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ABSTRACT

The legislative and administrative framework, established by
the nationalist government after 1948, provided the basis for the large-
scale construction of racially segregated townships for African workers
throughout South Africa, Direct state intervention in the production of
hoysing partially resolved the housing shortage which had existed since
before the Second World War, The thesis seeks to‘expla'in why state
intervention in the sphere of housing assumed this particular form and
how township policies were actually implemented., It also seeks to
understand the role of these spatial forms within the social formation
It is, therefore, an analysis of policy formulation and implementation
within the context of political, economic and ideological relations and
conditions existing in South Africa over the period 1945"(‘."0 1965, The
thesis argues that the origins of townships policies, Awhich were legitimised
by the ideology of 'apartheid', are to be traced, on the one hand, in the
relations within the state - between central and local authorities around
the question of housing subsidy, for example - and, on the other hand,
in the relations between other organisations with interests in housing,
such as building employers and trade unions around conditions of housing
production ., The study utilises a wide range of primary source material -
in particular, a collection of unpublished memoranda, minutes and
correspondence of a board created by the state, the operations of which
were central to the implémentation of the township policies from the

mid-1950s, which is not yet available for public inspection,
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CHAPTER ONE

INTRODUC TION

The purpose of this chapter is to provide the research context
and to explain the theoretical and methodological approaches adopted.
As will be illustrated, the development and definition of the research
focus has entailed confronting, on the one hand stlmulatmg yet
complex theoretical debates and, on the other, a lacuna in existing
accounts of social relations in South Africa after the Second World War,
Particular questions for empirical research which address the gap in N
this literature have to be formulated, but these in turn are informed and
arise on the basis of a conceptual framework and a particular

methodological approach.

The first- section of this chapter identifies the research context
and suggests the relevance of the study to an understanding of social
relations, i,e, political, economic and ideological relations, in South
Africa. The focus of the study is defined, both conceptually and
historically., Questions for research relating to the formulation and implemen-
tation of policies are outlined in the second section which also refers
briefly to the theoretical debates concerning the state and the nature of
state intervention. The theoretical approach adopted in the present study
is described, In the final section of the chapter, the methodological
approach is presented. Here are outlined the research parameters, the

areas of research and the organisation of material,

1.1 Research Context

Class relations and class struggle in South Africa appear to have
assumed a particular racial form and, with the legitimisation of racist

ideology and the institutionalisation of apartheid after 1948, the state
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has had a determining role in reinforcing these racial patterns. ! Much

of the existing work on 20th century South Africa focuses on the

activities and role of the state in creating and fostering divisions within
the working class. The effects of these interventions have been to

create a privileged white stratum within the structure of production,
incorporating white workers within state structures in which their |
political and economic interests are represented while simultaneously
excluding the majority of African workers from structures of power or
representation. These analyses have tended to examine the relationship
between the role of the state and the racial form which class relations have
assumed at the level of the workplace or, in other words, at the point

of production, and have looked at their effects or implications for the
accumulation of capi’cal.2 This thesis, however, seeks to understand

the relationship between the role of the state and the racial form of
conditions for the reproduction of the work force in urban areas. Itis
centrally concerned, therefore, with why and how the racially segregated
'townships' on the peripheries of urban industrial centres throughout South

Africa came about,

The material conditions for millions of Africans residing in
urban townships were dramatically highlighted by the student uprising and

general strikes in 1976, which spread from Soweto, the largest township

1, Apartheid is the official government policy of racial segregation
implemented in all spheres since the election to government of
the Nationalist Party in 1948, The term 'apartheid' has been
officially superseded periodically by such euphemisms as 'separate
development' or 'pluralist democracy’.

2. See in particular Kaplan, D., 'Class Conflict , Capital Accumulation
and the State: An Historical Analysis of the State in Twentieth
Century South Africa', (University of Sussex, D. Phil. thesis, 1977);
see also Davies, R., Capital, State and White L.abour in South
Africa 18900-1960, An Historical Materialist Analysis of Class
Formation and Class Relations, (Brighton, 1979).
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outside Johannesburg, to other urban areas in South Africa. 3 The
growing mass struggles, which were directed against symbols of the
'apartheid state' in the townships, suggest the extent to which these

conditions have been both produced and reproduced by the state. 4

The current study was prompted by several questions arising
not only from the fact that, historically, the state in South Africa had
"become involved.in the provision of housing and serviées and thereby
established some of the conditions required for the reproduction of the
labour force, but also that these interventions appear to have assumed
a variety of forms, The townships of today express a particular form
and were shaped by a series of policy responses after the Second World
War to the increased urbanisation of the African population, The variety
of policies relating to 'housing', such as land policies, housing finance,
subsidies and rental policies, systems of tenure and policies governing
space standards, give rise to differing conditions for the reproduction of
the labour force, which, as the events during and since 1976 reveal, can

have important political effects, 5 It is therefore necessary to examine

3. For the best account of the events during 1976, see Brooks, A,
© and Brickhill, J., The Whirlwind before the Storm. The origins
and development of the uprising in Soweto and the rest of South
Africa from June to December 1976, (London, 1980); see also
Hirson, B., Year of Fire, Year of Ash, the Soweto Revolt,
Roots of a revolution? {(London, 1979) and Kane-Berman, J., Soweto:
Black Revolt, White Reaction, (Johannesburg, 1978).

4, During the uprising, there was widespread destruction of school
buildings,symbols of the separate 'Bantu education' system;
municipal beerhalls, the monopolisation of beexr brewing and sales
being a central feature of financing township expenditure (see
below, chapter two); and the offices of the Bantu Affairs Administration
Boards, centres of social control and administration of repressive
laws in the townships.

5, For a pre«1976 description of the material conditions for Africans
and an indication of the relationship between economic struggles
and political strategies, see Study Project on External Investment
in South Africa and Namibia, The Conditions of the Black Worker
(London, 1975), in particular, ch, VIII 'A Black South African's View
of the Present Urban, Rural and Indusirial Situation in the Republic'
(SASO student leader), and ch, IX, 'Soweto', (Ntshona, C) for a
subjective description of conditions.
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the form and content of policies relating to the increased proletarianisation
and urbanisation of Africans in order to understand and explain the
differing conditions of class struggle which have arisen for white and

black workers in South Africa. 6

The aim of this study is therefore twofold: to explain why and how
the large-scale construction of townships was embarked upon from the
early 1950s on a national basis, ‘and to understand the role of these spatial °
forms within the overall social formation, 7 The regearch looks at the
social processes involved in policy formulation, the mechanisms for
implementing various policies and the social effects of their outcome,

It is necessary at this point to clarify some of the conceptual issues

raised by the above,

6. This is not to suggest a type of racial/social stratification, or a
correlation between racial categories and access to social
resources, as an a priori basis for research., The internal
divisions within a particular group to whom a common racial
designation is socially imputed make such reductions problematic,
For a critique and discussion on the 'racism/capitalism' thesis
and racialist political practiges, see Gabriel, J., and Ben-Tovim,
G., 'Marxism and the Concept of Racism', Economy and Society,
vol, 7,no, 2, 1978, pp. 118-153, Nor is it possible to discuss
fully the debate on the class position of 'white workers'; see
Davieg, Capital, State and White Labour, chapter 1, in which the
different categories and class divisions among 'wage-earners'
are discussed in relation to the theoretical approaches of
Poulantzas, Carchedi and Braverman,

7. This is not to suggest that prior to the Second World War segregated
townships did not exist, The Public Health Act, No. 23 of 1897
referred to 'Native Locations', and several municipal authorities
had established segregated townships before the Natives (Urban
Areag) Act, No, 21 of 1923, See below, p.21 . The concern
of this study, however, is with the fact that the township programmes
in the 1950s were coordinated at the national level,
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Conceptual Focus

The study is concerned to examine state intervention in the
sphere of housing for African workers. It must be stressed at the
outset, however, that housing per se is not the object of research
and the study is not, therefore, primarily an account of the development
of housing policy in South Africa. But housing constitutes an area in
which, and the means through which, social processes may be _an:alysed.8
This is because various political, economic and ideologichal relationships
exist. around the 'housing question', and this complex of interrelationships
therefore provides a context within which social relations may be examined,
The focus of this study is the effective implementation of particular
forms of state intervention in housing, namely, the range of policies
and practiges relating to the conditions for the reproduction of the labour

force which are expressed in the spatial formations of the townships.

The expression 'conditions for the reproduction of the labour
force' refers to the range of social provisions, or means of consumption,
which constitute the material conditions necessary for the 'reproduction’
of a work force concentrated in urban areas, such as housing, health
facilities, schools, transport and recreation. A vast body of literature
attempts to explain the role of housing and other social infrastructure
within capitalist social formations and the causes of state intervention

in these areas,

8. A real weakness of many South African 'housing studies' is that
serious political and economic issues have been left unexplored.
This failure to recognise political, economic and social inter-
relationships has resulted in descriptions of symptoms which
avoid any focus on the structural causes of housing 'problems'.
See for example: Morris, P., Soweto: a Review of Existing
Conditions and Some Guidelines for Change, (Johannesburg, 1980):
A History of Black Housing in South Africa, (Johannesburg, 1981);
and in particular the various publications of the Urban Problems
Research Unit, University of Cape Town; see Dewar, D, and Ellis,
G., Low Income Housing Policy in South Africa, (L.ansdowne, Cape,
1979), A similar critique has been made of many South African
researches in other areas, viz., that deseriptions of rural poverty
or the 'informal sector' tend to "flounder in a political vacuum'',
Wellings, P. and McCarthy, J., '"Whither Southern African Human
Geography?', Area, vol, 15No, 4, 1983, pp. 337-345; see also
Sutcliffe, M., 'Review of D, M. Smith (ed, )(1982), Living Under
Apartheid,' South African Geogr. Journal 65, 1982, pp.178-9,
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Recent developments in several academic disciplines recognise
the importance of social processes in the analyses of social infrastructural
provisions such as housing, Within the geographical literature, according
to Kirby, Knox and Pinch, the emphasis on spatial patterns of resource
distribution has been replaéed by a focus on the question of control
over resource, financial and other allocations. Interest in financial
variations has widened to include the whole fiscal commitment of the
state, g Within sociology, various approaches, based primarily on the
works of Marx or Weber, have attempted to analyse the relationship
between urbanisation and political struggles around the provision of
services, 10 Saunders maintains, however, that while both Weberian and
Marxist approaches in 'urban sociology' have directed attention to the need
to analyse the causes and consequences of social provisions -in the context
of the relationship between the state, the private sector and the working
population- neither tradition has established & theoretical framework for

such analysis.

The attempt at a general theory has been complicated, however,

by a division which has developed within the literature and which has

g. Recent British and American research in various disciplines
on the 'public sector' and service provisions is assessed in
Kirby, A., Knox P. and Pinch, S. 'Developments in Public
Provision and Urban Politics: A Overview and Agenda', Area,
vol, 15,No, 4, 1983, pp. 295 - 300,

10, For a comprehensive review of the literature, see Saunders, P,,
Social Theory and the Urban Question (London, 1981),

11, According to Saunders, this is because, while 'space' figures
prominently in both approaches, the failure to relate 'processes'’
to spatial categories has precluded the establishment of an
adequate theoretical framework for either approach. He instead
argues for a 'non-spatial urban sociology' which focuses firmly
on consumption issues. Ibid., pp. 249-278,
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tended to confuse many of the issues, 12 On the one hand, there are
approaches which focus on housing as a means of consumption and

relate struggles over the level of provision to the sphere of

consumption or distribution. On the other hand, there is a body of

work which analyses the provision of housing and other social
infrastructure in terms of the requirements for capital accumulation

and makes the relations of production its point of departure. In the
former approach, the activities of the state in the provision and allocation
of housing are explained in terms of its '"urban managerial' role, or in

terms of 'regulating the systerr_l'13 In the latter approach, analyses

12, Insofar as this division has implications for the level at which
social provisions are explained (see below, ns. 13 and 14),
See for example, Duncan, S, and Goodwin, M,, 'The Local
State: Functionalism, Autonomy and Class Relations in Cockburn
and Saunders',Polit, Geogr, Q.1, 1982, pp. 77-96, cited in Kirby
et al. 'Developments in Public Provision', p. 298; see also,
Saunders, Social Theory, chapters 6,7 and 8.

13, For examples based on Weber's analysis of class and class con=-
flict (located in the sphere of distribution rather than production
relations), see Rex, J. and Moore, R., Race, Community and
Conflict, {London, 1967); Rex, J., 'The Concept of Housing Class
and the Sociology of Race Relations', Race, vol, 12, 1971, pp.
293-301; Saunders, Social Theory, pp. 136-148; Pahl's early
work on 'urban managerialism' and how housing as a consumption
resource is allocated, is discussed in ibid,, pp.118-136. For
much of the Marxist literature, the theoretical starting point is
the role of housing in the 'reproduction of labour-power', Within
the total capitalist system, consumption is the necessary end
point of commodity production, In addition, the principal function
of consumption is that it is the means whereby the human labour
power expended in the production of commodities comes to be
replaced; it is only by consuming socially necessary use values
such as housing, hospitals, schools ete., that the workforce is
able to reproduce its capacity for labour which is sold afresh
everyday., The provision of necessary means of consumption is
a contradictory process within capitalist societies due to the
contradiction which exists, according to Castells, between
consumption and production, i.e,,between the need to reproduce
labour-power as a prerequisite for continued production and
accumulation, and the need to produce commodities at the maximum
possible profit, The state has increasingly intervened in the process
of reproduction as the agency of 'social cohesion' and regulator
of the total system, with the result that the means of consumption
have become increasingly concentrated in specific spatial units
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deal with the 'political economy' of housing and the production of

the 'built environment' for the expansion and reproduction of capital.

Obviously, the areas of consumption and production are closely related

and the apparent dichotomy/polarisation has arisen, as Saunders

suggests, because a different set of questions has constituted the

15
primary focus within each broad orientation, .

14,

15,

and their provision increasingly centralised. Castells' concept

of 'collective consumption' and its relation to the reproduction

of labour-power, and his argument that consumption is the
specific process through which space articulates with the

social structure as a whole, is extensively treated in Saunders,
Social Theory, pp.180-218. In later work, Castells states that the
the causes of state intervention are located in the development

of the class struggle, as well as the functional requirements of

the system. See below, p.29 n. 31,

The 'political economy' literature addresses questions regarding
the role of housing as a commodity and its significance in the
creation and distribution of surplus value, in addition to housing
as an aspect of consumption and reproduction of labour-power,
Questions relating to the production of housing (creation of
surplus value), the ownership of housing (distribution of surplus
value in rent) and the consumption of housing (reproduction of
labour-power) are addressed in several publications of the
Conference of Socialist Economists, Political Economy of Housing
Workshop; see for example: Political Economy and the Housing
Question, (London, 1975); Housing and Class in Britain, (L.ondon
1976); and Housing, Construction and the State, (London, 1980);
see also Ball, M., 'British Housing Policy and the House-
Building Industry', Capital and Class, vol. 4, 1978, pp. 78-99;
and many of the contributions to the published Proceedings of the
Bartlett Summer School, The Production of the Built Environment,
(London, 1979, '80, '81 and '82)., A characteristic feature of

this literature is that the éffects of class struggle tend to be
regarded as secondary to the effects and requirements of capital
accumulation, This is illustrated in the explanations offered for
the introduction of rent control in the private sector, the growth
of state housing provisions after the First World War and financial
support for owner-occupation in Britain, and the state is perceived
in 'instrumentalist' terms, See below, p. 28, n.30.

Saunders, Social Theory, pp. 255-6.
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The questions which underly the present study concern both
relations of production and relations of consumption: it examines
the conditions under which housing is produced and the conditions
under which housing is financed and allocated. For this reason, and
in the absence of an adequate general theory of 'housing', heuristic
and sometimes implicit use is made of certain theoretical assumptions
and concepts developed in both approaches, But before outlining the
questions for research and describing the theoretical approach adopted
in this stuciy of state intervention, it-is necessary to examine the

historical setting to the research.

Historical Setting

In defining the conceptual focus of this study, a distinction
was made between (i) 'housing policy' in general and (ii) the specific
policies which relate to conditions for the reproduction of the African
labour force in urban areas, which, for ease of reference, can be
termed 'township policy'. This distinction is also reflected historically
in legislation: the Housing Act of 1920 established the foundations for
public housing whilst the Natives (Urban Areas) Act No., 21 of 1923

institutionalised an administrative framework for urban segregation.

During the early phase of industrialisation in South Africa,
which followed on the mineral discoveries, the emerging industrial
proletariat frequently struggled against slum conditions, When the
question of reform in housing conditions was confronted by the state,

however, it was ideologically presented as reform through racial
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segregation.16. ‘Thus, a Housing Committee was appointed in 1919

to examine the question of financial assistance from central government
to local authorities for the provision of housing to people of 'limited
means', The report of this Committee resulted in the Housing Act of
1920. 17 Simultar;eously, the question of the financial implications in

the provision of housing wés addressed in racial terms by the Transvaal
Local Government Commission which was also appointed in 1919, The

Commigsion linked the question of municipal finances to the questions

of residence and the municipal franchise for Africans in urban areas,

16. The origins of urban segregation were recognised in the provisions
of the Public Health Act No, 23 of 1897, in terms of which local
authorities were responsible for "regulating the use of Native
locations and for maintaining good order, cleanliness and
sanitation therein, and for preventing overcrowding and the
erection or the use of unhealthy or unsuitable huts and dwellings'',
Report of the Native Laws Commission, (Fagan Commission},

UG 28-1948, para. 2. For the background to urban segregation, see
also Davenport, T. and Hunt, K. (eds.), The Right to Land,
(Cape Town, 1974); Davenport, T., 'The Beginnings of Urban
Segregation in South Africa Urban Areas: the Natives (Urban
Areas) Act and its Background', Occasional Paper No. 15,
Institute of Social and Economic Research, Rhodes University,
(Grahamstown, 1971); and Rich, P., 'Ministering to the White
Man's Needs: the Development of Urban Segregation in South
Africa, 1913.1923', The Witwatersrand: L.abour, Townships
and Patterns of Protest, History Workshop, University of the
Witwatersrand, (Johannesburg, 1978). Rich suggests that the
campaign against slum conditions became bound up with, on the
one hand, the struggle waged by white workers, particularly on
the mines, against attempts to undermine their position in the
structure of production, and, on the other, the 'segregationist’
ideology of the group of middle-class reformers which involved
itself in the struggle, See also Swanson, M., 'The Sanitation
Syndrome: Bubonic Plague and Urban Native Policy and the Cape
Colony, 1900-1909; Journal of African History, XVIII, 3, 1977,

17, Report of the Housing Committee, UG 4-1920. A Central Housing
Board was established in terms of the Housing Act to provide loans
from central government to local authorities for the construction
of dwellings, There was no form of financial subsidisation until
1930 (see below, p.24 n,., 23). For a discussion on financial relations
and the historical development in housing finance policy, see Watkins-
Baker, J,, '"Municipal Housing Finance in South Africa', Paper
delivered to the Institute of Municipal Treasurers and Accountants,
South Africa, Cape Town, 1976,




22

The Transvaal Local Government Commission considered that

all sections of the '"permanent community' should be represented in

local government. The now-notorious recommendation that "it should be

a recognised principle of government that Natives,.,should only be

permitted within municipal areas in so far and for so long as their

presence is demanded by the wants of the white population', ensured

that Africans were to be excluded from this 'community', and hence

C s .18
from access to representation through the municipal franchise. The

Commission called for a definite policy and made detailed recommendations,

most of which were enshrined in the Natives (Urban Areas) Act of 1923,

as a result of which several 'priﬁciples' on which urban policy was

to be based were institutionalised. Central to the present study was its

recommendation that ''the number of Natives in urban areas'' should

be limited to ''the labour requirements of such urban areas'' and the

mechanisms it established for housing these 'labour requirements' in

1
segregated urban 'locations’, ?

18,

19,

Report of the Transvaal Local Government Commission (Stallard
Commission), T.P.1-1922, para. 267,

The relationship between labour requirements and the housing
question was a continuing theme in reports of official commissions.
See for example Report of the Departmental Committee

appointed to Enquire into and Report upon the Question or Residence
of Natives in Urban Areas (Young-Barrett Committee) of 1935,
extracts printed as Annexure 5 to Report of the Native Laws
Commission (Fagan Commission), UG 28-1948, See in

particular section 1 of the Fagan Report, 'The operation of laws
in force in the Union relating to Natives in or near urban areas,

and in areas where Natives are congregated for industrial purposes
other than mining', The 1923 legislation provided for three forms
of accommodation: hostels for single workers, chiefly migrant
labourers; locations for, according to a former Under-Secretary
for Native Affairs, ''the normalfloating and less stable section of
the population who could not afford more than the necessaries of
life" and who would be housed in dwellings owned by local authorities;
and, "Native Villages, which were conceived as an area of the more
stable and affluent section of the population whose employment was
fixed and whose residence might be regarded as more or less
permanent''., Allison, J.S., 'Urban Native Legislation’, Race
Relations Journal, vol, 8, No. 4, 1941, p. 58.














































































































































































































































































































































































































































































































































