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AFRICA'S URBAN HOUSING SHORTAGE 

by 

Peter John Matthews 

S.R. Brooker-Gross, Chairman 

Geography 

(ABSTRACT) 

Racially discriminatory apartheid-era policies, 

population growth, and high unemployment have given South 

Africa a severe shortage of urban low-income housing. This 

thesis evaluates the sites and services approach as a means 

to reduce the housing shortage. The limited success of the 

new democratic government's efforts to provide the urban 

poor with formal low-income housing suggests that sites and 

services housing's reliance on self-help labor may reduce 

the housing shortage more effectively than formal housing. 

This study will assess the sites and services approach in 

terms of several basic factors. They include: government 

costs per housing unit, speed of construction, affordability 

for the poor, and the degree to which the method can produce 

a standard of housing that could be acceptable to the poor.



When I visited Cape Town briefly in the summer of 1995, 

Dr. Guy Preston, principal scientific officer in the 

Department of Environmental and Geographic Sciences at the 

University of Cape Town, and Dr. Neil Dewar, senior lecturer 

in the Depatment of Environmental and Geographic Sciences at 

the the University of Cape Town, helped me to gain a greater 

understanding of urban housing in South Africa. 

I want to express my gratitude to the staff of the 

Independent Development Trust in Cape Town for providing me 

with an extensive amount of information about the Capital 

Subsidy Scheme. In particular, I would like to thank Mr. 

Gavin Wyngaard, manager of urban development, and the 

Communications Department. 
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South Africa's major urban areas are suffering froma 

severe shortage of low income housing. A major result of 

this shortage is the high incidence of unauthorized 

residence or squatting, primarily by desperately poor Black 

South Africans, on undeveloped urban land. Since the first 

post-apartheid election in April 1994, the national 

government of President Nelson Mandela has been attempting 

to develop housing policies that will be able to provide 

more low-income housing. The government's low-income housing 

strategy is largely contained in the Department of Housing's 

white paper entitled A New Housing Policy and Strategy for 

South Africa, which was published in December 1994. The 

intensity of land invasions, in which squatters occupy 

government or private land, in the urban areas seems to have 

increased quite markedly after 1985 according to the Urban 

Foundation (South African Institute of Race Relations 1995, 

p.552). The invasion problem was serious enough in 1994 for 

Housing Minister Joe Slovo to claim that it threatened the 

housing policy of the newly elected national government, 

mentioning in particular the threat invasions posed to



property rights (South African Institute of Race Relations 

1995, p.552). Most of the people who became squatters in the 

late 1980s and early 1990s seem to have come from urban 

townships that had become overcrowded as a result of 

government policies that both restricted housing development 

to racially segregated townships and deliberately limited 

the supply of government low-income housing.! In addition, 

the influx control’ policies that restricted the movement of 

Black South Africans into urban areas may have worsened the 

squatting problem in some cities, since there is some 

evidence that rural-urban migration rose somewhat after 

those policies were abolished in 1986 (Botes, Krige and 

Wessels 1991; Crankshaw 1993). Even though apartheid-era 

policies exacerbated the current housing shortage, it must 

be emphasized that current and projected high rates of urban 

  

1n11 Black South Africans in 'White' urban areas 
were restricted to living in special townships with the 

passage of the ‘Bantu Laws Amendment Act, No.76, of 1963! 

(South African Institute of Race Relations 1978, p.91). 

According to the South African Institute of Race Relations 

the Minister of Community Development of the national 
government asserted in 1968 that the government was not 

responsible for providing urban Africans with housing 

subsidies (South African Institute of Race Relations 1978, 

p.74). 

2Nationwide strict enforcement of controls on the 

migration of Black South Africans to 'White' urban areas was 

clear with passage of the ‘Native Laws Enactment Act, no.54 

of 1952' (South African Institute of Race Relations 1978, 

p.173).
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population growth have the potential to worsen the current 

shortage of urban housing and the associated squatting 

problem if the supply of low-income housing is not 

Significantly increased (Urban Foundation 1990a). 

1.2 The Purpose of this Study 

Since the national housing strategy was decided upon in 

1994, there has been a housing policy debate in South Africa 

between the advocates of two different strategies for 

reducing the urban housing shortage. The African National 

Congress-controlled government believes, in general, that 

formal housing projects will most effectively reduce the 

shortage of low-income housing in the long-term (Speed 1995, 

p.7). The government's formal housing focus is criticized by 

scholars who feel that the government is taking too long to 

build formal housing and argue that greater emphasis should 

be given to providing land to those among the very poor who 

are willing to participate in state self-help housing 

projects.? 

  

3See the folowing: Lawrence Schlemmer, cited in 

"Rejection of Slovo's plans could delay housing delivery," 

Cape Times, 22 August 1995; Owen Crankshaw, cited in 

Leshilo, "Building New South Africa Without Delay", The Star 
International Weekly, 15-21 September 1994:11 ; Tweedie, 

Dominic, "Where Shall be Houses for All?," Weekly Mail and 

Guardian, 5-11 January 1996.



The government's formal housing strategy represents one 

extreme of the solutions to housing shortages. A third 

option, which represents the opposite extreme, is for the 

government to do nothing to assist the poor to gain access 

to housing. That option would clearly be unacceptable in the 

South African context. This thesis will primarily explore 

the potential of the sites and services approach, a strategy 

which falls somewhere between the two extremes. Assessing 

the extent to which housing needs can be ameliorated by 

these various strategies is the broad aim of the study. 

Since the primary concern of the study will be the 

sites and services approach, a more detailed decription 

should be given of the technique. The sites and services 

approach is a form of state self-help housing in which 

beneficiaries are given some level of tenure over a serviced 

housing site in a planned housing project. When the site is 

handed over to the beneficiary it can range in complexity 

from a serviced site with no pre-built housing structure to 

an incomplete low-income home (Huyck 1971, p.23, cited in 

van der Linden 1986, p.16; Bamberger 1982, p.96). These 

basic characteristics suggest that the approach may be a 

particularly effective low-income housing strategy. For 

instance, sites and services schemes appear to have the 

potential to provide low-income housing that is both less 

costly for governments to finance and more speedily



constructed than the complete houses in formal housing 

schemes. Moreover, the housing produced by the schemes may 

be affordable even to those among the poor — i.e. the 

unemployed or informally employed — who would otherwise only 

be able to afford to live in unserviced squatter 

settlements. In addition, sites and services schemes, if 

they are properly planned and subsidize some of the costs 

associated with self-help construction, may be able to 

produce a standard of housing that would be acceptable to 

the urban poor. 

The assessment of the sites and services approach will 

focus on South Africa, with complementary case studies from 

Zambia and Botswana. The most important case study is the 

Capital Subsidy Scheme of South Africa's Independent 

Development Trust. During the 1991-95 time period, the IDT, 

a government-related but autonomous development agency 

established in 1990, constructed sites and services plots on 

a large-scale (van der Ross 1995, pp.30-31). Its target 

group, the urban poor, had had limited access to housing 

both because of neglect of their housing needs under 

apartheid and because of rapid urban population growth. The 

other two case studies will be from other Southern African 

states—one from Zambia and one from Botswana. In the 1970s 

and 1980s the housing demands of growing urban populations 

prompted the governments of Zambia and Botswana to make



extensive use of the sites and services approach (Bamberger, 

Sanyal, and Valverde 1982; Applied Research Unit at the 

Ministry of Local Government and Lands 1983). As a result, 

the study will be heavily reliant on the World Bank's sites 

and services scheme in Lusaka, 4Aambia, and the sites and 

services projects of Botswana's Self-Help Housing Agencies 

for examples of how the sites and services approach can be 

applied. 

1.3 Methodology 

As was explained in the previous section, the purpose 

of the study is to assess in broad terms whether sites and 

services housing can be an important part of the solution to 

South Africa's current shortage of urban low-income housing. 

The analysis will be divided into three broad sections. 

First, an assessment will be made of the effect that each of 

the three housing strategies — formal, sites and services, 

and the no program case — might have on South Africa's 

housing shortage. Although all three strategies will be 

assessed, the primary focus will be on formal housing and 

sites and services housing. Cost and speed of construction 

will be the factors considered in this section. Second, an 

examination will be made of the degree to which sites and 

services housing is affordable for the poor. Third, an



effort will be made to determine whether sites and services 

housing can reach a standard of quality that could be 

acceptable to the poor. 

1.3.1] Cost to the State and Speed of Construction 

In this section the sites and services approach will be 

compared to formal low-income housing in terms of the level 

of government spending per housing unit and the speed with 

which housing can be supplied. The discussion will be 

divided into three sections. First, in order to determine 

the extent to which government low-income housing is needed, 

an effort will be made to assess the effect that the absence 

of a national housing program would have on the urban 

housing shortage. Second, the effectiveness of the South 

African government's strategy for providing formal low- 

income housing to the poor will be examined. I will describe 

the pace at which government-subsidized formal housing has 

been produced over the two years since the African National 

Congress won South Africa's first democratic election. The 

cost of a complete formal house, in terms of government 

subsidies and bank loans, will be evaluated. The Department 

of Housing's (1994b) white paper on housing will be the 

source for information on government housing subsidies. 

Third, the advantages of sites and services housing in terms 

of cost to the state and speed of construction will be



assessed. I will suggest how the subsidy program of the 

Department of Housing (1994b) might be altered to include 

sites and services housing. The speed with which sites and 

services plots can be supplied by governments will by 

assessed by describing in detail the self-help housing 

schemes of the Independent Development Trust, Botswana's 

self-help Housing Agencies, and the World Bank in Lusaka, 

Zambia.4 

1.3.2 Affordability for the Poor 

Burgess's (1978, 1985) Marxist critique of state self- 

help housing will be used as the organizing framework for 

the discussion of affordability. The chapter will focus on 

five of the factors he identifies as tending to decrease the 

affordability of state self-help housing: the cost of land, 

the cost of services, the cost of modern building materials, 

the cost of housing loans, and the cost of wage labor. The 

validity of the five factors will be tested using data from 

the Independent Development Trust's Capital Subsidy Scheme, 

  

4sources for the IDT: the IDT's annual reports; 
Joshi (1993); and the annual Race Relations Survey of the 
South African Institute of Race Relations. Source for 

Lusaka, Zambia scheme: Bamberger, Sanyal and Valverde 

(1982). Source for Botswana scheme: Applied Research Unit 

at the Ministry of Local Government and Lands (1983). 

10



Botswana's Self-Help Housing Agencies, and the World Bank's 

self-help housing scheme in Lusaka, Zambia.>? 

1.3.3 Acceptable Standard 

If the sites and services approach is to prove 

successful, it must be able to produce a standard of housing 

that would be acceptable to the poor. Four basic measures 

will be examined: the upgradability of self-built homes, the 

location of land used for urban sites and services housing, 

the level of services provided to projects, and the 

availability of community facilities. Most of the data used 

in the assessment will be from the Independent Development 

Trust.© However, Botswana's Self-Help Housing Agencies and 

the World Bank's self-help housing scheme in Lusaka, Zambia 

will be referred to extensively in the discussions of 

upgradabilty and the location of land.’ 

  

*Sources for the IDT: the IDT's annual reports; and 

the IDT's journal Leading Edge. Source for Lusaka, Zambia 

scheme: Bamberger, Sanyal and Valverde (1982). Source for 
Botswana scheme: Applied Research Unit at the Ministry of 

Local Government and Lands (1983). 

SSources for the IDT: the IDT's annual reports, and 

the IDT's journal Leading Edge. 

7TSource for Lusaka, Zambia scheme: Bamberger, Sanyal 

and Valverde (1982). Source for Botswana scheme: Applied 

Research Unit at the Ministry of Local Government and Lands 
(1983). 

11



1.4 Outline of the Study 

Chapter 2 will describe the apartheid-era governmental 

policies that have exacerbated the severity of the current 

urban housing shortage. First, the effect that the influx 

control laws may have had on rural-urban migration in the 

late 1980s and early 1990s will be described. Second, the 

study will also assess the degree to which the deliberate 

limitation of the supply of urban land and housing available 

to Africans during the Apartheid era has made the current 

housing shortage more serious than it would otherwise have 

been. 

Chapter 3 will describe the extent of South Africa's 

urban housing shortage, and its likely future severity as a 

result of population growth and high unemployment. It will 

be suggested that low employment growth in the 1990s — 

coupled with existing high rates of unemployment — is likely 

to make the poor reliant on the central government to 

increase the supply of urban low-income housing. 

Chapter 4 will, in the context of a review of the 

planning literature, evaluate the sites and services 

approach as a method for reducing South Africa's urban 

housing shortage. (1)First, past misuses of sites and 

services during apartheid era will be explained in order to 

suggest the opposition that the technique is likely to 

12



encounter among South African policy makers, and the general 

public; (2) Second, a detailed definition will be given of 

the sites and services approach; (3) Third, the potential 

advantages of sites and services in terms of cost to the 

state and speed of costruction will be examined; (4) Fourth, 

the method's ability to produce affordable housing will be 

examined; (5) Fifth, an assessment will be made of the 

degree to which sites and services housing is able to 

produce a standard of housing that would be acceptable to 

the very poor. 

Chapters 5, 6 and 7 are explained in the methodology. 

Chapter 5 corresponds to the 'Cost to the State and Speed of 

Construction’ section; chapter 6 corresponds to the 

"Affordability for the Poor' section; and chapter 7 

corresponds to the 'Acceptable Standard’ section. 

13



  

The unusual severity of South Africa's urban housing 

shortage is to a large extent explained by apartheid-era 

policies which attempted to restrict the movement of 

Africans into 'white" urban areas. First, apartheid-era 

controls on the influx of rural Africans from 'homelands' 

and white-owned farms into the cities of ‘white' South 

Africa reduced rural-urban migration. Hence, after the 

decades-long enforcement of influx control was finally 

repealed in 1986, the shortage of urban low-income housing 

probably worsened. Second, apartheid era policies 

effectively limited the supply of urban housing and land, 

contributing greatly to the severity of the current housing 

shortage. Both the overcrowded living conditions in Black 

residential areas and the squatting that occurred on 

undeveloped land are likely to have been caused in part by 

apartheid land and housing policies. 

  

In his study of squatting on 'white'’ peri-urban farms 

to the South of Johannesburg, Crankshaw (1993) suggested 

14



that rural-urban migration was significantly reduced by 

influx control (p.33). The number of shacks on the three 

farms he studied rose dramatically after influx control was 

abolished in 1986 (Table 1). He related this growth directly 

to the abolition of influx control in mid-1986 (Crankshaw 

1993, p.33; Table 1). However, in spite of the relationship 

he saw between the repeal of influx control and the 

Table 1: Shack Numbers 

Weiler’ lakfontei 

1981 37 

1982 

1983 50 

1984 68 

1985 

1986 228 40 61 

1987 1100 115 

1988 1135 580 

1989 1200 625 400 

Source: Crankshaw, Owen, "Squatting, Apartheid and 

Urbanization on the Southern Witwatersrand," African Affairs 

92(1993), p.33. 

increase in shack numbers on the peri-urban farms, he also 

cited surveys which indicated that only 16 percent of the 

residents who had arrived at Grasmere district after the 

abolition of influx control had migrated directly from rural 

areas (p.36). Thus, the post-1986 increase in shack numbers 

must be affected by other variables, such as an urban 

housing shortage for longtime city residents. 

15



Botes, Krige and Wessels (1991), in their article on 

informal settlement in Bloemfontein, argued that the 

abolition of influx control was a significant factor in 

post-1986 urban informal settlement (p.1). In 1988, 

residents from the Magaung township occupied a buffer strip 

between the township and the Rodenbeck mixed-race group area 

(Botes, Krige, Wessels 1991, p.9). Subsequently, in 1990, a 

"wave of home seeking families" moved into "open spaces 

within Magaung" and later into open land in the Rodenbeck 

area (p.10). However, the correlation the article draws 

between the abolition of influx control and the growth of 

freestanding informal settlements in the Magaung area was 

not strongly supported by the sample survey the authors did 

of migrant origins, although a significant proportion of 

surveyed residents came from outside Bloemfontein (p.15). 

The study determined that 64 percent of the migrants to the 

squares had lived in other parts of Magaung township 

itself—40 percent of these were in backyard shacks, and 60 

percent "were lodger families" (p.15). A further 12 percent 

of residents were from "nearby smallholdings" (p.15). This 

means that 76 percent were from the Bloemfontein 

metropolitan area (p.15). Therefore, direct rural-urban 

migrants constituted up to 24 percent of newcomers to the 

Magaung freestanding informal settlements (p.15). 

16



While the studies of Crankshaw (1993) and Botes, Krige 

and Wessels (1991) associate the abolition of influx control 

with a fairly significant increase in rural-urban migration, 

Seekings, Graaf and Joubert (1990) found little relationship 

in Cape Town's Khayelitsha township (p.4). The number of 

rural-urban migrants in the "early 1980s" (i.e. before 

repeal) was similar to the number who migrated in the 1986 

and 1987-1988 time periods (p.4). Of the 89 percent of the 

respondents in his survey who were not born in the Cape Town 

area, 30 percent arrived in the 1970s, 35 percent in the 

1980-1985 time period, 7 percent in 1986 and 8 percent in 

1987-1988 (p.5). This data suggest that there was no 

detectable increase in migration between the early 1980s and 

the late 1980s. 

The three studies have differing conclusions 

concerning the effect that influx control had on rural-urban 

migration. Perhaps there were regional variations in the 

degree to which influx control policies were enforced. But 

the differences between the three studies should not be 

overemphasized. Even though two of the case studies — i.e. 

Bloemfontein and Johannesburg — saw a relationship between 

the abolition of influx control and increased rural-urban 

migration, in both cases survey data showed that a 

relatively small percentage of new residents came from rural 

areas. The general relaxation of government enforcement of 

17



residential segregation was a primary cause of increased 

squatter settlement after the abolition of influx control 

(Nathan and Spindler 1993, p.479). 

  

Under apartheid the housing supply for Africans in the 

metropolitan areas of ‘white’ South Africa was deliberately 

limited by the national government. Housing for urban 

Africans could only legally be provided by the national 

government (Crankshaw 1993, p.43), and expenditure on 

housing for urban Africans was decreased by 80 percent from 

1968 to 1976 (p.43).8 The long-term effect of the limitation 

of the supply of housing has been to force African residents 

of urban areas — legally resident or not — to live in 

overcrowded formal housing, in self-built additions to 

formal housing, and in backyard shacks within the townships 

(Urban Foundation 1991, p.24). In the 1980s and early 1990s 

  

8According to the South African Institute of Race 

Relations the Minister of Community Development of the 

national government asserted in 1968 that the goverment was 

not responsible for providing urban Africans with housing 

subsidies (South African Institue of Race Relations 1978, 

p.74). 

18



the desperate search for housing drove many poor Africans to 

build freestanding squatter settlements on open land, both 

within existing African townships and outside them. At the 

same time, the national government was forced to recognize 

the inevitability of the migration of rural Africans to the 

country's cities, a process which culminated in the 1986 

repeal of influx control (Botes, Krige and Wessels 1991; 

Seekings, Graaf and Joubert 1990). 

Botes, Krige and Wessels (1991) and the Urban 

Foundation (1991) have linked the growth of freestanding 

informal settlements to township overcrowding. Botes et al 

found that 64 percent of the residents of the freestanding 

informal settlements came from backyard shacks in the nearby 

Magaung township (p.15). Thus, sudden increases in 

settlements are tied to the previous deliberate limitation 

of the housing supply. The Urban Foundation (1991) has 

observed a connection between the land invasions that 

resulted in accelerating levels of informal settlement in 

the Zwide area, outside Port Elizabeth, and the in-migration 

of people from "the overcrowded backyards of the formal 

townships" (pp.8-9). 

2.2.2 The Urban Land Supply 

As was the case with the urban housing supply, 

apartheid policies limited the supply of residential land 

19



available to urban Africans. Although Blacks had been forced 

to live in segregated townships before the apartheid era 

began in 1948, the restrictions became more severe under 

apartheid (South African Institute of Race Relations 1978, 

p.91.). All Black South Africans in 'White' urban areas were 

restricted to living in special townships with the passage 

of the 'Bantu Laws Amendment Act, No.7/6, of 1963' (p.91). 

Although the Group Areas Act (1950-1991) focused on 

segregating Whites, Indians and Coloureds from each other, 

the act effectively limited urban Blacks to townships under 

the authority of the Minister of Bantu Administration 

(pp.71, 74). Land outside the townships was allocated by the 

act to the three other groups (pp.71, 74). The area set 

aside for Black townships "was small" until the late 1980s 

(Christopher 1994, p.121). All racially discriminatory land 

legislation was finally abolished in 1991 when President de 

Klerk, the last apartheid era national leader, pushed 

through parliament the ‘Abolition of Racially Based Land 

Measures Act' (South African Institute of Race Relations 

1992, p.340). 

The limited amount of land available for building homes 

forced many poor people to live in backyard shacks, and to 

erect shacks on open land both within townships and outside 

them. The housing situation in the Pretoria-Witwatersrand- 

Vereeniging area (PWV) suggests that the limited amount of 

20



land allocated to Africans in metropolitan areas has 

increased the severity of the informal housing problem. 

According to the Urban Foundation (1991), 50 percent of the 

2.26 million African residents of the PWV were living in 

informal housing in the PWV area in 1989 (p.15). Moreover, 

the foundation estimated that 86 percent of African living 

informal housing in the PWV area were living in "backyard 

Shacks or outbuildings" (p.15). 

21



  

The severity of the urban housing shortage for the poor 

in South Africa is clarified by population projections and 

unemployment statistics. This chapter will first describe 

the current severity of the urban housing shortage. Next, 

the population projections will be used to describe the 

severity of the future demand for low-cost urban housing. 

Finally, recent national unemployment statistics will be 

used to suggest that many of the urban poor will not be able 

to pay for their own housing without extensive government 

assistance. 

3.1 General Estimates of the Urban Housing Shortage 

The available data on the number of inadequately housed 

people in South Africa's large urban areas suggests the 

severity of the urban housing shortage. An Urban Foundation 

estimate of the number of informally-housed Africans in each 

of the six metropolitan areas suggests that the urban 

housing shortage had already reached a severe level by 1991 

(Table 2). According to the Urban Foundation (1991), 

informal homes are homes that have not reached conventional 

building standards (p.6). They can be located in 

22



freestanding sgautter settlements, in the backyards of 

formal houses, or in state self-help housing projects (pp.4- 

6). According to the Urban Foundation 51 percent of the 

African population of the six urban areas was informally 

housed (Table 2). Moreover, when one considers that the 51 

percent represents 4,975,000 people, the size of the task 

facing the current government's housing ministry is clear 

(Table 2). Even providing formal housing for the 2,260,000 

informally housed Africans in the PWV (Pretoria/ 

Witwatersrand/Vereeniging) area alone would be a great 

challenge (Table 2). 

  

  

Total Pop. No. in Proportion in 
city Africans Informal Informal 

Bloemfontein 470,100 160,100 34% 

Cape Town 570, 000 330,000 58% 
Durban 2,600,000 1,800,000 69% 

East London 342,800 105, 000 31% 
Port Elizabeth 580, 000 320, 000 55% 

PWV (Pretoria- 5,213,000 2,260,000 433% 

Witwatersrand- 

Vereeniging) 

Total 9,775,900 4,975,100 513% 

Source: Urban Foundation, Informal Housing, 1991, cited in 

South African Institute of Race Relations, Race Relations 

Survey 1992/93, 1993, p.215. 
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The Urban Foundation's estimate includes residents of 

minimal sites and services projects who had access to 

rudimentary services and some measure of legal control over 

the sites on which they constructed their homes. In 1991 the 

Urban Foundation estimated that there were approximately 

158,446 serviced sites on 99 provincial or local level sites 

and services schemes (Table 3). The repeal in 1991 of all 

racially discriminatory land legislation may have caused the 

total number of sites and services plots to increase 

Significantly over the 1990 totals (South African Institute 

  

of Race Relations 1992, p~.340). Since the sites and 

T : QO Si vi 
; al / 1 1 horities: 

Prov 30] 344 

Transvaal 14 (a) 51190 

Natal 30 23086 
Orange Free State 23 26897 

Cape 32 (b) 57273 

Total 99 158446 

(a) "Provincial schemes only, excluding Potchefstroom and 
Witbank regions." 

(b) "Excluding schemes established prior to 1986." 

Source: Urban Foundation, Informal Housing, Part 1: The 

Current Situation, Johannesburg: Urban Foundation, 1991, 
p.18. 

services schemes decribed in Table 3 were hastily 

constructed in order to cope with a large-scale urban 
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squatter problem (Crankshaw, 1993, p.51), many of the self- 

built homes on the individual sites probably had limited 

access to services and inadequate physical structures. It 

would probably be wrong to think that large percentage of 

the dwellings in these serviced serviced sites schemes 

approached the quality of formal contractor-built housing. 

The new democratic government estimates the total 

number of urban informal housing units in its white paper A 

New Housing Policy and Strategy for South Africa (1994b). 

Although the Department of Housing (1994b) counted housing 

units rather than people, the data provide a useful 

description of the extent of the current housing shortage. 

The estimate defined informal houses with tenure and access 

to services as being distinctly different from the squatter 

houses found in the backyards of formal township houses and 

in free-standing settlements (section, 3.1.3). In urban 

areas, there were 1.5 million informal houses with tenure 

and services and 1.06 million squatter houses (section 

3.1.3). While legal informal homes with access to services 

have the potential to be upgraded, squatter houses are 

clearly inadequate housing units. The Department of Housing 

(1994b) estimated that "the urban housing backlog in 1995" 

would "be approximately 1.5 million units" (section 3.2.1). 

The negative effects of this backlog were evident in the 

"overcrowding, squatter settlements and increasing land 
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invasions in urban areas" (Department of Housing 1994b, 

section 3.2.1). 

3.2 lat: , ; = ; . h 

The preceding section suggests that the housing 

shortage is already very serious. This section will focus 

its attention on specific effects of urban population 

growth. While South Africa's cities are home to many 

different racial and cultural groups, this discussion will 

devote most of its space to the numerically predominant 

Black population. According to a 1993 estimate, the Black 

population accounted for 76 percent of South Africa's 40.7 

million inhabitants and, thus, was clearly the most 

important group (Development Bank of Southern Africa 1994). 

Whites (13 percent), Asians (2.5 percent) and the mixed-race 

"Coloureds' (8.5 percent) accounted for the remainder 

(Development Bank of Southern Africa 1994). 

The Black segment of the urban population seems likely to 

grow more rapidly than other groups. Faster growth is 

suggested, firstly, by the group's relatively low level of 

urbanization’, and continuing rural-urban migration. 

  

°TIn 1985 according the Urban Foundation the four 

Main groups had the following urbanization rates: African 

(S3percent), White (89.4 percent), Coloured (80.6 percent), 

Asian (90.6 percent) (Urban Foundation, cited in Tomlinson, 

206



Population Increase for Metropolitan Areas!® 

  

  

Cities 1990 2010 Annual growth rate 

Bloemfontein 382600 786700 4.00% 

Cape Town 570000 1343100 5.00% 
Durban 2063200 4513400 4.40% 

East London 342800 687400 3.80% 

OFS Goldfields 470000 861800 3.20% 

Pietermaritzburg 338700 648900 3.50% 

Port Elizabeth 580000 1366500 5.00% 

PWV (Pretoria- 6280200 13436800 4.30% 

Witwatersrand- 
Vereeniging) 

Total 11027500 23644600 4,303 

Source: South African Institute of Race Relations, Race 

Relations Survey 1992/93, Johannesburg: The Institute 1993, 

p.206. 

Secondly, the Black population as a whole(both rural and 

urban} also has the highest rate of natural increase of the 

four main groups.!1! Natural increase among rural Blacks is 

likely to further increase rural-urban migration. The growth 

  

1994, p.15). 

10The statistical methods employed in the 
projections from which these numbers are derived have been 

described in the following terms: "The population 

projections are not a simple extrapolation of 1980-85 

trends. They reflect careful analysis of the reasons for 

different rates of change in different areas and 

subpopulations, together with an evaluation of likely 

changes in these forces" (Urban Foundation 1990a, p.3). 

lithe Urban Foundation has projected, for example, 
that during the 1995-2000 time period rates of annual 
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of the urban black population implied by low urbanization 

levels and a high rate of natural increase will for quite 

some time require a rapidly expanding supply of housing. 

The magnitude of the population growth that will take 

place in South Africa's urban areas is suggested by a recent 

Urban Foundation projection (South African Institute of Race 

Relations 1993, p.206). The Foundation has projected the 

growth of the urban African population in eight metropolitan 

areas between 1990 and 2010 (Table 4). The Foundation 

forecasts a 4.3 percent annual growth rate for the total 

African population of the metropolitan areas (Table 4). The 

most rapid population growth is expected in the Cape Town 

metropolitan area (5.0 percent), while OFS Goldfields, the 

slowest growing area, is projected to increase 3.2 percent 

(Table 4). 

Age structure is a basic determinant of the growth of a 

population. A discussion of this factor will provide 

additional support for the Urban Foundation's projection 

that the urban Black population will continue to grow 

rapidly through the year 2010. Sadie (1988) has projected 

that the age composition of the African population in 2005 

  

population growth will be the following for each of the four 

main populations: African (2.76percent), White 
(O0.67percent), Coloured (1.4lpercent), Asian (1.28percent) 

(Urban Foundation 1990b, cited in South African Institute of 

Race Relations 1992, p.3). 
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will be similar to the those of the years 1960, 1970 and 

1985 (Table 5). Hence, it is probable that the crude rate of 

natural increase will remain high for some time (Table 5). 

As long as the age structure of a population remains 

relatively young, a high proportion of women will be of 

reproductive age. Even though Sadie's (1988) data does not 

focus specifically on the urban Black population, the still 

young age composition of the Black population in 2005 

suggests that the number of blacks residing in urban areas 

will continue to rise, either because of natural increase 

within the urban areas or because of rural-urban migration. 

  

T : Hi Lcal m iti ri 

Population (Percent) 

0-14 15-64 65+ 

1960 43.5 53.0 3.5 

1970 44.3 52.2 3.5 

1985 42.9 54.1 3.0 

2005* 39.7 56.8 3.5 

*projection 

Source: Sadie, J.L., A Reconstruction and Projection of the 

Demographic Movements in the RSA and TBVC countries, 
Pretoria: U. South Africa,1988, p.51. 
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Although estimates of rural-urban migration must have 

been incorporated into the Urban Foundation's metropolitan 

population growth projection (Table 4), a brief discussion 

of rural-urban migration in South Africa may give the reader 

additional appreciation of the demands that rapid population 

growth is placing on the supply of urban low-cost housing. 

The Urban Foundation (1990a) projected that rural-urban 

migration of Africans from 1990 to 2000 would be 3.4 million 

(p.19)14. This level of migration is likely to exacerbate 

existing shortages of low cost housing in urban areas. Sadie 

(1988) has estimated the total fertility rates 

  

Table 6; Total Fertility Rates of Africans; Urban, Rural 

1980-1985 2000-2005 

Urban 3.9 3.24 

Rural 6.3 5.38 

  

  

l2components of the 3.4 million total: common 
metropolitan (1.9 million), common urban (0.6 million), 

homeland metropolitan (0.8million), homeland urban (0.1 

million) (Urban Foundation 1990a, p.19). 
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of rural and urban Africans for 1980-1985 and 2000-2005 

(Table 6). For both time periods urban rates are 

Significantly lower than rural rates. Moreover, unless 

there is an appreciable amount of land reform in the rural 

areas in the near future, it seems reasonable to assume that 

the high rates of rural population growth implied by the 

rural total fertility rates (6.3 in 1980-1985, 5.38 in 2000- 

2005) will force many people to migrate to the urban areas 

(Table 6). 

  

The current inability of the South African economy to 

generate new employment opportunities will increase the 

urban poor'’s dependence on the local and national government 

agencies for housing (South African Reserve Bank 1994). Many 

South Africans are already unemployed. Recent data on job 

creation and unemployment rates in South Africa in the 1990s 

suggest the seriousness of the unemployment problem. In 1991 

and 1992, formal sector employment declined at an annual 

rate of 2.1 percent, while in the first three quarters of 

1993 formal sector employment declined by 2.5 percent over 

the comparable time of the previous year (South African 

Reserve Bank 1994). A 1995 estimate of unemployment by South 
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Africa's Central Statistical Service demonstrates the impact 

of the country's poor job creation record (South African 

institute of Race Relations 4/1996, p.2; Table 7). According 

to the survey Black unemployment for 1995 was 25.8 percent 

under the strict definition and 41.1 percent under the 

extended definition (p.2). Both definitions included the 

formal and informal job markets (p.2). According to both 

definitions an employed person worked 5 or more hours in the 

seven days that preceded the interview and was 15 years of 

age or older (p.2). However, the strict definition of 

unemployed included only unemployed persons who were 

actively looking for work, while the the extended definition 

also included people who were not seeking work but would 

accept work (p.2). 

TV: n n r_ 1995 

African Asian Coloured White 

Strict 25.8 14.1 19.2 4.l 

Extended 41.1 17.1 23.3 6.4 

Source: Central Statistical Service, cited in South African 

Institute of Race Relations, Fast Facts, no. 4/96, April 

1996, p.2. 
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South Africa already has a severe shortage of low- 

income housing in urban areas, and population growth will 

inevitably increase the demand for urban housing. The 

continued growth of the urban population has been described 

by the Urban Foundation's projection, and Sadie's 

estimations of age structure and total fertility rates. It 

is, moreover, unlikely that the private sector will be able 

to supply the bulk of the needed housing. Although the 

Central Statistical Service's unemployment estimates include 

both rural and urban areas, high levels of Black 

unemployment suggest that a large percentage of urban Blacks 

are unable to afford any type of legal housing without 

government assistance (South African Institute of Race 

Relations 4/1996, p.6). When one takes into account the 

Urban Foundation's projection of a rapid rise in the 

urbanized black population, it is clear that the 

government's efforts to provide housing to those who are 

without secure employment and decent incomes will be 

especially difficult. 

33



  

The preceding chapter highlighted the severity of the 

shortage of low-income housing in South Africa's urban 

areas. The sites and services approach, a type of state 

self-help housing, is one government housing strategy that 

may be able to significantly reduce the urban housing 

shortage. However, when discussing the merits of sites and 

services housing in the South African context, it is 

important to take into account the negative perceptions many 

South Africans have of the technique. Abuses of the method 

by apartheid-era policy makers gave rise to concerns about 

the standard of housing produced by the sites and services 

strategies. The use of sites and services housing in 

metropolitan areas during the apartheid era was often 

motivated more by a desire to maintain residential 

segregation than by a desire to provide Black South Africans 

with adequate housing. Government policies attempted to 

determine where urban informal housing would be located by 

forcing Blacks to live in government-sanctioned sites and 

services areas. This coercive use of sites and services was 
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especially evident before the 1986 abolition of influx 

control. 

The clearest example of the use of sites and services 

housing to determine where informal housing should be 

located within a metropolitan area is the government's use 

of the method in its attempt to curb the growth of the 

Crossroads squatter camp near Cape Town (Seekings, Graaf and 

Joubert 1990, pp.8-11). During the 1983-85 time period, the 

government had already decided that influx control had 

failed to prevent the migration of Black South Africans from 

the homelands. Many of the migrants were coerced into living 

in government-approved sites and services projects in the 

new informal township of Khayelitsha (pp.8-11). 

Bloemfontien provides another particularly clear 

example of the misuse of the sites and services approach. 

Blacks who wanted to work in the city were expected to 

commute from the distant Botshabelo sites and services 

projects (just "pit-toilet and graded road"), which began to 

be built in 1979 (Botes, Krige and Wessels 1991, p.9). 

Although Botshabelo was within the 'white’ Orange Free State 

(50 km east of Bloemfontein), it abutted the Thabanchu 

homeland. Its location was part of a deliberate effort of 

apartheid planners to keep Black residential areas as far 

away from Bloemfontein as possible (p.1). This strategy 

became untenable in 1986 after the abolition of influx 
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control made it easier for Blacks to move to Bloemfontein 

itself (p.9). 

When urban residential segregation was legally ended in 

1991, South Africa's urban housing deficit became similar, 

from a policy point of view, to those encountered in other 

Third World countries. In 1991 the Independent Development 

Trust, a development agency, was created after President de 

Klerk provided it with a 2 billion rand endowment.!3 Its 

Capital Subsidy Scheme was created to enable the poor to 

build their own houses (Ramphele 1995, p.3; van der Ross 

1995, p.31). The scheme subsidized the development of sites 

and services housing and the upgrading of existing informal 

housing (Joshi 1993, p.3). The national subsidy program that 

was decided upon after the 1994 democratic election, in 

contrast, has focused primarily on subsidizing the 

construction of complete formal housing rather than self- 

help housing (Department of Housing 1994b; Speed 1995, pp.o6- 

7). This focus on complete houses has been more marked since 

the present housing minister, Sankie Methembi-Nkondo, 

succeeded democratic South Africa's the first housing 

minister, Joe Slovo (South African Institute of Race 

Relations 1996, p.336). 

  

130n December 4, 1996 one dollar was equivalent to 

4.607 rands, while a year earlier one dollar was equal to 

3.67 rands (Economist, 7 December 1996, P.98). 
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4.2 Why an Assessment Should be Made of the Potential 
iseful Ft] i Serv; : 

As has been explained in the previous section, the 

sites and services approach will have difficulty gaining 

support among policy makers because of past abuses. The 

method, nevertheless, appears to have some potential to 

Significantly increase the supply of adequate housing for 

the poor residents of urban areas in developing countries 

like South Africa. This chapter will put the sites and 

services approach in context by reviewing the planning 

literature. It will also evaluate the degree to which the 

approach could solve South Africa's urban housing shortage. 

The chapter includes: (1) a precise definition of sites and 

services housing, distinguishing it from the other types of 

self-help housing; (2) an assessment of the advantages that 

Sites and services housing has over formal housing in terms 

of government costs per housing unit and speed of 

construction; (3) a discussion of the affordability of sites 

and services housing for the urban poor; (4) and an 

evaluation of the acceptability of sites and services 

housing in terms of upgradability, location of land, 

services, and access to community facilities. 

This discussion relies on the work of six scholars, all 

of whom have evaluated housing policy from an international 
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perspective. One of those six is Turner (1969, 1972, 1977, 

1982), an architect and pioneering self-help housing 

theorist, who supports a limited degree of state involvement 

in self-help housing projects. Another of the scholars is 

Abrams (1964), an urban planner who made an extensive study 

of self-help housing for the United Nations. The work of van 

der Linden (1986), a development sociologist, will be 

referred to because of his detailed assessment of the 

effectiveness of sites and services housing. Bamberger 

(1982) has assessed many sites and services schemes while 

employed by the World Bank's Urban and Regional Economics 

Division. Zetter (1984), an urban planner, will be cited 

because of his examination of the land supply problem that 

faces sites and services projects. Burgess (1978, 1985), a 

Marxist urban geographer and influential critic of state 

self-help housing projects, will be the primary focus of 

this chapter's discussion of the affordability issue. The 

strong criticisms other scholars have made of his views will 

also be presented. 

  

The sites and services approach is a specific subtype 

of state self-help housing. The self-help homes in urban 

areas of the developing world are to a large degree built by 
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the poor themselves. Furthermore, urban self-help housing 

can be constructed either by squatters who have occupied 

land illegally or by the beneficiaries of state self-help 

housing schemes. The state is responsible for the legal 

acquisition and servicing of the land used by state self- 

help housing projects, although beneficiaries are— to 

varying degrees— responsible for building their own homes. 

In the case of the sites and services form of self-help 

housing, the state must allocate land before beneficiaries 

are allocated serviced housing sites (Payne 1984, p.2).A 

special case that blurs the line between squatter 

settlements and sites and services housing is when the state 

legalizes squatter settlements. Typically squatters are 

given legal tenure to the land on which their homes are 

constructed (Zetter 1984, p.229). They are also given 

assistance in upgrading their homes (p.229). The technical 

term for this form of state self-help housing is in-situ 

upgrading. In both in-situ upgrading projects and sites and 

services developments, the state usually finances the 

installation of service infrastructure (e.g. water, sewer, 

electricity) (Payne 1984, pp.2-3). 

From the point of view of the state, the most important 

characteristic of state self help housing is its low cost. 

As Turner (1969, 1982) and Abrams (1964) have noted, 

governments in the Third World are able afford to build 
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state self-help projects in the volumes that are made 

necessary by rapid urbanization rates. The low-cost of self- 

help housing stems in large part from the extensive use of 

the labor of the beneficiaries themselves (Turner 1972, 

p.171; Abrams 1964, pp.168-174). 

Although all forms of self-help housing — squatting, 

legalized squatter settlements, and sites and services — 

share many characteristics, there are also critical 

differences. The sites and services approach was first 

applied on a large scale in the 1960s, in response to the 

challenge of providing housing for the poor populations of 

the Third World's rapidly growing cities (Payne 1984,p.2). 

According to van der Linden(1986), "practically all authors 

agree that" sites and service's "central concept is the 

provision of serviced lots" (p.15). Serviced lots, including 

some level of access to water, sewage disposal and possibly 

electricity, are provided to participants to enable them to 

begin constructing their own homes. Moreover, the lots in 

sites and services projects have been described by van 

Huyck, in an article for the Office of International Affairs 

in Washington, DC, as ranging in complexity from undeveloped 

housing sites with shared services to incomplete formal 

houses on serviced sites (van Huyck 1971,p.23, cited in van 

der Linden 1986,p.16). A similarly broad definition of the 

approach has been suggested by Bamberger (1982), who 
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characterized the technique as "the provision of serviced 

Sites, sometimes with a partially completed unit, where the 

beneficiary is responsible for building or completing the 

unit" {p.96). 

  

Developing countries like South Africa that are facing 

severe shortages of urban low-income housing require 

solutions that are cost effective for government housing 

agencies and capable of being speedily implemented. For a 

given amount of government spending, the sites and services 

approach can house more people than housing strategies that 

provide the poor with complete houses (van der Linden 

1986,p.17). The incomplete nature of sites and services 

housing increases the rapidity with which the poor can be 

given access to legal shelter. 

The cost advantage of sites and services housing is, to 

a large extent, dependent upon how much of the the housing 

structure is expected to be built by the beneficiaries. In 

the simpler sites and services schemes, residents are 

responsible for building the entire structures of the homes, 

working individually or in mutual-help groups. A significant 

portion of the labor costs involved in construction of 
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formal public housing is avoided. The method's potential for 

reducing labor costs is evident in the sites and services 

projects that were financed and managed by South Africa's 

Independent Development Trust (Joshi 1993, p.19). Each 

beneficiary of an IDT sites and services project received a 

serviced site (fully subsidized), but no pre-built structure 

(pp.3, 19). The IDT's approach is in keeping with Turner's 

(1977) recommendation that Third World states can maximize 

their ability to provide housing to the poor by 

concentrating on “improving the service infrastructure" 

rather than on building expensive modern (formal standard) 

housing projects (P.120). 

Core housing is a version of sites and services that 

requires the beneficiary to do considerably less self-help 

building. The state ensures that a significant part of each 

home is constructed before it is transferred to a family 

(Abrams 1964, pp.175-176). Abrams (1964) suggested that core 

houses could consist of one or two rooms in the developing 

world (pp.177, 181). The method requires the state to spend 

a considerable amount of money on modern materials and 

skilled labor for each unit. Thus, for a given amount of 

government spending, fewer units can be constructed than 

would be the case with the minimal sites and services 

method. Core houses can be mass produced and usually include 

some self-help construction (p.176). The core houses Abrams 
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recommends for the urban areas of developing countries are 

not the complete houses that currently are the focus of the 

ANC-led government's low-cost housing subsidy scheme 

(Rejection of Slovo's Plans Could Delay Homes Delivery 

1995). 

As has already been noted, the sites and services 

housing should have an advantage over formal housing in 

terms of the speed with which the poor can be given access 

to housing. This advantage of the sites and services 

approach is likely to exist even for sites and services 

houses that include a pre-built core, since even the most 

developed forms of sites and services housing utilize self- 

help labor (van Huyck 1971, p.23, cited in van der Linden 

1986, p.16). When they are planning for rapid urbanization, 

policy makers should consider the structural simplicity of 

Sites and services housing to be an important advantage. 

  

The urban poor must find sites and services housing 

affordable if it is to be an effective method for reducing 

housing shortages. The costs of building materials and labor 

have the potential to make formal housing difficult for the 

poor to afford, yet it is also true that sites and services 
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projects expect the poor to spend significant proportions of 

their scarce resources on housing. Burgess's (1978, 1985) 

general critique of the affordabilty of state self-help 

housing is a framework for examining some of the basic 

factors that may make state self-help housing less 

affordable. His critique will be examined in detail. 

Burgess (1978, 1985) takes a Marxist perspective to 

criticize state self-help housing; he contends that state 

self-help housing is too expensive for many poor residents 

of Third World cities. He argues that illegal squatter 

housing is the only realistic option left for households 

that are unable to afford state self-help housing (Burgess, 

1978, pp.1108-1109; 1985, p.281). The difference in cost 

between the two housing types is considered by Burgess to be 

the result of the state's deliberate efforts to involve the 

modern capitalist economic sector in the development of 

self-help housing projects (Burgess 1978, pp.1108-1109). 

Burgess (1978) uses the Marxist exchange value concept to 

describe the market valuation that comes to be assigned to 

homes in self-help housing projects (pp.1108-1112). Homes 

become commodified due to the expanded influence of 

industrial, financial, landed and property capital (Burgess 

1978, pp.1108-1112). In contrast, the squatter homes that 

are built using artisanal (petty commodity) production 

methods are generally characterized by Burgess as having use 
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value rather than exchange value (Burgess 1978, p.1114). 

Because squatter housing "exists at a low sphere of 

commodity circulation" and generally does not involve the 

expense of ground rents, wage labor or loan repayments, 

Burgess believes that the urban poor are more likely to find 

housing in squatter settlements than in state self-help 

projects (Burgess 1985, p.279). 

Five aspects of Burgess's critique of state self-help 

housing seem to be directly relevant to any assessment of 

the method's potential to reduce urban housing shortages. 

First, he argues that the use of industrial building 

materials in state self-help housing results in the houses 

becoming more expensive to the beneficiary, because of 

corporate "monopoly control" over pricing (Burgess 1978, 

p.1123). Second, according to Burgess the cost of employing 

industrial wage labor to develop the land for the state 

self-help projects is "borne by the beneficiaries" (Burgess 

1985, p.280). Third, Burgess argues that the cost of 

developing services (water, sewer, electricity) is included 

in the "cost of the developed land commodity” (p.280). 

Fourth, Burgess (1985) assumes that the legalization of 

house sites in squatter settlements and sites and services 

areas tends to increase the cost of urban residential land 

by increasingly turning it into a commodity (pp.281-282). 

The commodification makes it difficult for many of the poor 
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who are not living in state self help-housing to obtain 

access to land (Burgess 1985, p.281-282). Furthermore, he 

reasons that land speculators and developers prevent the 

state from regulating urban land markets (Burgess 1978, 

pp.1120-1121). Fifth, the housing loans offered to 

beneficiaries in self-help housing projects are seen by 

Burgess as having the effect of increasing the cost of 

housing, as a result of finance capital's control over 

mortgage and credit costs (p.1111-1112). 

Burgess's critique has been criticized by other 

scholars. Conway (1982), also a Marxist, does not feel that 

the commodification of state self-help housing is as 

inevitable as Burgess suggests. He notes that the supplies 

of land and manufactured building materials can be too high 

for commodification to occur (Conway 1982, p.43). Thus, 

Conway suggests that when supplies of land and building 

materials are high, state self-help housing can remain 

affordable for the very poor. Ward and Macoloo (1992) note 

that in Latin America limited access to undeveloped urban 

land is making it difficult for the poor to follow Burgess's 

advice and build their own homes in squatter settlements 

(p.67). They also argue that it is possible for the state to 

supply "land and services" to the urban poor "at costs" that 

are Similar to "informal/artisanal costs" (p.70). Burgess 

has been criticized in an article co-authored by Gilbert and 
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van der Linden(1987) for failing to specify what type of 

state self-help housing he is criticizing (p.133). Fiori and 

Ramirez (1992) note that state self-help housing can be made 

more affordable through government subsidies to 

beneficiaries even when there are commodification pressures 

(pp.26-27). 

. . 
Aan EN eee OE OU easang can 

Sites and services projects that have little prospect 

of being more than legalized slums of shack housing are 

hardly worth being developed. Third World governments, like 

South Africa, that are committed to providing the poor with 

adequate housing cannot be expected to use the method if it 

is unlikely to produce an acceptable standard of housing. 

The acceptability of sites and services housing can be 

evaluated in terms of four principal factors: upgradability, 

location, services, and community facilities. 

The relatively low cost of sites and services housing 

does not necessarily mean that such housing can reach a 

standard of quality that would, in general, be acceptable to 

poor urban residents. The wide variety of housing products 

included in the definition of sites and services housing 

makes it difficult to measure upgradability. Turner (1969) 
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has observed that upgrading is more likely to occur when a 

poor household has secure tenure(de facto or de jure) over 

the land on which they have built their home (pp.529). 

Another important factor in the upgrading process is the 

amount of the above-ground construction for which benefiting 

households are responsible. Abrams (1964) has argued that 

the use of contractor-built cores in sites and servies 

housing, in addition to the serviced plots of land, 

increases the likelihood that shelter will eventually be 

produced (pp.177, 181). Recent experience of upgrading in 

World Bank projects may indicate that pre-built cores are 

not required for successful upgrading. For example, 

Bamberger's (1982) review of the World Bank's sites and 

services projects suggests that sites and services housing 

can be upgraded to a reasonably high standard of quality 

even when the beneficiaries are responsible for all of the 

above-ground construction (pp.96-97) .14 

Sites and services projects have greater chances of 

success when they are located on land that is within urban 

areas rather than on the periphery. The transport costs to 

employment are reduced when low-cost housing is located 

  

14The World Bank's sites and services projects 
houses were , in general, constructed by the beneficiaries 

themselves-—with mutual-help labor being used until a 

"habitable core unit" is completed (Bamberger 1982,p.96). 
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within city boundaries (Dewar 1994, p.233). Although the 

Sites and services approach can enable planners to gain some 

control over urban development (van der Linden 1986, P.17; 

Payne 1984, pp.2-3), the use of poorly located land may make 

it difficult to use the technique to discourage uncontrolled 

squatting. 

Well-located urban land is generally more expensive for 

housing agencies to acquire, adding to costs (Zetter, 1984, 

p.226). Land banking is a technique that has been widely 

used by developing countries to reduce real estate 

speculation and restrain urban land prices (Zetter, 1984, 

p.226-227). The use of smaller plot sizes can minimize the 

amount of money a housing scheme needs to spend on land 

(Bamberger, 1982, 101-102). The smaller plot sizes that 

Dewar (1994) has proposed for low-cost housing schemes 

located near the centers of South African cities would 

Significantly reduce expenditures for land (p.235). Even 

though land prices usually increase with increasing 

proximity to a city center, the cost of installing service 

infrastructure tends to decline, since low-cost housing 

schemes can be "more easily connected into existing 

infrastructure" (Zetter 1984, p.226). The reduced cost of 

infrastructure may offset to some degree the higher land 

costs. 
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The provision of services is central to the sites and 

services approach. an increased availability of services in 

a sites and services housing project means that the homes 

have reached a higher standard of quality, since formal 

houses receive a high degree of access to services (water, 

sewer, electricity). However, higher levels of services may 

make sites and services housing less affordable (Tym 1984, 

pp.215-216). Thus, while policy makers should aim to 

increase the availability of services in their efforts to 

upgrade sites and services housing, they should be always be 

concerned about affordability. 

Community facilities foster community cohesiveness and 

enhance the quality of life (Stein 1957, p.225). A sites and 

services housing project that has rows of rudimentary homes, 

but no meeting halls, schools or clinics, would have 

diminished chances of succeeding. When community facilities 

are absent, residents may not have enough confidence to 

invest their own scarce resources in upgrading their homes. 

This discussion has described the main characteristics 

of sites and services approach that can be used to determine 

whether the approach has the potential to reduce South 

Africa's housing shortage. The most basic advantages of the 
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approach are related to government spending per housing unit 

and the speed with which serviced sites can be constructed. 

However, those two advantages still need to be examined in 

the context of the South African government's focus on 

providing the urban poor with formal housing. Assessing the 

affordability of sites and services housing is particularly 

complex, as Burgess's critique makes clear. Burgess's 

critique is an effective organizing framework for assessing 

the degree to which South Africa's urban poor are likely to 

be able to afford sites and services housing. The method's 

potential to produce an acceptable standard of housing is 

also difficult to determine accurately. But the quality of 

the housing in sites and services projects is closely 

related to the four aspects of acceptability that were 

emphasized in the last section of this chapter. 
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It is understandable that the current South African 

government, after the neglect of the housing needs of urban 

Africans during the apartheid era, has decided that its low- 

income housing strategy should focus on the provision of 

formal housing (Speed 1995, pp.6-7). So far the production 

of formal housing falls short of the need. This chapter will 

compare the government's formal housing plan with the sites 

and services approach. (1) In the first section I will 

describe how South Africa's housing shortage would be 

affected if there were no national low-income housing 

program. (2) The second section evaluate whether South 

Africa's national housing plan is likely to reduce the urban 

housing shortage. The national housing plan's focus on the 

subsidization of formal housing will be the primary focus of 

the assessment. (3) The third section will be divided into 

two sections. Initially an attempt will be made to examine 

the cost advantages of sites and services housing relative 

to the current plan. Then the sites and services programs of 

the Independent Development Trust, Botswana's Self-Help 

Housing Agencies, and the World Bank's scheme in Lusaka, 

Zambia will be examined to assess the sites and services 
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approach's potential for speedily reducing South Africa's 

housing shortage. 

  

If the national government fails to make a serious 

commitment to the provision of low-income housing, South 

Africa's existing shortage of adequate low-income housing 

will continue, and potentially grow worse. Already the 

supply of urban low-income housing is very limited. As was 

noted in chapter 3, the Urban Foundation has estimated that 

in 1990 there were 4,975,000 Black South Africans living in 

informal housing in metropolitan areas (Table 2). Informal 

housing includes township backyard shacks, unserviced 

squatter housing, and state self-help housing that has not 

reached a formal standard. State self-help housing includes 

in-situ upgrade housing, and sites and services housing. A 

more recent effort to measure the severity of the housing 

shortage was made by the Department of Housing (1994b). It 

estimated that a total of 1.06 million people would be 

living in unserviced squatter housing in 1995 (section 

3.1.3). The Department of Housing (1994b) estimated the 

overall shortage of urban housing to be 1.5 million in 1994 

(section 3.2.1). 
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As difficult as the current shortage may be, population 

growth and high unemployment rates may mean that the 

existing shortage of adequate housing will become worse in 

the absence of a government low-income housing program. The 

Urban Foundation has projected that the urban Black 

population will increase from 11,027,500 in 1990 to 

23,644,600 in 2010 (Table 4). This doubling of the 

population, which represents a 4.3 percent annual rate of 

increase, means that urban housing is likely to be in short 

supply for a long time. Moreover, it has been calculated 

that 1 million houses will need to be built in the five 

years beginning in 1994 just to keep the nationwide housing 

shortage at 1994 levels (De Vos and Mayekiso 1994). The 

current high rate of unemployment among Africans may make 

the housing shortage even more difficult to cope with (Table 

7). 

In the absence of government spending on housing, the 

very poor would be dependent upon unsanctioned squatter 

housing. However, squatter housing would be in inadequate 

supply. Since the supply of undeveloped urban land could in 

many cases be limited, unsanctioned squatter housing might 

not be available to the poor. High urban land prices could 

make landowners less willing to tolerate squatting. The 

South African government's concern about the threat 

squatting poses to property rights could severely limit the 
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availability of undeveloped land (South African Institute of 

Race Relations 1995, p.552). It is unlikely that many 

squatter homes could be upgraded without government 

assistance, since good quality building materials would in 

many cases be scarce or difficult to afford. It would also 

be difficult for the poor to gain access to services (water, 

sewer, electricity). 

Finally, there arguably is more to housing than access 

to land, building materials, and services. If there is a 

desire to improve housing and planning standards, housing 

strategies that anticipate the housing needs of the poor are 

preferable to uncontrolled squatting. The two approaches 

that will be examined in this chapter — formal housing and 

Sites and services housing — at least have the potential to 

enable governments to have some control over housing quality 

and urban planning. 

  

The ruling African National Congress Party has as one 

of its main goals the construction of 1 million low-income 

formal houses throughout South Africa in the 5 years 

following the 1994 election—in both rural and urban areas 

(African National Congress 1994, p.22). The annual rate of 
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construction is targeted to reach 350,000 within the first 

five years (Department of Housing 1994a). The plan has two 

purposes: alleviating the country's housing shortage, and 

creating economic opportunities for the formerly oppressed 

Black population (African National Congress 1994, p.23). The 

core of the national housing plan is its subsidy scheme, the 

primary focus of which is providing urban housing, although 

providing housing in rural towns is also an aim (Department 

of Housing 1994b, sections 3.3.2, 5.3.9). Approximately 

T 83 995 

Vv 994 

Proportion of Subsidy 
Income Population Level 

RO-800 39.7% 15,000 

R800-1500 29.0% 12,500 

R1500-2500 11.83 9,500 
R2500-3500 5.6% 5, 000 

Over R3500 13.9% none 

Source: Department of Housing, A New Housing Policy and 
Strategy for South Africa, White Paper, Department of 

Housing, December 1994, sections 3.1.2, 5.3.7. 

200,000 one-time housing subsidies ranging from R5,000 to 

R15,000 were released by June 1, 1995 (Speed 1995,p.7; Table 

8). Those most in need (who earned less than R800 a month) 

received the largest subsidy (Speed 1995, p.7; Table 8). The 

subsidies are predominantly used to make it easier for poor 
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household's to afford contractor-built formal houses (Speed 

1995, pp.6-7; Mantjiu 1996). The government also is 

attempting to get private financial institutions and the 

newly created National Housing Finance Corporation to 

provide housing loans to low-income people (Speed 1995,p.7). 

The number of low-income, government subsidized homes 

that have been built over the first 2 years of democratic 

government do not suggest that the 5 year target of 1 

million homes will be reached. Segal (1996), a South African 

journalist, reports that in the two years since the 1994 

election "just over 30,000 housing units have been delivered 

against a target of 200,000." Even though the Mortgage 

Indemnity Fund, a government agency providing insurance to 

banks making low-income housing loans, has reported that 

110,000 units were under construction, the general pace of 

government subsidized low-income housing construction does 

not appear to point to the successful attainment of the 1 

million house goal (Segal 1996). 

Two additional factors — building capacity and the 

unwillingness of banks to lend to the poor — may not bode 

well for a dramatic acceleration of the construction of 

government subsidized low cost housing. The Institute of 

Race Relations (1995) has reported "the US government 

estimated in July 1994 that the South African construction 

industry would be able to produce only 30% of the South 
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African government's targeted 350,000 units per year" 

(o.537). The reluctance of banks to lend to the poor may be 

an even more serious problem, since the government is 

relying on them to finance much of cost of the new low- 

income housing (Speed 1995, pp.6-7). The core of the problem 

is that a high percentage of home loans are not being 

repaid. Gumede (1996a), citing figures from the Council of 

SA Banks, notes that close to "50,000 out of a total of 

180,000 home loans in the low-cost housing market were 

unpaid." Joint efforts on the part of the government and 

banks to evict nonpayers and rising loan interest rates are 

behind the current drive of the South African National Civic 

Organization to boycott loan payments (Gumede 1996a, 1996b). 

Lance Edmunds, housing general manager for the Council of 

South African Banks, claims that boycotts have the potential 

to result in "banks withdrawing from lending to low-income 

earners” (Gumede 1996b). 

The slow rate at which low-income formal housing has 

been completed over the last two years appears to be related 

to both the high cost of the housing and the speed with 

which it can be constructed. Since the government has not 

found it difficult to provide subsidies, the reluctance of 

the banks to lend the recipients of government housing 

subsidies seems to be the main barrier. The capacity of the 
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country's building industry may also limit the supply of 

housing. 

In spite of the difficulty the government is having in 

the implementation of its housing plan, its concentration on 

formal housing is preferable to a policy that leaves the 

poor to their own devices. Between 1994 and 1996, 30,000 

complete houses were built and 110,000 were under 

construction (Segal 1996). Those totals represent 

Significant additions to the housing supply, though they 

suggest that the production of formal housing may never be 

sufficient to cope with either the projected 1 million 

growth in the demand for housing in the 5 years following 

1994 or the existing 1.5 million shortage (De Vos and 

Mayekiso 1994 ; Department of Housing 1994b, section 3.2.1). 

  

It is difficult to predict how effective the sites and 

services approach might be at reducing South Africa's urban 

housing shortage, since the method relies on self-help 

labor. But one can evaluate the extent to which the 

generally lower cost of the method could increase the 

availability of government housing subsidies for the very 

poor. Further, the method's potential to increase the supply 
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of low-income housing rapidly enough to keep up to cope with 

urban population growth can be assessed. 

5.3.1 Cost to the State 

Given the difficulty the government is currently having 

with providing formal housing to the urban poor, a modified 

version of Independent Development Trust's large-scale sites 

and services developments could provide more housing to the 

urban poor than one focused on the provision of complete 

formal houses. In order to maximize the probability that 

Sites and services housing can be upgraded to a formal 

standard eventually, a higher level of subsidy than the 

IDT's will also be evaluated. The subsidies could be 

generous enough to enable the poor to receive either a 

contractor-built core house similar to the simple pre-built 

cores described by Abrams (1964, pp.175-176) or enough 

modern building materials to enable them to build their own 

core. With fewer government funds being spent per household, 

more households could receive financial assistance. A 

greater reliance on self-help construction would reduce the 

labor costs involved in low-cost housing construction and 

allow the government to spend somewhat less on housing 

subsidies and on insuring banks against losses on low-income 

housing loans. 
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It is not sufficient, however, to describe the general 

cost advantages that could be associated with the inclusion 

of sites and services housing in the national low-income 

housing subsidy program, since the success of sites and 

services schemes is dependent upon the amount of money 

governments are prepared to spend. An effort needs to be 

made to determine approximately how much of a subsidy a 

household will need if it is to have a chance of gaining 

access to an adequate standard of housing. 

In IDT sites and services projects, each participating 

household received a R7500 subsidy from the IDT, which was 

paid directly by the IDT to the contractor who developed the 

serviced site (Joshi 1993, p.3). Moreover, the monthly 

incomes of benefiting households had to be less than R1000 

(p.3). The subsidy was not intended to cover the cost of 

even a simple shelter (van der Ross 1995, p.31). Thus, the 

subsidy essentially provides a good estimate of the cost of 

just a serviced site. 

Joe Slovo, the first post-apartheid housing minister, 

proposed a subsidy for incremental housing. This could be 

used to estimate the level of subsidy that would be 

appropriate for sites and services houses that include a 

core structure. When his incremental housing policy was 

still in force, the top subsidy was R12500 and it was 

available to the RO-1500 household income range (Highway of 
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Zinc 1994). Under that policy the structure would have been 

less than 15 square meters and would be able to be built by 

contractors using only R12,500.1° The owners were expected 

to build onto the structure incrementally (Highway of Zinc 

1994). 

The Council for Scientific and Industrial Research 

(CSIR) has provided an estimate of the cost of a complete 

formal home. According to the Institute of Race Relations 

the CSIR found that for R16,933 "a basic 28m? house with two 

utility rooms, one water point, a bucket latrine, a single 

electricity point, unfinished block walls, a fiber cement 

roof with rafters but no ceiling and a kitchen sink" could 

be constructed; the price included a serviced site and 

assumed that the home would be located in the urban 

Pretoria-Witwatersrand-Vereeniging province (Bureau for 

Economic Research 1994, cited in South African Institute of 

Race Relations 1995, pp. 530-531). Clearly a sites and 

services project could supply a household with a simple 

Single room core structure for significantly less than the 

  

15For an explaination of Slovo's incremental housing 

designed for very poor households who cannot afford housing 

loans to supplement the top subsidy of R12500 see "Highway 
of Zinc," Weekly Mail and Guardian, 30 September 1994. For 

the size of the core invisaged for the incremental housing 

plan (i.e. less than 15 square meters) see South African 

Institute of Race Relations (1995, p.554). 
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R16,913 that the CSIR estimates could finance the 

construction of an essentially complete house. 

Given the current reluctance of the banking sector to 

supply housing loans to low-income households, it seems 

reasonable for the government to tolerate a core housing 

model for very poor households in the RO-1500 income range, 

and be willing to have a large percentage of the costs 

associated with self-help construction covered by household 

Savings instead of loans. The IDT's R7,500 sudsidy seems too 

low, Since it was intended not to include any of the above 

ground construction costs. On the other hand, the CSIR's 

estimate of the cost of a simple formal home would probably 

be too high. A subsidy in the R10000-12500 range would be 

reasonable to cover either the cost of a core home (Housing 

Minister Slovo's pre-built core would have cost R12500) or 

enough building materials for a recipient to build a simple 

core. 

The proposed modification of the national subsidy 

program that has just been described would not mean that 

formal housing for the poor should be abandoned altogether. 

Households earning between R1501 and R3500 should be able to 

receive formal housing, if they can pay for it with 

subsidies and mortgage loans. The current reluctance of 

major banks to make low-income housing loans may, however, 
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mean that the government will have to provide housing loans 

itself. 

2.3.2 Speed of Construction 

The relative simplicity and low cost of the sites and 

services approach enable it to be applied at a speed and 

scale that would be difficult to attain with formal low- 

income housing. Clearly much of the speed advantage of the 

Sites and services approach results from the generally 

limited nature of the housing product being provided. But it 

is seems reasonable to expect that, in the short term, the 

method is capable of giving the poor access to land, 

services and building materials. In the long term, the poor 

may be able to upgrade their sites until they reach a formal 

or near-formal standard. The presence of a pre-built core 

structure or a ready supply of building materials at the 

outset would presumably make upgrading more likely. 

The sites and services projects of the Independent 

Development Trust, Botswana's Self-Help Housing Agencies 

and the World Bank's scheme in Lusaka provide concrete 

examples of the approach's ability to speedily provide many 

poor households with legal access to a serviced site. While 

a serviced site is not a complete home, it is preferable to 

unplanned squatter settlement. The IDT's record of producing 

Sites and services plots in the 1991-95 time period will be 
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discussed first. The sites and services projects of the 

World Bank's scheme in Lusaka, Zambia and Botswana's Self- 

Help Housing Agencies will then be examined. 

  

No. Sites No. Sites 

_ CUNO, Sites Under Constr.Planned Total 

  

Cape 13962 16856 31727 62545 

Natal 5790 3220 2959171 34181 

OFS 9881 5986 8588 24455 

[rans. 48306 29505 49138 122949 
Total 77939 51567 114624 244130 

Source: South African Institute of Race Relations, Race 

Relations Survey 1993/94, Johannesburg, The Institute,1994 

p.335. 

The speed with which sites and services plots can be 

provided is evident from the number of serviced sites 

provided in South Africa in the early 1990s by the 

Independent Development Trust. Not all of the serviced sites 

built by the IDT were in sites and services projects: 65 

percent of the "stands" selected by the IDT were sites and 

services plots and 35 percent were in-situ upgrades (Joshi, 

1993, p.18). Each participating household received a R7500 

subsidy from the IDT, which was paid directly by the IDT to 

the contractor who developed the site (p.3). IDT subsidies 

were not intended to cover the expense of a significant 

amount of above-ground construction (van der Ross 1995, 
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p.31). However, benefitting households could use any funds 

that remained of the R7500 per household subsidy after their 

site had been serviced for buying building materials (van 

der Ross 1995,p.31). Housing loans were available to 

beneficiaries whose earnings were judged to be sufficient to 

allow for repayment (p.32). 

The Independent Development Trust, which began building 

serviced sites in 1991, had completed 86,329 by the middle 

of 1995 (van der Ross, 1995, p.31). A total of 112,857 

individual households were eventually provided with serviced 

Sites were by the IDT (as noted above, 65 percent of the 

1993, 

  

Sites under Subsidies Sites No.sites to 

Const/complt Granted Occupied be provided 
E. Cape 10874 8228 6746 20520 
E.Trans 4548 2949 3035 494] 

Natal 11033 2531 5008 25293 

N.Cape 1669 1634 1584 1669 

N.Trans 3309 2891 2340 5536 

OFS 5335 4960 4067 7662 

PWV 23209 14916 13630 33417 

W.Cape 7988 5446 4586 9300 

W.Trans 3862 2637 3055 4002 

Total 71827 46192 44051 112340 

Source: Independent Development Trust, Mr. Joylon Nuttall, 

Communictions Director, 1 July 1993, cited in South African 
Institute of Race Relations, Race Relations Survey 1993/94, 

1995, Johannesburg: The Institute, 1994, p.338. 
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Sites were sites and services plots) (Palmer 1995, p.9). The 

serviced sites provided housing to approximately 600,000 

poor people (p.9). It is noteworthy, moreover, that the 

IDT's 108 Capital Subsidy scheme projects impacted the whole 

country (van der Ross, 1995, p.31). This is evident from the 

regional breakbown in Table 10 of sites completed by June 

1993 (p.31). The IDT was not the sole provider of serviced 

sites. In 1992 alone, provincial governments provided 77,939 

serviced sites (Table 9). 

The World Bank's sites and services scheme in Lusaka 

provides evidence of the rapidity with which sites and 

services plots can be provided to the urban poor. Between 

1974 and 1981, the scheme was able to build 7,775 sites and 

services plots in overspill areas, 974 "normal (basic) 

Sites", 1188 in "normal low cost" areas, and 1503 in "normal 

medium cost" areas (Bamberger, Sanyal and Valverde 1982, 

pp.17, 37). None of these sites and services plots had a 

pre-built housing structure (pp.40, 49, 55-57). These 

statistics for the Lusaka Project represent large and 

vitally needed additions to the housing stock of a city 

whose population had grown from 123,000 to 401,000 in the 

1963-1974 time period (p.37). 

Botswana's extensive use of sites and services to cope 

with rapid urbanization in the 1970s and 1980s provides 

another example of the advantages the sites and services 
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approach has over formal housing in terms of speed of 

construction. Approximately 7,500 sites and services plots 

(with no pre-built housing structure) and 7,500 upgrade 

sites were constructed over a 10 year time period which 

ended in April, 1983 (Table 11). The 7,500 sites and 

services plots alone could house 37,500 people if the homes 

  

Selebwi 
sal e istown hil Lobat 

Pop.1971 17,713 18,613 10,940 11,936 

Pop.1981 59,656 31,065 29,467 193,033 

Upgraded({1) 1,620 3,540 1,212 1,171 

Sites(no. 

plots 

allocated) 
Serviced(2) 3,602 1,185 2,277 589 

Sites (no. 

plots 

allocated) 

(1), (2) Data for the 10years to April, 1983. 

Source: Applied Research Unit at the Ministry of Local 

Government and Lands, An Evaluation of the Self-Help Housing 
Agencies, Gaborone: Ministry of Local Government and Lands, 
1983, pp.268,16, 29-30. 

constructed on them had a conservative occupancy rate of 5 

(Table 11).+© Considering the fact that the total population 

  

léThe average number of people per self-help 

dwelling(data refers to sites and services and upgrading) 

was as follows in 1983: Gaberone 4.21, Lobatse 5.38, 
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of the four cities increased by 80,019 between 1971 and 

1981, sites and services housing must have been able to 

provide a large percentage of the new housing required by 

the growing population (Table 11). It is probable that sites 

and services plots and in-situ upgrade sites were 

constructed at a rapid enough rate in the 1970s and early 

1980s to enable Botswana to avoid developing a serious urban 

squatting problem. 

5.3.3 2 ; ; i Servi ; 

The cost of subsidies is not the sole reason for the 

government housing plan's slow production of housing. The 

reluctance of banks to lend to the poor, and capacity 

constraints in the building industry appear to be more 

important. The greater reliance of sites and services 

housing on the self-help labor of beneficiaries would lessen 

the need to rely on commercial building contractors, which 

might lead to a more rapid production of adequate housing. 

Further, the use of self-help labor would reduce the cost of 

building a low-income home, thus reducing the need for bank 

loans. 

  

Francistown 5.27, Selibwe-Phikwe 5.21 ( Applied Research 

Unit at the Ministry of Local Government and Lands 1983, 

pp.84-85). 
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The sites and services schemes that have been described 

suggest the effectiveness of the sites and services approach 

as means to stay abreast of the demand for low-income 

housing. With the current shortage of 1.5 million urban 

houses expected to rise by 1 million in the five years after 

1994, it does not seem reasonable to primarily rely on a 

formal housing plan that produced only 30,000 homes in the 2 

years since the first democratic election in April 1994 

(Department of Housing 1994b, section 3.2.1; De Vos and 

Mayekiso 1994 ; Segal 1996). 
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The speed and cost advantages of sites and services 

housing outlined in the previous chapter are particularly 

important to governments. However, those advantages are not 

sufficient to establish that the technique is an effective 

strategy for housing the urban poor. Another factor that 

should be assessed is affordability, since the sites and 

services approach cannot be an effective method for housing 

the poor if is unable to produce housing that is affordable 

for the urban poor. This chapter focuses on the 

affordability of sites and services housing. The 

affordability of formal homes will not be addressed, since 

the costs associated with formal homes are likely to be 

greater than the ones that are associated with homes in 

Sites and services projects. Governments can of course 

choose to subsidize almost the entire cost of formal low- 

income housing for the lowest income groups, but that does 

not seem to be a sustainable policy for a developing country 

like South Africa. 

Burgess's (1978, 1985) critique of the affordability of 

state self-help housing will be used as the organizing 

framework of the discussion. As has already been explained 

in chapter 4, the critigue focuses on the way in which the 
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involvement of the modern capitalist economic sector in 

state self-help housing projects tends to make it difficult 

for the very poor to afford self-help housing (Burgess 1978, 

pp.1108-1109). The discussion will focus on assessing the 

validity of five of the cost-related factors that, according 

to Burgess, are likely to reduce the affordability of sites 

and services housing: the cost of land, the cost of 

services, the cost of modern building materials, the cost of 

housing loans, and the cost of wage labor. 

Burgess (1985) argued that the legal land tenure that 

beneficiaries receive in state self-help housing schemes 

results in the land increasing in price (p.281-282). 

Although subsidies cover the entire cost of the serviced 

Sites in the Independent Development Trust's self-help 

housing projects, some of the sites — and the houses 

constructed on them — could enter the real estate market in 

the future and become unaffordable to the poor. The 

Independent Development Trust housing projects that are 

located conveniently near urban employment centers would 

obviously be most likely to be penetrated by real estate 

markets. However, as Conway (1982) has pointed out, a large 

supply of undeveloped urban land mitigates the impact on 
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land prices (p.43). Since sites and services projects expand 

the supply of urban land available to the urban poor, they 

must lower urban land prices by expanding the supply. IDT 

Sites and services projects certainly had this effect when, 

like their conterparts at similar self-help schemes in other 

parts of the Third World, they gave all benefiting 

households legal access to urban land (Joshi 1993, p.3). 

More limited forms of tenure may be useful, in the 

current South African context, for reducing potentially 

disruptive increases in the prices of land used for sites 

and services in particular. The problem of real estate 

market penetration was effectively eliminated in Botswana's 

sites and services schemes through the issuance of 

inheritable tenancies instead of titles to land (Cooperative 

Housing Foundation 1980, p.14). The occupancy leases that 

the beneficiaries of the World Bank financed sites and 

services schemes in Lusaka, Zambia received are likely to 

have had a similar effect on the real estate market 

(Bamberger, Sanyal and Valverde 1982, p.93). Clearly leases, 

which in the Lusaka sites and services areas lasted for as 

much as 99 years, do not permit resale, since the state owns 

the land (p.93). 
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The cost of installing services is seen by Burgess 

(1985) as being another factor that can make state self-help 

housing less affordable for the very poor than squatter 

housing (p.280). However, his concern is not relevant in the 

case of IDT self-help housing project, because the R7500 per 

household subsidy meant that households, in addition to 

receiving a housing site, were able to have services 

installed free of charge (Joshi 1993, p.3). 

The cost of installing services is not the only way in 

which the cost of services can reduce the affordability of 

self-help housing. Burgess failed to directly describe the 

effect that regular payments to service providers can have 

on the affordability of state self-help housing. Since the 

beneficiaries of IDT projects were able to choose a level of 

servicing that would be affordable to them, it probably was 

fairly rare for service costs to be high enough to 

Significantly reduce affordability of homes (van der Ross, 

1995, p.31). In contrast, a large percentage of the 

beneficiaries of Botswana's Self-help Housing Agencies were 

unable to pay their monthly service levy (Applied Research 

Unit at the Ministry of Local Government and Lands 1983, 

p.20). 
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6.3 tof -1di terial 

Burgess (1978) asserted that mandating the use of 

modern building materials raises the cost of self-help 

housing and, as a result, makes state self-help housing less 

affordable for the urban poor (p.1123). The affordability of 

IDT self-help housing was not, however, severely impacted by 

the cost of modern building materials. An IDT-commissioned 

Survey indicated that there are no restrictions on the use 

of traditional or nonstandard building materials in IDT 

self-help housing projects (Palmer 1995, p.9). According to 

the survey 15 percent of the households built homes of 

wattle and daub or precast concrete (p.8-11). Wattle and 

daub is a traditional, i.e. artisanal, building material. A 

further 59 percent of the homes were built of corrugated 

iron or timber (p.8-11). Corrugated iron is an inexpensive 

manufactured building material that would not be acceptable 

in a formal standard house. The subsidy level this study 

proposed in chapter 4 would significantly reduce building 

costs for household's in the RO-R1500 income range who are 

participating in sites and services schemes. The proposed 

subsidies pay for contractor-built cores or the building 

materials. Either option would mean that a beneficiary would 

have to rely less on savings and housing loans in order to 

complete a home. 
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6.4 The Cost of Housing Loans 

Burgess (1978) has argued that the housing loans taken 

out by the residents of state self-help projects contribute 

to making the housing too expensive for the urban poor 

(p.1111). A central implication of this interpretation is 

that the poor can avoid burdensome housing loan repayments 

by living in illegal squatter settlements (p.1112). 

Burgess's focus on the lack of affordability of state self- 

help housing is less relevant to the IDT’s housing scheme. 

It is evident from the small number of housing loans 

available to the recipients of the IDT's serviced sites that 

a large percentage of recipients upgraded their homes 

without potentially burdensome housing loans. A total of 

70,266 IDT sites had been occupied by July 1994 (South 

African Institute of Race Relations 1995, p.510). But very 

few of the recipient households could have received IDT low- 

income housing loans. The scarcity of housing loans is 

evident, firstly, from the fact that by October 1994, the 

IDT had made only 34,145 low income housing loans through 

its subsidiary Finance Corporation Limited (FINCO) (van der 

Ross, 1995, p.32). Secondly, it must be pointed out that 

FINCO was institutionally separate from the IDT's self-help 

housing scheme and, therefore, was not limited to supplying 
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loans to the beneficiaries of the IDT's self-help projects. 

And since FINCO was created by the IDT in response to the 

strong reluctance of "lending institutions" to lend to 

households who "have little or no committed savings to 

commit to home buying", there probably were very few other 

sources of low-income loans for the beneficiaries of the IDT 

self-help scheme to draw upon (p.32). The limited 

availability of housing loans demonstrates that IDT's 

capital subsidy scheme did not require the poor to enter 

into potentially costly loan agreements. Botswana's Self- 

Help Housing Agencies (SHHA) also had a low percentage of 

their beneficiaries receiving housing housing loans. Only 

one-third of plotholders were given building materials 

loans, because of their higher incomes (Applied Research 

Unit at the Ministry of Local Government and Lands 1983, 

pp.207, 227). The residents of sites and services areas were 

slightly more likely than the residents of in-situ upgrading 

areas to receive loans (p.207). 

Oddly enough, in spite of the difficulty of receiving 

loans in the Botwana scheme there was a high default rate 

(p.208). No doubt this same problem has occurred in similar 

schemes in South Africa already and may be the reason for 

the IDT's decision to limit its subsidiary ALTFIN, which is 

intended to lend to "borrowers earning less than R1500 per 
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month", to granting "credit only to formally employed 

borrowers" (van der Ross 1995, p.32). 

The loan repayment problems experienced by the 

residents of self-help projects could be significantly 

alleviated by the sites and services subsidy level proposed 

in the previous chapter. With a subsidy in the R12500 range 

there would be less need for households in the RO-R1500 

income range to take out housing loans, since those 

households would probably be able to build, or to have a 

contractor build, an incomplete core structure. The rest of 

the structure could be built gradually as household funds 

allowed. A generous subsidy could discourage recipients from 

taking out building materials loans at all. The ease which 

the urban poor in Third World countries can be trapped by 

debt is made clear by the high default rate of Botswana's 

self-help housing scheme (Applied Research Unit at the 

Ministry of Local Government and Lands 1983, pp.207, 227). 

5 T W 

According to Burgess the cost of the wage labor used in 

the development of state self-help housing is "borne by the 

beneficiaries" (Burgess 1985,p.280). However, the IDT's use 

of subsidies to pay for the entire cost of each serviced 

Site contradicts Burgess's assertion that the the cost of 
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wage labor makes it difficult for the poor to afford state 

self-help housing (p.280). The Independent Development Trust 

uses the housing subsidies of the beneficiaries to cover the 

entire cost of site development (e.g. installation of 

services) (Joshi 1993, p.3). The R7500 one-time subsidy the 

IDT allocates to each household goes directly to the 

building contractor upon the completion of the serviced site 

(p.3). Hence, the benefiting household pays nothing for the 

wage labor involved in the construction of its serviced 

plot. 

Burgess's critique is not able to demonstrate that 

state self-help housing inevitably excludes the very poor. 

First, according to Burgess beneficiaries are responsible 

for the cost of installing services, but that cost can be 

covered by a subsidy like the one used in the IDT's scheme. 

Burgess failed to mention another service-related cost: the 

service charges beneficiaries are responsible for after 

services are installed. That problem was anticipated by the 

IDT's policy of allowing beneficiaries to determine the 

level of service they had installed. Second, even though 

Burgess saw the cost of land in state self-help housing 

projects as a barrier to the very poor, the price of land 
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does not seem to be a severe threat to the affordability of 

state self-help housing, since subsidies like those of the 

IDT can cover the cost of a housing site. However, it is 

conceivable that the cost of land could — in the long term — 

reduce the affordability of sites and services housing 

somewhat. Third, Burgess's concern about the cost of modern 

building materials seemed not to be valid for IDT self-help 

projects, since the IDT permitted the use of artisanal and 

inexpensive nonstandard building materials. Fourth, Burgess 

argued that housing loans would increase the cost of state 

self-help housing. However, the cost of housing loans was, 

in the cases of the IDT and Botswana schemes, not relevant 

to the poorest beneficiaries, as they could not qualify for 

housing loans. Fifth, Burgess's concern about the cost of 

wage labor also appeared to be irrelevant in the case of the 

IDT, since that scheme used individual subsidies to finance 

the entire cost of building serviced sites. 
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Sites and services housing can be supplied to South 

Africa's urban poor at a greater speed than can formal 

housing, both because it involves simpler housing products 

and because lower housing subsidies are required. The speed 

with which sites and services housing can be supplied is not 

important, however, if the urban poor do not find that it 

provides them with an acceptable standard of housing. This 

chapter will examine the acceptability of the sites and 

services housing of the Independent Development Trust's 

Capital Subsidy scheme. An examination will be made of both 

data that refer to all IDT serviced sites (i.e. sites and 

services and in~situ upgrading) and data that refer only to 

Sites on sites and services projects. Sites and services 

projects of the government of Botswana and the World Bank 

financed low-income housing scheme in Lusaka, Zambia will 

also be described whenever they provide specific examples of 

how the sites and services approach can be effectively 

applied. 

There will be four basic measurements used in this 

chapter to measure the degree to which sites and services 

housing can be a form of low-cost housing that the urban 
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poor will accept. First, the upgradabilty of the self-help 

homes in the schemes of the IDT, Botswana and Lusaka, Gambia 

will be examined. It is fairly straightforward to assess the 

upgradability of the houses built on the IDT's serviced 

sites , since the IDT commissioned an extensive survey to 

measure the extent to which the dwellings that had been 

constructed on their sites had been upgraded. The survey 

included both in-situ upgrade housing and sites and services 

housing. Second, it will be argued that land allocated by 

planners for sites and services housing should be as close 

as possible to city centers so that beneficiaries will not 

have to spend a high proportion of their incomes on 

transportation. The sites and services schemes in Botswana 

and Lusaka will in general be viewed as examples of schemes 

that were committed to providing beneficiaries with well 

located land. Their commitment to planning demonstrates that 

the poor locations of some of the IDT sites and services 

projects do not mean that sites and services projects cannot 

be well located. Third, the quality of service provision in 

the IDT capital subsidy scheme will be evaluated, with 

specific attention being given to the IDT'’s commitment to 

community involvement in determining the level of services 

provided. While the IDT data on service provision refer to 

both sites and services and in-situ upgrade housing, they 

are likely to give some indication of the quality of 
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services that can be provided to sites and services housing. 

Fourth, the degree to which sites and services projects can 

be provided with community facilities will be discussed 

using data from the IDT's Capital Subsidy Scheme. The 

availability of community facilities in IDT projects will be 

described by referring to a 1994 IDT survey. 

  

The survey that the IDT commissioned to measure the 

upgradability of its self-help housing was done at the end 

of 1994, only three years after the IDT began to build 

serviced sites in December 1991 (Palmer 1995, p.9; Table 

12). In spite of the limited amount of time available for 

upgrading before the survey was carried out, the 

upgradability of the homes that have been constructed on IDT 

serviced sites has been quite impressive. As has been noted 

elsewhere in this study, 65 percent of IDT sites were sites 

and services plots and 35 percent were in-situ upgrade sites 

(Joshi 1993, p.18; Figure 3). The survey involved a sample 

of 66,448 IDT serviced sites, which were drawn from the 

"total of 79,000 sites occupied by the end of 1994 (Palmer 

1995, p.9). The progress that had been made in upgrading the 

IDT serviced sites is clear (Table 12). According to the 

survey 25 percent of dwellings had been incrementally 
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upgraded into brick or block homes (Table 12). Those houses 

were approaching a formal standard, if they had not reached 

it already (Table 12). The 15 percent of homes that were 

built of wattle and daub or precast concrete also represent 

1 : T Vi Wer 

Upgraded (by the End of 1994) 

Wattle-Daub, Corrugated 

  

Total Precast Iron, 

Region Sites Brick/Block Concrete Timber, Other 

W.Cape 3071 377 (123) 55 (23) 2639 (86%) 

N.Cape 1204 6 (1%) 0 (0%) 1198 (99%) 

OFS 7774 1772 (233) 534 (7%) 5468 (70%) 

E.Cape 17248 3692 (223) 1437 (83) 12119 (70%) 

Natal 14812 6597 (45%) 6764 (45%) 1451 (103%) 

E.Tran 4153 568 (14%) 231 (6%) 3354 (803) 

N.Tran 3540 565 (163%) 311 (9%) 2664 (75%) 

Gauteng 9294 2334 (25%) 770 (83) 6190 (67%) 

N.West 5362 980 (183%) 73 (13) 4309 (813) 

Total 66448 16891 (25%) 10175 (15%) 39382 (59%) 

Note: permission to use this table was received from the IDT 

Communications Department. It originally appeared in Ian 
Palmer, "Housing and Self Reliance," Leading Edge, Issue 3, 

April 1995, p.10. 

upgraded homes (Figure 4). This category of homes clearly 

does not include rudimentary shacks (Palmer 1995, p.9; Table 

12). The 59percent of homes that were made of corrugated 

iron or timber were simple homes, but as the IDT only began 

to develop sites in December 1991 it seems likely that the 

owners of these homes will be able to make steady structural 
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improvements on their homes (Table 12). The housing plan of 

the new government may also help, although the supply of 

government housing subsidies aimed at households who already 

have title to serviced sites provided by state grants is 

limited (Department of Housing 1994, section 5.3.6).1’ The 

Significant progress in site upgrading that is evident from 

Table 1 may have been aided by the low income loans that the 

Independent Development Trust's subsidiary FINCO, which made 

loans through its local ‘Retail Lending Institutions’ to 

34,145 borrowers who wanted to finance their home building 

efforts (van der Ross 1995,p.32). However, since these loans 

seem to have been given to many borrowers who were not part 

of the IDT's self-help housing scheme, the number of 

borrowers who were actually residents of IDT projects must 

have been significantly lower than the 34,145 total (p.32). 

Although there clearly was significant upgrading in the 

Independent Development Trust's self-help projects, there 

may have been more impressive upgrading records in the World 

Bank financed self-help housing scheme in Lusaka, Zambia and 

in the projects of Botswana's Self-help Housing Agency. The 

degree to which most of the sites and services dwellings in 

  

l7according to the Department of Housing (1994) 
households (beneficiaries) that received title to serviced 

plots as a result of state grants during the apartheid era 

could be eligible to receive subsidies of R5000 (section 

5.3.6). 
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Lusaka were upgraded from the beginning of the World Bank 

scheme in December 1974 until the 1979-1980 survey period is 

impressive (Bamberger, Sanyal, Valverde 1982, pp.1l, 58). 

According to the survey the 92.5 percent of the dwellings on 

the "basic sites and services" site 5 were already 

constructed of concrete blocks (p.58). Similarly, 89 percent 

of the houses on the "normal sites and services” site 1 were 

constructed of concrete blocks at the time of the survey 

(p.58). This superior performance since 1974 indicates that 

self-help houses in sites and services projects can be 

upgraded to a reasonably high standard of housing in a short 

period of time. There was, however, a high reliance on 

housing loans in the scheme and a high default rate (pp.193- 

194, 159). The average beneficiary (in both sites and 

services and upgrading areas) used loans to finance 

approximately 60 percent of the building costs (pp.193-194). 

The homes in Botswana's self-help housing areas were 

also upgraded at a reasonably rapid rate. A survey of both 

sites and services and in-situ upgrade housing indicates 

that "three quarters or more of plotholders built their 

first room within a year" (Applied Research Unit at the 

Ministry of Local Government and Lands 1983, p.11; Figure 

5). This good performance is partly explained by the fact 

that residents of sites and services projects were required 

to build a durable one-room core within one year of 
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receiving a plot or face the possibility of repossesion 

(Cooperative Housing Foundation 1980, p.22). Nevertheless, 

when one considers that only one third of plotholders took 

out building materials loans and that there was no subsidy 

to cover building costs, the achievements of the 

beneficiaries are exceptional (Applied Research Unit at the 

Ministry of Local Government and Lands 1983, p.207; 

Cooperative Housing Foundation 1980, p.24). 

  

As the previous section indicates, many of the 

residents of the IDT's self-help housing projects made 

Significant progress in upgrading their homes. However, some 

of the beneficiaries may have been willing to invest even 

more of their time and financial resources to upgrade their 

homes if more of the projects had been built in locations 

that were conveniently near to city centers. This location 

problem was particularly associated with the IDT's sites and 

services projects, some of which had to be located in 

peripheral areas because of market induced high land costs 

near city centers (van der Ross, 1993, p.21). The negative 

impact of living on the urban periphery was made clear by 

Mabin (1994) when he explained that the IDT's Independent 

Steering Committee had found that the peripheral locations 
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4 3: IDI -ield viced $4 

Source: Alberts, Paul, "Huhudi Project Unites Conservative 

Town," Leading Edge, Issue 3(April 1995), p.14. 
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Source: Palmer, Ian, "Housing and Self-Reliance," Leading 

Edge, Issue 3(April 1995), p.10. 

89



  

    

  

om AACA AAA 

-E 
  

  

            

                    

  

Source: Cooperative Housing Foundation, Mansion in the Sky, 

Washington,DC: Cooperative Housing Foundation, 1980, P.34. 
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"of many projects" would burden beneficiaries with "long- 

term costs" (p.11). The ‘long-term costs’ must be closely 

related to the higher transportation costs that Dewar (1994) 

reports the poor are subject to when they live on the urban 

periphery (p.233). 

The importance of building self-help projects on well- 

located urban land is made clear by the cities of Gaborone 

and Lusaka. Both cities are small enough to be different 

from South Africa's larger cities in terms of population 

Size and land prices. Nevertheless, both cities demonstrate 

that sites and services housing can be incorporated into the 

urban fabric when there is a commitment to allocate well- 

located land for low-income housing. In the Worid Bank 

scheme in Lusaka, the locations of sites and services 

projects were generally chosen because they were accessible 

"to the center of town" and existing infrastructure 

(Bamberger, Sanyal, Valverde, 1982, p.49; figure 6). 

Similarly, Botswana's Self-Help Housing Agencies made an 

effort to ensure that sites and services areas were located 

near the city center (Figure 7). The first use of sites and 

services in Gaborone, the capital city, began in 1966 when 

380 sites were built in the Bontleng subdivision, which was 

near to the center of town (Applied Research Unit at the 

Ministry of Local Government and Lands 1983, p.36). Because 

of their central locations, Bontleng and the more recent 
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Extension 14 sites and services area (created in 1972) "have 

access to health clinics, schools and shops which also serve 

the surrounding districts" (p.36). In addition, the large- 

scale Broadhurst and Tshosofelo sites and services schemes, 

which are adjacent to each other, are also near to the 

city's center. In 1983 the Broadhurst-Tshosofelo development 

was at most 5 kilometers from the downtown area and some 

parts of it were as close as 1 kilometer away (p.34). 

This study does not have access to specific data detailing 

precisely which services (water, sewer, electricity) were 

provided to each of the 103 IDT self-help projects, but it 

may be useful to understand how effectively the level of 

services supplied to each project was determined. Since the 

projects included sites and services and in-situ upgrade 

housing sites, the policy description that follows refers to 

both housing types. IDT policy was to involve the community 

which benefited from a self-help project in "deciding what 

level and mix of services" were to be provided (van der Ross 

1995, p.31). As a result of this policy approach "some 

projects" were "able to include electricity supply to each 

stand, while others" received "a basic level of service, 

perhaps VIP (on site disposal) latrines and standpipes" 
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(p.31). The "site locality” apparently is another factor, 

besides "community preference", that played a role in 

determining which level of services would be provided 

(p.31). Since the most important determining factor in 

‘community preference’ must be the affordability of 

services, community involvement in deciding the level of 

services a project will receive may avoid a situation 

evolving in which site holders will be unable to afford to 

pay for their services. However, even though the IDT 

involved beneficiaries in the determination of affordable 

levels of services, its beneficiaries still received a 

fairly high level of access to services. For instance, in 

February 1993, after 90,927 sites had been serviced, fully 

75 percent of those sites had been provided with waterborne 

Sanitation (Palmer 1993, p.3). 

VAC ity Facilit; 

A concerted effort has been made by the Independent 

Development Trust to assist the inhabitants of its self-help 

housing projects to build community facilities through a 

process called 'consolidation.' It must be emphasized, 

moreover, that this section's discussion of IDT self-help 

housing policy and data refers to both sites and services 

and in-situ upgrade housing. The reason the IDT is concerned 
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to provide community facilities to its 'capital subsidy 

projects’ is its self-described 'holistic' development 

approach, which is defined as the "enhancement of the 

quality of life of a community in terms of its access to 

housing and associated social amenities, employment, health, 

facilities, and education" (Sishuba 1994, p.15). In 

particular, each of the IDT's 103 capital subsidy projects 

was assisted by the IDT to form a community based 

consolidation vehicle(CV) that "would develop” its "own 

strategic planning, raise funds, initiate a variety of 

development projects and programs" (p.15). These 

consolidation vehicles, which were first introduced by the 

IDT in 1992, were able to complete a number of community 

facilities by mid-1994. For instance, in a survey of 19 IDT 

projects it was discovered that on twelve of the projects 

"more than 30 community buildings" were completed (p.17). 

These community buildings included schools, day care 

centers, halls and clinics (p.17). Eight projects raised 

funds for community facilities (p.17). Totals ranged from 

R6000 to R200,000 (p.17). The training and adult education 

programs that were established at some projects were also 

defined by the IDT as community facilities (p.7). These 

included "brick and block making, literacy, carpentry, 

building, book-keeping, dress making and furniture 

manufacture" (p.17). Although the number of community 
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facilities constructed at IDT projects may seem small, it 

must be remembered that the IDT had only begun to build 

serviced sites approximately two and a half years before 

these data on community facilities were compiled; the 

limited funding of the IDT should also be taken into 

account. Certainly, the IDT's focus on community involvement 

in the building of community facilities is a strategy that 

should be adopted by future low income housing providers in 

South Africa. 
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This study has been able to provide some evidence of 

the viability of sites and services housing as an option for 

coping with the severe shortage of low-income housing in 

South Africa's cities. The specific advantages the method 

has for housing the urban poor are relevant to in the 

developing world in general. It was emphasized, however, 

that South Africa's urban housing shortage could not be 

regarded as being typical of other countries that do not 

have its unique history of racially motivated controls on 

rural-urban migration, urban land, and urban housing. The 

urban housing shortage could not simply be blamed on rapid 

urbanization and poverty. A strong underlying argument of 

the study was that the government could lose control of 

urban planning completely if its low-income housing subsidy 

scheme focuses on providing formal housing, and fails to 

make use of the sites and services approach. 

8.1 Ad s 3; is . ' ; 

The study argued that the limited success of the formal 

housing strategy during the first two years of democratic 

98



government makes it imperative that the structurally simpler 

and less expensive sites and services housing method should 

have a role in the national government's low-income housing 

subsidy scheme. The structural simplicity of the sites and 

services approach gives it the potential to provide shelter 

at speeds that could enable the South African government to 

cope effectively with the urban housing shortage. The 

rapidity with which sites and services projects can be 

constructed was demonstrated by chapter five's assessments 

of the IDT'’s Capital Subsidy Scheme, Botswana's Self-help 

Housing Agencies, and the World Bank's scheme in Lusaka. 

This study's advocation of an increased reliance on 

sites and services to house the very poor was not, however, 

a complete rejection of the government's focus on providing 

the poor with formal housing. The study is proposed only as 

a partial modification of the Department of Housing's 

(1994b) national housing plan, with poor households who have 

monthly earnings of between R1501 and R3500 still having the 

opportunity to receive a complete contractor built house. 

Moreover, since it was stressed that there should be a 

continued high level of government spending on housing 

subsidies, the proposed changes were intended to improve the 

rate of housing delivery rather than to reduce government 

spending on low-income housing. 
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The study's discussion of affordability of sites and 

services housing to the very poor was in general able to 

suggested that the method has the potential to provide 

affordable housing. This was done primarily by assessing the 

validity of Burgess's critique. The IDT's subsidy scheme 

made self-help housing more affordable to the very poor than 

Burgess's critique suggests. The affordability problem 

should, however, be kept in perspective. The formal houses 

that are the focus of the South African government's housing 

strategy will be less affordable than sites and services 

housing, if more extensive housing subsidies and market 

controls are not implemented. 

The study was, in general, able to establish that the 

Sites and services approach has the potential to provide a 

standard of housing that could be acceptable to South 

Africa's urban poor. Four variables were examined to assess 

the standard of housing that could be produced by the 

approach: upgradability, the location of land, access to 

services, and community facilities. The first variable, 

upgradability, was assessed using data from South Africa's 

Independent Development Trust, Botswana's Self-Help Housing 

Agencies and the World Bank's sites and services scheme in 

Lusaka, Zambia. The results of a mid 1994 survey of the 

IDT's self-help projects revealed that many houses had been 

upgraded by beneficiaries, even though most of them did not 
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receive housing loans and none of them could have received a 

serviced site before 1991. The sites and services plots 

built by the World Bank in Lusaka, Zambia were upgraded 

unusually well, although there was a high reliance on 

housing loans. The beneficiaries of Botswana's self-help 

housing projects—including sites and services and in-situ 

upgrading areas—were upgraded rapidly, a performance that is 

partly explained by government threat of repossession of 

sites that did not have a durable one room structure 

constructed within a year. The location of land used for 

sites and services projects, the second variable, was 

discussed in an effort to establish that government planning 

could result in well-located urban land being allocated to 

sites and services projects. Descriptions of the sites and 

services housing projects in Gaborone and Lusaka enabled the 

study to demonstrate that well planned sites and services 

housing areas can be located conveniently close to the 

center of a city. Services and community facilities, the 

last two acceptability variables, received a fairly limited 

examination in the study. The acceptability of service 

provision in sites and services projects was assessed in the 

context of the IDT self-help housing scheme, which managed 

to provide beneficiaries a reasonably high level of access 

to services. An IDT survey of community facilities provision 

allowed the study to suggest that sites and services housing 
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projects can give beneficiaries access to community 

facilities. 

8 . oy: . a 
noe Housing Policy: Pragmatism versus Political 

It was noted in the early chapters that apartheid 

policies limited the supplies of urban housing and land that 

were available to Black South Africans. In chapter 4 an 

explantion was given of the use of sites and services 

approach under apartheid to further residential segregation 

goals rather than to produce adequate housing in urban 

areas. Both the general neglect of housing needs and the 

abuses of the sites and services approach must explain much 

of the reluctance South African policy makers have about 

including the method in the national housing program of the 

department of Housing. 

The low esteem with which the sites and services 

approach is still held in South Africa is suggested by the 

efforts of policy makers to define the level of housing that 

would be adequate for housing the poor. The Reconstruction 

and Development Programme (1994) of the African National 

Congress argued that adequate housing must "provide 

protection from weather, a durable structure, and reasonable 

living space and privacy" (p.23). Even a sites and services 
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lot that included a basic core structure could not reach 

that standard without a considerable amount of self-help 

construction. A similarly strict definition of adequate 

housing underlies Housing Minister Sankie Methembi-Nkondo's 

opposition to the core housing approach of her predecesssor, 

Joe Slovo (South African Institute of Race Relations 1996, 

p.336). 

In spite of the clear distrust of self-help housing, 

the sites and services approach may be used more extensively 

by the Department of Housing in the future. After protests 

by shack-dwellers, the national government has allowed some 

self-help building groups to use housing sudsidies to 

purchase building materials and build their own homes 

(Building Slowly for the Future 1996). But this trend should 

not be overstated, since formal low-income housing, both 

individually-owned and rented, still seems to be the main 

focus of the government's efforts to provide low-cost 

housing to the poor. An increase in the per household 

subsidy level is planned, presumably to make it easier for 

the poor to afford formal houses without loans (Mantjiu 

1996). In addition, subsidies for the construction of 

formal, high-density rental units, which were described in 

the Department of Housing's (1994b) white paper, are 

currently being strongly emphasized (Building Slowly for the 

Future 1996, p.40). 
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