time was thus seen clearly in planning. Smit commented
that there was a built-in “provision for ethnic engineering... The fact of
the matter is that town planning and ethnic spatial engineering have been
very closely related from the very beginning, irrespective of whether one
chooses to work with a narrow or broad definition of planning” (Smit,

1989:72).

In South Africa’s (black) rural areas, declining agricultural production in
this period resulted in the implementation of so-called ‘betterment’

planning, in which attempts were made to rationalise peasant farms and
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Betterment
pianning
policies begin

farming methods. This involved large-scale removals within and
between rural areas in order to achieve the objective of totally
transforming rural settlement patterns. Not surprisingly, these
resettlement schemes were at times violently opposed by the local

populations.

2.3  South African planning 1948 — 1994: Apartheid planning

1948: National
Party elecied

Apartheid

policies
introduced

1950: Group
Areas Act

Steps to prevent

From 1950 to 1974, according to McCarthy and Smit (1984) there was
‘ideological physical intervention’ and ‘large scale ethnic spatial
engineering’ in the South African planning. The Group Areas Act of
1950 was perhaps a watershed, promulgated soon after the Nationalist
Party, with its separatist ideology, came into power in 1948. Afrikaner
nationalism was at a peak, and its ‘utopian’ policy was that black people
in white urban areas were to be regarded as ‘temporary sojourners’. As
such, they would not be entitled to any political, social or other rights in
‘white’ urban areas. These rights would have to be exercised in their

traditional homelands, or bantustans (see Map 1 and Map 2).

The Group Areas Act brought about major changes to the structure of
South African cities, and was an example of physical planning being
used as a political tool. It required, by law, the complete physical
separation of ethnic groups in residential areas, and the buffering of these
areas from each other by means of a physical or man-made barrier (open
space, commercial or industrial zones). In terms of the Act, adequate
growth hinterlands were to be provided, and major transportation axes
were to be planned in such a way that movement could be controlled and
“where possible each ethnic group (could be) given direct access to work
places to avoid filtering through areas set aside for other groups...”
(Davies, 1976:16). Professionally, state planners found themselves in
positions where they had no option but to plan within this aim. They
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Mass removals,

clearances in
towns

Migrant labour
entrenched

19508: Mass
Wip

Fear of ‘black
tide’ to cities

1954: creation
of the SA
institute of
Town and
Regionat

1856:
Tomlinson

therefore had to plan for the removal of people, and many justified these
often large-scale removals as technicist urban renewal exercises.
Beauregard (1978:249) described such planners as state agents: “By
perpetuating the existing class structure through the application of their
technical expertise, planners are implicated in the inequalities which
pervade. .. society... (Such) planners’ actions help to maintain the

existing pattern of power and privilege...”

It was in the 1950s that the state embarked on a massive housing
programme for black urban residents, seen in the vast, sprawling,
monotonous townships located outside ‘white’ towns and cities. Morris
(1981) stated that between 1950 and 1960, although all long-term
government policies were aimed at the eventual return of black people to
the homeland (bantustan) areas, three times as many houses were built

for black people in Johannesburg than had been provided in the city’s

entire history.

If the Group Areas Act brought major changes to the structure of urban
areas, the policy of Betterment Planning changed the face of the rural
reserve areas. In 1954, the nationalist government, in large measure in
response “to a crisis in agricultural production in the African reserves”
(Tomlinson, and Addleson, 1987:31) appointed a commission to
investigate and plan their future. The Tomlinson Commission’s report
was a milestone in South Africa’s planning history: the report and
subsequent White Paper, together with the Promotion of Bantu Self-
Government Act of 1959, became important ‘blueprints’ for apartheid.
This was in spite of the fact that many of the Commission’s conclusions
were not accepted or incorporated into 