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Abstract

This study, Women'’s participation in housing delivery in South Africa: the extent of
empowerment in post 1994 era, with specific reference to case studies in KwaZulu-Natal,
begins with the premise that post-apartheid housing policies, compared to those of the
apartheid era, have provided women with greater access to housing. In 1994 the housing
backlog was estimated to be about 3.5 million units, with the majority of those in need of
shelter being African women. This backlog was due to past policies that largely excluded
women from ownership and access to capital or resources to build formal housing. The
changes wrought by the democratic dispensation, such as constitutional provision for
gender equality, promised women greater participation in the social, political and
economic spheres of the country. The recognition of gender equality and housing as
rights protected within the constitution was reinforced by pronouncements in various

policy documents, such as the housing White Paper that underlined the need for women’s

involvement in shelter development.

The aims of this study are to examine women's participation in housing delivery and to
assess the extent of empowerment arising from their involvement in post-1994 housing
development. The emphasis in this study on empowerment arises from the fact that
housing development_is set within a participatory and empowerment paradigm in the
current housing policy. The study discusses participation in “shelter” as embodied in
notions of self-help and as applied by implementing agencies such as the World Bank,
local government municipals and non-governmental organisations. The analysis indicates
that to understand women's role in the housing process, there is a need to move beyond
the project approach used by implementing agencies, to a multi-relational approach that
focuses on the relationships, processes, and levels of involvement at the implementation
and post-implementation stages. The scope of empirical material is confined to KwaZulu-
Natal, although South African national past and present policy is analysed in the early
chapters. The question this study raises is whether women will be able to make

substantial improvements to the core structure provided through the subsidy, due to their
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weak economic position. Through a gender analysis of the participation process, the study
sheds light on women’s roles and examines the extent to which women, in particular,
have been empowered. Both qualitative and quantitative research instruments were
employed to gather data on women’s involvement in housing development in the
KwaZulu-Natal region chosen for the case studies. The specific areas studied were
Nthutukoville, Glenwood II and Thembalihle in Pietermaritzburg and Luganda and
Ezilweleni in Durban. The findings of this study show that women were involved at

various levels in the housing delivery process and at varying degrees.

The findings of this study yielded different levels of participation which were taken to be
indicators of the level of empowerment. These were for instance, decision-making,
implementation, post-implementation activities and small business development. In all
the areas studied, all the top leadership positions were held by men; in the lower levels
the gender representation was equal. In two areas, women played a central role in
decision-making and this appears to have been influenced by the high level of
consultation with the community. In three areas, women played a marginal role in
decision-making, an issue that appears to have been influenced by their roles in the
household as well as the influence of the local authorities in the projects. In all the areas
except one, women held their stereotypical position of secretary. Where they held the
position of treasurer, it was based on the stereotypical notion.that they were more
trustworthy in money matters than men. The representation of women in decision-making
did not challenge the genaer ideology that entrenches their subordination, an area that has
to be addressed in housing projects if women are to take control of their lives. Few
women compared to men were trained in construction. The reasons for this point to both
a strong male bias as well as societal attitudes about gender roles in society. Both men
and women learnt skills such as plumbing, plastering, and painting, on the job through
their involvement in providing labour. The role of women in housing delivery extended
to the post-implementation level where they were involved in urban greening and micro-
enterprises. Women were also involved in the production and distribution of bricks in

three communities but they did not benefit from selling to the subsidy beneficiaries, a
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situation that calls for government support of their activities through the awarding of

supply contracts.

The elements of these indicators point to the level of women’s empowerment as shown in
the areas studied. These indicators combined to form what this study refers to as the
multi-relational linkages approach to women’s participation in shelter delivery. Although
various factors are shown to constrain women’s involvement at the different levels, the
model highlights the role of women and the sustainability of their empowerment as well
as the gaps, and points to ways in which these can be addressed. This study therefore
recommends the adoption of the multi-relational linkages approach in understanding
women’s empowerment in shelter delivery and future policy framing. The conclusion
argues that women’s participation in shelter development cannot be understood by
examining their role in one aspect of delivery; the role of women in various aspects is

what constitutes their empowerment.
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Chapter 1

Background and Problem Statement
1.1 Introduction

The first democratic elections in South Africa in 1994 saw the couniry make a
transition from minority apartheid rule to majority rule. The post-apartheid democratic
order saw tremendous changes taking place both in terms of constitutional rights as
well as policies. The legal and policy changes radically altered the position of South
African women in general and African women in particular. The past 7 years have
seen a change from African women in particular, having no rights to having an
abundance of rights. Women have experienced a radical change from being powerless
relative to men to having equal power. In terms of housing, these shifts represent a
major transformation from having access to very little urban housing to broad access
to housing. These legal changes are potentially very empowering if pushed to their
utmost. Before the notion of women’s empowerment in housing delivery is discussed

there is need to sketch out the social, political and economic background to the current

situation.

South African women are not a homogenous group. They are divided along race, class
and other variables. I+ terms of race, people are still referred to using the apartheid
classifications of African: White, Indian and Coloured, the reason being that it is one
way of monitoring social transformation. In a country of 43 million people, the
highest population density (20%) is found in KwaZulu-Natal, which also has the
highest growth rate (SSA, 2000). Out of the 8.4 million people in KwaZulu-Natal
Africans comprise 82% of the total population, Whites (6.6%), and Indians (9.4%)
and Coloureds (1.4%) (SSA, 2000). Coloureds are subsumed under the same category
as Indians due to their low numbers in the Province. Women in KwaZulu-Natal
comprise more than half of the total population. Apartheid oppressed all South
African women. However the degreeb of oppression varied because the gender
discriminatory laws were framed first with racial discrimination with Whites being the

most privileged, followed by Indians, Coloureds and finally Africans. African women



bore the brunt of oppression due to their race, their gender and their class position.
The post-apartheid legislation and policies have sought to improve the position of
women in general and African women has been drastically altered both in the public
and private arena. While the power balance has tilted in favour of women, South
Africa men are having to grapple with the changes that have profoundly impacted on
their power both, in the public and private domain. It is against this background that
this thesis examines the participation of low income women (earning less than R3500
per month) and extent of their empowerment in housing delivery within the current

social, political and economic context.

This chapter provides the background to the study on women’s participation in
housing delivery. The topic is problematised in the section of the problem statement
which provides a solid basis for the reseafch project and points to the direction of the
whole study. This chapter ends with an outline delineating the chapters that follow
and how they relate to the main premise of this study, its policy implications, and its

conclusions.

1.2 Problem Statement

Countries all over the world have attempted to address the housing question. Over the
past century, a general acceptance has arisen that markets could not be relied upon to
provide housing for the poor (Burgess, 1992). The high capital costs of housing and
the non-profitability of low-income housing have been constraints on the efficient
functioning of housing market. In response to market failure states across the globe
embarked on the provigion of public housing. In the West, and the North these social
housing programmes were initiated even in the late nineteenth century. By the end of
the Second World War, they were a common feature of American and European state
policy and formed part of the structure of social welfare states (Hardoy &

Satterthwaite, 1989).

Anti-colonial movements and the growth of new democracies in the post-1950s
ushered in a new era of focus or public housing in the South and East. In responding
to the housing crisis in the 1960s, mass housing programmes were launched and
financed by governments in the developing countries. In Brazil, informal settlements

were bulldozed, while the Brazilian government embarked on construction of public



housing (Burgess, 1992). Due to the high rates of Urbanisation, Developing Countries
soon realised that they did not have sufficient resources to sustain public housing
initiatives. Of all the housing units planned by the Kenya government between 1974
and 1978, only 8% of the stock were built, while in Nigeria about 25% of fhe housing

units planned for construction between 1976 and 1980 were actually built (Hardoy &

Satterthwaite, 1989).

In the case of South Africa the massive housing programmes undertaken in the 1960s
were informed by the apartheid ideology (Tomlison, 1998) which was based on racial
discrimination. The overriding concern of the apartheid regime was to contain African
settlement in the cities, through policies such as the influx control and the Group
Areas Act. Not only did the planners from the central state, provinces and cities,
create racial policies, they predicated these on the long-term goal of keeping African
women and the domestic realm associated with them out of the White-controlled
cities. Like the men African women were required to carry passbooks. Unlike African
men, the women were required to have permission of their male spouses or relatives
before they could travel to the “White Cities”. These and other measures were meant
to restrict the urbanisation of African women. Furthermore no formal accommodation
was made available for African women in the cities, but the lack of shelter did not
deter them from seeking a living in the cities and their numbers over the years
continued to grow. In general the apartheid government provided very little housing
stock for the increasing numbers of Africans in the Urban areas, leading to a housing
crisis in the 1980s (Tbn;lison, 1998) which manifested itself in the growth of squatter
settlements and overcrowding in the townships. By 1990, the Nationalist government
established the Independent Development Trust (IDT) that began servicing sites
through the use of a R7500 'capital subsidy'. The servicing of squatter settlements was

objected to by Africans as providing 'toilets in the veld' (Tomlison, 1998).

When the ANC-led government took over in 1994, the housing backlog then was
about 1.5 million units in urban areas (Department of Housing, 1994). One of the top
priorities of the ANC was to deliver housing to the masses and this was articulated in
its policy document, The Reconstruction and Development Programme [African
National Congress (ANC), 1994)] in which the delivery target was set at one million
houses in the five years. By the year 2000, six years after the inception of the White



Paper on housing, over one million housing opportunities had been delivered,
housing approximately 4 million people (Mthembi-Mahanyele, 2000'; Streek, 2001;
Mbeki, 2001). The current housing policy, A new Housing Policy and Strategy for
South Africa, emerges from a strong culture of human rights activism reinforced by
the constitution (1996) that recognises housing as a fundamental human right;
“Everyone has the right to have access to adequate housing” (26, (1)). The
constitution furthermore includes the non-discrimination clause which states that
“The State may not unfairly discriminate directly or indirectly against anyone on one
or more grounds, including...gender...”. There is gender equality in legal terms; the

question 1s; what is the reality for African women at the grassroots level?

While housing is recognised as a fundamental human right, the ability of households
to meet their housing needs vary in terms of race, gender and class. Historically,
access to housing in South Africa has been determined by race (Tomlinson, 1998).
President Mbeki in the State of the Nation Address on 8th February 2001 noted that
about 84% of the poor in South Africa are Africans (Mbeki, 2001). While the racial
composition of poverty is given prominence, the feminisation of poverty in South
Africa is obfuscated by the lack of gender differentiated data in population surveys; as
President Mbeki stated, “Further disaggregation of the economic figures...would
show that the most disadvantaged in our country are Black women” (Mbeki, 2001).
Mbeki’s view was corroborated by the 1996 Census, which showed that about one
third of White women and two thirds of White men earned more than R3500 per
month. In contrast, :only one in twenty of Black women or men fall into the same
income category (R3500 and above) (Statistics South Africa, 1996). In terms of
gender, female-headed households comprise the majority of the poor. Poverty can
therefore be seen to have a strong racial and gender dimension in South Africa, with
African women being the most vulnerable. In terms of access to housing, it implies

that most of those in need of housing are Africans, and women in particular.

! Mthembi-Mahanyele, S. 2000. Speech of the National Housing Minister at the Annual Conference of
the Institute of Housing of South Africa. 13 October 2000 Durban.

Cf: Mthembi-Mahanyele, S. 2000. Statement by the South African Minister of Housing, For the First
Substantive Session of The Preparatory Committee Nairobi, 8-12 May 2000.



The South African government has provided the opportunity for low-income
households to access housing through a once-off capital subsidy (Rust & Rubenstein,
1996; Department of Housing (DOH, 1998). The housing subsidy is designed such a
way that it provides a housing opportunity but not a complete housing unit. The
subsidy is adequate to provide infrastructural services and a core unit. The assumption
behind the design of the subsidy is that households are likely to improve on the
existing structure over time as funds become available. In essence, the design of the
subsidy provides households with the opportunity to engage in incremental housing.

High levels of poverty among Africans in general and women in particular make them

eligible for the housing subsidy.

The question this study raises is whether women will be able to make substantial
improvements to the core structure provided through the subsidy, due to their weak
economic position. The government grants a subsidy of R16000 (Department of
Housing, 1999), initially, R15, 000 (DOH, 1997) across the board to low-income
households. Evidence suggests that most of those in well-paying jobs are men, and
according to Jeanette Bennett (2000) White men still dominate in top management
positions (directorships), while Black directors in South Africa make up a mere 9.2%
and women 5.4% (Bennett, 2000) of the directors of the 50 top companies listed in the
Johannesburg Stock Exchange. Women are either unemployed (Statistics South
Africa, 2000) or self-employed in the informal sector in which their incomes fluctuate
according to seasons (Kasongo, 1995; Nair, 1996; Ndinda, 1997). About 48% of
employed African w5m§n earn R500 or less per month, while 65% of White men earn
more than R3 000 per month. (Statistics South Africa, 2000). The October Household
survey 1999 shows that unemployment rates among economically active women
(32.3%) are higher than among men (22.7%) (Statistics South Africa, 2000). However
the rate of unemployment among economically active African women is highest
(35%) compared to all other social categories (Statistics South Africa, 2000). Due to
their low and unsteady income flows, banks are often unwilling to extend credit to
women as they are seen as a high credit risk group and this becomes an obstacle in

accessing housing finance.

Despite the various constraints in access to housing, for example, patriarchal forms of

ownership, low incomes and relative powerlessness in relationships, women in South



Africa have been involved in the housing delivery process. Areas where women’s
participation in housing development has been high are for instance, Mpumalanga,
Kutlwanong in Kimberly (Peer-Africa, 1997), and Victoria Mxenge in Cape Town
(Ismail, 1998). Women’s participation has been hailed as an indication of their
empowerment (Ismail, 1998). While participation both in South Africa and
internationally has been conceived in terms of involvement at the project level, this
study argues that to understand the level of women’s involvement, participation has
to move beyond the project notion to a multi-relational perspective that examines
women’s role both at the project level as well as their involvement in the linkages
related to shelter. The participation of women in shelter development leads to further
questions such as whether the creation and consolidation of a wealth of skills will
have long-term social, political and economic benefits for women? In other words,

will women’s empowerment in housing last beyond the delivery process in their own

communities?

This study aims to investigate women’s participation in the housing delivery process
in South Africa and to explore the extent to which women are being empowered by
their participation in housing delivery. The project focuses on African women for
various reasons. Apartheid, which lasted for more than 40 years in South Africa, was
a system of racial discrimination with Whites being the most privileged and Africans
being the most disadvantaged (Tomlison, 1998). African men were oppressed by the
apartheid regime, but African women were most oppressed and examples of their
greater level of 6ppgession abound (Naicker, 1995). African men could get
employment in the cities, but the movement of African women was restricted through
laws and regulations which meant that they could not access employment as easily as
African men (Perold, 1985). African men working in the mines were provided with

accommodation in single-sex hostels (Walker, 1990).

The African women who found their way into the cities were considered illegal aliens
by the authorities and therefore were not provided with accommodation. Due to their
limited earning capacity most women could not afford rental housing provided in the
African townships (Hansman, 1993). They had to provide for their own
accommodation in the form of shacks on the city peripheries, where basic

infrastructural facilities were lacking. Some found accommodation in single sex
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hostels (Hannsman, 1993; Dawood, 1998). Others had no choice, but to live with their
male relatives in overcrowded male hostels (Ramphele,1991). It is out of this context
of racial and gender oppression that African women, especially those in urban areas,

emerge with greater housing needs than other social categories in South Africa.

African women’s need for improved shelter has compelled them to participate in the
housing delivery process (Ismail, 1998). While involvement in shelter delivery has
been conceived from various perspectives, this study argues that the multi-relational
approach to women’s participation best highlights their role. The study further notes
that women's empowerment may be achieved through other means such as education;

however it argues that housing is one of the sectors that has the potential of improving

women's status as well as their living standards.

Access to housing has been seen as a way of empowering women and their
participation in the delivery process has been applauded as being even more
empowering. Various accounts have documented women’s role in the housing
delivery process (Peer, 1997; Ismail, 1998; Department of Housing, 1998; Department
of Housing, 1999; Kallman, 1999) and shown that in the process they have acquired a
wealth of organisational leadership and technical skills. However these studies have
dwelt on the role of women at the project level without considering their involvement
in the various areas related to shelter development. Comprehensive accounts of the
way participation the housing delivery process is empowering women are few and
these fall short in iﬁugtrating how women’s participation in housing delivery can
benefit them long-term. The significance of the current study lies in exploring the
various levels of women’s involvement and the sustainability of their empowerment

in shelter development.

1.2.1 Aims of the Study

This study focuses on the current housing policy and delivery in South. The aims of
this study, broadly defined are:

To examine the factors that influence women’s participation in to housing delivery in
South Africa (Chapters 3 and 4). This aim is achieved by focusing on the constraints

on women'’s access to shelter in South Africa.



To assess the extent of empowerment in post-1994 housing delivery, in view of the
fact that housing development is set within a participatory paradigm in the current
housing policy. Information on housing development in general is in abundance in
South Africa. Documentation on the extent of women’s empowerment is scanty and
tends to be based within a narrow framework of women-only projects and without
examining women’s position in the context of the existing gender relations. To
understand the extent of empowerment various sites and not just one were selected for

research in order to provide a basis for comparison as well as to draw out common

patterns that seem to emerge from the data analysis.

1.2.2 Objectives

Through investigating the extent to which women’s participation is empowering them
the study intends to tease out the levels of women’s involvement and what they
perceive empowered them in the housing delivery process. The main aim of the
project is to explore what benefits women’s experience in housing delivery holds for
them in the long-term. The objectives of the study are as follows:

1. To investigate the role of women in housing delivery from a multi-relational
perspective

2. To examine women’s perceptions of empowerment in terms of housing delivery

3. To draw out the policy implications that arise from women’s participation in

housing delivery.

The main question guiding this study is: how sustainable are the benefits that women
have gained through th(;ir participation in housing delivery?

To answer the above broad question, various sub-questions will be asked. These
include:

What is the role of women in housing delivery?

Are women involved in the planning and implementation of housing projects?

Are women involved in various building activities such as digging the foundation,
brick-laying, and roofing? |

Are women involved in the areas related to housing development?

2. In what ways have women been empowered by their involvement in housing

development?



In what ways do the women think that they have been empowered by their

participation in the housing delivery process? .

3. What are the long-term social, economic and political benefits to women.
In view of the skills acquired in housing construction, do the women aspire to get jobs

in the building industry to construct houses similar to the ones they have built in their

communities?

Given that the notions of participation and empowerment are underlined by the
housing policy, the best way of testing these concepts was by examining the role of
women through a gender and development framework. Women and men involved in
housing delivery projects were randomly selected for the focus group discussions.
Through discussions on the role of both ﬁlen and women in housing development

projects, and through discussions with the key informants, it was possible to assess the

extent of women’s empowerment.

1.3 Operationalisation and Hypothesis Formulation

In delineating the aims and objectives of this study, an assessment of the current
South African Housing Policy framework and what it states about participation was
necessary. The notion of participation without Operationalisation remains ambiguous
and confusing and this needed to disambiguated for clarity in this research project.
The problem with participation has been discussed by various analysts (Moser, 1987,
Esteva, 1993; Townsend, 1999; Rowlands, 1997; Cornwall, 1998; Murthy, 1998).
The debates around pa;ticipation and what it constitutes are many and varied. The
word participation has in recent years been used by people from different ideological

and political positions.

In this study, “participation” refers to involvement in project planning and
implementation. It also refers involvement in the sectors related to housing such as the
material supplies sector, which forms the Material suppliers, and the forward linked
sectors such as furniture, house fittings and so on. This definition has been
formulated so as to be in line with the various dimensions related to housing and in
order to appropriately locate women in housing development and identify their exact

roles as well the extent of their empowerment in housing delivery.



The research in this project is based on existing development theory, hence the
hypothesis was derived from the theory and tested against empirical data from the
fieldwork (Baker, 1994). This research is premised on the assumption tﬁat women
have played a significant role in housing development. The central argument in this
research relates to participation in the design and execution as well as the related
linkages to the specific projects sampled. Through participation in housing provision,
it is assumed that women played a key role. The sub-hypothesis assumes that as a

result of participation in housing development, women have been empowered.

Concepts and Variables.

The process of operationalisation involves breaking down the main hypothesis into
small measurable concepts. According to Baker (1994), concepts refer to abstract
terms used to make sense of reality. Participation for this thesis was reduced to

planning, implementation and involvement other aspects related to shelter.

The other widely used concept in housing development is housing delivery that refers
to the forms used in the actual implementation of housing (Angel, 1977; Walker,
1993; Smit, 1996). According to Angel (1977) a delivery system is “a system of
arrangements between people on the one hand, and many other people that have
access to housing resources, whether they be land, finance, materials, permits,
contacts or simply information” (Angel, 1977:117). The postulated housing delivery
system will be reduced to various forms such as upgrading, greenfields, site and

service schemes, and roll-overs among others.

The main hypothesis is expressed in the following conceptual terms:

Housing delivery + participation = empowerment

The three concepts were further broken down into smaller manageable units of their
independent on the left side of the equation and dependent on the right side of the

equation.
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Definitions

Gender

Gender is distinct from ‘sex’ and refers to the “socially constructed categories of
masculine and feminine that are differently defined in various cultures” (Bilton,
Bonnet, Jones, Skinner, Stanworth and Webster, 1996:660). The term has been
broadly to refer to “sets of beliefs and practices about male and female (or other
genders) that not only feed into individual identities, but are fundamental to social
institutions and symbolic systems” (Bilton, Bonnet, Jones, Skinner, Stanworth and
Webster, 1996:660). ‘Gender’ in this study is used to refer to the social relations

between men and women in South African society.

Women

Women in this study are discussed as a sex category as well as an oppressed social
group. Women are recognised as an oppressed social category because they are
subjected to “gender-based exploitation, powerlessness, cultural imperialism and
violence” (Young, 1990:64 quoted in McBride, 2001:18). Women’s oppression takes
various forms, for example, marginalisation, violence, exploitation and the silencing
of their experiences. Although women share a common experience of oppression,
there is need to recognise the cross-cutting and fluid nature of women as an oppressed
group. Feminist literature cautions against universalising the interests of women and
acknowledges the diversity among them and the multiplicity of interests. The
‘multiplicity of interests’ has often been assumed to refer to interests of different
groups. However, as McBride (2001) argues, an individual woman may have a
multiplicity of interests which they choose to represent at different times or
simultaneously. Thus women representatives may speak simultaneously or separately
as members of a geographical region, occupational group or race. Whether women
representatives speak for fellow women is dependent upon various factors thus the
identification of women for representative democracy is not the only mechanism for

supporting women and other oppressed groups.

Female/women-headed Households

Sylvia Chant in the categorisation of Mexican households distinguishes between

female-headed single-parent households and female-headed extended households. The
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female-headed one parent households in Chant’s categorisation, “consist of a mother
and her children” (Chant, 1991:234). In this study, families consisting of a mother

and her children are referred to as simply female-headed households.

Woman-headed extended Households refer to “core woman-headed households with
additional relatives” (Chant, 1991:234). In this study, families consisting of a female-

head, her children and other relatives are referred to as extended female-headed

households.

Nuclear households consist of “a married or cohabiting couple and their immediate
offspring” (Chant, 1991:234). In this study, the same definition has been applied to

discuss households with similar characteristics.

Male-headed extended households consist of “a nuclear family core that resides with
relatives other than their own children, such as aunts, uncles, cousins and so on who
share economic and domestic functions and resources on the same basis as parent-
child households (Chant, 1991:234). In study the term extended male-headed
household was used to refer to households with characteristics similar to what Chant

referred to as male-headed extended households.

In this study, the term women and female-headed households are used
interchangeably, as the household interviews targeted the household heads, and the
term men, refers to thmale—respondents in the male-headed households. The views
of the household heads are therefore taken as representing the men and women in

their communities.

Research Assumptions and Choice of Location.

Quantitative researchers have advanced arguments in favour of making broad
generalisations about the areas sampled (Brannen, 1992; Bryman, 1992). In this
survey, the limitations of having to gather data in a country as vast as South Africa are
obvious: logistical, financial and temporal. Considering all these factors, the decision
to focus on Durban and Pietermaritzburg was taken against the greater temptation to
focus on Durban alone. These areas represent the two major cities in KwaZulu-Natal.

Focusing on Ulundi, which is still considered to be in a rural setting, would not have
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provided the evidence for the urban housing problem among women. The recurring
political violence in the region limited the number of sites sampled. In one of the sites

that were to be studied, a councillor was murdered and the risk of going to the area

outweighed the merits.

The decision to pick on KwaZulu-Natal was based on the fact that the province has
the second highest rate of housing delivery after Gauteng. In the last census,
KwaZulu-Natal recorded the highest population concentration in South Africa. Recent
studies also point to the rapid rate of urbanisation in the post-apartheid period. The
abundance of literature (both published and unpublished) on African women, housing,
development and the gender dynamics in- KwaZulu-Natal during apartheid and in the
post-apartheid period were a strong motivation to focus on the region. The choice of
study sites was based on the methodology which was initially the purposive sampling
of a housing development organisation. After the group discussion with the first
community, the sampling changed to the snow-ball technique, where by the research
relied on the initial project leaders to identify the subsequent cases until the five sites

were covered.

1.4 Scope and Chapter Outline

This study recognises that participation conceived in terms of the project approach is
inadequate in illustrating the exact role of women in housing delivery, hence the
reconceptualization of end-user involvement in terms of the multi-relational approach.
Furthermore, it is -acknowledged that women’s empowerment may be achieved
through other means sdch as education; however it is argued that housing is one of the
sectors that has the potential of improving women’s status as well as their living
standards. The theoretical contribution lies in the fact that most feminist research has
been general in advocating for equality and improvement of women’s status but few
studies have been sector specific. This study employs the multi-relational or multi-
processorial approach to examine women’s role in the housing process and to
understand the extent of women's empowerment while also making policy

recommendations with the hope that these will be used to effect change in housing

development in South Africa.
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The problem statement, in Chapter One, focuses on South Africa and explores the
housing crisis in relation to African women. The aims and objectives of the study are
outlined as well as the rationale. Chapter Two comprises the theoretical framework,
and Chapter Three deals with the factors affecting women’s access to housing in
South Africa. The section explores the relationship between education and
development with a view to understanding how education influences labour market

linkages. Specific factors influencing women’s access to housing in South Africa are

explored.

Chapter Four critically examines the current Housing Policy and how it addresses
women’s housing concerns, particularly in the implementation framework. The
Chapter raises key questions about women’s participation and empowerment within
the macroeconomic framework. The relationship between housing and the economy is
examined with a view to interrogating where women fit in the framework of linkages
to the broader economy. Empowerment, in Chapter Five, is described as a politically
loaded term, which has been used by various groups for their own ends. In
development discourse, “empowerment” has been described in a multi-dimensional
way to depict the achievement of power over the social, economic and political
aspects of a community that is considered disadvantaged. The chapter argues that
housing is one of the sectors that has empowered women in other developing

countries and poses the question as to whether the same is happening in South Africa.

The theorisation aroﬁngl empowerment leads to the analysis and critique of the
methodologies that have been employed in studying the concept in Chapter Six. The
section raises the pros and cons of using the different methodologies in the social
sciences in studying the concept, drawing examples from developing countries, such
as Bangladesh and Mexico. The available literature indicates that while quantitative
and qualitative methods have been used to study empowerment it is a difficult concept
to measure statistically. The study therefore adapts a combination of both quantitative
and qualitative approaches. While not entirely without problems this eclectic approach
provides useful tools in enhancing the understanding of the extent of women’s
empowerment in housing delivery. Chapter Seven presents the findings and
discussion of the field research which show that women played a key role in shelter

development although in certain roles they were constrained by community attitudes
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and biases. Chapter Eight is a synthesis of the theory and the findings on
empowerment. Policy implications and recommendations are presented. The study

concludes by drawing out the key issues arising from the research and its theoretical

contribution.
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Chapter 2
2. Theoretical And Conceptual Framework

2.1 Introduction

The paradigms that have been influential in shaping Third World development have,
overall not resulted in the empowerment of women. The problem statement in the
previous chapter stated that this study is informed by development theory and this
chapter locates women within the development paradigms -modernisation theory and
the dependency approach- and moves on to discuss women in development as well as
the gender and development approaches. The chapter ends with a summary of the
issues that arise from the discussion of development theory and points forward to the
approach adopted in examining women’s participation in housing development and

the extent of empowerment in South Africa.

2.2 Modernisation Theory

Modernisation theory saw development in terms of the capitalistic definition of
economic growth. In Western developmental thinking, development was associated
with economic growth, progress and higher levels of civilisation (Burky, 1993:27).
Growth was perceived as a natural process, which was achieved through the
application of correct and timely inputs. Likewise, it could be impeded by bad

conditions but if constraints were removed, the process would continue.

In discussing development theory, Sachs (1993) alludes to modernisation and its
development from the 18th century, and shows how the concept changed over time
and became synonymous with economic growth after the Second World War.
Modernisation theory rose from the context of the United States of America assuming
world leadership after the Second World War. Earlier on, economists such as Arthur
Lewis had put forward the idea that the purpose of modernisation and development
was economic growth in terms of income per capita and this was embraced by the
United Nations charter in 1947 (Sachs, 1993:8). As Sachs argued, “Development

which had suffered the most dramatic and grotesque metamorphosis of its history in
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the hands of Truman, was impoverished even more in the hands of its first promoters,
who reduced it to economic growth” (Sachs, 1993:8). Lewis in 1955 had emphasised
that the subject matter of development was growth and not distribution. However,
such views were countered by leftists (dependentistas) such as Paul Baran. In 1957,
Baran in writing about the political economy of growth defined development as the
increase in per capita production of material goods. The leftist tendency in some
modernisation theorists was countered by right wing political responses. For example,
in the 1960s W.W Rostow an exponent of modernisation theory wrote in his non-

communist manifesto outlining the stages that a country had to undergo in order to

become modernised.

Such approaches viewed modernisation in a narrow sense. The first set of assumptions
shared by modernisation researchers were certain concepts drawn from European
evolutionary theory (Alvin, 1990). According to the evolutionary theory, social
change was unidirectional, progressive and gradual, moving societies from a primitive
stage to an advanced stage, and making societies more like one another as they
proceed along the path of evolution (Alvin, 1990; Chinchilla, 1983). Societies were
perceived as beginning from primitive, simple, undifferentiated traditional stage
(gemeinschaft), and ended with the advanced complex differentiated modern stage
(gesellschaft). In this respect it is argued that societies could be compared in terms of
the extent to which they had moved down from tradition to modernity (Alvin, 1990).
The process was assumed to be homogenising, producing tendencies toward

convergence among_sopieties, and irreversible (Alvin, 1990, Chinchilla, 1983).

Modernisation scholars held the view that social change was evolutionary and it
would take generations to complete and its profound impact would be felt only
through time (Alvin, 1990; Chinchilla, 1983). These scholars drew their assumptions
from the functionalist theory, which emphasised the interdependence of social
institutions, the importance of pattern variables, at the cultural level, and the built-in
process of change through homeostatic equilibrium. Talcot Parsons (1960) was one
such theorist. This strand of thought postulated that modernisation was a systematic
process that pervaded all aspects of social behaviour, industrialisation, urbanisation,
mobilisation, differentiation, secularisation, participation and centralisation (Alvin,

1990). Among other things, modernisation meant the transformation of communal
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land ownership to a system private ownership. In housing, modernisation meant the
adoption of industrialised housing based on Western culture and technical standards.
The dominant form of shelter was conventional housing and this led to the bull-dozing
of slums and rehousing of the occupants in public housing (Burgess, 1992; Hardoy &
Satterthwaite, 1989). Beneria and Sen (1990), referring to the effects of economic
development as delineated by Boserup, argued that land reform in Africa led to the
loss of women’s right to land. The reforms were based on European norms where
cultivation was a man’s work. The introduction of modern technology in agriculture
benefited men more than women and resulted in their marginalisation. Women’s
economic activities were undervalued and by failing to count women’s work in

national economic statistics their work remained invisible.

In the 1960s it became clear that modernisation had failed and there was no trickle-
down. Conventional housing policies associated with modernisation had little impact
on the housing backlog. Modernisation theorists advocated a top-down, directive
approach in the implementation of development programmes in which the state played
a central role in the development process with little involvement of the intended
beneficiaries (Alvin, 1990). This excluded the participation of the target groups and

resulted in the failure of development projects (Chambers, 1983; 1997).

Various analysts critiqued the modernisation theory (Frank, 1967; Rodney, 1972;
Alvin, 1990; Valenzuela & Valenzuela, 1993; Brohman 1995). The early critiques of
modernisation mainl& came from neo-marxist scholars (Frank, 1967; Rodney, 1972;
Amin, 1977) and these are discussed in the next section on the dependency approach.
Later critiques of modernisation arose from scholars of opposing ideological leanings
(Alvin, 1991;Valenzuela and Valenzuela, 1993; Brohman, 1995). Alvin (1990)
critiqued the idea in modernisation that cultural factors were obstacles to development
and that these would disappear in the course of development. Samuel Valenzuela and
Arturo Valenzuela argued that modernization theory relied on a reductionist approach,
inadequate for the study of a complex phenomenon such as development or
underdevelopment (Valenzuela & Valenzuela, 1993). Brohman (1995) noted that the
neglect of culture and ethnodevelopment was not an oversight of mainstream theories
but a paradigmatic blind spot. The analyst argued that the socio-cultural context

within which economic processes were shaped was ignored in the universalist
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concepts developed by neo-classical theory and related frameworks. Pointing to the
North-South dynamics, Brohman (1995) maintained that modernisation theory lacked
both an input from the South itself and provided an inadequate analysis of social
relations and structures in specific countries, ignoring patterns of discrimination and

inequalities based on social class, ethnicity, gender and so on.

Arguments pointing to the ethnocentrism of modernisationists were advanced with
analysts positing that it was biased and unfounded for modernisation theorists to
postulate that values which differed from those that were thought to characterise the
industrialised North were obstacles to development. Western values were
universalised and linked with progress while the values of traditional Third World
societies were denigrated and associated with stagnation and underdevelopment. By
the end of the 1960s, it had become clear that rapid growth had been accompanied by
increasing inequalities. There was general acknowledgement that “development either
leaves behind, or in some ways even creates large areas of poverty, stagnation,
marginality and actual exclusion from social and economic progress” (Sachs,
1993:13). While the poor had been the 'casualties' of modernization, women in
particular had been marginalized by the process (Kabeer, 1994; Snyder, 1995; Snyder
& Tadesse, 1995). Kabeer (1994) in particular noted that the first development decade

was devoid of any reference to women.

The international development proclaimed on 24™ October 1970 called for a global
strategy based on jo‘int‘and concentrated action in all aspects of economic and social
life (Sachs, 1993). The UN adopted a unified approach to development planning.
Some of these ideas were elaborated in the proposals of Dag Hammarskjold
Foundation, which suggested in their 1975 publication, Another Development: in
search for human-centred development. The publication stressed that. development
had to be the development of people, and that people had to have greater influence in
the process and it had to be integrated development: “a total multi-pronged process
that includes all aspects of the life of a collectivity, of its relations with outside world
and of its own consciousness” (Sachs, 1993:15). The new approach would leave no
sector of the population outside the scope of change and development; would effect
structural change in favour of national development to activate all sectors of the

population to participate in the development process; aim at social equity including
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the achievement of an equitable distribution of income and wealth in the nation; and
to give priority to the development of human potential, the provision of employment

opportunities and meeting the needs of children.

Just before the 1975 publication of this influential proposal, the Cocoyoc Declaration
was announced. The declaration emphasised that the purpose of development “should
not be to develop things, but to develop man...Any process of growth that does not
lead to the fulfilment of basic needs- or even worse, disrupts them- is a travesty of the
idea of development” (Sachs, 1993:15). The declaration emphasised the different
approaches to development as well as the goal of self-reliance and the need for
fundamental economic social and political changes. The second development decade
(1970s) turned out to be different from what had been envisaged. Problems like the
degradation of the environment, population, hunger, women, shelter and

unemployment increasingly confronted governments and people in the less developed

countries.

The glaring exclusion of women led to attempts to include them in the development
discourse which became known as women in development WVID). In the first
development decade, development was perceived as a definable path of economic and
social change passing through various stages until the desired state of development
was achieved. Despite the failure of first development decade to result in
modernisation and development, the 1970s were declared by the UN the second

decade of developmént*and the dethronement of the GNP (Sachs, 1993).

In South Africa urban development was greatly influenced by modernist ideas as
exemplified in the low cost housing built in the 1960s, based on the notions public
housing in Europe. Examples of these projects include Soweto in Johannesburg,

; o
Umlazi, Chattsworth and Kwa Mashu in Durban (Maasdorp, 1983).

2.3 Dependency

The emergence of a body of ideas which came to be known as dependency theory was
a critique and response to modernization theory. The proponents of this theory were
mainly from the Third World (Frank, 1967; Amin, 1977). The exponents of the

dependency approach argued that underdevelopment in the Third World was not a
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natural condition but rather a result of the interaction of the South with the North.
According to Andre Gunder Frank, the developed countries were never
underdeveloped, though they may have been undeveloped. The analyst postulated that
contemporary underdevelopment was due to past and continuing economic and other
relations between the satellite underdeveloped and the now developed metropolitan
countries. Frank (1977) critiqued the assumption that the development of
underdeveloped countries could be achieved by injecting capital, diffusing institutions
and values to these areas from the international and national metropoles. According to
Frank (1967), evidence from the underdeveloped countries’ spggested that in the

underdeveloped countries, economic development could only occur through delinking

from the developed metropoles.

In conceptualising underdevelopment, Frank (1967) examined expansion of
capitalism and pointed out that the economic, social, political and cultural relations
that we now observe were the result of the historical development of capitalism.
Citing the underdeveloped institutions of the less developed domestic areas of an
underdeveloped country, the author observed that these too, were as much the product
of the single historical process of capitalist development as were the so-called
capitalist institutions of the progressive areas. The notion of the satellite relations was
not limited to the imperial or international level but penetrated and structured the
economic, political and social life of Latin American countries as well as other
developing countries. Frank (1967) observed that the chain of constellations and
metropoles and sateflitgs related all parts of the whole system from its metropolitan

centre in Europe and America to the Latin American countryside.

The metropolis-satellite structure suggested that the satellites served to drain capital or
economic surplus out of their own satellites and to channel part of this surplus to the
world metropolis. Each national or local metropolis served to impose and maintain the
monopolistic structure and exploitative relationship of this system as long as it served
the interests of the metropoles which took advantage of the global national and local
structure to promote their own development. Frank (1967) argued that
underdevelopment in the Third World was not due to the survival of traditional
institutions and shortage of capital in regions underdeveloped, but was a result of the

very same historical process which also generated economic development, that is the
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development of capitalism. In the metropolis-satellite structure, the metropoles tended

to develop and satellites to underdevelop.

According to Frank (1983), Third World countries were in their condition due to the
exploitation and unequal trade relations with the West. Giving the cxémple of Latin
American countries, the analyst observed that countries in that region experienced
rapid growth in between the war years when they had less contact with the West, and

relapsed back to underdevelopment when they came into more contact with the

developed North.

Exponents of dependency, pointed to its various characteristics (Schuurman, 1993).
Firstly, underdevelopment was a historical process and not necessarily a characteristic
intrinsic to the Third World. The dominant and dependent was a form of the capitalist
system. Underdevelopment was a result of the functioning of the world system, the
surplus from the periphery. In the process of underdevelopment, multi-national
corporations (MNCs), played a key role. They imposed a universal consumption
pattern without taking the local needs into account. They used capital-intensive
techniques in areas with large labour resources. They out-competed national capital,
or undertook joint ventures with local capital. They involved themselves in political
and economic affairs through their links with the local bourgeoisie. The penetration of
bank and industrial capital and a consumption ideology, it was argued, alienated the
periphery from itself and made it dependent on the core leading to marginalization

and non-realization of development potential.

In the 1970s dependency theorists drew a lot of criticism from Marxists. Frank was
polemical in his arguments. His arguments were not only related to Latin America but
about the historical development of the World capitalist system thus he was often
placed with world system theorists. One of the criticisms of Frank’s work led to the
formation of the modes of production theories and emphasised the contrast between
Marxists and neo-Marxists. Laclau (Schuurman, 1993) argued that Frank had used a
mistaken definition of capitalism; i.e. capitalism was a mode of production, rather
than a mode of exchange. He concentrated on what happened to the labour relations
that created a product rather than on what happened to the surplus. On the other hand

modernisationists argued that there was inadequate empirical evidence that supported
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the dependency thesis and that differences in the degree of dependency were causally

related to differences in economic development (Schuurman, 1993).

The influence of dependency thinking in South Africa was mainly among Marxist
thinkers opposed to the apartheid regime. In the Southern Africa region, countries that
were influenced by Marxist thought include Angola, Mozambique and Zimbabwe.
Within South Africa various groups that would have subscribed to dependency
notions included groups whose ideological positions were grounded in Marxist
thought, for instance the South Africa Communist Party (SACP) and the ANC, many
of whose leaders had training in Eastern Europe and the former Soviet Union
(Hadland & Rantao, 1999). So influential was Marxism in the liberation movement
that members who had received their training in Western Europe were considered to
be insufficiently radical. To prove their aﬁthenticity in the liberation struggle, some
members like Thabo Mbeki chose to pursue military training in the soviet union
(Hadland & Rantao, 1999). Although restricted in terms of expressing their ideas
through banning, Marxist ideas strongly influenced notions of development among the
members of these political groups after liberation, as illustrated by the quote from a
focus group discussion in Ezilweleni, one of the areas sampled in this study: By 1994
we had communism in mind; we thought of the unemployed people in the community.

Some were trained in brick laying, carpentry, plumbing, plastering and pipe layingz.

As the above quotation indicates, Marxist thought was central in the liberation
movement in South Afgica and so influential at the grassroots level that it informed
their conception of how development would occur after the liberation. South African
radicals, economists, development practitioners, academics, doctors, lawyers and

trade unionists, among others, were largely Marxist in training.

Neo-classical critiques of modernisation gave rise to two development strategies, that
the basic needs approach and redistribution with growth in the 1970s and 1980s
respectively (Burgess, 1992). The underlying assumption was that growth could be

achieved by addressing poverty, unemployment and inequality. The right wing

? Participant in the men’s focus group discussion in Ezilweleni, one of the field work sites in this study
21* March 2000. Durban: Ezilweleni.
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supply-side economics that underpinned these strategies was critical of the Keynesian
basis of modernisation which argued that development problems were a result of
insufficient aggregate demand. The redistribution with growth strategy, posed that the
objectives of growth and equity were not in conflict. Growth could be achieved by
focusing on the growth of incomes of the targeted poverty groups. Incomes could be
improved through transfers and subsidies and improved access to goods and services
such as water, electricity, roads, housing health, education and so on. The basic goal
of redistribution was an improvement in the absolute incomes of the poor rather than
the redistribution of existing assets; output and employment of the poor and labour
intensive measures aimed at increasing productivity. This resulted in the adoption of

self-help housing in the 1970s, a concept that is discussed in depth in the succeeding

chapters of this study.

Much as international development paradigms influenced planning and
implementation of programmes in South Africa, the impact of these programmes was
mediated by among other factors, race, gender and class. Despite the high levels of
economic growth experienced in South Africa in the 1960s the benefits did not trickle
down to the masses as had been envisaged by modernist scholars, and instead the
levels of poverty increased and became more visible in the form of squatter
settlements in the urban areas. During this period the government began mass housing
programs for Blacks which saw the establishment of townships such as Umlazi, Kwa
Mashu, Phoenix and Chef?téworth in Durban which were completed in the 1970s
(Maasdorp & Haarﬁofj, 1983). The modernization of housing through bulldozing
squatter settlements and the construction of formal housing benefited the working
class in South Africa. The technicist approach used in the planning and
implementation of the mass housing schemes gave little room for beneficiary
involvement. Women’s involvement as beneficiaries was minimal in these schemes
due to their status during this period in South African history, as they were by law
were prohibited from owning houses except through their spouses. According to
Morris (1981) house ownership was restricted to the productive people and this
excluded widows, the aged and jobless. For a period of almost 40 years (1930s to
1970), the only public housing available to Africans in Durban was Umlazi and Kwa
Mashu, both of which had about 34100 housing units (Maasdorp & Haarhoff, 1983;
Maylam, 1996). |
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An examination of the Women in Development and other approaches has to take
cognisance of these factors that were part and parcel of South African policy and
legislation in the implementation of development programmes. Due to the political
situation during the first two international women’s conferences in Mexico (1975) and
Nairobi (1985) the policy debates arising from these conferences cannot be said to
have greatly shaped development thinking among women in South Africa. In terms of
actual involvement in women and development policies, South Africa appears to have
‘leapfrogged’ from women in development to Gender and development. However, the
ideas of Women and development (WID) are still relevant in analysing the position of

women with regard to housing in South Africa.

2.3.1 Women in Development

The fact that there was only one reference to women in the various documents of the
1970 UN New International Economic Order conference showed that the importance
of women was still identified in terms of their biological role by those formulating
policies for the Third World. Women in development (WID) rose out of the context of
women’s marginalization in development programmes (Kabeer, 1994). The question
was where were the women in all the development programs that were being
implemented through out the Third World. The absence of women in development led

to attempts to try and integrate them into the development process.

While the liberal fer;ﬁnists accepted and endorsed the assumptions of the
modernisation theory, Third World women viewed it as inherently gendered and its
portrayal of Third World women distorted (Kabeer, 1994). The impact of projects led
to advocacy efforts by liberal feminists for the integration of women into the
development process, as workers and producers. This liberal feminist approach was
critiqued, for while it appeared to make radical demands for women’s inclusion, it
failed to challenge the social structures that entrenched women’s subordination
(Moser, 1993; Kabeer, 1994; Visvanathan, Duggan, Nisonoff, & Wiegersma, 1997).
The main argument propounded by WID was that women were overworked and
underproductive and they needed to be relieved of the drudgery by being available for

alternative work. The need to integrate women into development arose out of the
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gender bias that had characterised the first development decade in which women’s
economic activities were ignored. The focus of WID was economic development.
Despite the criticisms, liberal feminists have been credited for the different variants of
WID, which are welfare, anti-poverty, equity, efficiency and empowerment (Kabeer,

1994; Visvanathan et al, 1997; Young, 1997).

Caroline Moser (1993) discussed the WID approaches in terms of their ability to meet
the practical and strategic gender needs. Practical needs of women are those that
require urgent attention (e.g. employment, health services and water supply and
shelter) and the strategic needs are those that must be met to change women’s
subordinate status in society (e.g. legal rights, gender-based division of labour and
domestic violence). Each of the approaches emphasised only one aspect of women’s
life either as workers or mothers, but recent debates around the approaches revolve
around ways to support women in their various roles. The next section discusses each
of the approaches in detail weaving them into the South African context and
illustrating their relevance to our understanding of women’s participation in shelter

delivery.

Welfare approach

Introduced in the 1950s and 60s, the welfare approach was the earliest approach
concerned with women in developing countries. The approach focused on women
entirely in terms of their reproductive role and assumed men’s role to be productive
(Moser, 1993). Its purpose was to bring women into development as better mothers.
When training was in::luded, it was for skills deemed necessary for non-working
housewiyes and mothers (Kabeer, 1994; Visvanathan, 1997, Young, 1997). On the
other hand, priority was given to capital—inteﬁsive industrial, agricultural production
in the formal sector with a focus on high economic growth and an increase in the
productivity of the labour force that was mainly male. Women were seen as passive
beneficiaries of development, recognised in their reproductive role as mothers and
care-gives, hence policy interventions sought to meet their practical gender needs
through top-down handouts of food aid (Moser, 1993; Kabeer, 1994; Visvanathan,
1997, Young, 1997). The approach was based on notions of liberal feminism with the
programs involving the dissemination of information on contraception, the underlying

assumption being that women were responsible for limiting families.
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Women, rather than lack of resources, were seen as the problem hence family welfare
was placed in their hands, without questioning their perceived natural roles (Kabeer,
1994). The top-down handout nature of welfare programs tended to create
dependency rather than assisting women to become more independent. However,
welfare programs remained popular because they were politically safe and did not
challenge the subordinate position of women within the gender division of labour.
Such assumptions resulted in the exclusion of women from sectors of the economy

that held greater financial rewards, for example the housing and building sector.

The critique of the welfare approach resulted in the development of alternative
approaches to women: namely equity, anti-poverty and empowerment. Housing was
central in welfare states such as Britain, Norway and Sweden (McGuire, 1981). As
stated at the beginning of this sub-section, the welfare approach perceived women in
terms of their reproductive role. Elsewhere, housing provision was based on the
notion of welfare but in South Africa it was linked to employment and had a strong
male bias as shown in the apartheid policies, regulations and urban by-laws. As in
most countries, the target group of welfare policy in South Africa was the workforce
(1981). Welfare was tied to employment but very few women got formal
employment. Large scale employers such as the mine companies were regarded as the
functional providers of low cost housing in the form of hostels for miners (Schlyter,
1995). When family accommodation was made available in the 1960s, the criteria for
ownership was based‘orl the ability to pay rent (Schlyter, 1995). In the public housing
schemes in areas such as Soweto in Johannesburg, Umlazi and Kwa Mashu in
Durban, only men with proof of employment in urban areas qualified for
accommodation (Morris, 1981). The provision of housing based on formal
employment ignored the shelter needs of most women who did not work in the formal

sector of the economy but had employment in the informal sector.

Women’s access to housing in South Africa was shaped by the state’s conception of
the family and the way housing policy has historically been developed. For instance
public housing provision was based on the notion of the nuclear family, ignoring
different family types that existed in the country (Todes and Walker, 1993). Since the

nuclear family was considered the norm; other family structures that existed in South
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Africa as elsewhere were not considered in housing provision. The fact that nuclear
families also had other members living with them, was not put into consideration in
the provision of housing. Single mothers had no access to housing except in terms of
their relation to men. Elsewhere, Households that did not conform to the ideology of
the nuclear family were viewed negatively by the housing agencies and the larger
society. Women who happened to fall out of the norm (nuclear family) and were poor
were considered to be “undeserving poor” (Dandekar, 1992:7) and when it came to

housing provision, such women are treated differentially.

The participation of women in the provision of shelter was autonomous and often
spontaneous due to unexpected removals (chapter 3) and later, displacement due to
political violence as shown in the case of Nthutukoville in chapter 7. The notion of
equity as advocated by the UN Women’s decade was a far-fetched cry in South Africa
due to the whole social, political and economic spectrum that was founded on

inequality based on race and gender. It is against this background that the equity

approach of WID is discussed.

The Equity Approach

As the theme of the women’s decade (1975-85) its purpose was to gain equity for
women in the development process. The equity approach recognised that women were
active participants in the development process through both their productive and
reproductive roles made an important contribution to economic growth, which was
not always acknowledged. While accepting women’s practical gender need to earn a
livelihood, the equity aI)proach was more concerned with issues of inequality between
men and women in both public and private spheres of life and across socio-economic
groups. It identified the origins of women’s subordination in the family and also in the

relations between men and women in the market place (Kabeer, 1994; Young, 1997).

Central to the equity approach was the assumption that women had lost ground to men
in the development process and redistributive measures had to include a process in
which men shared in ways that women from all socio-economic classes gained and
men from all classes lost (or gained less). State intervention through affirmative action

policies was seen as the way to meet women’s strategic needs of economic autonomy
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and equality with men. Such measures would challenge women’s subordinate position

in society.

In the 1975 International Women’s year, it became clear that the interpretation of the
conference agenda varied with equality as the central the concern of First World
feminists. On the other hand, Third World women articulated their problem as poverty
and saw development as the necessary prerequisite for the improvement of women’s
status. Second World women on the other hand were concerned about peace, claiming
that the capitalist system and its associated militarism was responsible for women’s
problems hence the theme, equality, development and peace. One of the outcomes of
the 1975 conference in Mexico was the notion that feminism was ethnocentric and
divisive to WID. Critiquing the equity approach, Third World activists argued that to
take ‘feminism to a woman who has no water, no food and no home is to talk
nonsense’ (Kabeer, 1994). Third World women at the 1975 International Women's
Year conference, felt that the equity approach was drawn from first world experiences

and did not take cognisance of their specific cultural contexts.

Despite the criticisms, the equity approach it has continued to provide a framework
for governments to improve the status of women through official legislation on issues
such as divorce rights, custody of children, property, credit, voting and other citizen
rights. Resistance to the demand for equality led to a policy shift among feminists so
that their demands coincided with the general direction of development, which
stressed on the goal of meeting basic needs (Kabeer, 1994; Young, 1997, Visvanathan

et al, 1997).

In housing, the equity approach focused more on the impoverished sections of the
population, and arguments were put up for participation. However, before upgrading
was proposed, self-help housing had been attempted with only a limited number of
houses actually being constructed (Schlyter, 1995). Examples were housing
programmes, in Zambia, Kenya and Tanzania. Participation was mainly in the form of
the owner of the house managing the construction. In Latin America, many projects
built through community-based mutual aid (Schlyter, 1995). In the equity or
participatory approach people were not seen as mere recipients, but as participants in

the creation of their environment. Their productive role was extended to include the
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production of their own house while the state was to support the process. When the
equity approach was being advocated elsewhere in the world, the structure of the
South African society was based on apartheid, with racist and segregationist policies
and therefore notions of equality, let alone gender equity, were out of context in such
a society. The housing policies developed during this period in South Africa tended to
reflect the broader socio-economic and political context of the country as will be
illustrated in Chapter three where the policy context within which the case studies in

this research are located, and which also, profoundly shaped women’s access to

shelter.

When the rest of the world was moving towards gender equity, in resource allocation
and in the recognition of women’s rights, the government policies in South Africa
remained oppressive to all non-Whites' and all women regardless of race. The
transition to democracy in 1994 resulted in the improvement of women’s status in
South Africa. The increase in women’s representation in national leadership from
under 3% to over 27% (109 women) in South Africa was unprecedented (Budlender,
Goldman, Samuels, Pigou, Valji, 1999). The number of women representatives in the
national assembly increased after the second national elections to 124, with 97 from
the ANC, 15 from the New National Party (NNP) 10 from the Inkatha Freedom Party
(IFP), one from the Democratic Party and one from the Pan African Congress (PAC).
In the provincial legislature 25% of all the seats were held by women. KwaZulu-Natal
had the least number of women representatives, where out of 83 seats only 14 (17%)
were held by women (Budlender et al, 1999). It was also the first time in South
African history that more women held key decision making positions in the country as
Ministers, signalling their increased participation in national governance. Ginwala
(1999) noted that it was during the 1985 Women’s Conference in Nairobi that the
South African women in exile made links with women from other developing
countries and began to advocate the for the recognition of gender rights as political
and economic issues and not just as social matters. The influence of these ideas on
women’s rights and equality found expression in the demand for the inclusion of
gender equality as a clause in the post-apartheid constitution. Thus in the 1996
constitution, gender equality was not subsumed under the general equality clause but
rather was engraved as a right among others in the constitution. The constitution went

further to include housing. and other basic needs in the bill of rights. These
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constitutional provisions were followed up by the creation of the Commission on
gender equality whose role was to act as a watch-dog of the government to ensure that
gender equality was achieved in all sectors of the economy. Equity in the current
housing policies is illustrated in the design of the housing subsidy scheme that grants
the poor a housing opportunity through a once off grant, as discussed in Chapter 4 of
this thesis. The 1994 housing policy is reflective of the welfare approach in that it
aims to meet the basic need for housing among the poorest sections of the society in

South Africa, majority of whom are women.

The Anti-poverty Approach

By the early 1970s it became evident that modernisation theory with its accelerated
growth strategies based on maximising GNP had failed either to redistribute income
or solve the problems of Third World poverty. The benefits of economic growth had
not trickled down to the poor. Maslow (1970), a well-known psychologist had
postulated the theory of human needs, in which he argued that humans have five
fundamental needs: physiological needs, safety needs, social needs, esteem needs, and
self-actualisation needs. The theorist perceived these needs in terms of a pyramid with
the most basic needs at the base and the most sophisticated needs at the apex. These
needs, Maslow (1970) argued, followed a hierarchical order, in that individuals had to
fulfil the lower needs before the higher-order needs became important. In Maslow’s
(1970) theory of human needs, basic needs such as food and shelter had to be met

before individuals could think of higher needs such as social needs and self-esteem.

The UN in 1970, passezl a resolution that encouraged countries to adopt an integrated
approach to development and planning in order to ensure :that all groups benefited
from development, were provided with the means to take part in development, that
development promoted social equity and also fulfilled human potential (Hopkins &
Hoeven, 1986). The UN position was encapsulated in the Cocoyoc Declaration of
1974 which stated that the purpose of development “should not be to develop things,
but to develop man...Any progress that does not lead to the fulfilment of (basic
needs), or even worse disrupts them — is a travesty of the idea of development”
(Esteva, 1992:14 quoted in Reid 1995:46). The main concern was that the
development models had concentrated on improving the Gross National Product

(GNP) to the exclusion of human needs. Development scholars and institutions in
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response to the crisis in development formulated various models for development, one
of which was the basic needs approach. The ILO was most influential in advocating

the adoption of the basic needs approach in face of increasing inequalities between the

rich and the poor nations, classes and gender.

The 1976 International Labour Organization (ILO) conference on World Employment
emphasised that policies aimed at meeting basic needs could effectively be pursued
only in the context of a broader development strategy encompassing economic
growth, structural changes and institutional reforms at the national and international
levels. A basic needs approach according to the ILO report was one that aims at
satisfying the needs of the poorest members of the society. The approach defined
development in terms of what people identified as their needs, instead of turning to
issues such as growth, industrialisation, increased trade and so on which were

essentially means to meet the basic needs (Hopkins and Hoeven, 1986).

While there was no clear agreement on what constituted basic needs, the World Bank
(WB) identified 5 core needs that formed the basis of the rest: that is, food, shelter,
health and basic education. A basic needs strategy required the participation of people
in identifying the needs and in the decisions taken to meet the needs. Elements
important in the achievement of basic needs included growth. It was not in opposition
to meeting basic needs but patterns of growth had been opposed to meeting basic
needs. Basic needs could only be met where there was sufficient growth and where all

had a chance to partiréip‘ate (Hick and Hoeven, 1986).

A central component of the anti-poverty approach was to meet basic needs such as
food, shelter, education, clothing, fuel as well as social needs such as human rights
and participation in social life through employment and political involvement
(Kabeer, 1994). Through ILO work in the Third World, the working poor were
identified as needing particular attention and the informal sector was seen as the
solution. The World Bank also changed focus from poverty to redistribution with
growth. Due to the failure of development to trickle down and the exclusion of
women in previous development plans, the importance lay in meeting of the basic

needs of the family.
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The focus was on reducing income inequality in society and not challenging the
structural inequalities. The main argument was that the causes of women’s poverty
and inequality with men lay in their lack of access to private ownership of land and to
gender discrimination in the labour market. Redistribution focused on increasing
employment opportunities of low-income women through better access to waged
work and income-generating projects (Young, 1997; Visvanathan et al, 1997; Kabeer,
1994). The main criticism of this approach was that it did not challenge the gender
division of labour in the labour market, in which women were assigned tasks

commensurate with their reproductive roles. Poverty among women not as a function

of subordination but underdevelopment.

Redistribution of power in anti-poverty programs was said to be reduced because the
focus was specifically on low-income women and due of the tendency to encourage
projects in sex-specific occupations in which women were concentrated or targeted
only women who head households. The particular constraints that women experienced
in their gender roles were often overlooked, for example problems in separating the
reproductive from the productive work as well as those associated with balancing
productive work alongside domestic and childcare responsibilities. In various cases
cultural constraints restricted women’s ability to move freely outside the domestic
sphere and therefore to compete equally with men running similar enterprises. The
lack of control over household finances and the inability of women to obtain credit

meant that they could not expand their enterprises unless special facilities were

provided.

The difference between the equity and anti-poverty approaches was the focus on the
productive role of women in anti-poverty, that undermined their reproductive role.
Income-generating projects by assuming that women were free the whole day resulted
the extension of women's working day in order to also meet their domestic
obligations. The emphasis in anti-poverty strategies was on meeting the practical
needs of women which are in essence basic needs, for example housing, but these fell
short in examining the active role of women in providing these needs. In the equity
approach that stressed on the productive role of women, family and children were
seen as hindrances; in the anti-poverty, measures, the reproductive needs of women

were recognised. Anti-poverty approaches emphasised basic needs. Housing was
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defined as a need but put below the other sectors defined as basic needs. In the 19705
the World Bank supported the upgrading of existing slum and squatter settlements
(van der Linden, 1986). However, most of the projects were not affordable to the
sections of the population with the lowest income and these projects remained middle-
class housing, while the poor in upgraded areas did not pay the rates and the condition
of cost recovery was not met (Schlyter, 1995). The failure of the WID anti-poverty
approach led to the adoption of the efficiency approach in line with the world
development trends. Efficiency in housing meant a paradigm shift from the on poverty
alleviation only to attempts to achieve efficiency in development as a whole and in
housing in particular, through measures such as cost recovery in housing projects.
Site-and- services schemes were tried in South Africa but these failed as the intended

beneficiaries derided them as ’toilets in the veld’ (Tomlinson 1998).

Efficiency

The efficiency approach was adapted as a result of recession in the world economy in
the mid 1970s in Latin America and Africa. This was accompanied by falling export
prices, protectionism and the debt crisis. To alleviate the situation, economic
stabilisation and adjustment policies by the International Monetary Fund and World
Bank were implemented by many governments. Efficiency was associated with the
IMF structural adjustment programmes (Structural Adjustment Programmes) of the
1980s which through the management of demand and the expansion of supply, aimed
at restoring the balance of payments equilibrium, increasing exports and reviving

growth rates.

Efficiency measures as outlined by the IMF and World Bank stabilisation programs
entailed budgetary reductions in social spending, for example in education, health,
housing and the removal of subsidies on essential commodities such as food. Neo-
liberal economic policies were critiqued for their underlying male bias (Elson, 1992;
Ingrid, 1992). According to Elson, (1992) it was assumed that women’s reproductive
activities such as caring for children, gathering fuel, processing and preparing meals
and caring for the sick and elderly would continue regardless of the biased allocation
of resources. Neo-liberal policies defined economies in terms of marketed goods and
services and subsistence cash production and therefore excluded women’s

reproductive work that was necessary for the maintenance of households and
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communities. The imposition of SAPs policies meant longer working hours for
women both in the market and within the household due to cuts in the public
provision of social services such as healthcare, shelter and other services. Cuts in
social spending meant less budgetary allocation to housing hence women who form
the bulk of the poor find themselves living in unplanned settlements lacking basic
infrastructural services such as water, drainage and sanitation, factors that make their
reproductive work more difficult to carry out (Schlyter, 1995). Women were seen
primarily in terms of their capacity to compensate for declining of social services by
extending their working day. The emphasis was on development and not women, the
assumption being that increased economic participation for Third World women is
automatically linked with increased equity (Elson, 1992; Ingrid, 1992; Kabeer, 1994;
Young, 1997; Elson, 1999). The efficiency sought to meet the practical gender needs

while relying on all of women’s roles and an elastic concept of their time.

In the housing sector, the notion of efficiency found expression in the implementation
of site and service and upgrading projects with self-help components which now
included women in the implementation phase. Management was central to efficiency
and housing finance was no longer provided through the actual projects but rather
experts were paid to work with housing authorities and ministries (Schlyter, 1995).
Women were drawn into these schemes because they were seen as more reliable than
men in repaying. Through participation women demonstrated their efficiency in the
maintenance of community services as well as ability to work in construction
(Schlyter, 1995). The notion of efficiency is evident in the design of the 1994 housing
subsidy scheme in South Africa, which provides an housing opportunity but not a
complete housing unit. The details about this scheme are discussed in the section

about the post-1994 housing policy.

Empowerment

The fifth approach, empowerment, represents Third World feminist writing and grass
roots organising. It addresses women's strategic need to transform laws and structures
that oppress them through a bottom-up process of organising around practical needs.
The empowerment approach was strongly advocated by Third World women. Its aim -

was to empower women through greater self-reliance. Unlike the other approaches the
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empowerment perspective links women’s oppression not only to men but also to
colonial and neo-liberal-colonial oppression. The exponents of empowerment
recognise the multiple nature of Third World women’s oppression that requires a
strategy to address it simultaneously. Addressing practical needs is seen as an avenue
to address their strategic needs through a bottom-up approach, unlike the welfare,
equity and efficiency approach, which underlie a top-down, technicist approach
(Kabeer, 1994, Visvanathan et al, 1997; Young, 1997). Empowerment questions the
relationship between power and development. While acknowledging the need for
women to increase their power, it lays a strong emphasis on the right to determine
choices in life and to influence the direction of change through the ability to gain
control over crucial material and non-material resources. Unlike equity, empowerment
lays emphasis on increasing women’s status relative to men. It seeks to empower
women through the redistribution of power within as well as between societies. The
approach questions the equity approach that assumes that development necessarily
helps all men and women and that people want to be integrated into mainstream of
Western designed development. Empowerment challenges the prescriptive, unilinear
modernist approach to development and seeks a bottom up process driven by the
people themselves thus fits more with the dependency approach that advocates

people’s involvement in their own development (Kabeer, 1994).

Empowerment was articulated by Development alternatives with women for a New
Era (DAWN). Dawn distinguishes between long-term and short-term strategies. Long-
term strategies are neiédgd to break down the structures of inequality between genders,
classes and nations. The short-term strategies correspond to practical gender needs;
however, long-term strategies contain a wider agenda than strategic gender needs,
with national liberation as a fundamental prerequisite for addressing them. According
to Kabeer (1994) short-term change leads to long-term transformation. An example of
grassroots organising to meet their practical and strategic needs was the case of
Bombay in India where the forum against Oppression of Women began organising
around issues as rape and bride burning in 1979. However, it became clear that
housing was a greater priority for women in squatter settlements and the focus shifted
to address the need. The issues around housing related to women’s right to inheritance
after divorce, domestic violence and homelessness. By tradition women had no access

to housing in their own right, homelessness through the breakdown of marriage or
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domestic violence was a problem and the provision of women’s hostels a critical
practical gender need (Dandekar, 1993). The mobilisation around homelessness raised
consciousness of the patriarchal bias in inheritance legislation as well as in the
interpretation of housing rights. In seeking to broaden the problem from a women’s
concern and to raise men’s awareness, the forum became part of a nation-wide
alliance of NGOS lobbying the national government for a national Housing Charter.
Through this alliance the forum ensured that women’s strategic gender needs relating
to housing rights were placed on the mainstream of political agenda, and have not
remained simply the concern of women. Examples of women mobilising around
practical needs for shelter are abundant (Elridge, 1998; Rippenaar, 1999; Daily News,
1998; City Press, 1998; Sithole, 1999; Ngobeni, 1998; Madywabe, 1998; Sheehy,

1998). However, it is not clear whether this has led to consciousness raising and

organising around strategic needs.

Yet, the fulfilment of practical needs does not necessarily lead to the satisfaction of
strategic gender needs. This was demonstrated in the case of Luganda and Ezilweleni
in Chapter 7 of this study which suggest that although women were involved in the
process of accessing housing in their communities, the men remained the key decision
makers. Although women were on the forefront in the struggle to access shelter, their
role did not translate into political gains to catapult them into key decision making
positions in the community. Neither did this alter the gender relations at the
household level for greater equity in the gender division of labour. Women continued
to carry out their HOu§ehold chores although they still had to attend meetings as
leaders. This discussion is presented in greater detail in chapter seven where the case
studies are analysed. Strategic needs are similar to those identified by the equity
approach but the strategy for fulfilling them in empowerment is different. Whereas the
equity approach uses a top-down government legislation, the empowerment approach
uses gendered consultative and participatory planning procedures and political
mobilisation, consciousness raising and popular education. These processes ensure
that women and gender-aware organisations are included in the planning process

(Kabeer, 1994).

The difference between empowerment and the welfare approach lies in the emphasis

that welfare places on the reproductive role of women while the focus of

-38-



empowerment approach is on challenging women’s subordinate position.
Empowerment approach assumes that through participation in the outside world
women gain greater awareness of feminist issues. Empowerment as an approach did
not feature in past housing policies in South Africa. In the current housing policy
formulated in 1994, empowerment was mentioned as a key objective. From the whole
formulation of the White Paper, it was evident that the housing policy framework
incorporated elements of the different WID approaches, but efficiency was the most
prominent. A detailed discussion is presented in Chapter 4. The purpose of this study,
however, is to investigate the participation of women in shelter development and to
determine the extent to which the current policy framework and implementation have

contributed to their empowerment.

The problems of having skipped WID into GAD are already evident in that there
appears to be no clear distinction between an awareness of WID and GAD. WID has
had less impact on South Africa than GAD, which has taken more firmer root in
policy, with institutions such as the Commission on Gender Equality tasked with the
role of implementing the recommendations of the Beijing Platform of action and
ensuring that gender equity is complied with. Within GAD a range of approaches
exist. According to Young (1998), the different features of WID do not exist in
isolation from other approaches. They may overlap in an organisation or be combined
to meet policy objectives in an organisation. While WID aims to integrate women in
development projects, the gender and development approach focuses on the

inequalities between inep and women in relation to development.

2.3.2 Gender and Development (GAD) Approach

The approach recognises that development is a complex process which intends to
achieve social and economic improvement of individuals and society as whole. In
examining the impact of economic development on any society or group the GAD
approach raises questions such as: who benefits, who loses, what trade-offs have to be
made and what are the resultant balance of rights and obligations, power and privilege
between men and women, and between certain social groups (Young, 1997). The
GAD approach does not consider welfare, anti-poverty or equity approaches as
opposed alternatives, but considers them as necessary prerequisites for equity.

Emphasis is laid on the role of the state in promoting women’s emancipation while
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recognising its dual role of the state in most developing countries as an employer of
labour and allocator of resources. The GAD approach stresses the importance of
social expenditure (education, health and training) (Young, 1997) in laying the
foundations for economic growth and negates the notion that social reproduction is
entirely the concern of individuals, maintaining that it is a social matter. Support for

social reproduction is sought at all levels of the state and different agencies.

The Women in Development (WID) approach in taking a liberal feminist approach
tried to integrate women in economic development through legal and administrative
changes (Young, 1997). In so doing WID failed to challenge the structures that
entrench women’s oppression; while focusing on women's productive role it ignored
the reproductive role. Although the WID approach uses various strategies to minimise
the disadvantages of women in the productive sector, for instance through affirmative
action kind of programs in the work place (Tong, 1989), but it does not address the
structures underlying women's oppression in general. GAD on the other hand,
employs strategies that seek to go beyond the current practical concerns (Young,
1997) of women into long term sustainability hence, challenges the structures that
constitute women’s oppression and calls for changes aimed at changing the gender
dynamics for greater equity between men and women. This presents a fundamental
difference between GAD and WID. A major critique of GAD is that it is complex
both in terms of language and as a planning tool. Analysts pose that societal attitudes
are pervasive, influencing the nature of projects and the ability of women to meet their
objectives. In develéprpent organisations the use of GAD highlighted their gendered
cultures and rules. In patriarchal societies, the cultures of development organisations
are modelled on male values and cultures, which are retrogressive to women’s
advancement and reproduce the gender hierarchies and inequalities dominant in the

wider society (Young, 1997).

Using the GAD approach this study will examine the ways in which women’s
participation of women in housing delivery has impacted on their lives. This will be
achieved by interrogating women’s involvement in housing development as well as in
the sectors related to construction and post-implementation activities related to
housing. Recognising that construction sector might be a better paid sector than

community, social and personal services sector where many women work, this
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research questions whether women have gained useful skills that would facilitate their
entry into the formal construction sector, and whether the building industry is ready to
employ women with building skills. The assumption in this study is that the
empowerment of African women is the key to their emancipation. Women in South
Africa and elsewhere in the developing countries are oppressed due to their weak
economic position. The participation of women in housing delivery is likely to

improve their status and this will challenge men’s dominance in the home and society

as whole.

The gender and development approach in this case is valuable in determining the
extent to which the role of women in housing implementation holds long-term
economic benefits for them. While the study recognises that empowerment is a
contested term (Ramphele, 1993; Forje 1998) that has been used by opposing
ideological strands of thought, this project aims to deconstruct what the empowerment
of African women in South Africa would entail. Various scholars (Murthy, 1998;
Forje, 1998; Hashemi, 1996) argue that it is through economic empowerment that
women in developing countries can come out of their oppression. Some studies argue
that economic empowerment may lead to family break-ups (Hashemi, 1996); yet
others have shown that the economic empowerment of women leads to an
improvement in the well-being of the family as a whole (Forje, 1998). The current
study aims to investigate whether the empowerment gained through involvement in
housing delivery is sustainable in terms of the long—termi social, economic and
political benefits to {;vognen in South Africa. The main criticism levelled against GAD
has been that it is an inappropriate, static framework for analysing power and
difference which are dynamic variables. The strength of GAD lies in the fact that it
goes beyond well being to address the social and mental needs of individuals. While
emphasising women's empowerment and male responsibility, it includes a role for the
state in programs to bring about equality between the sexes. In this study the
conceptualisation of empowerment approach is used to assess whether women have
been able to sustainably meet their practical and strategic needs as a result of
involvement in housing implementation. A central focus is in establishing the extent

of empowerment.
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2.4 Summary

This chapter has located women’s participation in development projects within the
dominant development paradigm. The emergence of women in development approach
as an off-shoot of modernisation was a result of the marginalisation of women in
development programmes and projects, hence the main concern was with bringing
women into the mainstream of development. The features of women in development
have been discussed illustrating their relevance to understanding women’s housing
needs in the Third World and South Africa in particular. The chapter has shown how
the shift from WID to GAD occurred in development discourse by highlighting that
while WID focused on women only, it was important to understand the impact of
development programmes on women by locating them within their society, hence the
emergence of GAD. The chapter emphasises that unlike WID, the GAD approach
takes the position that development impacts on women and men differently. This
chapter provides the root of the issues that underpin women’s participation in shelter
development in general. The next chapter focuses on the specific factors that influence

women’s participation in housing delivery.
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Chapter 3

3. Factors influencing women’s access to housing

It’s not sufficient to build a house... In 1995, when we started, the materials cost
about R7 500. But now you have to buy the roof, doors, and windows. Out of the

subsidy, the builder gets R1 500 for two rooms. If it’s one room, the builder gets

R90O°.

3.1 Introduction

The above observation by a participant in the women’s focus group in Luganda shows
that the issues around access to shelter are varied and raise questions whether the
current housing policy framework will radically impact on women’s participation in
housing development. As the statement indicates, the factors that influence access and
participation in shelter delivery are complex. To bolster this argument, this chapter
will discuss the specific factors that influence women’s access to housing, for
example, land tenure, education, location in the labour market, income as well as
cultural factors. This chapter, discusses the specific factors that influence women’s

access to housing with a view to locating their participation in housing delivery.

3.2 Land Tenure, Urban regulations and Apartheid Housing Policies

In 1913 the land in South Africa was appropriated by the government which allocated
approximately 87% o'f the land to the Whites and about 13% of the remainder to the
Africans although they comprised the majority. The impact of land alienation, the
mass removals that followed the passing of the Group Areas Act, passed some four
decades later, and the numerous urban regulations restricting the movement of
Africans and women in particular, are some of the factors that contributed to

homelessness in South Africa.

* Women’s focus group discussion, 2™ April 2000. Durban: Luganda. Middle-aged woman, mother of
4.
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The urbanisation of African women was restricted by the city by-laws which made it
illegal for African women to live in the cities whereas men were legal, because of the
labour they provided for the mining industry. Pass laws were devised as a way of
controlling the mobility of Africans from the reserves. The pass book was a form of
identification but what made it most detestable was the information that it had to
provide; pass books had to include where the holder lived, where he/she was
employed, whether the taxes had been paid and other information that was meant to
ensure total control by the apartheid regime (Ramphele, 1993). Passbooks had to be
produced at all points of contact with officials and could be used to control every
aspect of life. While it was not until 1952 that African women had to carry pass books
the pass book was the more oppressive to women because it contained a section for
consent by the district commissioner, and for the father, male guardian or husband to
allow women to work or live in another district (Maylam, 1996). This was not Afri-can

but rather a racist manoeuvre by the regime that gave African men power over

African women.

By requiring African women to get approval from their male relatives and male
authorities to travel to the cities, the apartheid regime institutionalized the oppression
of African women and put them under the mercy of African men. As if passbooks
were not a sufficient tool of oppression, in 1964, a total ban was placed on the entry of
African women into the urban areas outside the reserves except on a visitor’s permit.
Only women who were already in employment and those who had the rights of
residence could stay in urban areas but others could only come to the cities as contract

workers (Morris, 1981).

White women experienced patriarchy in the context of domesticity, which was
accompanied by the presence of Black maids to do the household work. Although
White women did not share the same positions and incomes as White men, they
benefited from their association with the dominant group. High incomes meant they
did not have to struggle with household chores but rather, that Black maids were
employed at very low rates to accomplish the tasks. Patriarchy for the White women
meant that they did not work. In contrast, African women experienced patriarchy in a
harsher and more negative form. They (African women) were confined to areas

(Bantustans) in which there was little or no means of earning an income and the little
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that was produced from subsistence farming was inadequate to meet the household
needs. Due to their limited income earning capacity, African women had to labour in
their homes as well as in the homes of White women hence experiencing the double

shift unlike their White counterparts who knew little about it (Makgetla, 1991,

Bernstein, 1985).

The enactment of the Group Areas Act led to forced removals in which people were
displaced from areas which were subsequently declared for Whites only, for example,
Cato Manor in Durban, District Six in Cape Town and Sophia Town in Johannesburg.
In the process of removal, many people lost valuable property for which they were not
adequately compensated. According to Hart, “Implementation of the Group Areas Act
has seen the destruction and remaking of countless urban landscapes and the
displacement of many thousands of ...pebple from their homes, communities, and
local environments (Hart: 1990:124). The compensation given to some of the people
was below the market value of their properties. Women and men who had been
renting houses in the areas that were affected by removals were neither compensated
and resettled along with the property owners (Jeppie & Soundien, 1990; Nasson,
1990).

In Durban, the implementation of the Group Areas Act resulted in the clearance of
various settlements, for example, Cato Manor, where the process began in 1958 was
complete by 1965. About 6 062 shacks were cleared and some 82 826 residents settled
in the newly establfshgd townships of Kwa-Mashu and Umlazi (Maasdorp, 1984).
Writing about the clearance of Cato Manor and the conditions for relocation to Kwa
Mashu Ian Edwards (1996) noted that “a woman could only acquire domicility rights
to live in Durban if she had been born in the city or had been formally employed by
one employer for ten years or by various employers for fifteen years” (Edwards, 1996,
121). To qualify for accommodation in Kwa Mashu, the resettlement area, individuals
had to be household heads in addition to having legal rights to live in the city.
According to Edwards (1996), women who had no domiciliary rights could acquire
them through marriage. Widows, divorced, or separated women who had no children
did not qualify for family accommodation to the relocation area, Kwa Mashu. Such
measures meant that single women were excluded from access to housing and

childless women automatically lost their housing on the death of their spouse (Morris,
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1981). Women were not considered household heads unless they had formal
employment and were legally emancipated. They had to turn from their self-
employment in the informal sector where they sold beer, and turn to formal
employment “lawful occupations” (Edwards, 1996:122) if they wanted residence in
the city. The relocation to Kwa Mashu added to the financial problems of those who
qualified for the housing as the cost of accommodation was high. The condition that
one had to be married to be relocated to the family housing provided in Kwa Mashu
brought a lot of problems to men and women who had been living together but not as
married couples. With the promise of family accommodation, some men deserted the
women whom they had lived with at Cato Manor and brought their legal wives from
the rural areas to occupy the housing in Kwa Mashu. The relocation took its toll on
women and men as well, with some women committing suicide, others fighting over
the same ‘boyfriend’, with children getting lost and being deserted in the chaos and
others murdering partners who deserted them on clearance from Cato Manor. The
case of Cato Manor depicts the impact of the Group Areas Act on individual women
and whole communities. The sense of dislocation, loss of identity and crisis
accompanied the forced removals. Although both men and women suffered the
indignity of forced removals, women bore the brunt of homelessness as the »conditions

of relocation and residence in urban areas were largely biased against them.

Maasdorp (1984) noted that Cato Manor was not the only area cleared in terms of the
Group Areas Act; other areas included Baumanville, the oldest African residential
area which was decléreg a non-residential area. Other shack areas were also cleared
and by 1967, the clearance process in Durban was completed. Maasdorp (1984)
correctly recorded that among all those cleared, most ‘disappeared’ as they were not
resettled along with others in the new townships. However, according to Ian Edwards
(1996) those who did not qualify for accommodation in the relocation areas moved to
other existing shack areas such as Malakazi, hence the disappearance noted by

Maasdorp.

Regulations that ensured the control of African women’s presence in the cities
included the restrictions in African trading. In 1963, the Department of native Affairs
passed a statement to the effect that African traders were no longer allowed to build or

own shops and were restricted from owning more than one shop and from forming
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companies or partnerships. African businesses were confined to the provision of daily
or essential commodities. Such regulations automatically pushed African women as
well as men out of the cities thus affecting their earning capacity. The denial of
ownership rights to property in the city meant that Africans did not have any form of
collateral to act as security and allow them to borrow funds to invest in housing.

Women’s living conditions were worsened by because of the housing regulations

(Morris, 1981).

Africans considered not to be essential to the urban economy were to stay out of the
cities, and most of these people were African women. In 1967 the department of
Bantu Administration and Development (formerly Native Affairs) passed a regulation
regarding African women and non-productive Africans. According to the circular,
African women were not to be placed on waiting lists for family housing in urban
areas. Women who qualified for accommodation had to seek it as tenants with
registered households putting women in the same position as minors under the state
regulations. A divorced woman could only stay in her home if she was not the guilty
party and if she had been granted custody of the children. All those who were
considered as non-productive Africans (widows, handicapped, and elderly) living in
White areas were to be resettled in the homelands (Morris, 1981). By 1968, all family

accommodation urban areas was stopped.

The housing position of African women was further aggravated by regulations passed
in 1968, which stipﬁla}ed that housing permits could only be provided to qualified
African men over the age of 21 who were employed and had dependants legally living
with them (Morris, 1981). According to a circular by the Department of Bantu
Administration and Development (1969), proposed to local authorities, where a White
city was close to a homeland, the Africans employed in the city would be required to
live in the homeland. However, if the distance between the town and the homeland
was too great, hostel accommodation was provided for the workers with a view to
having them visit their families periodically. As illegal urban residents, African
women had very few employment options which confined them to domestic work
which is very isolating and highly exploitative (Unterhalter, 1991). Housing for
African women was tied to their employment. This was not only in domestic service

work but also in farm work (Meer et al, 1997).
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Despite numerous laws and Acts banning African women from cities, they still found
their way to the White cities, where they made a living by brewing traditional beer,
informal trading and working as domestic workers in the homes of the Whites. The
lack of accommodation for Africans in Durban forced many of them into domestic
service because lack of employment meant that they had to leave the city (Preston-
Whyte, 1982; Dawood, 1998). Africans who worked in White residential areas had to
live there because they could not find legal accommodation in Black areas. Preston-
Whyte (1982) observed that many African women were scattered all over White and
Indian residential areas in present day KwaZulu-Natal, where they lived in the
premises of their employers. By 1980 there were about 66 577 Africans living in
White areas of Central Durban, Pine Town, Hillcrest, and Queensborough (Preston-
Whyte, 1992). Although they lived in White residential areas, Africans were not
allowed to use the social and recreation facilities in these areas and to access similar
facilities, the workers had to travel to the townships. Durban and Pietermaritzburg

were no different to other major South African cities.

It is notable that accommodation for Africans in White residential areas was gendered.
While most of those who lived in the servant quarters in White residential areas were
African women, the servant quarters in flats were mainly controlled by African men
who worked as cleaners in the residential flats (Preston-Whyte, 1982). The few
African women who worked in apartment flats had to travel to and from their place of
work adding to their fotg} expenses. In Durban, there was one hostel with 677 beds for
women, providing temporary accommodation (Preston-Whyte, 1992). The situation
was worse for them because of cultural practices which meant that while the men
could go back to the rural areas and claim their inheritance the women could not. The
extent of the housing crisis among African women in particular is shown by the fact

that accommodation available to them as long as they worked.

After the 1976 uprising the control measures changed as a result of the findings of the
Riekert commission. The recommendations from the commission recognised that
there was a group of Africans that were city dwellers and this implied that such
Africans were entitled to residence rights, preferential access to jobs and housing.

Other Africans would be admitted to those areas as long as their labour was required
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and if there was housing for them. These distinctions were aimed at making the influx
control system more efficient. While permanent residents were recognised they still
remained non-citizens and were required to live in segregated townships. The largest
group of Africans in cities was illegal and therefore did not qualify for township
housing. Even after the influx control polices were removed in 1986 (Unterhalter,
1991), the constraints to women’s access to housing remained. Low and irregular
incomes meant that they could not afford decent rental housing except in informal
settlements (Ramphele, 1993, Dawood, 1998) that lacked infrastructural facilities
such as water, electricity, sewage and drainage facilities. By 1985 it was estimated
that 85,000 people were moving to the urban areas and most of these were women
(Morris, 1981). In the absence infrastructural facilities women’s reproductive work
becomes more difficult and further limits their income earning opportunities because a
disproportional amount of their time is spent sourcing these services, which according
to Parnell (1998) cost more in the informal settlements. Despite offering an housing
option, those who lived in squatter camps in Durban and elsewhere, were under the
constant threat of removal, more so because of legislation such as the Group Areas
Act that gave powers to the apartheid government to clear Blacks from areas that were

designated for White settlements or were located close to White residential areas.

In the 1980s, the tricameral parliament was responsible for the budgetary allocations
to housing (Rust & Rubenstein, 1996). This parliament had representatives of Whites,
Coloureds and Indians. Africans were not represented. The representation of these
groups In parliamen_t meant that their interests were prioritised and a lot of housing
finance went into meeting the housing needs of Indians and Coloureds. However, the
gender bias in house ownership and granting of subsidies remained as all properties
were registered in the name of the male head of the household (Morris, 1981). When
the South African government tried experimenting with the site and service schemes
in the 1970s, gender equity was not made a consideration in the allocation of the sites.
As in the case of the subsidies, the sites had to be registered in the name of the male
head of household (Parnell, 1996). This resulted in the exclusion of women from

house ownership.

Added to the gender biased and racist urban regulations and housing policies were

African customary laws in which women were considered minors and therefore

- 49 .



ineligible to enter contracts or own property (URULU, 1998; Mjoli-Mcube, 1998).
African. women married under customary law were subject to the authority of the
husband, who was seen as the head of the family and as a major, an adult under the
Jaw. However, the minor status did not apply to all African women because the Zulu
code of law regarded a woman as a major with full capacity to enter into contracts and
to institute court action. However contradictions existed as under customary law the
husband administered all property acquired by him, his wife or his children. Each
customary marriage created a separate property unit known as a ‘house’. Customary
law which was in operation in some areas such as the homelands implied that women
were not entitled to land ownership thus limiting their housing access opportunities.
Due to the clauses that went with the customary law, women did not own property
and if they did it was registered in the name of the husband who alone had the right to
administer it. As a result African women married under customary law had no means

of owning property and on dissolution of the union they were left destitute.

According to the UNCHS, the importance of secure tenure lies in that it is a necessary
component of shelter and sets into motion various processes and issues that are key in
the delivery of shelter (UNCHS, 1999). The lack of secure tenure inhibits investment
in housing, contributes to poverty and social exclusion, impacting most negatively on
women and children. The post-apartheid constitution and ensuing legislation
strengthening gender equality have radically altered the position of South African
women, particularly the African women. During apartheid, African women were the
most oppressed by vﬁrtge of their race, class and gender (Walker, 1991; Guy, 1991).
To illustrate the change in the position of African women, Guy (1991) discussed the
position of pre-colonial African women and compares it with the colonial and
apartheid era. The analyst argued that in the pre-colonial African setting, elderly
African men had the most power followed by African women and finally the young
African men. The coming of a wage economy tilted the power balance in favour of
the elderly men, the young men and pushed African women to the bottom of the
power hierarchy. This study argues that apartheid legislation and policies aggravated
the already worsened situation of African women and relegated them to the lowest
status in society. The change from apartheid to a democratic order in 1994 brought
about unprecedented changes that had far reaching implications for the empowerment

of African women and their status in society. The way women and men have
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responded to the changes is illustrated in discussions around women’s rights to land

tenure which has a direct bearing on their access to housing and empowerment.

By 1994, the country was in a housing crisis due to the huge backlogs that had
accumulated over the years. In total, the housing backlog was about 3 million units
including the rural areas (Smit, 1995). The current housing crisis in South Africa and

among women in particular, resulted from the apartheid legacy that was gender biased

in addition to being racist.

3.2.1 Post 1994 Access to Land and Housing

Various policies since 1994, such as housing and land policies, have strengthened the
legal position of South African women in general and African women in particular,
who emerging from having no rights, now have tremendous power and rights vested
in the constitution and sectoral policies such as housing. While the framework of
rights and policies is tremendously empowering to women, South African men on the
other hand have had to confront the reality of a new era that guarantees the equality of
both men and women under the law. The reaction of men to the new status of women
has been observed in various arena especially where resources are concerned. The
issue of land has also been an area of contestation and negotiation in the context of
new legal framework of rights and gender equality. Various analysts have discussed
the factors constraining women’s access to land as a component of shelter that has a
catalytic effect (Meer, 1997; Walker, 1997; Ngubane, 1998; Cross, 1997; 1998; Artz,
1998)*. While the discﬁssions and debates around access to land in the various studies
mainly focus on rural areas, they hold valuable lessons for urban women who are the

focus in this study.

Without land, there can be no shelter. In areas under traditional authority in KwaZulu-
Natal, most female-headed households lack the security of tenure. Married women
often have to endure abusive marriages in order to access income and other resources
necessary for survival. Meer (1997) observed that single women’s access to land was

dependent on the whims of the chief or headman. There was no specific criteria for

* These references are all contained in one book, Meer, S. 1997 (ed).Women, Land and Authority:
Perspectives from South Africa. Oxford: Oxfam.
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land allocation and this implied that the distribution depended on the personalities of
the community, leaders, the persuasiveness of those who applied for land, and their
circumstances (Meer, 1997). At the household level, women had very little decision-
making power, only attaining it when the man migrates to the urban areas. De facto
female-heads of household did not necessarily wield authority in the home. This role
was deferred to a male relative, a son or husband or brother-in-law. A widow’s
authority was similarly ambiguous, playing a transitional role in transferring authority
from husband to eldest son (Walker, 1997). Meer (1997) highlighted the complexity
around women’s access to land and housing, arguing that when housing and basic
needs were under attack it was the women who mobilised and acted to secure these.
However, in community decision-making structures, the representation of women was
low leading to a situation where their interests were marginalised while the interests

of men, who dominated in authority structures were taken to be representative of

community interests.

Where women owned property and had decision-making power in households, this
did not always translate into representation and authority in community politics
(Walker, 1997). At the community level, women lacked decision-making power
which implies that the men took the liberty to make community decisions, which
often reflected their interests and not necessarily those of women. Women’s attempt
to claim their land rights in Kwa Zulu Natal were often been met with resistance by
the men which bordered on violence. The use of violence to cower women into giving
up their land rightsl reflects the inability of men to come to grips with women’s
increased power and legal status guaranteed under the current constitution. The use of
violence against women who dare to claim their rights represents a constraint in not
only accessing land but also housing. The equality clause in the constitution provides
an enabling framework and a strong basis for women to demand equal access to

opportunities and property as men.

Whilst the legislation guarantees gender equality, culture and the patriarchal mentality
among South African men and women as well become stumbling blocks to women
accessing their land and by extension housing rights. In policy terms, women have
equal access to resources as men. In practice, there is resistance from the men, and

some women too do not understand that they can claim their constitutional rights
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because they are constrained by cultural norms and socialisation which teach them
that men but not women are to own or inherit land. In such situations women are
faced with hard choices. They can either choose to exercise their constitutional rights
and risk violence or give up their claim to land for ‘relative peace’. Either way, a
trade-off has to be made. One way of dealing with the violence directed at women
who claim their land rights, is to grant them access to land in ways that allay men’s
fears about social disintegration when women own land (Meer, 1997). The author
(Meer, 1997) postulates that the hostility against women getting land is based on
misconceived notions that access to land by women will endanger society. Men attach

a political and social value to land unlike women who value land for its productive

use.

Noting the problems around women’s access to land and in maintaining ownership of
the land once it has been transferred, Cross & Friedman (1997) suggested that
Freehold tenure offered women the most access when compared to other forms of
land tenure. Categories of women who would not have been considered eligible for
land allocation under traditional tenure made gains in the context of land invasions
(Middleton, 1997). Middleton (1997) poses the question whether the gains from land
invasions can be consolidated so as to continue to benefit women and their daughters.
The issue of land invasions becomes more pertinent when viewed in the context of
urban housing. This study reveals that where women invaded land in urban areas, they
were able to retain ownership when the local authorities intervened to extend security
of tenure. An exam‘i)le‘ is the case of Nthutukoville, an area sampled in this study
where the inhabitants, 59% of whom were women, invaded the lénd and went ahead
to fight for security of tenure even in the face of eviction threats. In the ensuing
negotiations in which the invaders secured tenure, the women were able to retain the
land and sought ways to service it and make it habitable. This confirms Middleton’s
(1997) claims that land invasions hold the prospects for ensuring security of tenure for

women in urban areas.

The conditions under which women are able to retain control of invaded land are not
clear from Middleton’s (1997) study. In Nthutukoville and other areas sampled in this
thesis, the lack of some traditional authority in land invasions appears to be a factor.

Those who led in the invasions appeared to be the recognised leaders among squatters
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and these were people who in areas under traditional authorities would not have any
form of power. Thus the form of leadership is achieved rather than ascribed. The lack
of traditional authority structures in urban areas appears to be a strong factor in
assisting women retain invaded land. On the other hand, it may be a disadvantage to

women when there are no recognised authorities that can clearly lay a claim on the

invaded land.

While women may secure ownership of the land, the position of daughters in
inheriting the land and housing is not addressed. Walker (1997) observed that
although women were clear about their rights in relation to land, their position
regarding their daughter’s inheritance of the land was ambiguous. Most women in
Walker’s (1997) study indicated that their sons and not daughters were going to inherit
their land. Walker’s study was done in a rural area. The areas sampled in the current
study were in urban areas. Discussions with women from Nthutukoville (in the field
research of this study) seem to suggest a progressiveness among urban women who
appear to have more confidence in their daughters than in the sons. The women in
Nthutukoville argued that women were more responsible and could care for families
better than the men who in the face of rising unemployment spent the Whole day
drinking instead of seeking work, they said:

Women build houses men drink the whole day... No jobs for men and women. Even
people [are] working in factories work for a short time now. I'm asking myself what is
happening now? No jobs. Men become scabengu, rape and therefore crime increases.
Women don't sit dov;n.hThey go to the neighbours and do washing and get RI10. It’s
easy to get jobs like washing. Men can't wash because if children are crying hungry,
they say; “Ask mother”, that’s why we have to work for the R10 per day and give the
crying kids bread’.

Such perceptions, from a community that comprised 59% women, point to a change in
the attitude of urban women about men’s role in the household and the general
acceptance that given the central role of women in household maintenance, women

are more responsible.

° Women’s focus group discussion, 6th may 2000. Pietermaritzburg: Nthutukoville. Middle-aged,

single mother of three, factory worker.
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Cultural factors may appear to constrain women’s access to housing, but factors such
as income levels which determine the ability to invest in housing development play a
great role in determining women’s access to housing credit and loans. Income is

closely linked to position in employment and the segment of the labour market where

individuals are located.

3.3. Education policies

Various analysts have discussed apartheid education policies and their impact on
development in South Africa (Molteno, 1987; Unterhalter, 1991). Molteno (1987)
provided an insight into apartheid education policies through a detailed historical
analysis of Coloured education at the Cape. The policy of racial segregation that
began in 1890 directed enormous resources towards White schools. Government
schools were by law open to all peoples but most parents could only afford to take
their children to mission schools. As a result there was a major wave of Whites
moving from mission schools to government schools that were better funded.
Although there were Coloured parents who could afford to pay the fees in Public
schools, racism prevented them from having their children admitted to such schools

(Molteno, 1987).

Apartheid education was not meant for the benefit of the people but rather to serve the
interests of apartheid capitalism in which all Blacks would occupy inferior positions
in the economy and society as a whole. The Coloured people got a syllabus of
education that was mo;e practical and meant to produce ignorant unskilled graduates
only fit to serve the interests of apartheid capitalism, while bringing education more
under the surveillance and control of the state. The government’s involvement in
African education went from being relatively small to very crucial via the introduction
Bantu Education Act® in 1953. According to this Act, Bantu Education was meant for
Africans only. It was aimed at indoctrinating African children and preparing them to
take up inferior jobs and positions in the South African economy. The curriculum
aimed at providing Africans with African teachers who had inferior training. As a

result the students would complete their education with very few or no skills

8 See appendix for copy of the Act
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compared to the other races that got their own specific kind of training with their
envisaged role in the apartheid social and economic structure. There was a lot of
resistance to Bantu Education through out the history of apartheid, most visibly

expressed in the Soweto revolt of 1976, where Black students rose up in protest

against learning in Afrikaans.

According to Unterhalter (1991), segregation in education had a great impact on the
quality of education among the different racial groups. Huge investments went into
White education while less was spent on Indian and coloured education. Derisory
amounts were invested in African education. Education for White children was made
compulsory in 1903 (Molteno, 1987) but this was not the case for other races.
Education for Indians became compulsory in 1979-80, while it was never made
compulsory for Africans. Both Whites and Coloureds were allowed free education till
the age of 15 until 1930. The low levels of funding in African schools meant that
parents had to spend their meagre incomes paying school levies and books for their
children. The poor performance among African schools was further affected by lack
of infrastructural facilities such as water and electricity in the schools as well as in the
homes of the pupils. Studying opportunities for African children p'articulbarly in the
rural areas were greatly hampered, resulting in poor matric performance which meant
that Africans remained concentrated in the low paying unskilled jobs, thereby
contributing to the higher incidence of poverty. The low levels of funding in African
schools meant that parents had to spend their meagre incomes paying school levies
and buying books for their children. The poor performance among African schools
was further affected by lack of infrastructural facilities such as water and electricity in

the schools as well as in the homes of the pupils.

Job reservation meant Africans were barred from skilled and semi-skilled jobs and
differential wage rates were applied to the Blacks and Whites for the same job. Whites
had first priority in job allocations and Blacks (non-Whites) followed. In the Cape,
Coloureds were given priority in employment over Africans (Parnell, 1998). In
Durban, Indians were preferred to Africans in employment and only when Indians left
certain jobs such as in cane farms did Africans access the same type of jobs. In
KwaZulu-Natal the employment and business hierarchy gave preference to Whites,
then Indians and finally Africans (Freund, 1995). Parnell (1998) summed up the
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situation by stating that, “The racial allocation of jobs, racially unequal wages, and
poor Black occupational mobility lies at the core of the urban poverty in South
Africa” (Parnell, 1998:10). When there arose opportunities for skilled workers after

the removal of job reservation based on race, Africans could not fill them due to their

low educational levels.

According to the World Bank, education produces knowledge, skills, values and
attitudes. Basic education, which is attained in formal education helps reduce poverty
by increasing the productivity, improving health, and equipping people with essential
skills for participation in the economy and society. Basic education includes skills

such as language, science, maths and communication provide the foundation for

further education and training (World Bank, 1995).

The structural functionalist perspective postulates that investment in basic education
leads to the accumulation of human capital which is necessary for higher incomes and
sustained economic growth. It is essential for sustained economic growth and poverty
reduction. In the case of South Africa the meritocratic view of education held by
structural functionalists was certainly not applicable due to racist policies where the
quality and content of education was based on race, resulting in huge inequalities in

skills between the different race groups, Africans being the most unskilled.

Education contributes to economic growth when investment in both human and
physical capital occu;s in economies with competitive markets for goods and factors
of production. Such markets are the result of macroeconomic growth through
increased individual productivity brought about by the acquisition of skills and
knowledge. The contribution of education can be established by its impact on
productivity measured by comparing differences in earnings over time of individuals
with and without particular course of education and the cost to the economy of
producing that education. This is known as the social rate of return to investing in
education, although it does not capture all the social benefits or all the effects (World
Bank, 1995). Rates of return to investment in all levels of education exceed the long
run opportunity cost of capital, (usually established at 8-10 times in real terms). In
heavily regulated labour markets, incomes are not a reflection of marginal

productivity and therefore the rates of return in such situations are distorted. In
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apartheid South Africa, earnings did not reflect marginal productivity because wages
were determined on the basis of race with Whites earning the highest incomes and
Blacks the lowest. Gender discrimination regardless of race was illustrated in the
findings of the women’s budget, which highlighted that although wage differentials
were based primarily on race, in each group women earned less then men (Budlender,
1996). While White women earned more than Black men, White women earned less
than White men and African women earned least hence the combination of race and
gender made them most vulnerable to poverty (Valodia, 1996). The high poverty

levels among African women in particular meant that their access to housing was

circumscribed by their low economic status.

While the current housing policy embodies notions of gender equality, it is also
reflective of government redistribution efforts and anti-poverty measures, as discuésed
in the ensuing section. The equity approach was seen as promoting greater
participation of women in various sectors of the economy and in this case housing,
through the government subsidy that was awarded on an equitable basis regardless of
gender. The equity legislation as reflected in the current policy facilitates women’s
greater involvement in shelter development. The emphasis on equity in the housing
policy and awarding of the government subsidy has entailed the greater participation

of women in various capacities.

Unemployment patterns in post-apartheid South Africa display the persistence of race
and gender inequalﬁieg; The unemployment rate, according to the 1999 October
household Survey was 36.2% (SSA, 2000) country-wide. The gender disaggregation
of the data showed that the rate of unemployment among men in general was 18.4%
(SSA, 2000) compared to 25.5% (SSA, 2000) among women, pointing to the
vulnerability of women to poverty. The statistics on unemployment further indicated a
differentiation in terms of race and class. The rate of unemployment is highest among
African women 35% (SSA, 2000) and lowest among White men (4.4%) (SSA, 2000).
While the unemployment levels varied according to race, the level of unemployment
among women Was higher relative to men of the same race group. The high
unemployment rates among Africans and women in particular may explain the high
incidence of poverty and the accompanying inability to afford decent shelter, or even

be involved in low-cost housing development on an incremental basis. Poverty studies
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suggest that there are different levels of poverty the main categories being absolute

and relative poverty.

Absolute poverty has been defined as "a level of consumption below which
households are considered to have less than a 'minimum standard of living: for
example the level of consumption consistent with a minimum level of food intake
(calorific consumption)” (SALDRU, 1996:8). Dudley Seers elaborates the notion of
absolute poverty by emphasising that below certain levels of nutrition, a person not
only lacks bodily energy but also necessities such as good health and interest other
things besides food. The analyst (1979) posed that effects of absolute poverty are long
lasting impacting not only on the body but also the mental development individuals.
The concept of absolute poverty is not in itself unproblematic. As living standards
improve, the poverty line is likely to chaﬁge hence absolute poverty is not really
absolute and may in fact vary according to a country’s economic performance. This
brings us to the notion of relative poverty. Analysts who support a relative’ concept of
poverty "describe those in any society as poor if they are unable to ‘participate’ in the
activities and have the living conditions and amenities which are customary in that
society" (Seers, 1979:11). Poverty in South Africa may be explained in terms of these

two concepts.

In discussing poverty in the Riverlea community, Nicolete Strong (1996) argued that
poverty in South Africa needed to be understood within the context of apartheid.
According to the anaiysg (Strong, 1996) poverty was present when individuals were
exposed to risk, insufficient access to social and economic services and few
opportunities for income generation. Poverty, the analyst maintained, was linked to
high levels of unemployment, hunger malnutrition, inability to pay for or lack of
healthcare and basic services. In South Africa the indicators of poverty included high
dependency ratios, illiteracy, high infant mortality, low life expectancy, educational
levels, employment status and the gender of the household head. Poverty levels
among female headed households have been shown to be highest in South Africa as
elsewhere in the world (Strong, 1996). The reason for the exceptionally high levels of
poverty among women, Strong argued, could be attributed to the fact that for a long
time they were excluded from the allocation of resources. In the State of the Nation

Address (2001). This study argues that the marginal position of women in the labour
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market where they occupy low status jobs and earn low income has also contributed
to their poverty levels. A closer examination of women’s position in the labour market
and the workplace illuminates how this inevitably impacts on the access to and
participation in shelter development. Various theories have been advanced to
explicate women’s position in the labour market. The next section draws on the
debates that arise from these theories in order to understand the position of South

African women in the labour market and how this continues to influence their

participation in the provision of shelter.

3.4 Labour Market Linkages

Economic theories assume that gender roles in society are fixed and are the basis for
women’s disadvantaged position in the labour market. This leads to the circular
argument that because women are not able to earn as much as men in the workforce it
makes economic sense for them to stay at home doing unpaid domestic labour. Janet
Momsen (1991) argued that economic theories could not fully account for gender
differences in the labour market and that the marginalisation of women was the result

of discrimination based on social prejudices.

Using the segmented labour analysis, women in South Africa, like in other developing
countries, are found in the different sections of the labour market. These are the
primary, and, secondary labour markets and also in unpaid labour (Makgetla, 1995).
The primary labour market is the formal sector that comprises of steady unionised
occupations in the economy and the state. Unionisation in this sector protects workers
rights hence providinggthem with a more stable employment. The secondary labour
market comprises of the informal sector in the developing countries, which is
characterised by low or non-existent pay, weak legal protection and low levels of
unionisation (Makgetla, 1995; Momsen, 1991; Hanson & Pratt, 1995). The proportion
of women to men in the different segments of the labour market vary. According to
Makgetla (1995) the disadvantaged position of African women in the economy is a
result of discrimination in education, hiring, and promotion and the unequal division
of labour in the home. The levels of education do not adequately account for the low
incomes of African women. A study by Malherbe (1977) revealed that “ a non-White

with a bachelor’s, master’s or doctor’s degree earns on average less than a White with

only a standard V qualification. What is even worse is the fact that while 48% of the
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Whites with only a Standard V qualification earn more than R2, 000, only a fraction
of 1% of non-Whites who hold university degrees earn more than R2000 a year”
(Malherbe, 1977:635). In the Survey conducted by Valodia (1996) at every level of
education, African women earned less than Whites and Black men. White women
earned more than Black men and women but less than half the incomes of White men
with the same level of education. Racial and gender disparities show that while

discrimination in pay for the same job persists, it has less impact for occupations seen

as women’s work.

Analysts concede that more women were found in the secondary than primary labour
market where the incomes are low and irregular. Inequality in incomes persists despite
women having qualifications equal to those of men and despite doing similar tasks
(Momsen, 1991; Hanson & Pratt, 1995). Research in South Africa showed that despite
women comprising more than 60% (Valodia, 1996) of those in the informal sector,
most managers were men. African women comprised a mere 4% (Valodia, 1996) of
the managers in the informal sector compared to 30% (Valodia, 1996) of African men.
In contrast, 10% (Valodia, 1996) of the White women and 14% (Valodia, 1996) of the
men in the informal sector held managerial positions. Most women (Africaﬁ as well as
others) worked in the informal sector as family labour with no pay. The uniform trend
was that there were more male managers in the informal sector from all the race
groups than women. In the formal sector, women were concentrated in occupations
that have lower income ceilings, poor benefits and less career mobility such as the

services sector, teacﬁing and nursing (Valodia, 1996).

Various theories have been posited to explain these gender differentials. Feminists
argue that neither economic nor labour market theories sufficiently account for the
general pattern of income differentials between men and women. According to
Hanson & Pratt (1995) analysts who explicate the gender-based income differentials
in terms of human capital, fail to acknowledge that market based outcomes are
problematic, and fail to examine the structural problems within the labour market.
Economic theories locate women's position in the labour market in terms of their
household responsibilities and interpret women's decision as a rational choice made
on the basis of additional work responsibilities, hence it becomes irrational to spend

many years in pre-job training (Momsen, 1991).
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Human capital theorists pose that female occupations are less likely than male
occupations to have apprentice-type training periods built into the early years on the
job during which time wage levels are suppressed. The theorists argue that female
occupations have lower '"start-up" costs, which are attractive to individuals who
intend to move in and out of the labour force (Hanson & Pratt, 1995). Feminists have
critiqued the human capital theory on both theoretical and empirical grounds. In the
1970s and 1980s, they located women’s occupational segregation in the home due to
the demands of domestic work. Analysts in the domestic labour debate interpreted
women's position exclusively in terms of their domestic roles. Women’s oppression
was explained as being functional to capitalists by keeping the costs of social
reproduction low and suppressing the demand for higher wages (Hanson & Pratt,
1995). While both Marxist and socialist feminists disagreed on whether the burden of
domestic work was thrust upon women by capitalists or by men as patriarchs, both
groups agreed that women's subordination in the home largely explained their
subordination the in work place (Hanson & Pratt, 1995). The weakness of the
domestic labour theorists lies in that they draw out the temporal rather than the spatial

relationship between the home and work.

The labour segmentation theory was critiqued for its inattention to processes that
sifted certain categories of workers into different segments, namely White males into
the primary and women and other groups into the secondary labour market. The
explanations for Wo;ne.n's exclusion from the primary labour market focus on sexist
practises of male employers and employees (Hanson & Partt, 1995). This is
particularly true in the case of South Africa where, not even including the equality
clause in the constitution and the enactment of various legislation to ensure gender
equality has changed the patriarchal practice in hiring or altered the pattern of the
employment landscape. Research suggests that a disproportionate number of directors
in the top 50 companies listed in the Johannesburg Stock Exchange (JSE) are White
males. Black directors constitute only 9.82% (Business Times, 2000) of the total
sample while women in general account for 5.4% (Business Times, 2000) of the all
the directors. The differentiation among directors suggests that although race may
have provided White women with the opportunity to advance in their careers, gender

discrimination was an obstacle to White women attaining leadership positions in the
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workplace. While nothing is said about the race composition of women directors it
may be right to assume that Black women directors constitute an insignificant

minority, considering their high rates of unemployment (35%) (SSA, 2000) in their

social category.

The uniform subordinate position of South African women relative to men of the
same race group may be understood from a feminist perspective. Most women
(African as well as others) work in the informal sector as family labour with no pay.
This implies that the income is controlled by the male head of the household who is in
most cases a man. Like Indians and Coloureds, African women are concentrated in the
survivalist sector in businesses such as street trading, and hawking, but White women
appear to be concentrated in the crafts and related sub-sectors of the informal
economy (Valodia, 1996). Other informal sector activities include domestic and
agricultural work. In these sectors, housing provision is tied to employment hence

making workers vulnerable to their employers (Makgetla, 1995; Meer, 1997).

The analysis of labour market linkages helps us to understand the uniformly
subordinate position of women in the labour market in the attempt to understand the
factors that constrain their access to housing. The different theoretical analyses
suggest that race, class and gender of women interact in a complex way in
determining their position in the labour market, income and consequently their ability
to participate in the low-cost housing market.

Women who were not in formal employment were excluded from house ownership
because they could not afford the rentals in the township houses. Moreover, research
on the informal sector showed that women were constrained in accessing finance
because they found the bank procedures too complex to follow hence some did not
even attempt to approach them for capital. This was seen to be the case in Morocco,
Sri Lanka, Bangladesh, and Thailand and South Africa (UNCHS, 1985; Salahdine,
1995; Ndinda, 1997). Being in the informal sector where incomes were irregular and
the lack of proof of a steady income meant that they had no evidence of
creditworthiness and thus excluding them from the formal housing finance
institutions. Inevitably, women were excluded from the formal housing market,

forcing them to seek alternative accommodation in informal settlements on the city
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periphery thus further reducing their income earning opportunities due to the long

distances from central business districts, and reducing their chances of accumulating

sufficient capital for a housing deposit.

Marxist feminists attribute women’s subordinate position in the labour market to the
sexual division of labour which allocates them tasks commensurate with their caring
roles. When women enter the labour force, they tend to do women’s work such as
teaching, nursing, clerking, cooking, sewing, and the like. As in the houschold,
women’s work is undervalued, and on average a woman’s income is less than two-
thirds that of a man’ comparable work (Tong, 1989). The notion of comparable worth
presents an opportunity to challenge the market basis of wages. It questions why some
people are paid more while others so little. Income differentials are often attributed to
occupational segregation according to gender. As Tong states, "Women in female-
dominated occupations earn less than men in male-dominated occupations" (Tong,
1989:59). Gender appears to be a key variable accounting for the income differentials
between men and women, with women predominantly earning low incomes relative to
men who do similar work. Income differentials based on gender have led to the call
for the use of objective criteria in evaluating employees, without paying attention to

race, class or gender.

Support for the idea of comparable worth among Marxist feminists arises from the
realisation that female-headed households. comprise nearly half of all the poor families
in the world, a phen&mqnon encapsulated in the idea of the feminisation of poverty. In
assessing the value of work, Marxist feminists pose that the notion of comparable
worth should be accompanied with demands for job-security and retraining programs.
The advocates note that offering traditionally female jobs security and higher incomes
may attract men into these jobs. The notion of comparable worth is seen as a way to
alleviate poverty among women through equalising incomes. Marxist feminists
contend that although it is possible to rank jobs in terms of objective criteria, even the
so-called criteria such as knowledge, skills, mental demands accountability and

working conditions are in fact subjective criteria (Tong, 1987).

The socialist feminist perspective unlike Marxism attributes women’s subordinate

position in the labour market to patriarchy, "a structure of social relations in society
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that has a very material basis in men’s historical control over women’s labor power
(Tong, 1989:179). Socialist feminists critique Marxist feminist approach for
explaining women’s relation to men in terms of worker’ relation to capital. Socialist
feminists such as Heidi Hartman (Tong, 1987) argued that while the categories of
Marxist analysis explicated the generation of a particular occupational structure, they
failed to account for women’s subordination to men both inside and outside the home.
The socialist feminist position was that to understand women’s relation to men as well
as worker’s relation to capital, the Marxist analysis had to be complemented with a
feminist analysis of patriarchy. Hartman noted that patriarchy operated in very
concrete forms and could not be therefore said to be just a psychological phenomenon

(Tong, 1989).

In the labour market, Hartman (Tong, 1989) argued, men maintained control. by
excluding women from access to jobs that pay living wages and by reproducing
women’s subordinate position and care-taking role in the workplace. The relationship
is codified in the family wage system. Women’s low wages and society’s need for
child-rearing ensures the family will continue to exist as a necessary income-pooling

unit.

Saulnier (1996) postulated that whether capitalism and patriarchy were dual systems
or a single, unified one, suggestions of socialist feminist programme for dealing with
women's subordinate position in the labour market advocated the socialisation of
house-work and chﬁdqare, and increasing women’s incomes (Saulnier, 1996). The
analyst observed that the characterisation of men’s work as production and women’s
work as reproduction falsely led to the notion that men create society while women
maintain it. Characterising women’s work as the production of people, focusing on
the content versus the relations of women’s labour obscures the fact that women and
men are both involved in producing things as well as people. Emphasis on women’s
domination outside the market can lead to neglect of women’s domination in the

market.

Socialist feminism has been critiqued for failing to sufficiently address racism
(Saulnier, 1996). Critics argue posed that the perspective ignored the fact that the

psychology and economics of Black women and men are qualitatively and culturally
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different from those of Whites. The difference in the experience of inequality between
Black and White women suggests that this should be reflected in the socialist feminist
strategies for change. Socialist feminism has been more successful than liberal or
radical feminism in drawing attention political-economic systems and in calling for
coalitions among economically oppressed groups and not just women. Thus it can be
seen that overall the strengths of feminist analysis present a powerful argument for
women’s subordinate position in the labour market (Saulnier, 1996). But these

arguments need to be tied to local racial and class contexts.

For example, six years into post-apartheid South Africa, incomes remain racially
skewed with the highest paid group being White men and African women, the least
paid (Business Times, 2000; SSA, 2000; Mbeki, 2001). The incomes of White and
Asian women are shown to be on the sar.ne level (ncome (Business Times, 2000).
Affirmative action policies have obviously impacted on the employment scenario in
terms of race and gender. The profile on leadership and income levels in the corporate
sector display a pattern where the impact of affirmative action policies appears to
have been greatest among Black men, White women and Asian women. Race and
gender continue to circumscribe African women’s position in society. Black women
remain at the bottom, both in terms of occupational status, income, and by extension,
access to resources such as housing (Mbeki, 2001). On the other hand, White women,
due to their human capital endowment and the strong social capital through
association with those who dominate in economic power are likely to rise up the
corporate ladder faster than Black women of equal human endowments but less social

capital endowments.

Another emerging school of thought that strongly complements the feminist analysis
is the economic sociology strand which explicates the position in the labour market
not only in terms of gender but other sociological variables such as contacts.
Exponents of the economic sociology school of thought pose that the embeddedness
of economic activity in social life is not a result of accumulated human capital but
rather of "social and cultural capital” which is defined as " "Networks of personal
contacts and the information, norms and values that are filtered through them do not
respect the neat divisions scholars have drawn between the economic and social,

between production and reproduction, between work and home; they are the medium
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through which individuals develop aspirations and often acquire access to jobs"
(Hanson & Pratt, 1995: 7). This impacts on the economic practices of individuals and
groups as well as access to particular occupations. The analysis convincingly

explicates the position of women in the labour market.

In South Africa Black women’s position can be understood in terms of notion of social
capital. Unlike White women who, due to their relation to the White men that wield
power, are therefore likely to use these powerful contacts to access relatively powerful
positions in the labour market, the relation of African women has been with an
oppressed group, Black men, who due to their position in the labour market could
only access information commensurate with their low status. The 1996 Census
indicated that 57% of African women and 41% (CSS, 1999) of Coloured women were
concentrated in the elementary jobs where the incomes were also low. Most Black
women even in the formal sector work as messengers, clerks, receptionists tea-
makers, cleaners and other lowly paid jobs compared to White women of similar
human capital endowment (Mjoli-Mncube, 1998), thus putting them out of income
levels that would provide access to decent shelter. Although the government has put

in place measures to address low-cost housing finance issues, these still remain a

problem.

3.5 Housing Finance

International experience suggests the process of accessing housing is so
overwhelming that~most women drop out even before making the application
(UNCHS, 1985). The “Solanda housing project in Ecuador illustrates the depth of
women'’s financial problems as well as position relative to men. The project aimed at
benefiting about 6 000 low-income households. Out of the 1 175 women who applied,
89% were either single, separated, widowed or divorced (UNCHS, 1985).. Of these,
about 75% were found to be ineligible for the least expensive housing option in the
project (UNCHS, 1985). About 90% of the women heads of households could not
afford the down-payment to be admitted into the project. The Solanda project showed
that even if the down-payment had been reduced by half, 77% of the women would
still not have afforded it (UNCHS, 1985).

<67



Evidence from Paraguay suggested that women were often discouraged from
accessing finance by the accompanying paperwork involved in formal housing and
credit institutions. In a squatter settlement in Paraguay, a significant number of
women excluded themselves from trying to obtain housing through the formal
channels because of “personal insecurities about their situation in life” (UNCHS,
1985:5). About 33% (UNCHS, 1985) of the applicants failed either to pick up or
return the completed financial status forms from the Ecuadorean Housing Bank and

dropped out of the process before the actual selection process had started.

Studies in housing development are replete with the factors that constrain poor
people’s access to housing. Women in particular are singled out as a specific social
category that remains largely unreached by both public housing as well as site and
service programmes in the Third World (UNHCS, 1985; Machado, 1985; Vance,
1985; Nimpuno-Parente, 1987). According to the United Nations Commission for
Human Settlements (UNCHS, 1985), women in particular, often lack information
about housing programs and credit and experience insecurity in dealing with
bureaucratic procedures, the high cost of housing and the inability to afford. The
UNCHS (1985) was emphatic “it is not so much in the material aspects of housing
that women's needs differ from those of men (although women are undeniably more
directly affected by such benefits than men); rather, women’s needs appear to differ
most dramatically from men’s needs in terms of access to housing” (UNCHS,
1985:4). An example was what the UNCHS referred to as “psychological” factors
influencing women’s access to shelter. These related to specific factors which
included intimidation of many poor women by legal and bureaucratic proceedings,
discrimination against women trying to secure credit, and culturally and economically
induced perceptions of themselves as subordinate to men. Although “psychological”
factors were subtle and hard to prove, cumulative evidence pointed to their prevalence

and effect on women’s ability to access end-user finance. (UNCHS, 1985).

In South Africa access to housing finance has been discussed by various analysts
(Mjoli-Mncube, 1998). In examining the criteria used to access housing in_the
Graceland Village, Johannesburg, Mjoli-Mncube illustrates the weight of the housing
finance problem in South Africa. The development of the Graceland village was a

partnership between the workers and employers. The corporates contributed by
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supporting the provision of infrastructural and community services. The workers
using their subsidy and a loan guaranteed by the employers were required to apply for
housing in the village. Some of the corporates offered 10% deposit required to secure
housing in Graceland village. The firms emphasised the fact that they were equal
opportunity firms. The criteria used by the corporates to facilitate access to housing
finance included the length of service within the company, status as head of

household, employment status, workers who had not benefited from previous

company housing policy (Mjoli-Mncube, 1998).

Women had difficulty in meeting the criteria of the five-year period set. Most of them
had been employed in low-paying positions as sweepers, tea-makers, messengers and
receptionists for more than five years, and some had taken maternity leave and had
stayed home longer than the period permitted by the company hence on returning to
work, these women had to be re-employed. Most did not understand the implications
of their work status whereas the human resource managers took time to explain to the
men. On the other hand, most men had been employed as permanent workers but
women were first employed as temporary workers and later promoted to a permanent
status. In reviewing their length of time in the firm, some women could not qualify
despite having been in the company for more than five years. Mjoli-Mncube (1998)
attributes the status of women workers as temporary employees to widespread notion
that women are secondary income earners, despite growing evidence of the growing
rate of women-headed households, which implies that they are the sole providers for

their families. o

In discussing access to bank finance, the analyst notes that the criteria used is often
said to be gender neutral. However a gender analysis of the criteria applied by banks
and other lending institutions in granting loans showed they were riddled with gender
bias in favour of men. Worse is the fact that even employers involved in facilitating
access to housing finance tend to have a strong male bias. To enhance affordability
among beneficiaries in the Graceland project, company guarantees of up to 10%
deposit were provided to encourage unwilling lenders to extend loans to the
permanent employees, most of whom were men. Deposit loans from the company tied
to the length of employment in the firms and the working track record were used to

enhance affordability (Mjoli-Mncube, 1998). Women again failed to meet the criteria
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“due to their temporary employment status and their lack of track record in the firms
because of work periods interrupted by maternity leave. Their marginal position as
cleaners and tea-makers in the corporates meant that they were not well known by the
managers. When the opportunity that required their bosses to give them support it was
not forth-coming because of their distance from the centre of power. On the other
hand, one may argue that the gender dynamics come into play with men who are in
authority interacting more with fellow male workers. With the general situation of few
women in top positions, it is not surprising that women were less well known by the
bosses. While guarantees improved affordability levels, most women could not afford
the loan and therefore the company guarantees were irrelevant (Mjoli-Mncube, 1998).
It is this gender bias combined with women’s position in the labour market where

they are lowly paid that militates against their access to housing finance.

While some women would have benefited from their provident fund, the corporates
did not allow the loans to exceed a third of the fund. The amounts were so meagre that
they would not have made any difference in éccessing housing. The analysis suggests
that when the income is low, the amounts allocated to other basic needs such as
education, food and clothing are also high. As the women in Mjoli-Mcube's study
(1998) argued, the fact that they had accounts with retail shops was evidence that they
were credit-worthy. Furthermore, the amounts that they had spent over the years on

their existing housing pointed to their ability to save and consolidate housing.

The lack of compan§ clout in negotiating for loans often sends potential borrowers
straight into the arms of Mashonisas (alternative lenders) who charge exhortbitant
interest rates. The alternative lender in the Graceland project was willing to extend
credit to women at 32% interest and the men at 23% interest (Mjoli-Mncube, 1998).
Ironically, the lender considered his bank as non-discriminatory, arguing that the high
interest charged to women was due to their lack of collateral. The women in the
Graceland housing project did not qualify for housing due to the factors already
outlined. Some women's spouses simply refused to sign the application forms and this
automatically disqualified them from accessing bonds because the banks required the
consent of the husbands to extend credit to the married women (Mjoli-Mncube, 1998).
Another factor is that of male patriarchy grounded in culture which resulted in some

women’s spouses refusing to sign the application forms. The requirement that a
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spouse signs the form for accessing housing was unconstitutional because both men
and women are equal under the current constitution and can enter into a legal contract
as individuals. Thus the persistence of discriminatory practises of the past where
women could not access housing without their spouses consent and women’s

ignorance of their rights contribute to their low participation in shelter development.

As Mijoli-Mncube (1998) observed, the project beneficiaries accessed far more
benefits than their incomes alone could buy. Unfortunately out of all the women who
applied for housing in the project, only one woman qualiﬁed for housing in the
Graceland project. The low incomes earned by women in the formal sector condemn
them to the status of the working poor. Their wages are so low that they do not qualify
for credit from financial institutions. Women are thus, condemned to the private rental
housing sector, often living in squalid conditions for which they pay exorbitant rental.
Mjoli-Mncube (1998) attributed the status of women workers as temporary employees
to widespread notion that women were secondary income earners, despite growing
evidence of the increasingg rate of women-headed households, which implies that
they are the sole providers for their families. The Graceland case study illustrates that
women’s lack of access to shelter is not a function of housing finance alone. It éan be
attributed to factors such as the length of period one has worked in an organisation
which may qualify or disqualify them from accessing company support; the working
track record which is a subjective factor dependent on how well known a worker is

known by the bosses.

While the factors constraining women'’s participation in housing delivery appear to be
debilitating, this thesis argues that women are not just victims of patriarchal practices
both inside and outside their homes. The findings in this study indicate that where
women have organised, they have succeeded in securing tenure as well as in making
decisions around land utilisation and maintenance in their communities as shown in
the case of Ezilweleni, Luganda and Nthutukoville in Chapter 7 of this project. The
Solanda project in Ecuador and the Graceland project in Johannesburg point to the
problems that women face in accessing housing in general and housing finance in
particular. Various analysts (OECD, 1995; Varley, 1992) have cautioned against
viewing gender and housing problems in terms of the experiences of single mothers

only but to also recognise the housing problems of women in male-headed
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households. The example of Graceland illustrates the problems of women in both

female- and male-headed households.

The example of Graceland suggests that although the housing finance institutions may
direct whole-sale finance to retail lenders, institutional practises among lenders still
constrain women'’s access to end-user finance. Those most affected are female-headed
households that neither have the time nor the patriarchal backing to negotiate the
complex bank procedures. Despite such constraints this study indicates that female-
headed households are more organised and able to plan with few resources because
they do not pass the responsibility to anyone else. With the few resources they are
able to make greater improvements their shelter. This view is corroborated by other
studies in South Africa and internationally (Gwagwa, 1995). On the other hand
various studies show that female-headed households are in a weaker position in terms
of access and shelter consolidation. Yet it cannot be conclusively stated that male - or
female-headed households are better able to contribute to housing improvements. The
level of consolidation becomes a function of household income and the contribution
to sweat equity. International experience suggests that unless women’s access to
housing is addressed at the policy level even the most well-intentioned institutions are

likely to leave female-headed households marginalised.

3.6 Housing Finance Institutions in South Africa

3.61 National Housing Finance Corporation (NHFC)

The NHEC functions is"a wholesale financier that takes investments from contractual
savings institutions and directs them to intermediaries servicing the low income
housing market. This is done through funding specialised lenders (banks) like the
Peoples Bank (Ithala) which provide housing finance to clients not deemed
sufficiently credit worthy by the conventional banks. The NHFC also funds
institutions which are in the business of acquiring or developing accommodation
under rental for ownership instalment sale or tenure arrangements. The institution is
mandated to utilise its capital base to share risk with conventional financiers on
innovative pilot schemes. Until 1999, about R443 million translating into 136 452 end
user loans and 35 881 housing units had been disbursed. In demographic terms, 775
900 people from informal settlements had benefited from the work of the NHFC
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(DOH, 1999). What the findings do not state in clear terms are the conditions that

accompany the granting of loans to potential beneficiaries.

About 11 out of the 24 Emerging Retail lenders that benefited from NHFC were
owned by women or people from ‘previously disadvantaged backgrounds’ (DOH,
1999). As noted earlier, women in South Africa are diverse and gender alone is an
insufficient indicator of change; as chapter 3 indicates, the interaction of race and
gender in South Africa makes the position of African women complex. As Stone
(1994) emphasises, feminism must acknowledge the diversity among women and this
includes validating the experience of different groups. When applied to South Africa
the validation of African women’s experience in accessing housing finance is
obfuscated by the aggregate reporting of data. To measure the extent to which African
women have been empowered disaggrega.ting data is not a question of either race or

gender statistics but both.

The efforts of the NHFC in mobilising whole sale finance to retail lenders are
commendable. The question is whether the criteria used in extending end user finance
has been revised to ensure that women by virtue of the concentration in the secondary
labour market and their low paid positions in the primary labour market, are not
marginalised by a system designed to assist them access housing. The question that
recurs at the local level is whether the retail lenders have addressed the factors that
constrain women’s access to housing finance at an institutional level. An examination
of another institution, National Urban Reconstruction and Housing Agency (Nurcha)
established address access by providing guarantees to providers of low-cost housing is

also revealing.

3.6.2 National Urban Reconstruction and Housing Agency (Nurcha)

The National Urban Reconstruction and Housing Agency (Nurcha) was established as
a tax exempt, non-profit company in may 1995. The agency facilitates the
development of low income housing by providing loan guarantees. The aims of the
organisation include low income housing development by guaranteeing loans made by
commercial banks and to focus in the housing needs of families earning less than
R1500 per month. The agency aims to promote small medium enterprises in housing

development and to strengthen the capacity of institutions involved in low-income
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housing and to assist in the development of a housing market that meets the needs of

all South Africans.

The organisation provides guarantees for bridging finance. Nurcha shares the risks by
providing a guarantee to the lender for up to 70% (DOH, 1997) of the total amount of
the loan for home building on Nurcha-approved projects. The agency provides
resources where projects need facilitation for development to occur. The organisation
also provides guarantees for end-user finance. Skepticism exists that guarantees can
help transform poor families into successful borrowers as no guarantee can create the

surplus disposable income needed to sustain home loan payments.

By the end of 1999, Nurcha had provided guarantees valued at R33 626 to projects
which when completed would deliver 22 153 houses valued at R318 263 614.00
(DOH, 1999). By the end of 1999 the projects supp(_)rted by Nurcha had built and
transformed a total of 38680 houses. This is a substantial increase from the 1097
houses delivered in 1998. What the data does not provide is the gender breakdown of
the Nurcha funded projects hence it is difficult to decipher who is benefited or lost
from government supported institution. Evidence suggests that even when housing
costs are reduced, very few female-headed households are able to afford. In South
Africa the criteria used to extend housing finance excludes a lot of women. Often
banks pose as employing gender-neutral criteria but a gender analysis of the criteria
frequently reveals the underlying male bias built within. Such criteria fails to take
cognisance of the sﬁecjal problems that women face in accessing housing finance.

Nurcha provides guarantees with the hope that these benefit the poorest.

What these institutions provide are overall statistics of their achievements. However,
these do not tell us whether their work increased women’s involvement in housing
development and empowered them or not. From the statistics provided it is not clear
whether the position of women (who are the most disadvantaged in terms of access to
housing) has changed. Although effort has been made to disaggregate data in terms of
regions and race, the overall picture is that of a gender-blind approach to assessing the
impact of institutions set up to facilitate women’s greater access to and participation
in housing development. Race is important in measuring the rate of transformation in

South Africa, but the exclusion of gender fails to indicate whether there has been
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change in women’s position and if so the impact of among the different groups of
women in South Africa. The complex interaction of race and gender is overshadowed
by the overriding concern with race. It also problematic when South Africa in
leadership position are subsumed under the same category. This obfuscates the
diversity and different interests among South African women The data provided is an
indication that although women are shown to experience more obstacles in accessing
housing finance the way the institutions operate has not changed to be in step with the
needs of its intended beneficiaries who are increasingly women due to the removal of
legislative and policy barriers to accessing shelter. As the foregoing analysis shows, in
every race group, women occupy a lower position relative to men of the same group.
The information provided by the institutions set up to address problems of access and
speedy and quality delivery is useful; however, information in determining the extent
to which these institutions have facilitated women's greater participation in shelter

development and subsequent empowerment is scanty.

The existence of institutions aimed at addressing housing has not been sufficient to
unblock end-user finance for low-cost housing. The department of housing has
consistently urged the financial sector to open up lending to the low income earners to
enable them consolidate their subsidy housing. The reluctance of the financial sector
to open up lending to low income earners prompted the department of housing to
introduce the Home Loan and Mortgage Disclosure Bill (2000) in order to encourage
fair lending practices among housing finance institutions (Mthembi-Mahanyele
20007). The aim of :thQ Bill was to enhance equity and fair practice in lending by
financial institutions and force them to disclose their lending portfolio (Streek, 2001).
Yet as the Minister for Housing, Ms Mthembi-Mayanyele notes, local initiatives
demonstrated by banks such as Ithala in KwaZulu-Natal mobilised people to save
more than R20 million. Women’s saving schemes (stockvels) have been key in
mobilising housing finance at the community level and the construction of 8000

houses through out South Africa (Mthembi-Mayanyele 2000).

’ Mthembi-Mahanyele, S. 2000. Statement by the South African Minister of Housing, For the First
Substantive Session of The Preparatory Committee Nairobi, 8-12 May 2000.
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In the opening of the 8000th house built through the people’s housing process, the
Minister reiterated that, “It is no coincidence that the eight thousandth house is
launched on this month, bringing to light the perseverance of women in defining a
role and taking charge of their lives. This is a clear indication of what women in South
Africa are capable of doing. By applying local solutions to local problems, starting a
savings scheme among people who are not only homeless but poor, you are teaching
us all valuable lessons while at the same time exploding myths around poor people
and their ability to take charge of their lives” (Mthembi-Mayanyele 2000°). Mthembi-
Mahanyele in her pronouncements highlighted the important role that women were
playing in shelter delivery through community participation, christened, ‘the people’s
housing process’. Also lauded were the efforts of low-income women in raising
housing finance through informal means such as saving in their groups popularly
known as stockvels. The savings initiatives of the women also point to a tendency of

the traditional lenders to stay away from the lower end of the housing market.

Despite the potential of housing to open avenues for credit, the experience of subsidy
beneficiaries, and women in particular having to save through their clubs suggests that
there are intervening factors that influence the extent to which linkages have positive
multiplier effects. In the case of South Africa, race, class and gender appear to be
intervening variables in determining the extent to which a linkage can have positive
multiplier effects. The reluctance of banks to lend to subsidy beneficiaries may be
explained through notions of race, class and gender. As the Minister for Housing
indicated, the banks:ha‘d withdrawn lending to low income areas: ““ while banks have
been active in the lower end of the market, this has been decreasing at. an alarming
rate. With government’s capital subsidy addressing the needs of the poor, surely it is
not too much to ask that those who can afford to repay loans be offered the
opportunity to do so and not be punished because they happen to be of a different hue,
gender or income level” (Mthembi-Mahanyele, 2000°). The areas that experienced a

decrease in lending by banks were inhabited by Blacks who were also low income

8 Mthembi-Mahanyele, S. 2000.Speech by Housing Minister Sankie Mthembi- Mahanyele at The
launch of the Eight Thousandth House in Ouksie, Brits.

? Mthembi-Mahanyele, S. 2000. Speech by Housing Minister Sankie Mthembi- Mabhanyele at the
African Union of Housing Finance 4 October 2000.
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earners or unemployed. Most of those in need of credit are African women due to

their low and irregular incomes.

Housing reports (DOH, 1999; 1998) indicate that women have been involved in the
delivery process. They are shown to have acquired various skills in project decision
making and housing related skills such as reading house plans, contracting, trades
such as plumbing, plastering, painting, and so on. The acquisition of new skills is in
itself evidence of empowerment. The question that remains is whether employers and
communities are ready to recognise these skills and take on women as part of the
labour force. The other question is whether women with the newly acquired skills are
able to go out and seek employment. This is not clear from the housing reports. What
the reports provide in detail are the efforts that the government has made to address
the blockages to housing development, particularly housing finance, through the
creation of various institutions such as: Servcon housing solutions; Thubelisha
Homes; Nurcha; National housing and building registration council (NHBRC);
National Housing Finance Corporation (NHFC); Gateway homes and Social Housing
Foundation (SHF). When women have access to government subsidies for housing
which only provide a core structure meant to be incrementally developed, they
experience great difficulties in consolidating the core. This is well illustrated by

findings from the five areas sampled for this study.

In the five areas sampled in this study, some of the people received individual
subsidies that were ﬁsegi» for the purchase and servicing of the land. According to the
National Norms and Standards Regarding Permanent Residential Structures
introduced in 1999, “the internal reticulation services that may be subsidised with the
housing subsidy are limited to water, sanitation, roads, storm water and street lighting.
This is subject to a maximum limit amount of R7 500 for the provision of the services
and acquisition of land” (DOH, 1999:7). This policy came into effect after the
inception of the projects researched in this study. Interviewees who had received a
full subsidy were left with only about R1 100, while those who did not qualify for the
full subsidy are still paying for their land. Developers argue that the hilly topography
in Durban made it more costly to service the sites, which leaves very little for the top-

structure and the resultant inability of beneficiaries to consolidate their housing.
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The beginning of this chapter started with a quotation from the women’s focus group
discussion, showing how the government housing grant is spent and indicated that the

factors that surround end-user participation in shelter development are multifarious.

The complexity of the situation was summed up thus;

One thing that perturbs us is the subsidy money dwindles each and every year, but
more and more people are homeless. Mass delivery by private companies is
disturbing, because it does not consider people’s choice... most of the subsidy goes to
companies, not to the beneficiary...the houses which are built are disgusting.

Government should ensure people friendly houses and qualityl %

The men and women who were interviewed were clearly not happy with the way
things were working. The complexity of the factors that impinge on involvement in
the housing process is illustrated by the intervening variables such as the performance
of the macro-economy and the rate of inflation in the country which determine how
much one’s subsidy is worth. As the above quotation suggests, the rising rate of
inflation has meant that subsidy beneficiaries are getting less value with the same
level of grant as before. The timing of the grant becomes critical in determining

access to shelter in both quantitative and qualitative terms.

The common understanding in these communities is that access to housing means
having the top-structure. They believe that the government should provide them with
a complete housiﬂg unit. In contrast, official policy supports the concept of
incremental housing. Beneficiaries are expected to make an active contribution by
developing housing incrementally towards their desired goal. This is an almost
impossible prospect for the women in the communities we interviewed. Most work as
informal sector traders, and do not have the means to extend their core structures
(Ndinda 2001a). The various factors that determine access to shelter impact greatly on
the standard of living among various social categories, which inevitably impacts on
participation in housing development and the subsequent empowerment of
communities, and specifically women whose activities occur at that specific level.

Current data points to the general situation of housing and infrastructural services in

" Key informant, 6th April 2000. Durban:Luganda
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South Africa. It is notable that the impact of the lack of or availability of improved

housing conditions is felt most by women due to their triple roles.

3.7 Standard of Living

Occupation as an indicator of income shows that most Whites earn high incomes
compared to Africans and Coloureds and therefore can afford better social services.
On a national scale in South Africa only about 3% of White households fetch water
for domestic use and a mere 1% fetch firewood (CSS, 1998). Access to infrastructural
facilities such as water and energy are an indication of the type of housing, which
implies that majority of Whites have formal housing and the need for such housing is
least among them. This will be further explored in the next section on housing. If
unemployment levels and occupational classes are an indication of the standards of
living, then Whites can be said to have the lowest levels of poverty. The low
unemployment rates among Indians may to some extent explain their better standards
of living when compared with other groups classified Black. Indians are shown to
have the same standards of living as Whites, with only 3% and 1% (ibid) of the
households fetching water and firewood respectively. Water and firewood are used as
an indicator of the type of housing available. The data implies that more Indians have
access to formal housing compared with Coloureds and Africans. However,
Coloureds, are certainly better off than Africans whose unemployment rates are

higher and particularly among the women.

The occupational status and income higher income levels provides Whites, Indians
and Coloureds with bettér living conditions than African women who are concentrated
in the low paying jobs of the informal economy. While Coloureds and Indians are
shown to have almost similar income levels, the living conditions among Coloureds
are much lower than those of Indians, with 28% (CSS, 1998) water of the Coloured
households fetching water. The 1999 October Household Survey (Statistics South
Africa, 2000) does not provide an indication of the level of services among Whites,
Indians and Coloureds. The survey indicates that 56% (Statistics South Africa, 2000)
of African households have access to running water compared to 48% (ibid) in 1996.
The fact that the level of services among Africans appear to have improved may
suggest the same for other groups whose figures are not provided with regard to the

quality of life indicators such as water and housing. From the occupation and income
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levels, it one may infer a consistent trend where the standard of living in South Africa
varies in terms of race and gender. Most African women lack the basic necessities of
life such as food, clothing and shelter. In terms of housing 65% (Statistics South
Africa, 2000) of all the households in South Africa live in formal dwellings. The
racial and gender breakdown is not provided for all groups; however, among urban
Africans, 59% (Statistics South Africa, 2000) live in formal housing, 25% in shacks
and 10% (Statistics South Africa, 2000) in backyard rooms.

3.8. Summary

This chapter has discussed the factors that influence women’s access to housing. The
section has specifically focused on the relationship between education, development
and housing. The relationship between education and the labour market reveals that
although the level of skills and education determine position in the labour market,
income and position in the labour market, which affect access to housing finance, are
mediated by race and gender. African women’s access to housing has been
circumscribed by their level of education and skills as well as their race and gender.
The current housing policy has already impacted on their lives through the provision
of water and electricity. The question that remains is whether the current housing
policy will have a lasting impact on their greater participation in housing development
and empower them in the long-term. To appreciate the factors influencing women's
participation in housing markets we need to understand how the current housing
policy addresses issues around participation and empowerment. The next chapter
discusses South African housing policy since 1994 and delves into issues of
participation and emp(;wennent, interrogating where women are located in the whole

framework.
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Chapter 4

4. Housing in the Reconstruction and Development

Programme

4.1 Introduction

The previous chapter discussed the factors that influenced and still continue to affect
women’s access to housing. Issues such as housing finance land tenure and women’s
social position may be construed as common issues on an international scale.
However, in South Africa the lack of access was aggravated by specific policies such
as the Group Areas Act and influx control policies of past governments. In the
transition from apartheid to democracy, the ANC devised a policy document known
as the Reconstruction and development Programme (RDP) that was described as “an
integrated coherent socio-economic policy framework”. The aims of the programme
were to “mobilise people and resources with the purpose of destroying apartheid and
the achievement of a democratic, non-racial and non-sexist country”. The extent to
which these aims have been achieved is subject to debate for before the pfogramme
had taken root, it was shoved aside for another neo-liberal macro-economic policy,
that is Growth, Employment and Redistribution (GEAR). This chapter, outlines the
main elements of the RDP as they relate to housing and gender. Furthermore, the
White Paper on housing, as a framework with roots in the Reconstruction and
Development Programme, is critically analysed with a view to determining its gender
sensitivity and the impl}cations for women in South Africa. The Chapter further
examines the relationship between housing and the economy, with specific reference
to Gear. Key questions such as the position of women in the various linkages of
housing to the economy are raised. The last section provides a gendered critique of the

housing delivery systems in South Africa.

4.2 The Principles of Reconstruction and Development Programme

The RDP was informed by the South African situation before the democratic elections
of 1994. The government laws and regulations that did not allow most African women
to live in the cities affected their housing situation. Women’s access to housing was

largely determined by their education level which influenced- their émployment and
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income levels, government policies on home ownership, the design of subsidies and

their access to housing finance from the formal financial institutions.

The policy framework was based on six principles but for the purposes of this study
we will dwell on one of the principles which is to link reconstruction to development
(ANC, 1994). This stipulates that the RDP is based on reconstruction and
development being parts of an integrated process, which contrasts with the view that
growth and development, or growth and redistribution are, processes that contradict
each other. In development paradigms growth is the measurable increase in the Gross
Domestic Product (GDP) and this results in development. On the other hand,
development is viewed as the marginal effort of redistribution to areas of urban and
rural poverty. The exponents of the modernisation theory argued that development
was a unilinear process, as discussed in Chapter 2 of this study, culminating in
sustained economic growth rates of over 5% per annum (Rostow, 1960). As shown in
Chapter 2 of this study, the failure of economic growth to meet basic needs of the
masses led to a shift from a focus on economic growth only to the focus on meeting
the basic needs of the population, a concept that was promulgated in the United

Nations Conference in 1970.

The RDP which was the development programme of the ANC for reconstruction of
the country broke away from the modernist perspective, arguing that where growth
occurred, its sustainability, distribution and the degree to which it contributed to long
term productive capglcigy and human development and its impact on the environment
were important questions when considering reconstruction and development. The
approach integrates growth, development, reconstruction and redistribution into a
unified program. The infrastructural program was seen as central to this link, in
providing =modern and effective services such as electricity, water,
telecommunications, transport, health education, housing and training for all. Various
proposals, strategies and policy programmes were outlined in the RDP. These were

grouped 1into five key programmes as discussed below.

4.2. Meeting Basic needs

In the basic needs approach the state was seen to be a key role player in the

achievement of basic needs. The processes that keep the poor in their state include

-82-



unequal distribution of income and unequal access to centrally provided services and
the concentration of the benefits of economic growth in a few hands. For the poor to
benefit from growth and development, a more equitable distribution of assets or the
factors of production, land, capital, education and technology was important (Hopkins
& Hoeven, 1986). While it is often assumed to have a neutral role, the state is
dominated by the relative power of the various socio-economic classes. All policy
measures affect the relative power of various classes influencing economic processes
to their own benefit. In the absence of equality amongst different classes, reliance on
market forces to meet basic needs is not realistic. Markets are inefficient in allocating
resources when there is an unequal distribution of power based on wealth and asset

ownership (Hopkins and Hoeven, 1986). The same can be said about gender.

The distribution of power among the genders in terms of state control is unequal. Men
dominate on the corridors of state power. They influence economic processes in their
favour and this in itself requires that certain policies be put in place to ensure equity in
terms of gender as well as class. In international development the adoption of WID
anti-poverty approach was one way of addressing the inequalities in meeting basic
needs. The theoretical approach in Chapter 2 of this study alluded to the WID anti-
poverty approach and this section discusses it further as one of the approaches that

was employed in addressing women’s basic needs in international development.

The basic needs perspective underlies the argument for the provision of shelter which
in Maslow’s hierarcfly falls within the first and second order needs. The basic needs
strategy in South Africa includes the provision of water, shelter and basic
infrastructure to communities. In relation to women the basic needs approach in the
provision of housing is now not based on the notion of welfare, but rather on an
enabling approach. The White Paper on housing clearly recognises the role of the
state in meeting basic needs of the poor. It states, "The state has a fundamental role
and responsibility to implement policies and strategies that will redress this
imbalance in the distribution of wealth in the country’". The role of the state is

defined within a neo-liberal framework where it is to intervene in terms of policy to
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assist people to meet their own needs without creating dependency on the state. Such
an approach is consistent with neo-liberalism which advocates for a lesser role of the
state in the economy. Neo-liberalism further advocates fiscal discipline, cutting down
of state expenditure on social services such as welfare, health, education and housing.
The argument is that these services should be accessed through the market as
government intervention in the economy distorts prices. The South Africa government
aims to meet housing needs within a neo-liberal framework by indicating that these
needs will only be met within the resource constraints. This view is enunciated in the
housing policy that stated, “where people due to socio-economic adversity, are not in
a position to afford secure tenure, basic services and basic shelter, society in general
and the state specifically has the responsibility to address this situation within the
resource and other constraints applicable to it. In doing so Government’s aim will
have to be to ... reduce the levels of dependency and increase levels of independency
from state assistance and support. This approach is consistent with the RDP of which
housing is an integral part’ " The approach adopted by the South Africa government
in meeting basic needs within a neo-liberal framework marks a point of departure
from the earlier basic needs approaches in which the state clearly had a central role in
running the economy. Government intervention in providing basic needs to the poor
also marks a point of departure from its macro-economic policy that advocates a

market-based approach in meeting these needs.

The approach of the South African government in meeting basic needs within the
budgetary constraints is reflective of attempts to reconcile state intervention in a free
market environment. Whether this mix of welfarist and market-based approaches in
meeting basic needs works is not clear. The evidence from the field research in this
study (Chapters 8 and 9) shows that the multifarous approach works under certain
conditions but not others. Where communities pool their resources together,

contribute sweat equity and are involved in all the stages of the development process,

" Department of Housing. 1994. The Housing White paper: The New Policy and Strategy for South
Africa. Pretoria: Department of Housing [online]. (http:www.housing.gov.za), Retrieved on November
13, 2000.
' Department of Housing. 1994. The Housing White paper: The New Policy and Strategy for South
Africa. Pretoria: Department of Housing [online]. (http:www.housing.gov.za), Retrieved on November
13, 2000.
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the approach adopted by the South Africa government works. However, where the
households have to source materials individually, have a minimal role to play in the
planning, design and implementation of the project, the mixed approach has limited
success. This the study points to specific aspects of the delivery process that need

redress for the government approach in providing basic needs to work. These are

drawn out in Chapter 9 of this study.

Housing is not only perceived as a basic need but also a right that is enshrined in the
bill of rights. The notion of housing as a basic right is taken further in the housing
policy, which speaks about the need for “freedom of choice” in meeting basic needs.
However, the right to choose is not inelastic but rather limited to the availability of
resources within communities and government fiscus. The policy states thus, "it is
recognised that people should be able to access and leverage resources on a
collective basis. The state should promote both the right of the individual to choose
and encourage collective efforts (where appropriate) by the people to improve their
housing circumstances™". The basic needs approach used in relation to women in
South Africa is one that enables them acquire skills in the process of providing their

own housing, a fact that was clearly evident in the design of the housing subsidy

scheme.

4.2.1 The Housing subsidy Scheme

The current housing-subsidy is based on 'the principle of capital subsidy (Adler and
Oelofse 1996). The suBsidy uses a targeting mechanism where only those most in
need of shelter (earning less than R3500) may be considered for the subsidy. In line
with notions of efficiency as discussed in the WID approaches, the design of the
subsidy uses a strong targeting mechanism in which subsidy allocations are based on
the household income, with the lowest earners accessing the full grant and those
earning close to R3500 accessing less. The subsidy is structured according to the
different income levels, with a major focus on the lowest income earners, a majority

of whom are women. The housing subsidy provides funding options to eligible people

1 Department of Housing. 1994. The Housing White paper: The New Policy and Strategy for South
Affrica. Pretoria: Department of Housing [online]. (http:www.housing.gov.za), Retrieved on November
13, 2000.
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in the income bracket of R 3500 per month and below. People married in terms of
civil or customary law as well as couples living together but are not married also
qualify. The beneficiaries must be lawful South Africa citizens. Recipients of the
subsidy must be over 21 years, be legally competent to contract and have financial
dependants, a view that received wide criticism from various analysts and
organisations. Considering the high unemployment rate in South Africa, the condition
that recipients must have financial dependants clearly excluded a lot of deserving
single men and women particularly youth. According to Parnell (1996) most South
Africa women got their first child in their teens and the conditions of the subsidy
therefore excluded a large number of the most vulnerable group of women, who were
young poor and had dependants. In the audit on legislation that discriminated on the
basis of sex/gender, the commission on Gender Equality (CGE) (1998) noted that
“The current subsidy scheme excludes single men and women and only makes
provision for those in a relationship or those with dependants. It also excludes parents
under the age of 21 thus putting large numbers of young mothers at risk of

homelessness as they are highly unlikely to have alternative access to credit” (CGE,

1998:52).

The subsidies were aimed at assisting households acquire ownership of fixed
residential properties (housing opportunities) for the first time. The issue of excluding
single people raises pertinent questions about the current housing policy. On the
surface it appears to be accommodating of all groups of the marginalised; yet close
scrutiny reveals that it is strongly based on the Western notion of the nuclear family
and the African notion of the extended family where single grown men and women
are not accorded status except in relation to their spouses or parents (Walker, 1998).
This view, by being incorporated in to the housing policy raises pertinent questions in
the light of international trends which point to a steady growth in the proportion of
single households (Organisation for Economic Co-operation and Development

(OECD), 1995,

' The Countries represented in the OECD study were: Austria, Australia, Belgium, Canada, Finland,
France, Germany, Greece, Iceland, Ireland, Italy, Japan, Mexico, The Netherlands, Newzealand,
Norway, Portugal, Sweden, Switzerland, Turkey, United Kingdom, United States, Poland, Russia and
Tajikistan. The observations reflect mainly European and North American trends and not necessarily
the trend in Africa or much of the so-called Third World.
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International trends point to the growing proportion of single-headed households. For
example, 52% of the households in Britain in 1961 were married couples with
dependent children and by 1991 the proportion of households constituted by married
and cohabiting couples combined had dropped to 25% (OECD, 1995). In the same
period (1961-1991) the proportion of lone person households had risen from 4% to
26% (OECD, 1995). The fact that this phenomenon is not widespread in South Africa
by no means suggests that it will not surface in the future. Excluding single people
from accessing the subsidy suggests that they are not recognised as deserving poor.
Furthermore, this raises the issue, particularly among women, that one is not
recognised except in relation to others. The exclusion of such individuals from access
to housing now merely postpones problems to the future. The question is, who will
shelter such groups in their old age, in .a policy environment where government
expenditure on welfare continues to decline with the implementation of neo-liberal
policies as discussed in Chapter 5. It is valid to argue that the limited government
resources call for severe targeting hence the restrictions placed on who can access the
subsidy and who cannot. What this section does is to raise the debates around the
capital subsidy and point to the gaps. This study does not pretend to provide definitive
solutions but merely points to issues for redress and further research. It is notable that
African women are overrepresented among the poor, with about 48% of them earning
less than R500 per month (Statistics South Africa, 2000). These women are currently
involved in housing development through various delivery systems and this study
contributes to the ,c;frog/ing body of literature on women’s involvement in shelter

delivery.

4.2.2 Types of Subsidies

The different types of subsidies that those who qualified were outlined in the 1997
annual report as follows: project-linked; individual, consolidation, and institutional as
well as Relocation Assistance and the Discount Beneﬁf scheme. The various types of
subsidies could be linked to the different delivery systems. Project linked subsidies
provided beneficiaries with the opportunity to own houses in projects approved by
provincial housing boards. The subsidy was linked to the household income as shown

in table 4.1
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With the individual subsidy households could acquire ownership of an existing
property in a project or a property in a project not approved by a provincial housing
board. A person could also buy a serviced site and construct his/her own home. The
individual subsidy could be used either on a non-credit-linked basis, where only the
subsidy amount is used to acquire property or on a credit-linked basis where a home
loan is obtained from a mortgage or non-traditional lender to buy a property.
Households with a combined household income of less than R1500 qualified for full
individual subsidy. These were the destitute, underemployed or unemployed, and
some of those permanently employed. The destitute, unemployed, irregularly
unemployed and the permanently employed who earned less than R1500 could not
make regular payments on either capital or running costs associated with housing.
Security of tenure in their case was of paramount importance. Incremental housing,
Smit (1996) observed, would not be a realistic option for the destitute or
underemployed due to their inability to meet the running costs of high quality

infrastructural services.

The author proposed that the ideal housing arrangement for this group would include
a large plot, the idea being that the top-structure would not occupy the whole plot and
in order to leave some portion for sub-letting or to generate income. Smit (1996)
noted that there were trade-offs between plot size and the capital costs; short
frontages, helped in minimising the costs of providing infrastructure with minimal
costs incurred in servicés provision, a large residual is left for the core unit. Thus the
appropriate delivery system for this group would be in-situ upgrading, rollovers and

greenfields development.

On the other hand, the appropriate delivery system of the irregularly employed should
include sweat equity (Smit 1996). This broad classification failed to recognise the
peculiar situation of female-headed households who were unable to contribute sweat
equity due to their household form that meant they were often the sole breadwinners
in their families and they had to make a trade-off between contributing labour to
construction or work to meet their household needs. When the choice was between

daily survival and long-term investment, the priorities were clear.
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Table 4.1 Housing Subsidies

Monthly beneficiary | Previous subsidy amount Increased subsidy amount
income

Up to R1 5000 R15 000 16 000

R1 501 to R2 500 R9 500 R10 000

R2 500 to R3 500 R5 000 R5 500

Consolidation subsidies

UptoR 1500 R7 500 R8 000

Adopted from: Department of Housing 1999. Annual Housing Report. Pretoria:

Department of Housing .

People who received housing assistance from the state in the form of serviced sites
(including serviced sites by the Independent Development Trust (IDT) before the new
subsidy scheme could apply for the consolidated subsidy to improve on their housing
conditions. The consolidation subsidy is provided to upgrade the structure on a
serviced site. The consolidation subsidy categories are in table 4.1. The income levels
of people living in such sites varied but only those whose income was below the
stipulated minimum qualified for the subsidy. The subsidy level of this group was

sufficient to provide a core or starter structure that could be incrementally built.

Another form of éubsidy was the institutional subsidy available to institutions
providing affordable housing to people who qualified for the individual subsidies.
Institutional subsidies allowed low-income people to live in subsidised rental
accommodation, where the tenure were based on share-blocks, deeds of sale, or full
ownership. Developers who opted to provide social housing qualify to receiveed the R
15 000 for each residential unit occupied by beneficiaries. For economic viability, the
institutions were allowed to provide housing for households that did not meet the

criteria for the individual subsidies.

Another form of subsidy was the relocation assistance, which provided an alternative

to defaulting borrowers who were three months in arrears on 5 June, 1995 and where
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the rehabilitation of their mortgage loans was not affordable. The relocation
instrument provided for the conclusion of a rental arrangement for a defined period to
stay on the relevant property, pending relocation to an affordable property. The
government provided assistance in the form of a relocation assistance grant equal to
the subsidy for which a person would normally qualify, and the banks and the South
African Housing Trust (SAHT) provided a mortgage loan that the individual could

afford. This process was commonly termed as "rightsizing" (White Paper, 1994).

Finally the discount benefit scheme which promotes home ownership among tenants
of state-financed rental stock, including formal housing and serviced sites. In the
discount scheme, tenants got a maximum discount of up to R7 500 on the selling price
of a property. In most cases the discount was equal to the selling price of the property,
which was then transferred free of charge to the tenant. According to Makgetla
(1995), the transfer of rental housing to private ownership in townships aimed at
giving Black entrepreneurs access to collateral as a basis for getting loans, largely
excluded women because the historically the authorities gave the leases to men only.
It may appear that under the new government few female-headed households receive
title to these houses, thus entrenching gender inequality, with African women in
particular lacking household infrastructure, skills, assets, and access to credit.
However, as Todes and Walker (1993) noted that in KwaZulu-Natal about 41% of the
beneficiaries of rental housing in Durban were women. This suggests that the impact
of selling the apartheid rental stock may vary from province to province.

About 1 000 000 households qualified for assistance under the Discount Benefit
scheme (DOH, 1998). Up to 1997 a total of 164 906 beneficiaries participated in the
scheme, of whom 36 601 received assistance (DOH, 1998). From April 1994 to the
end of 1997, 99 000 title deeds were transferred (DOH, 1998). Considering that
properties in the past were registered in the name of the male head of household, the
question this raises is what proportion of the beneficiaries are female-headed
households. While the housing reports provide information on the aggregate number
of subsidy recipients we do not know who in terms of gender is benefiting from the

housing programme.
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The analysis of the housing subsidy scheme and the different subsidy levels reveals
that the underlying male bias remains unaddressed. Despite the policy appearing to be
all-encompassing, various elements within the policy and its implementation point to
underlying the underlying male bias. It is assumed that women can provide their
sweat equity and contribute to their housing needs without creating a strain on their
multifarious roles in the home and the community. The notion of sweat equity is taken
at face-value and seen as unproblematic. It is assumed that all women are free to
contribute their sweat equity to the construction of their houses and little

consideration is given to the different family forms in South Africa.

The notion of sweat equity assumed that in all households there were enough people
that could contribute. This study notes that female-headed households are diverse in
terms of age and household composition; some comprise of a young mother and her
young children while others comprise of extended family members while others
consist some of a elderly female-head with her grown up children and grandchildren.
Little attention was given to female-headed households with very young children and
or frail elderly relatives who could not participate in construction. This leads to a
situation where only those that have resources to hire labour or have grown up sons
and daughters who can contribute their labour are able to consolidate their housing
(Machado, 1985; Vance, 1985). The result is a double disadvantage for the
households (young female-headed) unable to consolidate immediately because the rise
in construction and labour costs make it a difficult task to eventually start. Some
households have been forced to sell their plots while others have paid very huge costs
to build just the core. The findings of this study confirm that while sweat equity may
work in some cases, often individuals depend on hired labour for efficiency and
effectiveness. People want houses immediately and so they hire skilled labour to do
the construction. Sweat equity also works where households have various sources of
income which means that as some household members contribute their labour others

can look after the income needs of the families (See Chapter 7).

4.3 Developing Human resources

The development of human resources entails planning for the skills supplies to

provide the right types of people in the various sectors of the economy. In the 1960s,
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various scholars showed that education contributed to the growth of income by
improving the skills and productive capacities of the labour force (Psacharaopoulos
and Woodhall, 1986). In the 1980s more scholars showed the importance of education
in promoting economic growth, arguing that the contribution of education to
economic growth was stronger if the complementary between education and other
forms of investment were taken into account (Psacharopoulos and Woodhall, 1986).
Scholars measuring the contribution of education to economic growth led to the
conclusion that increased productivity was a direct result of increased education and
that the earning of workers was a measure of their contribution to output. It was
assumed that the higher earnings of educated workers were a measure of their
increased productivity and therefore their contribution to economic growth and the
relationship between inputs and outputs was a simple one, which could be analysed, in
aggregate function. Such assumptions were widely criticised (Psacharopoulos and
Woodhall, 1986) for they failed to take note of issues such as race, class and gender in

various contexts like South Africa.

Recent World Bank research provided evidence of the link between education and
growth of output (World Bank, 1995). Various studies showed that education strongly
affects economic growth and that the general investment has less effect on the growth
rates when it is not supported by investment in training. Research showed that there
was a clear link between education and other indicators of development such as health
and fertility. In South Africa the low levels of investment in training Blacks and
women in particular 4]e<1 to low levels of productivity among women as measured by
their incomes levels relative men (Statistics South Africa, 2000). The contribution of
women to economic growth was shown to be negligible due to their low employment
levels in the formal sector. Most women were concentrated in the informal sector

where the contribution to the GNP was rarely included in national statistics.

Due to the low investment in human resources in terms of training women in skills
other than those in the service industry, the current government is faced with the task
of capacity building in housing delivery particularly among women. The White Paper
recognises not only the need to build capacity in housing delivery, but also the need to
address discrimination in skills training by stating that "it is essential that new policies

and legislative action by the state should be particularly sensitive to the removal of
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entrenched discriminatory mechanisms and conventions in respect of gender, race,
religion and creed. Government has particularly identified the need to support the
role of women in the housing delivery process". Although the policy guidelines in
support of women’s participation in shelter development are in place, the
implementation of these varies from area to area even within the same province as
illustrated in the areas sampled in this study. In two out of the five areas sampled for
this- project, no women were trained in construction. In both Glenwood II and
Thembalihle, women participated as labourers in the provision of infrastructure where
they received on-the-job training in basic plumbing. However, the construction work
was allocated to the men who were trained on the job. The differences in the type of
training were not evident at first glance, but become clear when viewed in the light of
the multi-relational approach to participation as highlighted in chapter 6 and
elaborated in chapters 8 and 9 of this reseaarch. The previous chapter outlined various
factors that account for the low level of women’s involvement in housing
development, and training features strongly among others. Yet the findings of this
study revealed that even where women had training in shelter construction and related
skills, their participation in housing delivery remained low. The reasons for this
scenario are discussed in detail in the case studies in chapter 8, which highlights the

process of delivery in each of the areas sampled.

The White Paper further states that small and medium sized companies will be
partnered with larger established companies to support local efforts in housing
delivery. To achieve this the White paper indicates that policy emphasis will be
"mechanisms to stimulate the participation of historically disadvantaged emerging
entrepreneurs and constantly evaluating and supporting the role of women in the

I5n No further details are provided on how the support is to be

delivery process
extended to women nor are any targets set in order to ensure that what the policy
states actually happens. Furthermore the housing policy does not differentiate the
types of entrepreneurs in the housing sector, leaving the policy statement ambiguous
and open to various interpretations. The most common interpretation has been that of

emerging contractors, leaving out other key players in the linkages related housing as
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the building material suppliers, suppliers of house fittings and so on. This has left
gaps in the support provided to communities with skills being provided in certain
aspects and not others as illustrated in Chapter 7 where men were equipped with
construction skills and women material suppliers received limited support in that they
acquired skills in brick-making but not the skills to manage their business and market
their products. The result was that the women material suppliers did not have an edge
over their competitors. On the other hand, the areas where women had the skills, for
instance, in running the dressmaking and food processing business in Luganda, they
excelled and curved out a niche for their products in the community. This suggests
that skills training is necessary but it needs to be complimented by other skills that

assist the beneficiaries to maximise on the opportunities available.

Human resource development in South Africa is related to economic priorities, which
emphasise export-oriented growth (Government of South Africa, 1996) and the
promotion of small medium and micro-enterprises (SMMEs) (Government Gazette,
1995). Most of the SMMEs operate outside the home environment. Women are
concentrated in the so-called survivalist sector where their economic activities are not
motivated by the need for accumulation but rather the need to meet their basic needs.
Human resource development in the housing sector may hold better prospects for
improving the economic position of women because of the better remuneration in

housing related activities.

Training for womenljugt as for men has implications for imparting skills that enable
them to participate and effectively compete in the economy. The housing construction
sector is known to be male dominated in South Africa. Women make up a mere 6%
(CSS, 1998) of the total labour force in the construction sector. When women feature,
it is as unskilled labourers. The skilled labour-force in the construction sector
comprises almost entirely of men with a few women professionals. It is one of the
well-paying sectors that have an annual turnover of millions of Rands. Since 1994, the
government has made budgetary allocations for housing delivery every year. The total

budgetary allocation to housing for the year 2000/2001 was R3, 333 billion

" Department of Housing. 1994. The Housing White paper: The New Policy and Strategy for South

Africa. Pretoria: Department of Housing [online]. (http:www.housing.gov.za), Retrieved on November
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(Mthembi-Mahanyele'®, 2000). This has meant that those involved in housing
delivery whether it is as materials suppliers or contractors have benefited from this
allocation. This has generated income for materials suppliers as well as contractors
and other housing professionals. With the huge budgetary allocations, the training of
women in construction and related trades would ensure that women like men also
benefit from the income that accrues from construction work. Imparting skills in
housing development would equip women with a wider choice of employment and
greater opportunities in life. Women’s participation in shelter development was
supported b the Habitat 1I conference, which emphatically stated that, Women should
be actively and practically encouraged to enter shelter-related professions -
architecture, engineering, construction, management and planning - which are male
dominated (United Nations, 1996). While Habitat supports the participation of women
in housing at the professional level, it is notable that even at the lower levels which
include trades related to housing (such as painting, plumbing, brick-laying, carpentry,
electrical fitting and so on) women are few if not absent. On the other hand, one
would also ask whether women are interested in participating in the housing sector as
workers and not just as consumers. This question is further explored in Chapter 7
which points to various scenarios. The findings of the research in this study indicate
that various factors influence the direct involvement of women in the construction
sector. In KwaZulu-Natal, these include attitudes towards women’s participation in
construction work, training and outright male bias. While training is hailed as central
to women’s greater involvement in shelter delivery, intervening factors influence the

level of participation and sustainability of this.

The housing policy suggests that communities will be supported to mobilise and
participate in meeting their housing needs "in a way that maximises the involvement of
the community and the private sector and leads to the transfer of skills to and
economic empowerment of members of the community”. According to the CSS (1998)
incomes in the construction sector are relatively higher than those in the social
services sector, which is dominated by women. It is commendable that the housing

policy identifies training and skills transfer as some of its objectives; however, the

13, 2000.
* Mthembi-Mahanyele, S. 23" May 2000. Budget Vote. No. 15. Pretoria: Department of Housing.
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strategy to achieve these is not clearly defined nor are there any targets set to address

gender equity in the construction sector.

Another stated objective of the housing process is economic empowerment. Given the
low proportion of women relative to men in the construction sector, one may
deductively infer that women constitute a low proportion of the actors in the material
supplies sector which may also be said to be male dominated. The Housing White
Paper again was vague and provided no coherent strategy for dealing with this area.
The design of the subsidy was such that it could only be used to access housing. The
subsidy was in the form of a voucher, for purchasing building materials from licensed
suppliers and contracting labour from established builders. The women under focus in
this current study (African women) were rarely found as established material
suppliers. This is not to say that Black women were not at all involved in the
production of building materials. They were; but most worked in groups that were not
licensed as building material suppliers (Ndinda 2001la). Economic empowerment
intended in the White Paper did not occur among the impoverished Black women but
among the already established big material suppliers. In terms of procurement of
building materials the White Paper made no mention of gender as an issue to be
addressed to ensure equitable economic empowerment. It is difficult to assess the
extent of empowerment unless participation in shelter delivery is deconstructed into

various components.

Between 1994-1998,: about 937 000 subsidies were approved and 629 000 were
actually spent. Initially the target of the government was to have of 5% of the annual
budget expenditure on housing. In the 1998/99 budget, the total budgetary allocation
to housing was 1.8% (3.7 billion) of the national budget. A further R700 million from
the department of Constitutional Development was spent on subsidies for bulk
infrastructure (BESG, 1999:5). Considering that the budgetary allocation to housing
and the gender composition of the construction and related sectors, the question that
arises is who benefits from government budgetary allocations to housing. The
findings from each of the case studies sampled for research shed more light.
Beneficiary involvement varied from place to place and so did the extent of

empowerment. There was no consistent pattern except in terms of decision making at
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the community. Evidence supporting these views is found in Chapters 7 and 8 of this

thesis.

4.4 Building the Economy

According to Buckey (1993), economic activities entail the mobilisation and
management of some or all the factors of production which are land, labour (skilled
and unskilled), capital energy tools, machinery, plant management and
entrepreneurship. Any economic activities aimed at achieving development must be
carried out on a sustainable basis (Buckey, 1993). The returns to the activity must be
greater than the costs, i.e. profitable. Profits can only be achieved if the markets are
efficient and if the surplus is reinvested in the same activity to produce more profits.
Elements necessary for economic growth include are savings, a high rate of

investment and reinvestment. If these fail then the economy stagnates.

The government of national unity (GNU) South African government that came to
power in 1994 was tasked with the role of building the economy to the extent that
growth was achieved. The RD P was the ANC blueprint outlining how the country
would be developed. However, the formation of a government of national unity by the
ANC and the Nationalist Party meant that policy ideas of both had to be incorporated
into development planning. Thus in 1996, the government came up with the Growth,
Employment and Redistribution macro-economic policy that combined the views of
labour and business. The economic policy (Gear) formulated with the help of World
Bank experts, carried a heavy doses of neo-liberal prescriptions as indicated in the
policy elements. By th:a time GEAR came into being economic growth was slow.
Among the objectives of GEAR were bringing the fiscal deficit down and keeping

inflation in check.

Features of GEAR included liberalisation, fiscal discipline, export—orieﬁted growth,
privatization, labour flexibility, a focus on stabilising financial markets in South
Africa through the gradual lowering of interest rates while keeping the inflation low
(Government Gazette, 1996). These elements of the macro-economic policy were
based on the neo-liberal framework of the International Monetary Fund (IMF) and the
World Bank (Adelzadeh, 1996). The GEAR framework was similar to that of the IMF
Structural Adjustment programmes (SAPs) in Third World countries. The adjustment
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packages included: the mobilisation of resources through fiscal discipline, tight
monetary policies and increased efficiency of the public sector; improving efficiency
in the economy through privatisation; price decontrol, removal of subsidies, increased
competition from imports and credit reform; trade policies entail liberalising the
economy, with the removal of import quotas and rationalisation of tariffs and reforms
to support exports; and institutional reforms involving strengthening the capacity of
the public sector and increasing the efficiency of public enterprises with greater

support for the productive sectors (Galdwin, 1991; Stewart, 1992; Elson, 1992).

Taylor (1997) is one of the feminists that critiqued the adoption of neo-liberal policies
in South Africa. The criticisms were based on the international experience of women
in countries where neo-liberal macro-economic policies had been implemented.
Commenting on women’s employment, Taylor (1997) argued that the deregulation of
labour markets had been accompanied by higher rates of female participation in the
labour force at very low wages and poor working conditions. Drawing on the impact
of neo-liberal policies internationally, the analyst posed that the implementation of
GEAR in South Africa was likely to have similar effects. The analysist argued that the
deregulation of labour markets in South Africa would lead to the casualisation and
feminisation of the labour force. Due to liberalisation, firms are forced to restructure
their production and operation processes leading to an increase in out-sourcing and
sub-contracting work to home-based workers, most of whom are women. Taylor
(1997) argued that the same pattern is likely to be replicated in South Africa

By sub-contracting work to home-based workers, capitalists cut the costs of providing
space, reduce their expenditure on expenses such as water and electricity, circumvent
the requirement to comply with minimum wage and other benefits. While sub-
contracting work provides women with income and yields high profits for the
industries, the large pool of unorganised labour has an impact on unionised labour in
that whenever there is industrial unrest and disputes occur, the home based workers
are able to absorb the shock. On the one hand, this allows strikes to last longer than
would be possible under normal circumstances. However, the availability of home-
based workers reduces the ability of the working class to force the management to
settle disputes. Home-based workers ensure continuity of production, profits and the

availability of goods to the society. (Mahajan, 1992).
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In critiquing labour proposals in GEAR, Taylor (1997) postulated that women’s
voices were absent from the document and that the proposals focused on publicly led
investments on infrastructure and land reform, focusing on small scale farmers. Due
to the marginal position of women in the economy, Taylor (1997) argued, it was
unlikely that GEAR would positively impact on their status. She posed that, “since
women’s voices as workers are not heard across all sectors nor the roles that they play
in social reproduction (the care of children, the elderly, maintaining the family as a
social unit) recognised, it is unlikely that current strategies will ;esult in a difference
for them (Talylor, 1992:14-15). It was further noted that “Nowhere in the plans is
there a commitment to the economic empowerment of women through guarantees of
specific sectoral job allocations, a rural development strategy which targets women as
beneficiaries of land redistribution and small scale farmers, or provides women with
micro-credit facilities in the informal sector where they are in the majority. The
economic empowerment of women in the public and private sector in a planned
process is excluded” (Taylor, 1997:15). The macro-economic policy was devoid of
any specific reference to training and education programmes for women that were
likely to facilitate government and labour’s commitments to growth through human
resource development. Areas such as poverty and inequality were glaringly absent

from the document.

The emphasis in GEAR was growth at all costs and the strategy to achieve growth
was specifically thrdiigp the market. The strategy is gender biased for within the
market economy women’s contribution is ‘invisible' and not counted. Taylor (1997)
argued that GEAR is likely to entrench the existing patterns of inequality and
ownership with resources and control remaining largely in the hands of White men
(Taylor, 1997). The analyst critiqued the neo-liberal assumptions underlying GEAR,
which presuppose that the market is the best allocator of goods and services and that
increased investment accompanied by industrial restructuring to increase efficiency

benefits all through the trickle down effect. Evidence to the contrary abounds.

The implementation of SAPs in various sub-Saharan countries yielded mixed results.
Most analysts agree on the negative impact of SAPs on the Third World countries and

Africa in particular, hence the change of strategy by the World Bank to ‘adjustment
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with a human face’ (Galdwin, 1991; Elson, 1992; Stewart, 1992). Adjustment resulted
in mass unemployment due to rightsizing of the public sector, increased infant and
maternal mortality rates due to privatization of health services, high dropout rates
particularly among girls due to the introduction of school fees and the collapse of
local industries due to liberalisation policies that opened up local markets to foreign
goods that were more competitive in terms of prices, leading to higher rates of poverty
(Galdwin, 199; Setwart, 1992; Asfah, 1992; Potts, 1997). The experience of countries
like Ghana, Zambia and Zimbabwe points to the adoption of coping mechanisms in
the face of increased poverty and destitution. As Taylor notes, :People’s ability to
respond to the vagries of the market and to provide for themselves through the market
requires an asset base which includes land, credit facilities and education and skills
that women are denied in South Africa”(Taylor, 1997:17). The lack of an emphasis on
human resource development among poor women implies that their ability to éope

with the effects of an economic policy dependent on the market to allocate resources,

is highly constrained.

In Zambia the implementation of neo-liberal economic policies in the form of SAPs
led to the sharp increases in commodity prices; in Barbados female unemployment
increased while in Peru, women’s real wages fell by 15% within a period eight years
(1976-1984) (Stewart, 1992). However, in some cases there was an increase the
women’s participation rates in the labour force in various countries such as Jamaica,
Costa Rica , Chile and Uruguay (Stewart, 1992) whereas a decline was noted in men’s
employment. The iﬁcrgases in female participation rates may be due to the need for
income to support their families. Feminists argue that the increase in female
participation rates in the economy is often accompanied by low wages and poor

working conditions (Visvanathan, 1997; Fenandez-Kelly, 1997).

The overriding concern with growth deviates from issues of human development and
empowerment discussed in the Reconstruction and Development Programme, for
example meeting basic needs, addressing inequality and democratising the state, and
implementing the Reconstruction and Development Programme (Taylor, 1997).
Evident is the fact that GEAR lacks a strategy to address poverty or gender
inequalities through employment. This, according to Taylor (1997), goes against

government commitment to the creation of a non-sexist society. Inherent in neo-
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liberal-liberal economic policies is a strong male bias. Male bias is seen in the way
women are drawn as cheap labour into jobs which men decline to take up. This has
meant women have less time for their reproductive activities. According to Elson,
(1992, 1999) male bias was evident in the assumptions about the household which is
the source of labour supply. It was assumed that the household was a unit with a
unified single set of objectives, a position that ignored the fact that members within
the same unit could pursue different goals and prioritise differently in the use of their

time and resources. As a result the planners treated it as an individuals with a single

set of objectives.

Noteworthy is the fact that the conceptual framework of GEAR does not link
production with the process of social reproduction. Taking a socialist feminist
perspective, Taylor (1997) argues that 'through supporting and participating in
production activities, women play an important role in building social capital doing
household chores and community tasks, in the non-monetised sectors. The scenario is
worsened by the fact that South Africa does not have gender disaggregated statistics
on unpaid labour, although working women are also responsible for household work.
Excluding the total value of work done by African women promotes the erroneous
belief that they are unproductive. Taylor states, “ Household and community work in
reality transcends market value because it has intrinsic use or human value that is
difficult to capture in terms of its exchange value” (Taylor, 1997: 19). The solution to
women’s oppression and exploitation as suggested by socialist feminists lies in the
socialisation of hougevgork and child-care, and in increasing women’s incomes
(Saulnier, 1996). GEAR like other neo-liberal economic policies is underlined by a

strong male bias.

Taylor focused on the likely effects of implementing a neo-liberal economic strategy
on women but other analysts documented the impact of GEAR specifically on
employment trends in South Africa. (Adelzadeh, 1996; Osborn, 1997; Heintz, 1997;
Taylor: 1997; Natrass, 1998). The analysts emphasised the socio-economic impact of
the implementation of GEAR and argue that since the implementation of GEAR there
had been more job losses than job creation. In particular, Edward Osborn (1997)
indicates that while the policy promised the creation of 400, 000 jobs by 2000, about
164, 000 people lost their jobs in 1997 alone. While production in industry was shown
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to have increased, employment in manufacturing declined by 6% in 1997. The scholar
observes that despite increase in worker productivity, research shows marginal wage
increases in manufacturing industries such as furniture and foot wear. According to
Heintz, (1997) increased productivity at a rate higher than the rate of economic
growth may lead to more job losses. These analyses provide a gender-neutral impact

of employment. Taylor (1997) provides a gendered view of the impact of GEAR on

South African women.

While the formal sector appears to have shed most jobs (71 000) (Heintz, 1997), more
jobs appear to have been created in the informal sector. However, Osborn (1997)
cautioned that increased employment in the informal sector at low incomes and poor
working conditions were unlikely to address the problems of poverty and inequality in
South Africa. Asfah Adelzadeh (1996) argued that the macroeconomic policy appears
to have overlooked issues of inequality and redistribution. Adelzadeh (1996) and
Heintz (1997) are critical of the fact that the government in its macroeconomic policy
failed to indicate the limitations that should be placed on market forces. Heintz (1997)
in particular strongly objected to the idea of subjecting human beings to the mercy of
market forces arguing that, "subjecting them to the same market forces as produced
commodities can threaten the integrity of a society by creating unemployment,
increased poverty, encourage poor working conditions and producing environmental
degradation (Heintz, 1997:32). While noting the criticisms levelled against GEAR
Maria Ramos (1997) strongly defended the policy, arguing that it was necessary for
sustained economic growth. It is within this context that the relationship between

housing and the economy will be discussed.

4.4.1 The Relationship between housing and the Macroeconomy

Some of the analysts that have discussed the relationship between housing and the
economy include van Huyck (1986) Smit & McCarthy (1991) Smit and Van Gass
(1991) Currie (1991), Kentridge (1996), Department of Housing, (DOH, 1997) and
the World Bank (1991).

The relationship between housing and the economy was viewed from various

perspectives. On the one hand housing was perceived as a potential lead sector in the
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economy. According to Smit and McCarthy (1991) used the notion of housing as a
lead sector to refer to the role that housing could play in reviving or “kickstarting” the
economy. Analysts argued that during periods of low economic growth, investment in
housing oould be counter-cyclical and be used to stimulate the economy (VanHuyck,
1986). Other analysts understood the notion in terms of sustained disproportionate
investment in housing as part of a growth path (Smit and McCarthy, 1991). Smit and
von Gass (1991) distinguished between “leading” and “following” sectors. Leading
sectors were those that could be stimulated against the general economic trends and
are therefore able to “kick-start” depressed economies. In contrast, following sectors
tend to go by the prevailing economic trends despite stimulation (Smit & von Gass,
1991). According to the authors, two conceptions of a lead sector were not necessarily

contradictory; housing can act as either a lead sector or a following sector.

Currie (1991) postulated that housing that can be used as a lead sector in invigorating
economic growth. This notion was based on the assumption that unlike other sectors,
housing was not dependent on imports and therefore its ability to cause a strain on the
Balance of payments (BOPs) is minimal. Adebayo (2000) in pointipg to the
developmental impact of housing in Africa pointed to the need for governments in
Africa to manage housing as a productive sector of the economy. The World Bank has

over the years promoted this view, particularly in relation to site and service schemes.

Van Huyck’s (1986) analysis showed that the costs of building materials accounted
for a large proportic;n of the costs of construction followed by labour costs which
accounted for between 19 % to 27% of the total value of construction (van Huyck,
1986). Recent research in South Africa suggested that building materials accounted
for between 85% and 90% of the total cost of the top structure while labour costs were

the second highest (Peer, 1997).

On the micro level, the importance of housing as a productive investment was
underlined by Smit and Van Gass (1991) who argued that the sector was an income
multiplier through its backward and forward linkages. Housing delivery not only
comprised of construction but also of backwardly linked firms such as the materials
and building supplies industries (which provide among other things, cement, bricks,

and timber) as well as firms that provide services in architectural design, engineering,
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valuation, and quantity surveying. Forward Linkages involved firms that are impacted
upon by the construction of new housing which generated demand for durable
consumer goods such as fittings, furniture and electrical appliances. On the macro

level Kentridge (1996) discussed the relationship between housing and the economy

in terms various types of linkages.

4.4.2 Linkages between Housing and the broader economy

According to Kentridge (1996) real linkages refer to the effects of housing policy on
macroeconomic aspects such as employment, savings and investment, output,
consumption, prices and the balance of payments (BOPs). In financial linkages the
analyst focuses on the relationship between the finance sector in providing housing
finance and the demand for and supply of housing. On the other hand, there are fiscal
linkages which are refer to the contribution of the government to the supply of
housing through tax and subsidy policy for example the Reconstruction and
Development Programme subsidy (Kentridge, 1996). These types of linkages
intersect. However the focus in this study is on analysing real side linkages and
understanding women'’s position in terms of the linkage framework. The question is
whether women are found along the chain of linkages and what is their position when

examined in the light of the current housing drive.

The different linkages were closely related and they intersect. For example, the
provision of subsidies (Fiscal linkages) affects housing demand which in turn has an
effect on the real side linkages. Furthermore a policy of subsidised interest rates
distort the financial m;rkets and the supply of credit for mortgage. The supply of
housing is as much a function of per capita income as income distribution. Kentridge
(1996) like other analysts (Valodia, 1996) noted that income distribution was racially
skewed. Whites in South Africa accounted for about 57% (Valodia, 1996) of personal
income and 50.3% of employee remuneration. This contrasted with the.incomes and
remuneration levels of Africans which were respectively 31.4 % and 38% (Valodia,
1996). The implication was that low income groups could not invest in housing which
is a capital intensive sector. A more equitable income distribution would result in
converting the latent demand for housing into effective demand. As Kentridge (1996)
noted that consumption by low income groups had a great multiplier effect. Although

the need for housing was said to be about 1.3 million units, the latent demand lay
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between 300 000 and 575 000 (Kentridge, 1996). The other argument for income
redistribution was that the consumption basket for Africans was more labour intensive

and less import intensive. It was therefore assumed that redistribution to this group

would result in greater multiplier effects than any other group.

In real linkages the interaction between demand for and supply of housing determines
the housing prices. On the supply side, price is affected by the capacity of the building
industry to meet demand. High demand and low capacity to deliver leads to housing
price inflation. Price is influenced by the supply elasticity of housing inputs which are
in turn affected by the capacity utilisation of the construction sector. Investment in

housing has an impact on employment levels because its production is labour

intensive in nature (Mathey, 1992; World bank, 1995s).

Housing as a wage good implies that the cheaper the product the lower the wage
necessary to secure it. Van Huyck (1986) posed that the productivity of housing
should not only be calculated in terms of rent alone but also in terms of the
incalculable benefits such as community pride which leads to further investment in
maintenance and upgrading of the housing and related infrastructure. It was argued
that improved housing contributed to increased worker productivity, improved
educational performance and decreases in crime and juvenile delinquency. The
correlation between educational performance of the youth and living conditions was
observed in the United States where the deteriorating living conditions in inner city
dwellings were accc;inganied by poor achievement rates of the youth in those areas
(OECD, 1995). This position was first articulated by the World Bank (1975) when it
argued that inadequate shelter, and infrastructural services such as water and sewerage
facilities or lack of access to income generating opportunities contributed to low
family incomes, poor health, and a low ability to absorb education. Similarly,
adequate shelter would increase national productivity, economise on urban space and
minimise the cost of urban infrastructure. It was further observed that improved
location of dwellings in relation to jobs contributed to reductions in traffic congestion
and increased household savings by reducing the commuting expenses (World Bank,

1975).
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Housing productivity should also be perceived in terms of the direct and indirect
employment it generates through backward and forward linkages in the manufacturing
sector. Housing alone accounted for about 15% to 20% (World Bank, 1975) of total
household expenditure. Investment in housing impacts on income and employment
through the utilisation of unemployed or underemployed workers. The low skills
requirement in house construction are an important source of employment for
unskilled workers. The World Bank analysis showed that about 14 jobs were created
in the Republic of Korea for every $10 000 invested on the construction of shelter.
The Bank further pointed out that residential construction in rapidly developing
countries accounted for between 20-30% (World Bank, 1975) oflthe total fixed capital

formation. The World Bank position was that housing is therefore an investment for

the individual households as well as the country.

The fact that housing has a low import content implies that the strain on the balance of
payments due to massive investment in housing development is likely to be minimal
(World Bank, 1975). High cost housing has a higher import content through the
imports used in construction and building materials industries. While housing is not
an export commodity, there is scope for export by the industries involved in housing
construction but these exports cannot offset the imports. Import levels are determined
by the capacity utilisation of the construction and building materials sectors
(Kentridge, 1996). The industries that operate at full capacity may need an injection of
capital investment which involves importing capital equipment to meet increased
demand. This in itself Dplaces a strain on the BOPs leading to inflation. Kentridge
(1996) contends that while low cost housing is not import intensive, a mass housing
programme nevertheless has a negative impact on BOPs. However, this view fails to
consider that mass housing could be either contractor built or community built. In the
latter case, sthe train on BOPs is minimal because of the labour intensive nature of
housing low-cost housing construction, which provides greater scope for employment.
The high level of unemployment, coupled with the declining levels of per capita GDP,

has a negative effect on demand for and investment in housing.

Housing construction done alongside an electrification programme has a multiplier
effect on the demand for consumer durables such as furniture and appliances

(Gwagwa, 1995; Kentridge, 1996). In the year 2000 alone, 397 019 electricity grid
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connections to residential buildings were made (Mbeki, 2001). The provision of
electricity is likely to lead to increased use of electric appliances and the growth of
home-based SMMEs. Increased use of electric appliances as a result of accessing
electricity is well documented in South Africa. Kentridge (1996) argued that
expenditure on home improvements extrapolated over the population of home owners
is likely to have an impact on the BOPs as consumables goods such as electrical
goods have a high import content. On the other hand, the demand for goods and
services may stimulate production in the local industries leading to economic growth
(DOH, 1997). Gwagwa (1995) noted that in Inanda housing consolidation took the
form of finishes and not extension of the initial structures. Homeowners plastered and
painted their houses with the kitchens and lounges receiving priority. The bedrooms
were the most neglected. The improvements on the floors consisted of*concrete, tiles
and carpeting. The analyst observed that 14.9% of male-headed and 9.9% of female-
headed households had extended their houses. These were mainly households that had
working sons. While the analysis does not provide figures on the amount spent on
home improvement and consumer goods, Gwagwa (1995) highlights the gender
dimension by suggesting that the women in Inanda invested heavily in home
improvements and assisted in paying for the housing loans and the sités. Recent
evidence indicates that’s expenditure on housing has been rising since 1994.
According to the 1999 Annual report, the highest expenditure on housing in all the
provinces was in the payment of mortgage instalment (capital) or interest on mortgage
bonds (DOH, 1999).

The Housing Report provided the provincial breakdown on housing related
expenditure (DOH, 1999). The analysis focused on aspects reléted to the structure but
not consumables. Like in most reports in the department of housing, the data was not
disaggregated into gender and the obsession with race obfuscates the importance of
gender, thereby failing to highlight which households were actually spending. Using
broad categories like race and province provided a general picture but data
dissagregation into gender would have provided a more accurate picture of the
proportion of households that were involved in consolidation relative to the total
subsidy beneficiaries. The lack of gender disaggregated data has been the concern of
the United Nations since 1985 (UNCHS, 1985). Availability of gender differentiated

data in addition to variables such as race and province would fundamentally assist
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housing policy and practice in South Africa through targeting resources where they
are most needed and have the greatest impact. The analysis on housing expenditure
patterns while useful in displaying general patterns still fails to highlight the impact of
the government subsidy in terms of the gender disparities that exist. The lack of
gender disaggregated data at the national level in South Africa has been critiqued by
the president (Mbeki, 2001). The issue of housing consolidation as it affects women in
South Africa is dealt with in Chapter 8. The ability to consolidate has implications for

income generating opportunities for inhabitants of low-cost housing.

Investment in housing creates new opportunities for earnings by low income groups
(Mathey, 1992). For instance, backyard shacks are built for rental accommodation. In
formal housing extra space is rented out and the income accrued from rent is used to
service the mortgage loans on the house. The department of housing noted that home
ownership encouraged households to save in order to improve on their housing by
either adding their savings to the subsidy for a better product or by incrementally
improving on the core house (DOH, 1997; Kentridge, 1996). On the other hand,
where individuals did not own the housing, often there was no incentive to make any
improvements. This is confirmed by the Minister for Housing (Sankie Mthembi-
Mahanyele), testifying of her family experience in rented accommodation in
Meadowlands, Soweto; said, My parents were not interested in improving that unit
because they would tell us ‘we’re renting this house, we don’t own it, its council
property. But when people begin to own property, they look at it as an asset (Quoted
by Streek, 2001). This points to the latent investment potential that homeownership

unleashes and the disincentives in having occupancy rights only.

Investment in housing has positive multiplier effects in terms of direct income
opportunities for the homeowner and in terms of linkages to the broader economy.
Women'’s informal activities are carried out on the streets as well as in the home. The
choice of location may vary but often seems to be determined by a combination of
factors (Kasongo 1995; Nair, 1996, Ndinda, 1997, Fadane, 1998). Kasongo (1995)
emphasises the need for a specific target market while in Ndinda’s study (1997)
strategic economic nodes are a key consideration in the location of business. The
home is the location of spaza shops, salons and so on, whose proceeds constitute a

direct return on the initial investment in the house (Kusow, 1992; Mirafatab, 1993;
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Selat, 1993; Mahajan, 1993; Fadane, 1998). Fadane (1998) focused on the relationship
between housing and the informal sector with the central theme being the need to
provide women in the informal trade in Durban with housing because of th¢ challenge
of balancing their triple roles (productive, reproductive and community management).
The analyst argued that women had to deal with their reproductive roles (caring for
their children) and simultaneously trade on the streets, and leaving their elder children

or relatives to source for water and fuel as well as attend community meetings

involved in the management of these resources.

The location of housing close to the hub of economic activity makes women’s triple
role easier to manage. Women living close to the city centres spend less time and
money travelling to their business locations. Housing infrastructure such as water,
sanitation and lighting impacts on the time that women spend on domestic chores;
where there is a high level of infrastructure less time and energy is spent leaving
women with more time for leisure and income-generation. The importance of housing
to women’s economic activities in the home has in recent years become the subject of
debate among scholars in housing policy (Kusow, 1993; selat, 1993; Mahajan, 1993;
OECD, 1995; Moser, 1995). The OECD recognised that, “For many women working
from home offers them an opportunity to combine domestic and community
responsibilities with the need to earn an income, and can give them greater control
over the labour process than production-line factory work”. (OECD:1995:111). The
notion of the home as the base of women’s micro-enterprises was shown to be of great
importance particulaﬁy}ﬁin societies that restricted women’s participation in the public
domain (Kusow, 1993). Due to the economic, cultural and other reasons, security of
tenure remains important for women in particular. The centrality of secure tenure
internationally was demonstrated by the mounting of a global campaign by habitat,

advocating the extension of land ownership to the urban poor (UNCHS, 2000).

While most analyses focused on the role of shelter in facilitating women’s economic
activities (Fadane, 1998; Moser, 1995; Mahajan 1993) some studies (Mirafatab, 1993;
OECD, 1995) dealt with the debates arising from women’s income-generating
activities in the home. With reference to Mexico, Mirafatab (1993) noted that women
were forced to accept wages less than a third of the minimal wage; The fact that

women subsidise industry this way is justified by the false patriarchal assumption that
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their production is a side activity to their daily domestic chores. Women's production
at home becomes an extension of their homemaking activities, which is not seen as
“productive work,” and is thus valued less (Mirafatab, 1993:227). Sexist notions were
used to devalue women’s labour and appropriate house space in the name of providing

extra income by capitalists because women were seen as secondary income-earners.

The encroachment of household space by capitalists giving rise to high levels of stress
in the absence of recreation facilities was critiqued by the OECD which observed that,
“the utilisation of family relationships by employers and contractors is creating a new
division of labour and is appropriating household space for production, trading or
service activities. This can lead to additional stresses on households, particularly if the
wider urban environment makes no provision for leisure and recreational activities”
(OECD:1995:111). The views from the OECD pointed to the negative impact of
home-based work on the household members in areas where planning for residential
buildings does not include recreational and leisure facilities. Sub-contracting was
adopted to reduce production costs and the price of goods, and therefore improve the
international competitiveness. Other analysts maintained that while home-based work
was exploitative, it provided women with the much needed income to survive in the
face of high unemployment rates and poverty (Fenandez-Kelly, 1997). In India,
home-baged workers were able to organise and demand higher wages through the Self
Employed Women’s Association (SEWA), a union for self-employed workers
((Mahajan, 1992). The debates afiising from the use of house space for economic
activities illustrate tﬁatn the multiplier effects unleashed through participation in
housing development to be either positive and negative, depending on the impact on

the overall status of women.

The spin-off effects of investment in housing are incalculable, ranging from providing
social security; privacy and improved health of the members leading to reduced infant
mortality rates due to the provision if clean water, and increased productivity among
the economically active members of society (DOH, 1997; World bank, 1975). The
relationship between housing and health has been discussed in Chapter 4. It is worth
pointing out here that various studies in South Africa, though on a small scale, have
concentrated on the impact of energy use on household budgets and health

particularly in informal settlements (Urban Sector Network, 1998). What these studies
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do not point to is the fact that at little or no cost, the health issues arising from housing
conditions can be addressed in the current subsidy housing by using the passive solar
design, adopting alternative sources of energy for example solar energy for heating
needs instead of using highly polluting fossil fuels such as coal and paraffin. The
overall cost of installing a solar heating system are minimal when compared with the
cost of paraffin or coal and their overall effect on the household health as they emit

carbon monoxide which when inhaled in large quantities can lead to lung infections or

even death.

According to the 1997 annual report (DOH, 1997) housing impacted on GEAR by
alleviating poverty through the granting of housing subsidies to the poorest sections of
society earning less than R3500 per month. As the Department of housing correctly
noted housing can be used as collateral for credit to improve the home and also start
small businesses (DOH, 1999). The issue of collateral remained a contentious one;
according to the 1999 annual Report, access to credit was still a big problem among
subsidy beneficiaries. Government’s recognition of the credit problem was reiterated
by President Mbeki in his State of the Nation address, by stating that “The
Government remains concerned that access to capital, which is key tokeconomic
growth and the development of small and medium enterprise sector in the economy,

remains difficult for the majority” (Mbeki, 2001).

In examining the relationship between the housing sector and the broader economy,
the question that the current research raises is where are women located in the
housing delivery process and other sectors related to housing, for instance material
supplies. Such a question may be addressed by examining their role in the various
phases and areas related to shelter delivery. According to 1999 statistics on housing
subsidy recipients, 351 479 women were beneficiaries of the subsidy compared 417
493 men countrywide. In KwaZulu-Natal about 56 662 women received the subsidy
compared to 59 042 men (DOH, 2000). In all the provinces except Northern province,

more men than women appear to have benefited from the current housing subsidy.

A gender analysis of the available literature indicated that women in the housing
construction sector comprised about 6% (CSS, 1998) of the total labour force. This

scenario points to the dominance of men in the sector. Women still constitute a
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minority and various reasons have been advanced for the poor representation of
women in construction. While training housing professionals such as architects,
construction managers, quantity surveyors, valuers, planners, and policy makers may
take between 4 to 6 years (University of Natal, 2001), it only takes between 2-8
weeks'’ to train people in housing related trades such as laying bricks, plumbing,
electrical fitting, plastering and carpentry. Considering the time frame and the level of
educational qualifications required, for such trades most of the unemployed people
would qualify for training. In view of the high rate of unemployment among women
that currently stands at 35% (SSA, 2000) in urban areas, it would not only be prudent
to train them in housing related trades but would also make economic sense to train

the very beneficiaries of the houses in order to retain as much of the subsidy money in

the community as possible.

In the material supplies sector, the literature available is silent on the participation of
women in the material supplies sector which constitutes the Material suppliers. The
available information from one of the Minister’s speeches suggests that women
entered the sector after participating in the construction of their own houses
(Mthembi-Mahanyele, 2000'®). However, this is mentioned in paSsing and detatled
gender differentiated analysis of the material supplies sector is lacking. Yet it is clear
that the sector’s economic has been improving, a fact indicated by the high proportion
(85%) of people that pointed to the improved performance of the sector since 1994
(DOH, 1999). By 1999 about was 100% of actors in the sector expected better
conditions in the cori'stryction sector which meant more sales for them. So far the
government has spent about R40 billion in housing subsidy granfs since 1994 (Streek,
2001). Research suggests that about 85% to 90% of the cost of the top structure in
subsidy housing in South Africa is spent on building materials (Peer, 1997). The large
proportion of the subsidy spent on procuring building materials raises questions about

who are actually benefiting from the government grant.

Among those getting retrenched are people who qualify for the housing subsidy and

have applied for it. This implies that they are available to contribute their sweat equity

' Interview with Mr Campbell of the Luthuli Community Development Trust. March 28th 2000
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in the construction of their own shelter, which would greatly reduce the labour costs.
All these are possible scenarios in the current macro-economic situation. Women are
largely represented in this group of people. On the other hand, those who embark in
building their own houses may do so in self-help groups where the women assist in
building homes for their group members using the government subsidy. So far there
have been various such initiatives all over the country among which include Cato

Manor Development Association (CMDA, 2000), Victoria Mxenge, Kutlwanong civic

Association and Retsogile women contractors.

Going by the effects of GEAR on the economy thus far, it becémes evident that its
implementation of the policy has led to job losses and limited job creation in the
formal sector. At the same time, the growth of jobs created in the informal sector
(Heitz, 1997) has increased. Informal sector analysts argue that it acts as a cushion of
retrenchments from the formal sector (Kasongo, 1995, King, 1997, Huq &Sultan
1994). The most affected are workers with low levels of skills, of whom women
comprise the majority. This implies that the numbers of the unemployed have
increased greatly, at a time when the government is investing in housing
implementation in the country hence it is assumed that the unemployed can get jobs in
construction as unskilled workers and in the process acquire basic skills in building.
Among the unemployed there are those with building skills who may also get jobs in
the building sector but these are likely to be men, an assumption corroborated in the
1998 statistics of people working on the construction sector (CSS, 1998).

This inevitably impacts on women in particular with the majority being unemployed
or underemployed (Statistics South Africa, 2000). The implication is that women’s
savings potential is low. Without savings of a certain level required by the bank it is
not possible to access housing. For economic growth to be sustained the savings
potential of women has to be increased through income redistribution. The racially
skewed income distribution is largely responsible for the low rate of savings among
the poor. Evidence suggests that income redistribution to the masses, is spent on

meeting basic needs, goods and for investment in housing (Kentridge, 1996). The

18 Mthembi-Mahanyele, S. 2000.Speech by Housing Minister Sankie Mthembi- Mahanyele at The
launch of the Eight Thousandth House in Ouksie, Brits.
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situation becomes complex because economic growth does not necessarily imply that

the benefits trickle down to the poor and women in particular.

4.5 Democratising the state and society

The early 1990s were characterised by a move from authoritarian regimes to liberal
democracy. The wave of democracy that swept across Africa was best described by
Dr. Roger Chongwe, chairman of the African Bar Association who noted that, "there
is a [new] wind of change blowing across this continent. It howls for freedom.
Whether African leaders like it or not, they cannot stand against it" (Potter 1992:273).
Potter defines liberal democracy as states "distinguished from others by (a)
competition through elections and multiple parties for political offices, (b)
participation of citizens in politics through various forms of collective action at
different levels; (c) accountability of rulers to the ruled through modes of
representation and the rule of law and (d) civil and political liberties sufficient to
ensure the integrity of participation, competition and accountability” (Potter,

1992:274).

It can however be argued that liberal democracy does not necessarily imply the
empowerment of women and men to control the decisions and actions that
fundamentally affect their lives. Conceding that democratic state forms have their
own weaknesses, Potter noted that civil and political liberties were more likely to be
maintained and enhanced in democratic state forms than in other forms of
government. Further, it ;A/as argued that democratisation represented a change in the
desirable direction-political development and that states could influence development
by taking direct responsibility for it. The state could also help structure development
activities of others or even be the enemy of development for disadvantaged classes. In
South Africa the democratic state can be said to have had a direct influence on
housing development. In terms of directing development, the White Paper on housing
began by reaffirming that housing was a basic human right under the constitution and
the government "is under a duty to refrain from taking steps, which promote or cause
homelessness. It is held that a person has a right to live in dignity in habitable
circumstances...the state specifically has the responsibility to address this situation

within the resource and other constraints applicable to it" (White Paper 1994). The
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policy outlined various causes of homelessness in South Africa; yet gender disparities

in housing remained camouflaged by the racialised nature of homelessness in South

Africa.

The White Paper further stressed the role of the state in shelter development by
emphasising that, "it is incumbent on the state to assist particularly the poor to enable
them to be adequately housed whilst the state at the second or third tier government
can, through appropriate structures, act as deliverer” (White Paper, 1994). In this
case the South Africa government can be said to have structured development. The
document outlined the way the government structured housing development to
include beneficiarieé and communities as a whole, highlighting that, "The government
is committed to a development process driven from within communities. Through its
policies it will encourage and support z.'nitiatives emerging from communities or
broader social compacts at equipping and empowering people to drive their own
economic empowerment, the development of their physical environment and the
satisfaction of their basic needs. Policies must recognise and give effect to this
approach” (White Paper, 1994). In this statement was embodied the notion of
community participation that was in the South Africa christened the ‘People’s housing
process’, that is discussed in Chapter 5 under community participation. Empowerment
as a noble idea was mentioned in the policy but the document did not deconstruct the
term and elaborate what it would entail in the context of housing delivery. The reader
is therefore left with politically loaded terms that can be moulded to suit the
stakeholders intentions. The role of the state was defined as that of providing support
in terms of financial resources and the creation of appropriate institutional
frameworks and support structures, and mobilising the private sector to resume
lending in low-income areas. The aim was to enable communities to improve their
housing conditions on an incremental basis. Institutions established to accelerate the
rate of delivery include the National Housing Finance Corporation (discussed in
chapter 3), Mortgage Indemnity Fund (MIF) that was established to encourage
mortgage lenders to resume lending in low-income areas, National Housing and
building registration Council (NHBRC) to regulate the quality of housing built and
the Social Housing Foundation (SHF) among others. The private sector was seen as a
key player in the provision of housing within the subsidy range hence avoiding

distortion in the housing market, and communities as the beneficiaries were expected
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to contribute through sweat equity as individuals or as groups. Yet this partnership
was not clearly spelt out in the White paper. For instance, was it the responsibility of
the government or the communities to provide infrastructure for the common good or

was it the role of the communities and if so with what funding?

While the role of women in democratic processes in development was not explicitly
laid out, it was assumed that they could play their role within the democratic
structures that existed in their communities. Such an assumption was far from the
truth because international development experience has shown that participation more
often than not involves decisions taken by men on behalf of women. This notion is
based on the modernist view of the trickle down effect. The assumption is that the
benefits of development have a trickle down effect from the centre to the periphery. In
Gender terms, men may be perceived as constituting the centre while women
constitute the periphery. Development literature is replete with numerous examples of
cases where women have not only been marginalised by development but also cases
where development failed to occur due to the exclusion of women (Pearson, 1992;
Kandiyoti, 1997). Taking the example of Gambia, Pearson (1992) showed how a rice
project failed due to the exclusion of women in the project. The development planners
failed to understand the gender dynamics within the households where rice growing
was traditionally been the work of women. Men who have traditionally grew cashew
nuts were provided with the support for producing rice and as a result women
boycotted the project refusing to provide their labour for free.

»

The presence of democratic structures does not imply the participation of women in
democratic processes of decision-making due to their subordination. Women’s
subordination is defined as "the generalised situation where men as a group have more
social and economic power than women, including power over women. As a result,
women come off worse in measurable indices of the outcome of social and economic
processes...the way the two genders relate to each other is that the male gender is
dominant and the female gender is subordinate” (Pearson, 1992:294). Women's
subordination implies that women may not participate in the decision-making
committees on housing. Instead women may just act on decisions which may not be in
their favour but rather more in favour of men. This indicates that even where there are

structures providing for democratic participation, men are more likely to participate
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than women. Such assumptions raise questions such as, what factors promote or

hinder women’s participation in democratic decision-making structures?

The implicit inclusion of women into the housing implementation process may be
understood from the women in development perspective (WID. The role of women
was not clear from the White Paper, but rather, was subsumed under that of
communities. The problem with such an approach was that little recognition was
given to women’s multiple roles and how these would impact upon their involvement
in development projects such as housing. Nowhere in the White paper were women
mentioned as key stakeholders in the delivery process despite the fact that they are the
main users of housing and they constitute more than half the population of KwaZulu-
Natal in particular and constitute half the population of South Africa. The
participation of women in planning and housing design is likely to contribute to their
empowerment through the production of housing that meets their needs and those of
other community members as well. The lack of clear policy statements on women’s
empowerment leaves room for women to be incorporated into the housing
implementation process in their traditional role as reproducers, in whichv case they
would have to work as support labourers or just as beneficiaries of the housing

subsidies, without really playing a key role.

Noting that housing delivery began in 1994, only in 1998 was the reference group for
women formed. The research concerns included women’s access to housing subsidies,
contractual age and —hoysing projects and design issues in human settlements (DOH,
1998). In the 1999 housing report, the research concerns of the reference group
expanded to include women’s role in the housing process women and savings, women
in rural areas, and women in People’s Housing Process. The Department of housing
observed that Whilst it is generally accepted that the housing policy allows women to
be empowered through access to the subsidy and to professional economic
opportunities, concern has been expressed in many quarters that women are not, in
reality gaining anticipated access to these opportunities (DOH, 1998:23). No
elaboration was provided on the anticipated form of empowerment and the main
concern of the reference group appeared to be access to the housing subsidy. The
report further stated that The reference group believes that the extent to which housing

delivery will be successful and sustainable will largely depend on the active
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involvement of women, with the benefits going beyond housing to the creation of
viable human settlement (DOH, 1998:23). Since the creation of the reference group in
1997, this paragraph presents the first clear statement of the department in
mainstreaming gender in housing delivery. It appears that as a result of the work of

the women’s reference group the department of housing disaggregated the subsidy

allocation in terms of gender.

Literature review on the areas sampled in this study suggests that culture plays an
important role in the level of women’s involvement in decision-making. Ngcongo
(1993) posited that women were subordinate to men and that women were not
expected to take any decisions for that was assumed to be the role of the man as the
head of household. This view extended to the public sphere, suggests that although
women may hold certain decision-making positions, the ultimate decision-making
power rests with the men. An examination of the decision-making structures in each
of the communities sampled for this study was most revealing (see Chapter 7). The
uniform dominance of men in top decision-making positions was a reflection of
unequal gender relations in the Zulu culture. The debates around this scenario are
raised in chapter 8. Although men and women were involved in the process. In both
cases there was participation but this occurred in gendered ways, in which the
subordinate position of women was maintained by keeping them in the middle

decision-making levels but excluding them from the top.

Research by the in&icqtor project (2000) showed that Africans (43%) were more
informed about the housing subsidy than other population groups. In terms of
provinces, most people who had heard about the subsidies were in KwaZulu-Natal
(KZN) and Gauteng. The report, however, fell short in disaggregating the information
in terms of gender, which would in essence indicate which social category had more
access to information. Despite knowledge about the subsidy few people had applied
for it. The indicator research attributed the low rate of applications to limited
knowledge about the scheme. Requirements that women swear an affidavit proving
that all their children that had different surnames belonged to them, were some of the
factors cited as discouraging women from applying for the subsidy. This is a sexist
requirement as men are not required to go through the same agony as gendered social

practices have meant that children take the identity of their fathers! Another factor
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that discouraged individuals from applying was the long waiting period which in
some cases was said to take up to 9 months. According to the Indicator research large
proportion in metropolitan backyards believed that housing had improved. The
people’s Housing Partnership Trust was one of the bodies formed to enhance the
speedy implementation of housing. Its focus was on capacity building among poor
communities through the development of skills in housing delivery. By 1998 the Trust
trained over 150 people in brick making, brick laying and roof. Most of these people
were said to be women (DOH, 1998). While this meets the skills need among women
in particular, it said little about their actual role in housing delivery at the community
level. Furthermore, little was said about the integration of these women into
established construction firms as a way of providing them with a steady income or
whether on their éwn women had been able to utilise these skills to earn a living. The
questions of long-term social, economic and political impact of women’s training in

housing delivery remained unaddressed.

Recent housing data showed that women benefited from the housing subsidy in
general. Women comprise 37% (indicator, 2000) of all the subsidy recipients
nationally. In provincial terms, Eastern Cape, Northern Province and Free State
recorded the highest percentage (45%) (Indicator 2000) of women subsidy recipients.
These figures indicated that although the notion of equity was integrated in the design
of the subsidy scheme, it was not reflected in the implementation. As a result,
questions arise as to why there are seem to be fewer women benefiting from the
subsidy, yet current statistics on poverty showed that women in general and in

particular African women were worse off than all other social categories.

4.6 Implementing the RDP

Although the policy was abandoned, the principles that had been. outlined in the
document remained a major focus of the government. Meeting of basic needs such as
water, housing, electricity, healthcare and infrastructure remained government
priorities. The RDP programme continued to operate but from different ministries.
While the programme defined the targets of what the ANC wanted to achieve in their
first term of office, the White Paper on housing drew the strategy delineating how the
térget of 1 million houses was to be achieved within a time frame of five years. The

implementation framework of the RDP identified land redistribution to the landless,
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the construction of over one million houses, provision of clean water and sanitation to
all, electrification of 2.5 million homes, provision of accessible healthcare and
telecommunications, as its objectives (ANC, 1994). The achievement of these
objectives as the RDP document shows would be through a participatory approach in
which people would be involved in decision making processes and implementation.
Investment in infrastructure is envisaged to increase the demand of construction
materials and household items as new homes are delivered. The effect of the
manufacturing sector would be to increase the demand for cheaper, more efficient
products for meeting the basic needs. If the success of the project were to be measured
solely on the number of houses built then'we would say that South Africa’s housing
policy has by far surpassed its target. The numbers are a good indicator of the quantity
of houses produced but an inadequate measure of the success of the housing policy
and the implementation of the government’s development strategy. This study argues
that end-user involvement in every aspect of shelter development is of central

importance.

According to the White Paper on housing states that, "it is the responsibility of the
state to ensure conditions conducive to the delivery of housing. Delivery should take
place through the widest variety of mechanisms. It is incumbent on the state to assist
particularly the poor to enable them to be adequately housed whilst the state at
second or third tier government can, through appropriate structures, act as
deliverer". The housing problem was been approached through a partnership between
the various tiers of government, the private sector and the communities. The
partnership was seen as the key to the efficient delivery of housing in the country.
Housing was seen as contributing to the socio-economic reconstruction of the country

from the unequal development wrought by years of apartheid housing policies.

The primacy of participation by the various stakeholders in housing delivery was
underscored by "Government is committed to a process driven Jrom within
communities. Through its policies and strategies it will encourage and support local
initiatives emerging from communities or broader local social compacts aimed at
equipping and empowering people to drive their own economic empowerment, the
development of their physical environment and the satisfaction of their basic needs.

Policies must recognise and give effect to this approach... this will include not only

-120-



financial resources but the creation of appropriate institutional frameworks and
support structures”. Embodied in policy were the twin objectives of participation and
empowerment in shelter delivery, which form the core of this study. These concepts
when interrogated in the light of shelter development raise important questions that
lead to debates on shelter delivery and a reconceptualization of participation in

housing policy as illustrated by the discussion around empowerment and community

participation in Chapter 5.

The current housing policy in South Africa combines the different elements of WID.
Housing provision in the Reconstruction and Development Programme was defined as
one of the ways to alleviate poverty among the masses of South Africans. The policy
in addressing the need for shelter among the poorest sections of society could be said
to be welfarist in nature. By targeting the poorest of the poor the housing policy aimed
to bring about wealth redistribution and thereby achieve equity in housing access and
ownership. In terms of efficiency, the need for shelter is addressed within the
budgetary constraints with allocations varying every year depending on the economic
situation. End-users, though poor did not access a complete housing unit but rather, a
core, to be incrementally increased and improved to suit the needs of the household.
Beneficiary participation in shelter development through contributing their sweat
equity was assumed to be an efficient way of providing housing by cutting labour
costs and maximising on savings. The government provided a subsidy grant to
households with the view that the beneficiaries would use their own additional
resources to build hoﬁsigg that was in line with their needs. It was envisaged in policy
that through on-the job training, communities would be empowered with skills. The
participation of communities and women in particular was assumed to lead to their

empowerment.

4.6.1 Housing Delivery systems Associated with the Subsidy Levels.

Insitu Upgrading and Greenfields Site and Service/Core Housing

The concept of upgrading "assumes minimum disruption of the existing settlement.
Intervention occurs on already settled sites (i.e. in situ) attempts are made to displace
as few people as possible" (Smit, 1996:8). Often, some people have to move to other

"overspill" sites in order to provide space for the provision of physical services, for
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instance connector roads and other infrastructure. Upgrading entails providing basic
services such as water, sanitation and basic roads. In some cases, households receive
support to improve their top-structures (Steinberg, 1992). The World Bank support for
site-and-service was based on the notion that governments could not afford subsidies

for either capital or running costs in housing (Ward, 1982; Mathey, 1992).

Both upgrading and greenfields projects are viewed in terms of a two-stage process in
which the first stage involves securing the basic health and safety of the residents of
the settlement and the second, Consolidation, which involves interventions aimed at
the incremental improvement of the existing housing stock. The government plays a
supporting role (providing end-user finance, tenure, building advice, easing access to
building materials, investment in the public environment etc). Core housing top
structures take different forms such as roo.f-starter where the starter unit comprises of
the roof, wall and other components which should be filled by the beneficiary. The
foundation starter is provided where the government wishes to regulate the built form
and in the accommodation core the whole subsidy is used to provide immediate

accommodation for possible beneficiaries.

In upgrading health and safety measures include the provision of water, sanitation,
access roads for emergency vehicles, reduction of fire hazards (fire-breaks,
dedensification, etc), moving people out flood plain or off geologically unstable areas
and lighting of public walk-ways and streets to make them safe at night. A key
concern in both greéntje]ds upgrading is cost recovery hence it becomes a problem
when high levels of services impose high costs on the poor (Van Linden, 1992). An
example is the running cost of water-borne sewerage which is ten times more

expensive than pit latrines and communal standpipes.

The second stage that aims at the incremental improvement of the housing stock is
also known as the consolidation process (Steinberg, 1992). Interventions aimed at
encouraging households make further investment on their housing include providing
security of tenure because it is assumed that individuals may not be interested in
investing in their housing if they believe it can be taken from them; providing access
to end-user finance, investment in the public environment by the government because

this is assumed to encourage. individuals to also improve their housing environments;
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provision of advice and support; providing training in entrepreneurial activities for
instance building materials, manufacturing and small contracting to increase people’s
incomes which encourages investment in housing and community partigipation in
developmental activities such as savings clubs building co-ops and so on. Smit (1996)
posits that the logic of the two-stage upgrading process is that appropriate

interventions lead to improvements that are self-sustaining and mutually reinforcing.

The most appropriate implementing agencies for upgrading were local authorities, as
NGOs are often vulnerable to political attacks/ destabilisation from within the
community. Although local authorities are also vulnerable, they are more likely to
“robustly absorb such attacks and have the legitimacy to “read the riot act” when
necessary” (Smit, 1996: 10) and also to detect piracy/profiteering motives that may
want to curtail the project. Beneficiaries with long-term interests in settling and
investing in the area are important for the success of an upgrading project. According
to Smit (1996), the success of upgrading as an approach is debatable. The areas
sampled in this study were a mix of upgrading and greenfield sites and services

schemes.

Managed Self Help

This refers to "a delivery system in which beneficiaries are provided with substantial
assistance in managing the bﬁilding of a formal house" (Smit 1996:18). The process
may or may not involve the investment of sweat equity by the beneficiary and a wide
variety of arrangeme“nts“ are possible. Houses are built according to building plans
approved by both authorities and financial institutions and the final product is
generally of a high standard. The approach is technically demanding hence substantial
management support has to be provided by the authorities. This type of delivery is
appropriate for people with an income of more than R1, 500 per month (based on the
assumption that financial institutions would not grant bonds to people earning less)
(Smit, 1996). "The value of managed self-help lies in the extent to which it allows the
mobilisation of local labour and resources and the power it gives beneficiaries in

determining the nature of the products produced" (Smit, 1996:18).

The discussion on housing delivery systems presents the options available to those

targeted for subsidy housing. The analysis while providing useful guidelines to
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practitioners and policy makers, takes the beneficiaries as a homogenous group;
income is taken as the sole variable in housing access. Gender as a factor in the choice
of delivery systems is absent despite the fact that most of the poor who require
government intervention to access housing are actually women. The analysis fails to
recognise the gender relations in society in which women occupy a subordinate
position in their households as well as in society, regardless of their income levels.
Prescribing certain delivery systems using the criteria of income alone ignores
women’s position, diversity issues among them and the factors that surround their
access to housing. For instance, while some women may be classified as falling into
the category that requires self-managed housing, their position as household heads
suggests that they would prefer complete housing units (Nimpuno-Parente, 1987;

Machado, 1985; Vance, 1985; OECD, 1995) because of the demands on their time

and income.

In the study on the Dandora site -and -service scheme, Nimpuno-Parente (1985)
showed that given the choice between the core and the completed units, women
within a particular income bracket preferred the completed housing units. The study
did not delve into details why most women opted for the complete units, but
characteristics of female-headed households indicate that their being sole household
providers for their families constrains their ability to personally be involved in
incremental housing without foregoing their incomes. Ironically, housing policy in
South Africa appears not to have put this into consideration in the policy formulation.
It was assumed that>women could participate in mutual self-help regardless of their
family form and household composition. It is true that some female-headed
households comprising of older members and various members with income may
comfortably participate in incremental development and the unemployed among them
may even contribute their labour in the process. However in cases of households
where the female head is young and the members are young children, participation in
mutual self-help is difficult as the single mother has to work, and often this is in low-
paying insecure employment. Even women in male-headed households may find it
difficult to participate in mutual self-help especially if they too have to work and
contribute to the household income. What this suggests is that women are diverse and
their needs cannot be generalised. However substantial evidence suggests that low

income female-headed households due to their peculiar position end up in rental
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accommodation both in formal as well as informal settlements (OECD, 1995,

Mamphela, 1993).

International experience suggests that women spend a large proportion of their income
on private rental which can absorb up to 50% of their earnings (OECD, 1995). In
Canada, for instance, at every age group women headed households were likely to be
renters than their male counterparts. Research on private rental accommodation in
South Africa is scanty and often gender-neutral hence we do not know the impact of
private rental housing on women. Yet the analysis of past housing policies suggest
that the exclusion of African women from public rental housing meant that they had
to seek alternative accommodation in informal settlements where they rented shacks
from the shacklords’. The discussion on housing options while providing the various
types available to end-users says little about the environment in which these systems
operate and the impact in gender terms. The influence of feminists in development
planning has led to a shift from being mainly concerned with housing products to a
greater emphasis on the surrounding environment. Central to shelter development is
the notion of integrated development planning, the access to utilities such as transport
education and health facilities playing a key role in women’s experience of the
housing environment. The location of social amenities has a direct impact on the well
being of a community and in particular women, who are responsible for both the
productive and reproductive roles within the household. The OECD (1995) suggests
that the residential environment should be free from forms of stress, variously

identified as economic, social and physical.

Economic stress, derives from high costs associated with housing, transport and
running costs in the households, whereas poor housing conditions, noise, air pollution
and other physical aspects contribute to physical stress (OECD, 1995). On the other
hand, social stress arises from loneliness, crime and lack of safety. These factors
suggest that housing does not consist of the product only but includes the social,
physical and economic characteristics of its location. These factors, no doubt
influence the choice of housing option particularly among women heads of
households. Thus to address the social, economic and physical needs of subsidy
beneficiaries and women in particular, delivery systems need to build into their design

measures to ensure security, proximity to utilities such as childcare centres, and
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transportation, the availability of green spaces that would ease physical stress
commonly associated with low-income neighbourhoods. It is these factors in addition
to the specific housing option that contribute to adequate housing for the low income.
In this regard, women’s empowerment does not consist only in terms of the housing

product but also the environment that determines the quality of life and women’s

participation in social and economic activities.

There is little reference to mass housing design, orientation and building materials for
low-income housing. The impact of housing design, orientation and building materials
on peoples living conditions, health and the expenditure on running costs such as
energy for space heating has been addressed by Peer Africa (1997). Using the passive
solar design Peer Africa designed the Eco house that is suited to local climatic
conditions in South Africa, hence addresses the relationship between housing, health,

household energy expenditure and environmental issues.

The Eco house is based on low-cost measures aimed at cutting household expenditure
on space heating while also improving the indoor air quality. The passive solar design
consists of correct (Northward) orientation of the structure, the placément of windows
on the North side of the house to allow space heating when the sun is low on the
horizon maximising on the thermal efficiency. The design includes a roof overhang to
shade the windows in summer when the sun is high on the horizon, minimising
unwanted solar gains. Insulated ceiling moderates the thermal comfort zone of the
house while the wall—.cayity insulation prevents heat loss in winter and heat gain in
summer. The outer wall consists of a single layer of brick and the inner walls are
made of gypsum board, which does not burn hence reduces the risk of fire. The wall
cavity is insulated using a steel frame as the basic structure and polystyrene as the
primary insulating material (Peer Africa, 1997). While the design greatly contributes
to the thermal comfort levels, the multiplier effects are enormous, ranging from health
impacts to the academic performance of children. This point is underscored by the
OECD (1995) gives the example of the US where the low academic achievement of
student in one area was attributed to the the deterioration in the housing environment.
Such issues obviously directly affect women as mothers and especially as sole

parents.
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The use of passive solar design improves the thermal performance implies that less
and substantially reduces the need for space-heating thereby decreasing the levels of
indoor air-pollution and provides outlets for dangerous fumes from burning coal.
Since the ECO house is constructed using materials that do not readily burn (steel,
brick, and treated insulation) the risk of house fires is greatly reduced. The thermal
performance is not only beneficial in winter but also in summer for the insulation in
the wall cavity prevents instant heating up of the house and the roof overhang
prevents direct entry of the suns rays in summer. Improved indoor environmental
conditions throughout the year enhance the well-being of the household members

leading to higher labour productivity through out the year.

The need for green spaces gains importance viewed in terms of women’s participation
in the labour force. Both men and women in the work-force are involved in long hours
commuting and working indoors. For women working in the services sector, houses
may come to be associated with work rather than leisure (OECD, 1995). In any type
of delivery system, the provision of green spaces dedicated to leisure and play then
becomes even more critical. Issues of safety and security as causes of social stress
influence the gendered use of public spaces with most women opting to forego leisure

for fear of crime against them.

Studies suggest that green spaces need to be sufficiently large or secluded to be able
to leave noise, sights and smells of the city behind. Other factors that may influence
the utilisation of paﬁ(s for leisure include high traffic levels, the lack of space for
young mothers with babies. The OECD (1995) suggests that parks should be planned
to be mutli-functional in meeting the needs of diverse groups. Traffic can be diverted
at certain hours to allow children play without causing apprehension among the
parents. Young mothers need to be able to chat as their children play. In particular, the
gender specific needs call for measures to address areas of failure such as failing to
meet the leisure needs of women in the provision of green spaces or leisure activities.
Such ommissions in planning exclude the majority from leisure activities leading to
an increase in the illnesses related to the various types of stress associated with the
housing environment. The foregoing analysis in planning and development of the
urban environment suggests that women’s concerns are likely to be incorporated when

they participate in the planning process. The field research in this study suggests
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otherwise. Factors such as the implementation agency, position in decision-making,
the gender dynamics and the role of culture all play an important role in the outcome

of shelter programs, women’s participation and the extent of empowerment achieved.

4.7 Summary

This chapter located women in the housing policy and identified the gaps that exist
with regard to women. While the housing policy embodies the notions of participation
and empowerment, this is done is a gender-blind manner that assumes that both
genders benefit equally from housing development. The policy is strong in targeting
the poorest sections of society regardless of gender. However the poor are taken as an
homogenous group needing housing and this is assumed to best occur in an
incremental manner. The subsidy allocations are differentiated in terms of income
with the lowest earners getting the greatest allocation. The discussion of the delivery
systems succeeds in matching the different income levels with the subsidy levels and
various delivery options. However, the analysis falls short in taking a gender-blind
approach with a presumption of homogeneity among the poor. The gender blind-
approach not only fails to recognise the subordinate position of women relative to
men in society, which has social and economic implications for their access to and
participation in shelter development. Taking a gender-sensitive approach is necessary
and recognising the diversity among women is equally important if the position of
female-headed households and their participation in housing delivery are to be
addressed in policy. Alghough female-headed households may earn the same level of
income as men, their status in society adds to the peculiarity of their households. It is
clear from the housing policy that access to shelter is not a once-off event but an
incremental process that leads to the household's desired type of housing. In gradually
contributing to shelter delivery, the relationship between housing and other sectors of
the economy also becomes clear. The housing sector is one of the components of the
macro-economy and any changes that occur in the macro-economic framework have
an impact on housing. The state is not only responsible for fiscal transfers to the
housing sector but also for creating a regulatory environment, which stimulates
housing provision. Most analysts lament the absence of women in construction and
related occupations but little is mentioned about women in the building materials

sector. While housing has a positive impact on the macroeconomic climate, the
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multiplier effects are gendered. Although construction is a ‘money-spinner’, women
appear to benefit more from the product and less from participation in the sectors
related to housing delivery. In the building materials sector, women are few and in the
informal sector, they are found in the survivalist sector. The linkage framework again

emerges in chapter 6 where it becomes central to understanding women's role in

shelter delivery.

The next chapter explores the notions of participation and empowerment. Drawing
from the issues around women’s role in the housing process itself and the sectors
related to the shelter construction, leading to a reconceptualisation of participation and

empowerment.
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Chapter 5

5. Empowerment and Participation

5.1 Introduction

In development literature, the notions of participation and empowerment are often
discussed together. The general assumption as most analyses suggest is that
participation leads to empowerment. In housing policy, participation has been
discussed in terms of the notion of self-help. This chapter therefore employs the
concept of self-help in understanding participation in housing delivery in South
Africa. The idea of empowerment also features in discussions on self-help, but to a
lesser extent than participation. Thus, much of this chapter dwells on understanding
the notion of empowerment and finally moves to participation, on which there is an
abundance of literature in housing studies. This chapter ends with a

reconceptualization of the notion of participation in the form of the multi-relational

model.

5.1.2 Understanding Empowerment and Development

Empowerment is a word that is commonly used to denote many meanings and in a
wide range of contexts. It is a word that has been embraced by conflicting schools of
thought; it has been used by both neo-liberals, neo-Marxists, and Third World
grassroots groups to denote whatever the user wanted it to mean (Rowlands, 1997).
As Rowlands states, ‘:T ke term may be used merely to communicate good intentions,
and to imply some unspecified recognition of the need for changes in the distribution
of power” (Rowlands, 1997:7). On the other hand, empowerment as a word can be
used to ignore, obscure, confuse or divert debates. Due to lack of clarity on what
constitutes empowerment, it "becomes possible to sustain the notion of empowerment
as something that can be done ‘to’ people” (Rowlands, 1997:8). Janet Gabriel
Townsend aptly points out that, “the participation of local people in a project can
mean involvement in all design and implementation, or merely a show of consultation
which is never intended to be allowed to change anything...Similarly empowerment
can be used to describe poor people finding the power to help themselves, or a

government privatising health or pensions so that it can cut taxes in order to
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‘empower’ citizens to decide whether to spend their income on health or pensions or
conspicuous consumption. It now seems to refer to promoting entrepreneurial
confidence among poor women rather than any need for the powerful to change, as if
the only problem is the lack of drive among poor women...” (Townsend et al,
1999:21). A similar view was echoed by Sachs (1993) who noted that use of
empowerment in mainstream development discourse its original meaning (changing
power relations) and endowed it with unlimited potential (Sachs, 1993). In
development thought the notion of empowerment has been predominantly used with
regard to women and gender issues. Terms such as participation, consultation and
partnership were used to denote the importance of adapting an enabling approach
which respected people’s abilities to identify and express their own needs and
priorities. Enablement reflects efforts to change practices and attitudes that perpetuate

assymetrical gender relations. It is within this context that the term ‘empowerment’

arose.

Political consciousness raising and popular education were emphasised as much as
income-generating opportunities. Visvanathan (1997) postulated that empowerment
defined both a goal and a preferred route for accomplishing strategic objectives. The
analyst distinguished two different ways in which empowerment was used. For the
Northern population and development agencies, empowerment was conceived in
terms of instruments such as education, and employment which were assumed to
contribute to women's empowerment. On the other hand, Third World women,
specifically Latin A;negican feminists, conceived the teﬁn to imply greater equality
for women in the performance of their productive activities and Indian women
understood the notion of empowerment to imply the changing power relations through
individual challenge to patriarchal relations or group resistance to oppressive practices
(Visvanathan, 1997). Irene Tinker (1997), discussed empowerment from the
perspective of women's rights (Education, Employment, Education, and economic

development etc.) alluded to in the women in development (WID) approach.

Townsend, (1999) noted that for the rich countries to have any chance to reduce world
poverty by the year 2015, issues of power would have to be at the core of all their
theory, practice, and methods. The author stated that, “Poor people need fundamental

changes in power relations, at all levels from the global to the local. Poor women also
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need a transformation of structures which hold them down; they need radical changes
in law, property, rights and other institutions that perpetuate men’s control over
them...Power remains central both to keeping poor people poor, and to poor people
changing their condition, but power keeps slipping back out of the debates, for men as
well as for women.” (Townsend, 1999:21-22). In South Africa women’s oppression
was addressed in the constitution that granted equality to all regardless of gender.
Institutions such as the Commission for Gender Equality were formed to monitor the
rate of transformation in terms of gender. In legal terms, gender equality was
achieved; in practice, equity was a challenge and African women remained the most
oppressed. With regard to housing, this study argues that for women to achieve
empowerment, their participation is central. Empowerment as a term has its root in the

notion of power, a notion that is discussed in depth in this study.

5.2 Power and Empowerment

David Pepoene (1994:382) defines power as "the capacity of people or groups to
control or influence the actions of others, whether those others wish to co-operate or
not. This definition of power is corroborated by Giddens who states that power is "the
ability of individuals or groups to make their own concerns or interests count even
where others resist" (Giddens, 1993:54). According to Rowlands (1997), such power
may be described as “zero-sum’: the more power one person has the less the other
has. Various mechanisms can be used to achieve power and these include, reward,
punishment, and influence (Giddens, 1993; Pepoene, 1994). This kind of power can
be seen in operation -at many levels from the household to national or international
policy making. It can l;e expressed in extreme form as violence or other kinds of
interaction” (Rowlands, 1997:10). E.g. extra resources may be offered or taken away
in exchange for certain behaviour that would not otherwise be forthcoming. Power
over, is controlling power. It may elicit compliance, resistance or manipulation. Those
who comply with the individual or groups exerting power can be 'rewarded or
remunerated for doing so. On the other hand, those who do not comply with the
individual or groups trying to exert control may be punished for their actions. Yet
people or groups trying to exert power over others may not do so directly hence

tactics such as manipulation are used to achieve control.
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Working from the conventional definition of ‘power over’ empowerment may be
understood as is bringing people who are outside the decision-making process into it.
This lays strong emphasis on participation in political structures and formal income
that enables participation in economic decision-making. Individuals are empowered

when they are able to maximise the opportunities available to them.

If power is defined as ‘power over’, it is wielded predominantly by men over other
men and by men over women. Power is also exercised by dominant social and
political, economic or cultural groups over those who are marginalized. This is the
one-dimensional view of power (Squires, 1999). The notion of power as control holds
that it is in finite supply, and the idea of women gaining power is perceived to be at
the expense of men. This points to one of the major obstacles to women’s
empowerment; that is, the fear of men losing dominance over both the public (work)
and private (home) spheres. This view of empowerment is consistent with the
dictionary definition which focuses on delegation of power as something which can
be bestowed by one person upon another. Such an interpretation is problematic for if
power can be given then it can also be withdrawn. Various analysts postulate that
empowerment seen as a token does not lead to the necessary structural changes in the

power relations (Rowlands, 1997;Squires, 1999, Townsend, 1999).

Other ways of understanding and conceptualising power focus on processes. Power is
defined as ‘power to’, ‘power with’ and ‘power from within’, entails different
meanings for empowefment. Comparisons between the definition of power as
obedience and the ‘energy definition of power suggest that the ‘energy definition of
power does not involve domination but is generative, for example, ‘the power some
people have of stimulating activity in others and raising their morale (Rowlands,
1997). ‘Power to’ is generative or productive power, it is self-empowerment which
creates new possibilities and actions without domination; it is the capacity conception
of power (Rowland, 1997, Mercado, 1999; Squires, 1999). Mercado (*1999)
emphasised the need to recognise that a feminist self-empowerment process ought to
bear in mind the shared nature of the process of empowerment and rights to the
individual. Writing from the experience of the Oaxaca women of Mexico, Mercado
noted that “The simple act of doing has real significance, although ‘Power to’ as a

strong emancipatory force is created by their deliberate exploration of what ‘doing’
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means to them...embraces capacities, skills, creativity and, at times resistance.
Processes of self-empowerment include new relationships which feature enriching,
not oppressive forms of power...The processes face many obstacles, Of which the
greatest is the socio-economic environment. Manifold aspects of culture conspire to
prevent individual women or their organisations from pursuing new goals” (Mercado,
1999:110). “The ‘power to’ enables them [women] to build a future different from

that mapped out by custom, and becomes a subversive, rebellious provocative form of

power” (Mercado, 1999:111).

The ‘power to’ finds expression when women get organised, design projects, start
income-generation, achieve change and begin valuing their work. For Mercado
building the power to includes creating spaces for reflection as well as improving the
quality of work. The demand for new spaces speaks of the need for women to link up
with decision-making from the local to the national level. Mercado (1999) notes that
the notion of ‘Yes I can’ is an echo of newly found power, empowerment and of
liberation for women. Developing a sense of self and individual confidence and
capacity and undoing the effects of internalised oppression is in itself a form of
intrinsic empowerment. The Intrinsic level of empowerment entails the change of the
ideological environment and the development of new notions about power itself and
the change in the intrinsic level is critical. However, one can not separate the intrinsic
from the extrinsic level of empowerment; they are best addressed in an interwoven
way.

‘Power with’ is a sense of the whole being greater than the sum of .the individuals
especially when a group tackles problems together. This notion of power gives rise to
collective empowerment. Collective or Extrinsic empowerment (Rowlands, 1997,
Barosso, 1997) refers to when individuals work together to achieve a more extensive
impact than each could have done alone. This includes involvement in political
structures, but might also cover collective action based on co-operation rather than
competition. Collective action may be locally focused- e.g. groups acting at village
level or be more institutionalised e.g. the activities of networks or the formal
procedures of the United Nations. In intrinsic empowerment is process where things

in the outside environment are changed, resulting in women's greater control over
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resources. Empowerment includes both individual and collective action to make

demands on the state for support and society itself for change (Visvanathan, 1997).

‘Power from within’ the spiritual strength and uniqueness that resides in each one of
us. Its basis is self-acceptance and self-respect which extend, in turn to respect for and
acceptance of others as equals. It “appears in the journey from ‘me’ to ‘us’, in the
pleasure of being together, sharing and exchanging experiences, in taking action at
any level, from individual to national, without fear. In formal politics groups
challenge the ‘power over’ in action or hierarchy, in government, NGOs or their own
organisations...” (Zapata, 1999:103). From this perspective of power, characteristics
supportive of empowerment include, “a belief system that inspires growth, is
strengths-based and focused beyond the self; an opportunity role structure that is
persuasive, highly ‘accessible and multifunctional; a support system that is
encompassing, peer-based and provides a sense of community; a leadership that is

inspiring, talented, shared and committed to both setting and members” (Zapata,

1999:103-104).

Another view of power stems from the influential work of French Philosopher,
historian Michael Foucalt. Foucalt conceived power as relational (Rowlands, 1997;
Squires, 1999; Townsend, 1999). This conception emphasises on how power relations
are created and maintained. According to Rowlands (1997), relational power arises
from a network of social relationships among subjects who are presumed to be free to
act. Power is undersiqu as permeating all levels of society; it is not unidirectional but
multi-directional (Squires, 1999) and leads to a multiplicity of relations both at the
micro-and macro-levels. It exists only in its exercise. The ubiquity of power has been
critiqued on various grounds. First, it assumes that power generates effects (Squires,
1999). According to Rowland (1997), Foucault’s approach does not imagine of any
relationship where the individual is not acting on another and so fails in accounting
for collective empowerment. Squires argues that Foucalt conceives power from the
perspective of those who dominate rather than the oppressed. Townsend observes that
the view of power as relational “is too much concerned with a ‘dynamic of acting
upon’ and too little with other forms of power to help us ‘understand empowerment
and disempowerment, freedom and nonfreedom” (Townsend, 1999: 30). The

conception of power as relational gives rise to the notion of relational empowerment.
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Relational empowerment is concerned with the processes by which people become
aware of their own interests and how those relate to the interests of others in order
both to participate from a position of greater strength in decision-making and actually
influence such decisions. Empowerment can therefore be said be experienced at
different levels, for example gaining control, being able to participate with others, and
in relation to others. It involves developing the ability to negotiate and influence the
nature of a relationship and decisions made within it. Batliwala (1997) postulates that
empowerment is a process which, changes the existing power relations by addressing
itself to the three dimensions material, human and intellectual resources. It is a
process which challenges and changes ideology, the set of ideas, attitudes, beliefs and
practices in which gender bias or social bias like ethnicity, race and are embedded.
The failure to addresé the ideology makes many empowerment programs ineffective
in really changing gender relations in the long term. It is argued that empowerment
programs should transform pbwer relations through redistributing resources, giving
people much more equal access and control over resources. Since the ideology is

embedded in institutions and structures it must work to transform these institutions

and structures.

Associated with empowerment is the notion of conflict. If we take to zero-sum notion
of power, those who have it will always fight to maintain it and those without it will

always try to have it hence conflict becomes inevitable in the struggle for power.

-

5.2.1 Power and Conflict

Power carries connotations of inequality in which those in power belong to a higher
strata than those over whom control is exerted. The powerful are able to access
resources such as property or wealth. On the other hand, the possession of resources is
a means to power (Giddens, 1993), yet this does not explain the persistent control
over power relations. It is necessary to move beyond the focus on resources to the
more complex realm of ideology in order to understand the power relations. ‘Power
over’ is accompanied by the development of ideas (ideology) which justify the actions
of those trying to achieve control over others. Ideology serves to justify the existence

of differential power in society and explicates the means through which control is
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sustained. The term here is used in the sociological sense to denote "values, and
beliefs which help secure the position of the more powerful groups at the expense of
the less powerful ones" (Giddens, 1993:722). It is a useful concept in understanding

why changes in resources do not necessarily lead to changes in for instance gender

relations.

The notion of ideology explains why, even when women provide most resources, they
continue to uphold male power and to participate in their own subordination. As along
as the oppressed agree with the dominant ideology then inequalities remain. The
assymmetrical power relations are reproduced in social institutions such as the family,
the educational system, political, legal and economic structures, for embedded in
these, is the ideology of male superiority. Social institutions (educational system,
political, legal) and economic structures reinforce the ideology and through
inequitable access and control over the resources. Those who experience inequality
will always try to challenge those in power to redistribute their resources and the
powerful will always endeavour to defend their position and retain their resources.
When women challenge practices within the private and public domain of male
power, conflict occurs (Barroso, 1997). This raises the question of what exactly

constitutes women’s empowerment.

5.3. Indicators of Empowerment

There may be differences in how various cultures in the world understand
empowerment. This needs to be unpacked. In the ordinary sense, "empowerment is
about people taking con;rol over their own lives: gaining the ability to do things, to set
their own agendas, to change events in a way previously lacking. This may include
affecting the way other people act consciously or unconsciously forcing changes in
their behaviour" (Young, 1997:371-2). Some scholars focus on women’s increased
capacities, ability to draw their rights as well as greater control over resources
empowerment is understood as; “A process whereby women become able to organise
themselves to increase their own self-reliance, to assert their independent right to
make choices and to control resources which will assist in challenging and eliminating
their own subordination.” (Rowland 1997:17). Empowerment is conceived as being
more than just individual and focus on the political and economic dimensions.

Empowerment includes gaining the confidence and ability to know and negotiate for
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rights, from the micro to the macro-level, that is from the private (household) to the
public sphere of economics and politics. Most important is the issue of who identifies
women’s needs is important, in view of the fact that in many approaches to
development the needs are identified by some outside body. Participation in needs
identification constitutes an essential part of the process of empowerment. While only
part of a wider purpose, the control of resources as the means to empowerment is
essential. According to Moser (1989), empowerment is “the capacity to increase their
own self-reliance and internal strength. This is identified as the right to determine
choices in life and to influence the direction of change, through the ability to gain

control over material and non-material resources” (Moser 1989:1815 quoted in

Rowland, 1997:17).

From the feminist perspective, strategies for empowerment cannot be taken out of the
historical context that created powerlessness, neither can they be seen in isolation
from processes that perpetuate women’s subordination. While acknowledging
diversity, feminists stress on the common experience of women’s oppression and
subordination. Taking such a position presupposes a collective and not just individual
empowerment where women become empowered through collective action and

decision-making.

Feminist interpretations of empowerment move beyond formal and institutional
definitions of power and incorporate the idea of the personal is political. Men’s
dominance and the pervasiveness of women's subordination points to a multi-
dimensional approach in achieving their empowerment. According to Barroso (1997)
the process of empowerment has to occur at several levels, with transformation
leading to change in the ideological system, access to resources and in institutions and
structures at several levels, such as the family and the household, the village and the
community, the state, the market as well as the international structures. Townsend
asserts that “The goal of women’s empowerment is not just to change hierarchical
gender relations but change all hierarchical relations in society, class, caste, race,
ethnic, North-South relations” (Townsend, 1999:19). Barroso ( 1997) postulated that
just as women have to work collectively to gain self-worth and understanding of
empowering issues, men too should reflect about the ways in which their power is a

double-edged sword, that it structures their relations with other men in competition
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and conflict, and makes co-operation highly problematic. Empowering women needs
to move beyond the delivery of services to strengthening women’s self-reliance. It
implies the involvement of intended beneficiaries in the program design and
monitoring, exploring avenues of strengthening their collective organisation and
participation in community decision-making bodies. Empowerment goes beyond
participation in development to include transformation; it implies validating women’s

way of thinking, their intelligence, their experience and abilities.

To conclude that a group has been empowered by the housing delivery process, it
becomes necessary to examine the different notions of power. Women have to
empower themselves in an environment full of challenges and opportunities, such as
the decline of governmental expanding in social services, the declining power of
nation state, the growing power of the private sector, globalisation, and neo-liberalism

(and growth and redistribution macroeconomic policy in the case of South Africa.

In the South African context other kinds of social power relations and gender relations
have to be addressed at the same time. It is impossible to address gender as a separate
set of inequalities, without addressing race and class, as these are interwoven in
women's lives. Empowerment is therefore, not only an external process, but a process
that has to bring about intrinsic changes, in women but in also in men. The social
dynamics of oppression in any system of imbalance, whether gender relations or other
social power relations, lies in its construction of theories that justify discrimination.
By this the consent _and participation of the oppressed in their discrimination is
obtained. First through force, then through a whole set of social rules and structural

barriers, and indoctrination.

Empowerment has to be a process that addresses all sources and structures of power.
It is not enough to give women education, access to the labour market and
employment are also critical. It will not transform gender and other social relations.
The process of empowerment has to work on both an individual and collective level.
Empowerment entails challenging both gender and social power relations. It is a
process that is much about education, but education defined in a different way. It is a
process that should enable people to think critically and to question (Batliwala, 1997:

Barosso, 1997; Rowlands, 1997). An empowerment process which facilitates women
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to gain access to forms of political power and structures that exist is inadequate. The
process also has to enable women to challenge and change the meaning of power in

itself. The process is very multi layered and multi pronged (Barosso, 1997)

The women’s empowerment will lead to both disadvantages and advantages for men.
In the context of South Africa the empowerment of women can to an extent lead to
the disempowerment of men. The redistribution of rights and responsibility within
households, in the communities and in the state means that men have to give up what
have been their traditional privileges. Men will lose their traditional control over
women’s labour, income, sexuality, reproduction and mobility. There will have to be a
change in the gender based division of labour. Not just in sharing housework and
childcare, but also in the work places where gender divisions remain. Men will not
have any greater righfs to, or control over, children, household assets and resources,
and no greater inheritance rights than have women. The empowerment can lead to
gains for men. Men are in some ways also oppressed by gender systems. Gender
stereotypes imply men cannot freely express their feminine side without facing
prejudice from society. If men are free of gender stereotyping and can express or
discover so called "feminine" sides of themselves they can be free psychologically of
the "oppressor" role, which might have very serious implications for them. With a
greater sense of freedom. Women will be equal partners, and able to share "male"
work and responsibilities. This may enable men discover new ways of being, living
and working (Barosso, 1997).

The state has a general enabling role in the process of women’s empowerment. The
state has to remove structural barriers and biases in their own policies and programs.
It has to create spaces for women in the design, implementation and monitoring of its
programs and its policies. In South Africa, the state has reformed the Iegal system and
the judicial systems to remove gender inequalities but the impact on women’s status
and position has yet to be seen. Affirmative action policies seek to promote equity in
terms of race and gender at the work place. Whether these have been effective in
improving the status of women in South Africa is the subject of much debate. While
this study does not intend to dwell on the debates, it is worth pointing out that the
implementation is highly flawed, as shown by various analyses (Magojo, 1994;
Forbes, 2000).
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In South Africa women enjoy equality under the constitution; however, making the
constitutional rights a reality is the challenge. Strategies for empowerment include
enlightening women on how power operates and how this impacts on them as
individuals and communities. Developing skills on how to change the power balance
in society. It’s important to impart the belief that they can control their lives. This
study poses that different forms of power lead to various forms of empowerment that
have implications for social, economic and political development for individuals,
communities and countries as a whole. Women'’s participation in housing is likely to
lead to social, economic and political empowerment. Participation in housing delivery

internationally has been in the form of community participation. This is discussed in

detail in the succeeding section.

5.4 Empowerment of Women in Housing delivery

While policy experts have analyzed the benefits of self-help in relation to housing
provision, the analyses fall short of indicating the extent of women's empowerment
through the process of self-help. Self-help has for a long time been used by
communities in the Third World to achieve both individual and community
objectives. All major sources of urban housing —public, private and popular- in the
developing countries make use of self-help because of the dictates of national and

individual economic circumstances (Harms, 1992).

In both First and Third World contexts, self-help as a solution to housing problems is
seen as a controversial is*s'ue. Different interest groups relate to it and are affected by it
in various ways. One can distinguish two definitions of self-help (a narrower and a
wider one) in both contexts. On the one hand, there is individual household or group
self-help, relating to the more technical aspects of house construction and on the
other, there can be collective actions, around housing, relating more strongly to
organizational and political actions in order to improve living conditions beyond
housing (Harms, 1992). The initiation of different forms of self-help is historically
associated with specific economic interests and political power relations in crisis
times for the individual household self-help in the sense of building your own home
emerges traditionally and spontaneously, but is also under certain circumstances

promoted by the state and other interested groups, whereas collective self-help or
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social movements around the field of housing and reproduction are mostly initiated by

people in need of housing and promoted by their representatives and organizations

(Harms, 1992).

The emphasis on the distinction between individual household self-help and collective
organization is significant not only because of their different ideological roots but
because both forms can have different political implications. Conceptually, the
distinction is important, but in practice, both forms overlap. A further distinction can
be made according to the role of the state in relation to self-help (Harms, 1992), which
yield different mixes of self-help and state aid which are applicable to both contexts
of the Third World and developed countries. These are, unaided self-help, state-
supported self-help, state-initiated self-help, and conventional housing policies. This

section will only deal with three types of self-help.

Unaided self-help is often connected with illegal activities like invading land or
occupying buildings- ‘squatting and trespassing’. It is associated with user-initiated,
anarchic activities from below and located outside of government programs or state
housing policies. Examples are the squatter settlements in the Third World, often the
result of collective actions, the ‘independent self-help’ of individual families in rural
areas and on the urban fringes of industrialised countries like the USA and State

Germany (Harms, 1992).

State supported self-help consists of spontaneous self-help initiated by users and
supported afterwards by state or municipal agencies. State aid can be through
infrastructure provision, technical assistance, funds or upgrading, supervised credits
or other ways which partly or fully legalise the initially illegal or unrecognised
activities. Examples are ‘upgrading’ programs for squatter areas in the Third World
(Mathey, 1992). State-initiated self-help includes the programs of various local,
national or international agencies, where self-help or some form of participation by
‘beneficiaries’ is required. It can be strictly controlled or loosely organised around
paid or partly paid labour inputs by the users into the construction and planning
process for buildings. Examples of this site- and-services programs and core housing
provided with state assistance and the World Bank in Third World countries (Harms,
1992).
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In the Third World, self-help housing accurs predominantly in the form of
spontaneous self-help which consists of illegal land acquisition and different phases of
construction from initially precarious materials for a hut to more permanent materials
and more space. The process is initiated by the users, well organised and supported
from within the family and neighbourhood network. It is characterised by land

invasions of state land, near the city centre or at the periphery (Harms, 1992).

Upgrading programs are in most cases initiated by the state, the municipality or
international agencies and implemented by planning, technical assistance,
infrastructure provision and resource provision from outside the area and outside the
family and neighbourhood (Van Linden, 1988). Sites-and-services programs or
similar state or internationally initiated pr(;grams with a high level of administrative
organisation, where building sites are provided and sometimes rudimentary core
housing, like a room and a sanitation unit are built by contractors and left to be
completed by the users themselves either in organised groups or by the individual
household a process commonly referred to as incremental housing. The notion of
incremental housing presupposes the gradual or progressive improvement to existing

shelter through extending or adding the finishes to the core structure.

Incremental housing embodied in site and service schemes is characterised by
variations of core or_starter units. According to Napier and Meikkle (1997) core
housing involves a basic structure built with the intention of being completed at a later
stage. Core units are often characterised by a minimal level of services, finishes and
size that can be upgraded at a later stage. Completion of the core structure is
determined by needs and availability of housing finance. Core housing may be
categorised into three groups. The first is the non-habitable core, comprising of very
rudimentary facilities for example the slab only or the house frame and the roof. The
second type of core housing are service cores that consist of infrastructural services
such as water and sanitation and other services, which may be built as free standing
services or be attached to core units. Finally there are habitable core houses which
include all the built components and therefore can provide accommodation

immediately. Habitable cores often comprise of a small unit or a multi-story core. The
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progressive or gradual improvement of core housing is what is referred to as

incremental housing.

Spontantaneous self-help house construction in the context of unplanned urban
development is unable to solve the continuing problems at the level of the household
and at the level of the metropolis. People organise, plan, and build with little or no
help from the professionals and without public assistance. This increases the costs for
later installation of infrastructure and services to the municipality or the state in the
long run. The categories of ‘state-supported self-help’ and ‘state-initiated-self-help’
are called non-conventional housing policies. State-supported self-help together with
upgrading programs on a larger scale and in combination with land policies and
access to infrastructure, shows the greatest potential to improve living conditions for
those who need it most. The various categories of self-help show different mixes of
people’s initiatives and state initiatives. This raises questions of who participates with

what resources in the process of housing and urban development (van Linden, 1988).

Various debates arose from the analysis of self-help as a means to providing adequate
housing. On the one end were proponents who argued that the approach provided a
cheaper alternative to housing. Self-help housing was seen as providing a greater
number of households with shelter, without putting a strain on budgetary allocations
to housing. From 1974 self-help housing was adapted by the World Bank as the
viable option to housing delivery, leading to an increase in the funds allocated to site

and service schemes in the Third World (Moser, 1987; van Linden, 1988).

On the other hand were those scholars who critiqued the approach, arguing that public
participation schemes were messy, time-consuming and resulted in lowering the
standards (Ward, 1982; Burgess, 1982; Burgess, 1992; Moser, 1987; Mathey, 1992;
Marcus, 1992). It was postulated that beneficiary participation was low because the
responsibility for decisions and execution in self-help projects lay in the hands of the
authorities. Harms (1992) argued that self-help occurred where there is a spirit of trust
between people and the authorities, and where residents knew they would get out
what they put in (Harms, 1992; Hamdi, 1995).
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On the other end of the continuum were scholars who critiqued participation on
theoretical and practical grounds. It was argued that that the urban poor existed in a
relationship of dependence with regard to other powerful interest groups and were
forced by necessity to provide for themselves. Self-help instruments such as sites and
services were seen as little more than palliatives, unlikely to redress the deeply
entrenched structural inequalities. Burgess in particular, advanced a neo-Marxist
perspective of the operation of the urban economy and argued that it suited
international capitalists to allow self-built forms of shelter to cater for those who were
beyond effective demand in the system. Neo-Marxists argued that self-help did not
address the structural problems that caused homelessness nor did it provide a lasting

solution to the housing crisis in the Third World (Harms, 1992).

Peter Marcus (1992) posited that self-help provided limited assistance to few people
for a short period, and did not address recurring costs, maintenance and repairs. The
analyst (Marcus, 1992) maintained that self-help housing construction perpetuated the
conditions that created housing shortages, for example, price escalation, speculation,
landlordism, segregation and insufficient income for on-going expenses. These factors
Mathey (1992) argued, raised the costs beyond the target group’s ability to pay, while
high subsidies impeded replicability. Whereas some analysts argued that site and
service schemes alleviated housing shortage, critics observed that these programmes
never had a noticeable impact in capitalist countries (Mathey, 1992). The approach
failed to address the structural conditions that gave rise to housing shortages, leaving
room for a new cycle of the same processes to displace the intended beneficiaries of
low-cost hoﬁsing programmes. What the approach did, the neo-Marxists argued, was

to improve the material conditions of the beneficiaries (Harms, 1992).

Despite the criticisms leveled against self-help, the approach continued to be
recommended by most capitalist governments and international organisations
(Mathey, 1992) as the best instrument to satisfy the shelter needs of millions of
homeless people, particularly in the Third World. Given the high failure rate of public
participation housing schemes, questions about their continued popularity among
governments and international funding agencies abound. The answer according to
Mathey (1992) may be found in examining the relationship between housing and the

economy. The commentator observed that low-cost housing development provided
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markets for capitalist expansion through commodification. The issuance of title deeds
provides security of tenure and transformed the land into a tradable commodity. The
formalisation of land ownership brought about additional costs such as professional

fees for architects, conveyancing fees for lawyers and other bureaucrats, rates, taxes,

etc.

Furthermore, owners were bound to adhere to certain prescribed building standards in
the interest of ensuring public health and safety. This had implications for the type of
materials that had to be used in construction which were often industrialised
(generating surplus value) building materials that have to be purchased unlike the
locally available materials that could be salvaged or bartered without money
exchange. Housing is a capital intensive investment that cannot be paid for in cash
hence the need for loaﬁs. This leads to the functioning of capital markets because the

interest paid for credit is the income for financial capital (Mathey, 1992).

Self-built housing was said to be inefficient because the owners working on their own
house have no opportunity to build up expertise, develop skills, or increase efficiency.
Marcus (1992) argued that what was learnt was not useful in the future because by the
time the level of efficiency was reached the house was completed and there was no
longer need for the skills acquired. Inefficiencies often occurred where each
household worked on its own. The inefficiencies of scale and specialisation in buying
materials, using technical assistance, competing specific operations were lost or the
work was organised: cqllectively requiring greater skills and risking frictions and
disorganisation. It was noted that although the flexibility of self-help was a strength,
this was often off-set by the losses arising from dependence on particular individuals.
The capacity for influencing the allocation of resources broadly whether city-wide
nationally or through international agencies was limited and unlikely to be developed

in a project where the primary motivating force was to access shelter (Marcus, 1992).

The correlation between housing need and the ability to pay meant that the poor were
the most vulnerable (Mathey, 1992) in terms of acquiring shelter. Beneficiaries with
knowledge, skills and financial resources achieved more with insignificant
improvement occurring among those with least resources. What the analysts (Mathey,

1992, Marcus, 1992) did not highlight was the gendered outcome of incremental
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housing development whose impact has been shown to be insignificant in addressing
housing needs of female-headed households (Machado, 1985; UNCHS, 1985). While -
not specifically referring to women Marcus (1992) stressed that the housing
conditions of the worst off were unlikely to improve unless there was a deliberate
effort to redistribute social and financial resources. According to Marcus’ (1992)

analysis, incremental shelter development is economically regressive. -

Public participation in shelter development was often recommended based on the
general assumption that it provided opportunities for income generation through the
multiplier effects that accrued from subletting and the skills acquired on the job due to
the labour intensive nature of housing construction (Mathey,1992). Contrary to this
assumption Mathey (1992), argued that it does not always follow that households
rented their premises; as often, the shortage of housing space made it difficult to

accommodate others. This view was supported by the research findings in this study,

presented in Chapter 8.

It was further postulated that although self-help construction was labour intensive, it
produced inferior stock if no external assistance was available, and led to either
lowering of standards or a distortion of efficient building procedures (Mathey, 1992).
Where self-building is involved, it could take years before a house is eventually
habitable. According to Mathey (1992), the use of modern technology makes it
possible to build shelter of good standards within several months if professionally
done. In incrementalthusing, materials were not chosen because they contributed to

the best housing but because of their availability (Marcus, 1992).

Owners built their houses in the hope that they could save money (Mathey, 1992).
The implication was that they would replace commercial builders’ with their own
labour. Mathey (1992) contended that labour was the only element where savings
were made and that the cost of aspects such as land could not be reduced.
Furthermore, it was more costly to purchase building materials in small quantities.
Using the case of Cuba, Mathey (1992) illustrated that individual self-help owners
paid more than the residents in state-built and microbrigade flats and the average cost
of housing in self-built housing was 5.2% compared to others where it was 4.3% in

state built flats or an average of 2.8%. The analyst concluded that incremental housing
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does not significantly reduce the cost of housing and may even increase it. Mathey
(1992) disputed the idea that cost savings were a motivation for self-help housing.
Owner-built housing was critiqued for its building failures and the lack of
professional expertise as well as the over-dimensioning of elements, leading to the
wastage of scarce resources. Despite the consensus that assisted self-help housing
produced more housing stock than other forms of building in the Third World, the
quality of dwellings tended to be unsatisfactory. The most frequently noted problems
associated with self-help in Cuba were leaking roofs, and jammed windows. These
problems were addressed in the general housing laws in 1984_ and 1988 (Mathey,

1992) that made technical assistance available to the self-builders leading to an

improvement in the quality of housing.

Mathey (1992) further bosed that self-help shelter for those on the margins of society,
was a step towards integration into society and provided the opportunity for upward
social mobility, but also noted that in a class society, upward social mobility was the
preserve of a few. Most significant was the finding that self-help construction reduced
the gender division of labour through incorporating women in the labour fo;ce. In the
Cuban microbrigades, women comprised 22% (Mathey, 1992) of the total labour
force in 1988, the highest ratio by international standards at that time compared to
Hungary, 18%, Haiti, 16%, Japan, 13% and India, 10% (Mathey, 1992). In
comparison to the above countries, female participation rates in South Africa
remained low at 6% (CSS, 1998) as indicated in chapter 4.

Various analysts (Burgess, 1992; Mathey,1992; Marcus, 1992; Moser, 1987)
critiqued self-help on the grounds it led to the double exploitation of workers, who
had to put in their regular working hours and extra hours after work to build their own
housing. Referring to Cuba Mathey (1992) postulated that in both individual and
collective self-help, builders worked extra hours to obtain and improve shelter. On
average those involved in the microbrigades worked for 60 hours instead of the
normal 44 hours per week. In support of the notion of double exploitation of workers,
Moser, (1987) argued that workers subsidised wages because self-help reduced the
wage required for subsistence. The notion of the ‘freedom to build’ (Moser, 1987:5)
often quoted by proponents of self-help building was critiqued by analysts who

argued that the approach was the “only alternative which the majority of low-income
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groups had, involving pathetic suffering and appalling living conditions (Moser, 1987:
5). Other analysts saw self -help as a way of governments abdicating their

responsibility in providing adequate housing as a basic need (ibid).

The current housing policy in South Africa provides for state—aided self-help where
the government assists through the provision of a housing subsidy. The state plays the
role of regulating the policy environment and providing finance. According to the
White paper, the aim is to “enable scale delivery; and the development of a
diversified primary and secondary demand for housing by individuals, groups or
communities exercising maximum freedom and choice” (Government Gazette, 1994).
While women have been seen to participate in the housing process, it is not clear to

what extent their participation has contributed to their empowerment both as

individuals or as groups.

Women’s participation in housing delivery not only provides them with the top
structure but also offers them the opportunity to learn skills necessary in the housing
construction. Housing holds the potential for women’s empowerment because of the
related multiplier effects that accrue from delivery for example better health and
higher productivity among household members. The provision of infrastructure in
housing projects means that communities can use these services to start small
businesses. The skills acquired can be utilised beyond the project phase hence
avoiding what is referred to as the ‘projectisation’ of development. These include
skills in the producti(;n of building materials, construction, and project management.
However it is questionable to what extent the acquisition of skills through self-help

projects can be said to be sustainable in empowering women.

~ 5.4.1 Community Participation

Nabeel Hamdi (1995) defined community participation as “the process by which
professionals, families, community groups, government officials and others get
together to work something out, preferably in a formal or informal way” (1995:75).
Moser (1987) referred to community participation as an active process by which
beneficiaries influenced the direction and execution of a development project with a
view to enhancing their well being in terms of income, personal growth, self reliance,

and self empowerment.
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Participation was viewed in terms of the role of the intended beneficiaries and local
organisation in project design, implementation and maintenance. Both Hamdi’s
(1995) and Moser’s (1987) definitions stressed the importance of the target group in
the planning process. The participation of the target group in decision-making design
and allocation of resources in the project was important the underlying assumption
being that the beneficiaries were able to influence the direction and execution of the
project. Hamdi (1995) postulates that in best practice of community participation, the
beneficiaries had a stake in the outcome and control over the project. However he
noted that worst processes of community participation were often tokenistic with

plans, drawn by a dominant groups, having little or no relevance to the intended

beneficiaries.

The motives of community participation range from empowerment and capacity
building to project effectiveness, efficiency, cost-sharing and cost-recovery (Moser,
1987; Hamdi, 1995. Effectiveness refers to the degree in which an objective is
achieved. Community participation was said to be effective when the involvement of
people contributes to better project design, implementation and a better match of
project services with beneficiary needs. Participation could provide inputs for project
design or redesign so that appropriate services were devised and delivered. However,
the main objective of participation was the achievement of desired goals. The
importance of community participation lies in its potential for empowerment.
Community participa_tion’ was seen as an instrument for empowerment, where
development should lead to an equitable sharing of power and to a higher level of
people in particular the poor groups political awareness and strengths. Any project or
development activity was viewed as a means to empower people so that they could
initiate actions on their own and thus influence the processes and outcomes of

development.

Moser (1987) made a distinction between participation as a means and participation as
an end. “Where participation is a means it generally becomes a form of mobilisation
to get things done”(Moser, 1987:15). On the other hand, where participation was
perceived to be an end, “the objective is not a fixed development goal but a process

where the outcome is an increasingly ‘meaningful’ participation in the development
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process (Moser, 1987:15). The distinction in participation was between projects that
focused on empowerment and those that focused on efficiency. Capacity building and
empowerment occurred when beneficiaries shared in the management of Ithe project
by taking on operational responsibilities as well as monitoring of the project. It was
assumed that capacity building would contribute to the sustainability of the project -
beyond the implementation period due to the enhanced level of beneficiaries interests

and competence in project management. Effectiveness referred to the degree in which

an objective was achieved.

The involvement of beneficiaries in groups was considered central to the notion of
community participation. Participation referred to a process not a product in terms of
sharing project benefits. For instance, the acquisition of economic assets through a
project (e.g. land and house) provided power and freedom to the poor. The importance
of community participation lay in its potential for empowerment. Moser (1987)
observed that the objective of community participation was the improvement of
" project efficiency. Project planning, and implementation, Moser argued, was more
efficient when there was timely input from the target group. Participation could be
used to promote agreement, co-operation and interaction among beneficiaries and
between them and the implementing agency of the projects so that delays were
reduced, a smooth flow of project services achieved, and overall costs were
minimised. Another objective of participation was cost sharing, which implies that
(Moser, 1987) beneficiaries may be expected to contribute through sweat equity,
money or undeﬂaking_io maintain the project. Thus community participation could be
used to facilitate a collective understanding and agreement on cost sharing and its
enforcement. Whether the objective of participation was effectiveness or
empowerment the important question was to ask who would be the target population,
because this determined the extent of participation. From the onset people were the
object of development and their involvement in the direction and execution of projects
is of central importance.
The question of who participated in a project is important for it determined its
accessibility to the project beneficiaries. Gender disaggregation of who participated
was important for it recognised that men and women played different roles in society
and community. Cultural and regional specifities, it was noted, constrained women’s

participation. Various reasons have been advanced for the need to recognise the role
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that women can play. Participation of women is an end because of their reproductive
roles which imply that they are most affected by housing projects. Moser (1987)
argued that women’s participation was crucial in project planning, decision-making
and implementation. From this angle, the objective of women’s participation in
housing projects was therefore capacity building and empowerment. Women’s
participation was seen as a means to improve project results. Their reproductive roles
of women implied that they were more aware of the need for infrastructure and
services than men and were therefore more committed to the success of a project that
aimed at improving their living conditions. The exclusion of women could negatively
impact on a project while their inclusion could contribute to its success. It then
appears that participation by women is not a luxury but a necessity that influences

efficiency, effectiveness and cost-recovery.

When viewed as a means, the participation of women in housing projects may lead to
their participation in other areas of the economy. Through their active involvement in
housing delivery, women may become encouraged to participate in other community
activities. Thus participation is seen as a way of overcoming apathy and lack of
confidence through raising women’s awareness about the role they can play in
addressing community problems. Participation is assumed to have a multiplier effect
beyond delivering housing as a product. The objectives may be welfarist in terms of
their aims to integrate women into the development process or anti-poverty, aiming at

assisting low-income women (Moser, 1987).

£

5.4.2 Approaches to community participation

In attempting to promote the participatory paradigm the World Bank supported
various site and service schemes. Hamdi (1995) categorised World Bank funded site
and service schemes into three. There were those where community participation was
an afterthought, for instance the Dandora project in Nairobi (Hamdi, 1995; Nimpuno-
Parente, 1987); there were projects where community participation was embodied in
the stated objectives of the project as well as in the execution, for example the Lusaka
project, and the projects where community participation was an experiment by the
community in self-government. The World Bank approach to participation of the

community was top-down, because it occurred in implementation but not in project
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design stage. Often World Bank projects involved large scale development such as
urban infrastructure and transport projects, access to technical and financial resources
and employed teams of specialists from different countries. Such programmes were
likely‘ to be planned outside the communities and outside the country of
implementation. Thus community participation is absent because of the involvement
of the so-called ‘experts’ (Chambers, 1983) outside the areas of implementation.

The World Bank Approach

An example of the characteristics identified above is the Lusaka project, implemented
by the Lusaka City Council between 1974 and 1981 (Moser, 1987). The scale of the
project was vast, comprising the provision of physical and social infrastructure to
approximately 17,000 dwellings in the major squatter settlements of Lusaka, and the
preparation of 7600 plots in adjacent overspill areas to accommodate households
whose houses were affected by upgrading and servicing of 1200 plots with communal
water supply. The magnitude of the project meant that there was little community
participation. The attempt at direct participation in  decision-making at the planning
phase in the squatter settlements of Chwama and George over the location of roads
and social facilities was limited to party officials. About 36 party officials were taken
as the representatives of the community and the meetings held meant that the views
presented were of a minority and not representative of the community. These were all
men. Women’s views were not represented in the decision-making process, which
was evidenced in the in the location of roads. The roads and plots were laid out in a
grid pattern with each house on a separate plot resulting in far greater privacy on
individual households, which led to women undertake their domestic chores out of
sight of each other unlike before when the design of their own houses was organised
in a circular pattern that enabled women to undertake multiple roles as they looked
after their children. Now, women could no longer leave their houses unlocked or their
children under the watchful eyes of their neighbours. This was all a consequence of
women’s exclusion from the decision-making processes and the low level of

community participation as a whole in the project.

Community participation in this project occurred during construction where labour
was required. Even at this phase the paternalistic attitude of the Bank remained, with
the government being taken to task to appoint only contractors that were approved by

the Bank., least the self-help approach interfered with the timely implementation of
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the project. This shows that the overriding concern of the bank was efficiency of the

project to ensure the achievement of the Bank’s priorities rather than those of the

beneficiaries.

Among all the World Bank funded projects, FUNDSAL was the only one successful
in its incremental self-built housing. FUNDSAL is an El Salvadorian non-profit Non-
governmental organisation (Hamdi, 1995). The organisation lays emphasis on
participation to the extent that only those committed to mutual aid construction
receive fuﬁding for housing. Commitment to mutual aid construction is a condition for
FUNDSAL funding. The condition aims at reducing the down-payments that
disqualify many households from accessing housing. The aim is to ensure the long-
term sustainability of settlements by beneficiaries through collecting payments on
utilities and loans and in lobbying for the installation of various services. The success
of the project lay in the fact that housing was considered as a means for social and
economic development, where participation was part of a larger system designed to
improve the living conditions of the poor. In the case of El Salvador housing was not
seen as an end in itself but a vehicle for social change with FUNDSAL developing a
co-ordinated package of services, which integrated housing with community
organisation. This project, like others, was funded by the World Bank, but its success
lay inclusion of both men and women’s participation as an integral part of its
programme.

In the national and local government approach, ministries were involved in the
establishment of national level development programmes. These departments hade
access to financial and technocratic resources, hence they engaged highly specialised
teams. The approach was top-bottom because there is little contact between central
government officials and community representatives. The participants are technocrats
and the chief concern is efficiency of the project rather than the role of the target
group (beneficiaries). While empowerment is considered important, the community
involvement varies with the scale of the project. In small projects there is involvement
but it is absent in large scale operations, where timely efficiency is the central
concern. End-user involvement is given priority when it is politically and socially

expedient to do so.
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The Villa, El Salvador, resettlement is an example of the government approach in
community participation. This project took place between 1971 and 1976, involved
130, 000 (Moser, 1987) people and was politically motivated. The reason behind the
mass mobilisation of people in the project was to gain political support. The local
government worked with the community and the national government. The
participation of the community in this project was required in both for social and
political reasons.

Non-governmental Approach

Moser (1987) notes that nationai level non-governmental organ@sations vary widely in
their size, resources and power. Most NGOs are small in size as well as in the
resources they have at their disposal for projects. However these groups are often
more willing to respond to local needs and initiatives. The rationale for their
intervention is usually to assist low-income communities. NGOs support projects
where the scope for broadbased community participation is high in all project stages
from inception to implementation, which makes their approach bottom-up. One of the
projects that is reflective of the bottom-up approach is the Orangi Pilot project
(Moser, 1987) which under the direction of Akhtar Hameed Khan, sought to mobilise
the community in the self-help provision of sanitation. Collective action was strongly
built into the design of the project. The high level of community participation is a

clear indication that empowerment was a focal point in the implementation.

The Kutlwanong project in Kimberly, South Africa is a local example of the non-
governmental approa:chmto self-help housing. The project was a partnership between
the local community and Peer Africa, a civil and environmental engineering firm that
became involved in Kutlwanong as a result of the US-South Africa Binational
commission (BNC). Peer Africa was the developer in the project that aimed to build 2
300 subsidy houses in Kutlwanong (Peer, 1997). The participation ranged from the
provision of labour to managerial skills of community builders and the homeowners
in building the houses. The local SMMEs were employed to deal with the skills not
available among the subsidy beneficiaries. The residents were involved in building the
foundations, roofs and the interior work such as insulating and installing dividing
walls and gypsum board. This process resulted in the construction of 150 houses in
the same time that it took to build the first 50 houses. As the quality of work improved

there was less wastage.
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About 120 community members involved in the initial stages of the project, were not
trained artisans but they received on the job training to become builders. Women
comprised 10% of the work-force, with two women in each of the working teams. The
analysis suggests that the women participants had demonstrated leadership and artisan
skills to be able to lead new construction crews (Peer, 1997). Though marginally
higher (10%) than the national average of 6% (CSS), the involvement of women in
housing delivery in Kutlwanong points to their central role in shelter provision in
South Africa in general. Yet it is also clear that the role of women as leaders of the
building teams in the Kutlwanong project contradicts some of the general trends
depicted in the literature review which suggest that women play a marginal role as
support workers in formal construction in South Africa (Mjoli-Mncube, 1995; CSS,
1998). On the other hand, the role of women in Kutlwanong appears to be consistent
with international experience where women in various countries are shown to play a
key role in housing development in their communities and in the paid construction
sector (WCC, 1990; Celik, 1993). While the proportion of women builders in the
Kutlwanong project was higher than the national average, the extent-of the housing

delivery drive calls for a greater participation of women in this sector.

Empowerment was part of the process of self-help in the Kutlwanong project. The
community was trained in construction, managerial and leadership skills as well as in
planning the location of the houses, procuring materials at good prices, and tracking
the supplies to ensurg delivery on site. The team leaders learnt how to manage the
construction teams, keeping track of all the workers (time schedules, work performed
and payment). As the analysis suggests, the leaders had to learn how to deal with
problems arising from the municipality and other communities jealous of their work.
The Peer analysis emphasises that the integrity of the project leaders is key to the
success of a self-help project; “The leaders of the project will have to be ‘honest
brokers’, and discipline each other, take and give orders, and avoid nepotism” (Peer,
1997:41). What this suggests is that the leadership must be seen to be objective and
without any sort of bias which would greatly undermine the trust and commitment of

the participants to the project.
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What the Kutlwanong project highlights is an integrated approach in housing delivery
where the issues of participation and empowerment of the community were combined
with the goal of achieving environmentally sustainable housing. The Kutlwanong
project thus does not fit into Moser’s (1987) analysis where the motives for
community participation are said to be either an means or an end. In Kutlwanong this
distinction was not clear and what appeared was an overlap of the motives, where
participation was used as a means to empower the community in construction and the
management of the construction process as well as in dealing with the social dynamics
that emerged in that process. Participation was also employed with the motive of

achieving environmentally sustainable housing.

When developmént agencies use a top-down approach, the role of the community is
limited to the implementation. The use‘ of a top-down approach implies that the
participation and empowerment of the intended beneficiaries of development projects
are not seen as priorities. The overriding concern of projects, particularly those funded
by the World Bank, was efficiency and cost-recovery. Participation appears to have
been limited in large scale projects which were implemented by specialised teams.
Community participation was supported when there was need to for govefnments to
achieve their political objectives. An example is the Villa project. Moser (1987)
identified one of the constraints as that of governments ensuring that people do not
fully participate so as not to be empowered because, this may cause instability due to
the people challenging the government.

Participation as discussed in World Bank, government and NGO funded projects takes
a project perspective, that is one that focuses on planning, design and implementation.
As already stated, participation is assumed to lead to empowerment. The levels of
participation in World Bank and government funded projects point to the power of
donors to influence development outcomes, an issue that is addressed in Chapters 7
and 8 of this thesis. This study argues that the conception of participation from a
Project perspective is inadequate in comprehending the possible levels of stake-holder
involvement and consequently the extent of women’s empowerment in shelter

development.
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5.5 Participation and Empowerment

The Dandora project funded by the World Bank and implemented by the Nairobi City
Council was said to have failed. The lack of participation in planning and design
which were done by the Council was seen as having contributed to the non-
involvement of beneficiaries. What was not mentioned was the involvement of
beneficiaries in supplying building materials as well as in the construction of the local
schools and markets. When women’s participation in the Post-implementation
Activities as traders selling fruits and vegetables from their houses was considered, as
breaking the city by-laws. By trading from their houses were participating in the Post-
implementation Activities related to housing. Due to this, the Nairobi City Council
had to relax its by-laws to allow women to trade and be able to pay their rates and
services, which the Council so badly required. The Dandora example suggests that
participation viewed from the project perspective overlooks aspects of participation in
housing delivery. This project takes five case studies from KwaZulu-Natal to examine
women’s participation and the extent of empowerment. Internationally the
involvement of women in the various aspects of housing is well documented.
However the studies say little about the model emplpyed in exarrﬁning the
involvement of women in various aspects related to shelter delivery. A few examples

suffice to illustrate the point.

Traditionally women have been involved in the construction of houses. In rural areas
and informal settlements, women plaster in and outside the buildings, lay and beat the
floor, and apply decorative finishes to the walls. In the rural areas and informal
settlements of South Africa women are responsible for house construction (Mjoli-
Mncube, 1996). Mjoli notes that when housing delivery depends on sweat equity and

no payment is involved, the women comprise the majority of the labour force.

Women’s access to employment, income, and services is directly affected by their
involvement in the planning and execution of national policies as well as women’s
management and participation in local government, housing and real estate. However,
there are few women in decision-making positions. Women’s participation in the
construction sector is low. They participate when the projects require community

contribution in terms of sweat equity but are excluded when housing delivery
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becomes a commercialised activity. Yet their performance in jobs requiring skills, has

been shown to be very high.

In many countries, women participate in construction, and in some they help in the
preparation of mud bricks and other construction materials (Celik, 1993). In Mexico, a
factory assisted by the inter-American Foundation drew two-thirds of its workforce
from women. Projects in Jamaica, and Brazil have trained women in metalwork and
welding and in producing furnishings and equipment such as show stalls and shelving
(Celik, 1993). A woman in Honduras owns and operates a floor-tile factory. Women
have also been involved in the production of building materials. In Mombasa, Kenya,
women have on their own initiative set up a cooperative to make concrete blocks.
Other groups have been involved in the production of bricks and construction of
houses. Examples include, Ogago, Usafi Women’s group in Kisii, Kabiro Women’s
group in Nairobi and Dandora Women’s group which runs a profitable building-block

production unit in Nairobi (Celik, 1993)..

While women acquired skills, it is questionable whether the formal construction
industry responded to their skills. Jamaica presents a unique case scenario. The
Women's construction Collective (WCC) in Kingston shows that women's
participation in housing construction empowered them in various Wways. On the
economic level, women were able to earn incomes that are two times greater than the

basic minimum wage in Jamaica (WCC, 1990).

*

Socially, the women in the WCC gained confidence and were able to challenge the
gender division of labour by entering a field that was the preserve of men for a long
time. It is in the collective that women gathered and discuss their personal problems
and also found solutions through mutual capabilities and had the opportunity to put
them to use. The initial entry of 30 young women had the impact of changing
perceptions in the building industry. It recognised that women could play an important
role because violence and pilferage on sites reduced. The WCC was also able to
overcome the traditional political boundaries and conflicts. The participation of
women in the construction industry in Jamaica led to reduced levels of violence on the
sites. Unlike men, the women were able to rise above their political differences and

get their work done. They were able to change political relations by working in areas
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not controlled by their political parties without causing trouble because they were
recognised for their skill and the fact that their productivity levels were seen to be
higher was an added advantage. Women proved their efficiency and got hired for their

greater productivity levels and not for their political affiliation.

5.7 Summary

This chapter has discussed the meaning of empowerment and its various dimensions.
From the discussion it is evident that the concept is associated with participatory
development which in housing policy is embodied in the notion of self-help housing.
The discussion around self-help housing highlights its various forms and its
application in South Africa. While the notion of self-help is problematic in terms of
application, the economic and political situation of many Third World countries

suggests that housing provision and implementation will continue to take this form for

a long time.

The discussion on participation in housing delivery reveals that the motives for
adopting the strategy range between efficiency and empowerment. The motives are
shown to dictate the outcomes of housing development in various countries. Where
participation is an end in itself, this results in empowerment. Where participation is a
means of achieving efficiency, there little empowerment occurs because of the
overriding concern with the housing product and cost-recovery. Yet it is also evident

that the motives dictate the outcome of a project.

-

Women'’s participation in housing projects is shown to have a positive impact with the
design of the urban environment being more user-friendly while their exclusion is
shown to have deleterious effects on their work and neighbourhood security as shown
in the discussion on the Lusaka project. International experience suggests that women
play a an important role in housing provision yet this role is not always recognised.
The examples of women’s role in housing development in various countries reinforces
the point that women can and do play a significant role in the housing sector. The
participation of women in housing delivery is shown to have implications for their
empowerment as well as changing the culture of work in the construction industry.
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