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Foreword

Creating an open opportunity society for all: 
Towards poverty reduction

Building an open, opportunity society for all in the Western Cape is a priority for this administration. The open, 

opportunity society envisages transparency and accountability, assisted by a free press and a robust civil 

society, one where every individual is enabled to improve their circumstances. In this opportunity society, 

while the State has a duty to do for people what they cannot be expected to do for themselves those who 

take responsibility for their lives and use their chances will fl ourish. 

An open, opportunity society means a state of aff airs where citizens live together harmoniously, where 

they feel a common sense of belonging and participate in the civic and social life of their communities. As 

government, our role is limited in this regard. However, we must do everything we can to incentivise socially 

cohesive behaviour and to inculcate values that bind us together.

Unfortunately, we are not yet an opportunity society since obstacles in achieving this ideal still remain. For 

instance, too many people in our Province remain trapped in the vicious cycle of cross-generational poverty 

and face inequality with regards to their access to, for example, basic services. This poverty and inequality 

bar the citizens from the Western Cape to fl ourish. Therefore, we are devising and implementing far-reaching 

plans that we believe will improve the lives of the people of this province, step-by-step. 

It should be highlighted that an important development in understanding and addressing poverty in 

democratic South Africa was the 1996 adoption of the country’s Constitution with a Bill of Rights which 

specifi es socio-economic rights which the State must protect. These rights include, but are not limited to, 

for example, the right of access to housing, health care, food, water and social security; the right to basic 

education; the right to a clean, healthy environment, and so forth. In its attempt to follow a human rights 

approach to poverty reduction, the Western Cape proposes a defi nition of poverty where the latter is defi ned 

as a lack of capability to live a life that one values and it is characterised by severe deprivation of basic human 

needs, including basic human rights and the capacity to access income, food/nutrition, safe drinking water, 

sanitation facilities, health, shelter, education and information. 

Visible change may be gradual, but it will come and it will be fundamental. At fi rst, there will be no discernible 

diff erence. But, with time the impact of our principles, policies and projects will bear fruits. 

This SOP publication consists of evidenced-base research papers, intended to serve as a useful tool for 

eff ectively measuring the delivery of the provincial government’s performance against its’ political mandate, 

and it focuses in particular on the issues of poverty and inequality in the Western Cape. 

HELEN ZILLE
Premier of the Western Cape
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Understanding the nature and sources of capability deprivation and inequity is indeed central to 

removing manifest injustices that can be identifi ed by public reasoning.

(Sen, The Idea of Justice, 2009)

1. Introduction 

Apartheid’s legacy to the new democratic government, over 15 years ago, was poverty, landlessness, inadequate 

housing with resultant overcrowding and the mushrooming of informal settlements. These conditions 

prevailed on the eve of our constitutional democracy. One of the goals of our Constitution was to address 

these conditions. The inclusion of justiciable socio-economic rights in the Constitution is a manifestation of 

the commitment to address them: 

We live in a society in which there are great disparities of wealth. Millions of people are living in 

deplorable conditions and in great poverty. There is a high level of unemployment, inadequate social 

security, and many do not have access to clean water or to adequate health services. These conditions 

already existed when the Constitution was adopted and a commitment to address them, and to 

transform our society into one in which there will be human dignity, freedom and equality, lies at the 

heart of our new constitutional order. For as long as these conditions continue to exist that aspiration 

will have a hollow ring.1

Most of government’s work nationally and in the Western Cape over the past 15 years has been aimed at 

addressing poverty and much progress has been made in this regard. Since the judgment in the Soobramoney 

case, millions of poor people have been provided with social grants, access to improved health care, access to 

water and sanitation and job opportunities. Poverty reduction initiatives have been successfully included in 

the planning and implementation of government programmes as well as in the budgeting process. However, 

more still needs to be done: hundreds of thousands of people are still without adequate housing and live in 

informal settlements far away from economic opportunities, and hundreds of thousands of our youth in the 

Western Cape have dropped out of school and are unemployed. 

Tragically, certain groups in our society continue to be likely to fi nd themselves trapped in an endless cycle 

of poverty. These groups include women (particularly those who are single parents), children, the youth, the 

aged, and households where one or more members has or have a disability. Trends also show that, particularly 
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in the Western Cape, inequality between the poor and rich members of society is increasing. This increasing 

inequality is closely associated with race, gender and location. We therefore need to ensure that the future 

development of government policy addresses the needs of these groups and individuals most at risk, in a way 

that will end the ongoing cycle of poverty and ever-increasing inequality. 

The State of the Province publication 2009/2010 comprises papers refl ecting on the multi-dimensional 

status of poverty and inequality in the Western Cape, with a view to ensuring that the work that has already 

begun progresses more eff ectively. The publication focuses on policy and programmatic initiatives that seek 

to deal eff ectively with a range of issues linked to poverty and inequality. Furthermore, the publication aims 

to identify methods of tackling the root causes of poverty, including addressing inequality of opportunity, 

combined with a commitment to expanding peoples’ freedoms. 

Keeping the above background in mind, this report provides an overview and analysis of the conceptual 

notions of poverty and inequality, a review and assessment of the status of poverty reduction programmes 

in the Western Cape, a synopsis of the situation of poverty and inequality in the Western Cape and fi nally 

a framework for addressing poverty and inequality. A series of conceptual chapters, sectoral chapters 

and cross-sectoral chapters provides insight into issues of integration and coordination around poverty 

reduction and inequality. 

2. A human rights approach to poverty

Poverty is not only a matter of income, but also, more fundamentally, a matter of being able to live with dignity 

and to enjoy basic human rights and freedoms. The concept of poverty describes a complex of interrelated 

and mutually reinforcing deprivations which impact on people’s ability to claim and receive their civil, cultural, 

economic, political and social rights. In a fundamental way, therefore, the denial of human rights forms part 

of the very defi nition of what it is to be poor. (See the fi rst chapter for a more detailed discussion of the multi-

dimensional defi nition of poverty).

The United Nations (UN) has made the eradication of poverty its fi rst goal for this millennium. Governments 

have committed themselves to taking action through strategies and programmes which aim to reduce poverty 

and eliminate extreme poverty. The Offi  ce of the United Nations High Commissioner for Human Rights (OHCHR) 

has a number of guiding frameworks which attempt to bridge the divide between a normative approach and 

a development economist’s approach to the concept and content of poverty, and which assist countries in 

developing a human rights approach to poverty reduction.2 

The conceptual framework used by the UN states that the denial of human rights is inherent in poverty. 

Poverty cannot be eradicated without the realisation of human rights. According to Mary Robinson, the UN 

Commissioner for Human Rights:

Lawyers should not be the only voice in human rights and, equally, economists should not be the only 

voice in development. The challenge now is to demonstrate how the assets represented by human 

rights principles, a form of international public goods, can be of value in pursuing the overarching 

development objective, the eradication of poverty.3

The essential idea underlying the adoption of a human rights approach to poverty reduction is that 

policies and institutions for poverty reduction should be based explicitly on the norms and values set out 

in the international law of human rights. Whether explicit or implicit, norms and values shape policies and 

institutions. The human rights approach off ers an explicit normative framework for the formulation of national 

and international policies, including poverty reduction strategies.

One reason why this framework is compelling in the context of poverty reduction is that the norms and 

values enshrined in it have the potential to empower the poor. It is now widely recognised that eff ective 

poverty reduction is not possible without empowering the poor. The human rights approach to poverty is 

essentially about such empowerment.

The obligations arising from rights may be analysed by reference to the duties to respect, protect and fulfi l. 

The duty to respect requires the duty-bearer not to breach directly or indirectly the enjoyment of any human 

right. The duty to protect requires the duty-bearer to take measures that prevent third parties from abusing 
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the right. The duty to fulfi l requires the duty-bearer to adopt appropriate legislative, administrative and other 

measures towards the full realisation of human rights. 

Most of the salient features of the human rights normative framework can contribute to empowering the poor 

in some way. These features include the notion of accountability, the principles of universality, non-discrimination 

and equality, the principle of participatory decision-making processes and recognition of the interdependence 

of rights. These are the essential characteristics of a human rights approach to poverty reduction. 

Rights and obligations demand accountability: without a system of accountability, they are little more than 

window dressing. Accordingly, the human rights approach to poverty reduction emphasises obligations and 

requires that all duty-holders, including states and intergovernmental organisations, be held accountable for 

their conduct. While duty-holders must determine for themselves which mechanisms of accountability are 

most appropriate in their particular case, all mechanisms must be accessible, transparent and eff ective. 

The twin principles of equality and non-discrimination are among the most fundamental elements of 

human rights law. It follows that the normative framework has a particular preoccupation with individuals and 

groups who are vulnerable, marginal, disadvantaged or socially excluded. Thus, the human rights approach 

to poverty reduction requires that laws and institutions that foster discrimination against specifi c individuals 

and groups be removed and that more resources be devoted to areas of activity with the greatest potential 

to benefi t the poor. 

A human rights approach to poverty reduction also requires active and informed participation by the poor 

in formulating, implementing and monitoring poverty reduction strategies. The international human rights 

normative framework includes the right to take part in the conduct of public aff airs. This is a crucial and 

complex human right that is inextricably linked to fundamental democratic principles. A democratic social 

order based on constitutionalism and free and fair elections is an essential prerequisite for the enjoyment 

of this right. However, eff ective participation by the poor requires more than a functioning democracy. It 

calls for specifi c mechanisms and detailed arrangements at diff erent levels of decision-making that help to 

overcome the impediments that the poor, and marginalised groups in general, face in playing an eff ective 

part in community life. 

The human rights framework recognises the interdependence of rights – the fact that the enjoyment of 

some rights may be dependent on or contribute to the enjoyment of other rights. For example, if the poor 

are to enjoy the right to participate in poverty reduction strategies, they must be free to organise without 

restriction (right of association), to meet without impediment (right of assembly), and to say what they want 

without intimidation (freedom of expression). They must know the relevant facts (right to information) and 

they must enjoy an elementary level of economic security and well-being (right to a reasonable standard of 

living and associated rights). 

More generally, the human rights framework refl ects the crucial interdependence of economic, social and 

cultural rights, on one hand, and civil and political rights, on the other. Although poverty may seem to concern 

mainly the former category of rights, the human rights framework highlights the fact that the enjoyment of 

these rights may be crucially dependent on enjoyment of the latter category. A human rights approach to 

poverty reduction is thus holistic in nature, encompassing civil and political rights as well as economic, social 

and cultural rights. 

Yet another feature of the human rights approach is that responsibility for poverty reduction becomes a 

universal obligation. While a state is primarily responsible for realising the human rights of the people living 

within its jurisdiction, other states and non-state actors are also obliged to contribute to, or at the very least 

not to violate, human rights. This has important implications for the conduct of international aff airs. It calls 

for an adequate fl ow of fi nancial and technical assistance from the rich to the poor countries and for active 

eff orts to establish equitable systems of multilateral trade, investment and fi nance that are conducive to 

poverty reduction. 

While the human rights approach imposes an obligation on duty-holders to work towards poverty 

reduction, it does not make the unreasonable demand that all human rights must be realised immediately. In 

recognition of resource constraints, it allows, if necessary, for the progressive realisation of rights over a period 

of time and for the setting of priorities among rights in the course of progressive realisation. At the same time, 

however, the approach imposes certain conditions on the conduct of progressive realisation and on the act 

of prioritisation so that the human rights agenda does not degenerate into mere rhetoric. For example, the 

human rights approach demands that minimum essential levels of all rights – or core obligations – should 

always be respected. 
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Unlike old-style approaches to poverty reduction, the human rights approach attaches as much importance 

to the processes whereby developmental goals are achieved as to the goals themselves. In particular, it 

emphasises the importance of ensuring people’s participation, especially participation by the poor and 

otherwise marginalised groups, in all aspects of decision-making. The importance of participation is being 

increasingly recognised internationally and nationally. The human rights approach reinforces this recognition 

by drawing attention to the fact that participation is valuable not just as a means to other ends but also as a 

fundamental human right that should be realised for its own sake. 

Making trade-off s among alternative goals in the light of social priorities and resource constraints is an 

integral part of any approach to policymaking. The human rights approach is no exception, but it off ers the 

poor better protection by ruling out potentially harmful trade-off s. In particular, it rules out any trade-off  that 

leads to retrogression of a human right from its existing level of realisation or to non-achievement of certain 

minimum levels of realisation that have been identifi ed as core obligations. 

The choice of human rights to be addressed in the poverty reduction strategy is based on a judgement as to 

which rights are most relevant to the context of poverty. This judgement is in turn guided by the understanding 

that human rights can be relevant to poverty in diff erent ways. Of special signifi cance in the context of poverty 

reduction are rights that have either constitutive or instrumental relevance. 

The idea of constitutive relevance of human rights derives from our understanding of what it means to be poor. 

According to a widely accepted view, a poor person is one who is deprived of basic capabilities – such as the 

capability to be free from hunger, to live in good health, to be literate, and so on. In the language of rights, one may 

say that a poor person is one for whom a number of human rights remain unfulfi lled – such as the rights to food, 

health, education, and so on. Such rights have constitutive relevance for poverty if a person’s lack of command over 

economic resources plays a role in causing the non-realisation of his or her basic rights. Some human rights are such 

that their fulfi lment will help realise other human rights that have constitutive relevance for poverty. For example, 

if the right to work is realised, it will help to realise the right to food. Such rights can be said to have instrumental 

relevance for poverty. One human right may, of course, have both constitutive and instrumental relevance. 

The proposed strategy for any particular right cannot be regarded as comprehensive in any sense. This is 

partly because of the interdependence of human rights as discussed earlier. Thus, the strategy proposed for 

implementing the right to food will be unsuccessful unless progress is made in realising the right to work, 

because most people who are not directly involved in food production have to work to purchase food from the 

market. Furthermore, successful implementation of any right will depend on the institutions for participation, 

monitoring and accountability – issues that are common to all rights. Therefore, the strategy proposed for each 

right has to be seen as part of a comprehensive approach rather than as being adequate in isolation. 

Some of the chapters in the State of the Province 2008 discussed certain elements/rights relevant to poverty, 

namely food, housing, transport, and work. The following rights are discussed in the chapters that follow:

• Access to health care services

• Right to education (including early childhood development)

• Right to decent work

• Right to basic services

• Right to social security

• Right of equal access to justice

• Political rights and freedoms.

3. A conceptual framework

Based on the normative foundation of a human rights approach to poverty, and accepting a multi-dimensional 

conceptualisation of poverty (see the fi rst chapter), a strategy for reducing poverty must necessarily address 

all these aspects holistically. The National Poverty Reduction Strategy for South Africa (2009) does this by 

clustering policy and programmatic interventions around economic, social, sustainability and governance 

elements. The State of the Province 2009/10 similarly seeks to arrange the analysis and policy proposals to 

address poverty and inequality more or less around these four pillars.
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3.1 Good governance

Firstly, improving governance and ensuring the effective and efficient management of public resources 

are critical for poverty eradication. Good management of public resources is necessary for fiscal discipline, 

economic growth and equity. The poor tend to be disproportionately affected by ineffective and 

inefficient governance, since most of the provincial budget is dedicated to supporting poverty reduction 

interventions, in a broad sense. Good governance includes, among other things, building institutions that 

foster participation and accountability at all levels, and building legal and regulatory framework capacity 

at all levels of government.

The second, third and fourth chapters analyse the role of provincial and local government, particularly in 

relation to poverty reduction. They examine what the state is already doing, as well as what it could be doing 

to bring about change for the hundreds of thousands living in poverty in the Western Cape. The writers discuss 

this challenge from both an urban and a rural perspective.

3.2 Social policy

Most of the provincial government’s resources to eradicate poverty are located in the social realm. These 

comprehensive programmes, such as health and education (see chapters on pages 119 and 175), provide the 

essentials for social and/or human development. It is patently clear from international research conducted 

on breaking the cycle of poverty that education is the key factor in development. For this reason, we have 

included a chapter on early childhood development (ECD) and emphasised the critical long-term social and 

economic role that it has the potential to play, if adequately resourced. 

Furthermore, social development strategies aim to: 

• Provide a safety net (through grants and other state support)

• Build social cohesion by protecting against risk and developing social, cultural and democratic engagement 

across society

• Help communities, individuals and households engage with the economy and society (above all, through 

appropriate education and health care, access to infrastructure, safety and security, and cultural and 

sporting development).

3.3 Sustainable poverty reduction

Poverty reduction must also be based upon sustainable strategies. The latter seek to ensure that the poor, the 

vulnerable and future generations have equitable access to the planet’s resources. This means strategies must 

be created or expanded (for those that already exist) that aim to:

• Rehabilitate the environment

• Protect the environment, including protecting food sources and ecological diversities and quality, taking 

into account the fact that, in terms of biodiversity, the Western Cape is one of the most sensitive areas in 

the world

• Help communities, individuals and households to exploit the environment sustainably and effi  ciently, by 

facilitating equitable access to land, water and other natural resources and rehabilitating degraded land in 

areas ravaged by the consequences of apartheid policies.

This publication thus includes a chapter on the spatial dimensions of poverty (page 85). The chapters on 

water and santitation (page 165) and access to health care (page 175) also examine the right of the poor to an 

environment that is not harmful to their health or well-being.
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3.4 Economic policy

The core function of economic policy in the poverty reduction strategy is to create an enabling environment 

for the generation of increased opportunities for the poor, through both wage labour and self-employment. It 

has interrelated functions which include:

• Supporting sustainable economic growth, including a qualitative increase in employment creation

• Directing sustainable investment to poor areas within the principles identifi ed in the National Spatial 

Development Plan (NSDP)

• Facilitating a conducive environment for the private sector and facilitating programmes aimed at increasing 

employment and income-generating opportunities

• Enhancing the quality and productivity of the environment and natural resources

• Enabling access to assets. 

The chapters on urban development (page 55) and the spatial dimensions of poverty (page 85) articulate some 

of the generic and specifi c aspects that can be addressed by the Provincial Government of the Western Cape, 

in order to support job creation and stimulate economic development. In addition, the impact of poverty and 

unemployment is felt most severely by women and female-headed households. The chapter on women and 

the right to work (page 203) examines these issues closely and suggests ways of alleviating the economic 

plight of poor women. Finally, since the World Cup 2010 could not go unmentioned in this edition of the State 

of the Province, the long-term socio-economic impact of the World Cup is also discussed (page 221).

4. Monitoring poverty reduction

The set of international guidelines summarised here and adapted for the Western Cape context in the second 

section of this publication should guide the process of monitoring eff orts to reduce poverty in the Western 

Cape, consistent with a multi-dimensional human rights approach. 

4.1 Identifying the poor 

Any strategy for poverty reduction has to begin with identifying the poor. This task comprises two steps: (a) 

identifying the attributes that are deemed to constitute poverty, and (b) identifying the population groups 

that possess these attributes. 

Identifying the attributes of poverty: From a human rights perspective, poverty means the non-fulfi lment of 

a person’s human rights to a range of basic capabilities – to do and be the things he or she values. Capability 

failure is thus the defi ning attribute of poverty. Since poverty denotes an extreme form of deprivation, only 

basic capability failures should count as poverty. As diff erent societies may have diff erent priorities, the list of 

basic capabilities may diff er from one society to another. However, empirical observation suggests a common 

set of capabilities that are considered basic in most societies. These include the capabilities of being adequately 

nourished, avoiding preventable morbidity and premature mortality, being adequately sheltered, having basic 

education, being able to ensure security of the person, having equitable access to justice, being able to appear 

in public without shame, being able to earn a livelihood and taking part in community life. 

Identifying the poor: Once the basic capabilities have been identifi ed, the next step is to identify the 

population groups that suff er from the inadequate achievement of those basic capabilities. This task requires 

a large amount of data. The Western Cape information systems are not suffi  ciently adequate to elicit all the 

desired data, therefore steps should be taken to develop these systems as expeditiously as possible. 

Whatever method is actually used to identify the poor, it should be guided by a couple of special 

considerations. First, the objective of the exercise should not merely be to arrive at a number, but to know who 
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these people are. Thus, it is necessary to identify specifi c groups – in terms of various characteristics, such as 

gender, geographical location, ethnicity, religion, age or occupation – in which poverty is entrenched so that 

the problem of poverty can be addressed at as disaggregated a level as possible. Second, special eff orts must 

be made to identify those among the poor who are especially deprived (e.g. women) and vulnerable (e.g. 

people living with HIV/AIDS). When resource constraints call for the setting of priorities, it is the needs of these 

groups that should receive priority attention. Section 2 (on page 233) assists in identifying a common set of 

indicators of poverty for the Western Cape, based on available annual data, and seeks to identify those who are 

poor in the Western Cape, not just in proportion to the rest of the population but also in terms of where they 

are located. These ‘measures of deprivation’ will hopefully assist not only to identify the poor and the especially 

vulnerable among them, but also to track the progress and impact of the policies and programmes of the 

Western Cape government.

4.2 Progressive realisation of human rights: indicators and benchmarks 

Poverty is so deeply entrenched in many societies that it is unrealistic to hope that even with the best of 

intentions it can be eliminated in a very short time. Equally, one must accept the reality that it may not be 

possible to fulfi l all human rights immediately. Since the realisation of most human rights is constrained by 

the availability of scarce resources, and since this constraint cannot be eliminated overnight, the human rights 

approach explicitly allows for the progressive realisation of rights. 

The idea of progressive realisation has two major strategic implications. First, it allows for a time dimension 

in the strategy for human rights fulfi lment by recognising that full realisation of human rights may have to 

occur in a progressive manner over a period of time. Second, it allows for setting priorities among diff erent 

rights at any point in time, since the constraint of resources may not permit a strategy to pursue all rights 

simultaneously with equal vigour. 

The recognition of a time dimension and the need for prioritisation are common features of all approaches 

to policy making. The human rights approach imposes certain conditions on these features. 

First, the state must acknowledge that with a serious commitment to poverty reduction it may be possible 

to make rapid progress towards the realisation of many human rights even within the existing resource 

constraints. This will often be true of ‘respect’ obligations with regard to those rights which require political 

will rather than economic resources. Even for ‘protect’ and ‘fulfi l’ obligations, which would typically be more 

dependent on resources, it may be possible to make rapid progress by improving the effi  ciency of resource 

use – for example, by reducing expenditure on unproductive activities, and by reducing spending on activities 

whose benefi t goes disproportionately to the rich. 

Second, to the extent that the realisation of human rights may be contingent on a gradual expansion in the 

availability of resources, the state must begin immediately to take steps to fulfi l these rights as expeditiously as 

possible by developing and implementing a time-bound plan of action. The plan must provide details about 

when and how the state hopes to arrive at the realisation of rights. 

Third, the plan must include a series of intermediate – preferably annual – targets. As the realisation of human 

rights may take considerable time, possibly extending well beyond the immediate term of a government in 

power, the state will be held accountable in respect of these intermediate targets (or benchmarks) rather than 

the fi nal target of full realisation. 

Fourth, as a prerequisite to setting targets, the state must identify some indicators in terms of which targets 

will be set. In practice, a bundle of indicators will be needed for each human right, and they should be specifi ed 

separately, at levels that are as disaggregated as possible, for each subgroup of the poor population. Realistic 

time-bound targets will have to be set in relation to each indicator to serve as benchmarks. 

The human rights approach does not in itself off er any hard and fast rule with regard to prioritisation, but it 

does impose certain conditions on the process and substance of prioritisation. The process of setting priorities 

must involve the eff ective participation of all stakeholders, including the poor. Value judgements will inevitably 

enter the process of setting priorities, but the rights-based approach demands that they should do so in an 

inclusive and equitable manner. This implies that the process of resource allocation must permit all segments 

of society, especially the poor, to express their value judgements with regard to priorities. 

The substance of prioritisation must be guided by a set of principles. First, no human right can be given 

precedence over others on the ground of intrinsic merit, because from the human rights perspective all rights 
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are equally valuable. However, diff erent rights can still be given priority at diff erent stages of the progressive 

realisation on practical grounds. For example, a country may decide to give priority to a right that has remained 

especially under-realised compared with others, to a right whose fulfi lment is expected to act as a catalyst for 

the fulfi lment of other rights, or to a right which a country may feel especially well equipped to address fi rst,  

in view of its traditions, experiences and so on. 

Second, when allocating more resources to the rights that have been accorded priority at any given point 

in time, care must be taken to ensure that the remaining rights maintain at least their initial level of realisation. 

This restriction follows from the principle of non-retrogression of rights – no right can be deliberately allowed 

to suff er an absolute decline in its level of realisation. 

4.3 Monitoring and accountability

The objective of monitoring is to help identify, on an ongoing basis, the areas on which government may need 

to concentrate or to which it may need to redirect its attention if its targets for the realisation of human rights 

are to be attained in the most expeditious and eff ective manner. 

For each right or dimension, the targets should be derived from the scope of the right. The choice of targets 

should be guided by the following question: Given the scope of the right, what are the major targets whose 

fulfi lment would ensure the realisation of that particular right for the poor? Achieving these targets, for all 

the rights that are relevant to poverty, should be the ultimate goal of the human rights approach to poverty 

reduction. Many of the targets draw upon, and are similar to, those set out in the Millennium Development 

Goals (MDGs) adopted by the United Nations General Assembly in September 2000. 

These targets may not all be achievable immediately – they may be subject to progressive realisation. 

Nevertheless, a human rights approach to poverty reduction requires states to move as expeditiously as possible 

towards fulfi lling the targets. In the light of progressive realisation, states should identify appropriate indicators, 

in relation to which they set ambitious but realistic benchmarks (i.e. intermediate targets) corresponding to 

each ultimate target, so that the rate of progress can be monitored and, if progress is slow, corrective action 

can be taken. Thus, indicators measure progress towards both intermediate and ultimate targets. 

Several points relating to indicators are worth noting. First, the construction of indicators is an ongoing 

enterprise and this document does not claim to have entirely resolved the matter. Nonetheless, an attempt 

has been made to derive from the existing literature, including that on MDGs, a set of indicators that seem 

most appropriate for the targets in question, keeping in view the context of poverty as well as available data 

for annual/intermediate monitoring. Second, even in the context of poverty, the proposed list of indicators is 

by no means exhaustive. The Provincial Government of the Western Cape (PGWC) must decide for itself which 

indicators are most appropriate for its specifi c circumstances. 

5. Conclusion

The State of the Province 2009/2010 report is dedicated to looking at poverty from a multitude of angles, in 

order to better understand its causes, and the responses that work to both alleviate conditions for the poor in 

the short term and reduce poverty in the long term. Along this trajectory, it is important that we constantly 

evaluate the eff ect that the policies and programmes of government are indeed having on poverty, whether 

progressive or retrogressive. This can be achieved through meticulous annual monitoring of the indicators 

discussed in the second section. Without ongoing tangible, progressive change in the living circumstances of 

the poor in South Africa, the human rights protected by the transformative goals of the Constitution will not 

be realised for the majority, and will remain the privilege of a few, while inequality continues to grow.
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1. Introduction

One of the underlying principles of good governance is the promotion of the general welfare and conditions of 

society as a whole. However, the South African government and, more specifi cally, the Western Cape provincial 

government’s attempts to fulfi l this obligation are hampered by endemic poverty and a huge inequality gap 

between rich and poor. Thus, one of the most important issues facing South Africa 15 years after the transition 

to democracy is how to break the hold of poverty on the majority of its citizens, who are either living in 

outright poverty or are vulnerable to being poor. South Africa’s distribution of wealth and income is among 

the most unequal in the world and, consequently, millions of the country’s people have not experienced the 

benefi ts of its newly found freedom. Many households still have poor access to education, health care, energy, 

and clean water because of the legacy of previous South African governments, which were concerned only 

with alleviating poverty in the white minority communities. Since 1994, however, the national and provincial 

governments have prioritised poverty reduction in an attempt to change the focus of past policies and narrow 

the inequality divide. 

One of the challenges in the fi ght against poverty is to understand the concept of ‘poverty’ itself, coupled with 

its link to inequality. This chapter reviews the literature on the understanding and conceptualisation of both 

poverty and inequality. After reviewing the range of approaches to the understanding and conceptualisation 

of poverty as a multidimensional concept, together with a human rights-based approach to poverty reduction, 

a proposal for how the Western Cape provincial government could defi ne poverty is made. This defi nition 

would then shape the provincial government’s approach to poverty reduction. 

2. Defining poverty

Poverty is defi ned in diff erent ways by diff erent people and institutions, making it a highly contested concept. 

May (2001: 23), in reviewing 24 studies of poverty in developing countries, speaks of an ‘elusive consensus’ 

when it comes to defi nitions, measurement and analysis of poverty. The United Nations (2001: 10) defi nes 

poverty as: ‘a human condition characterised by the sustained or chronic deprivation of the resources, 

capabilities, choices, security and power necessary for the enjoyment of an adequate standard of living 

and other civil, cultural, economic, political, and social rights.’ The positive aspect of this defi nition is that, as 

opposed to the more conventional defi nitions of poverty, it takes into account the myriad social, cultural, and 

political aspects of poverty. It acknowledges that poverty is a violation of people’s dignity and not only the 

deprivation of economic or material resources to meet human needs. 

Conceptualising
poverty and inequality

D van Schalkwyk
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To date, South Africa does not have an offi  cial defi nition of poverty. However, an important development in 

understanding poverty in democratic South Africa was the 1996 adoption of the country’s Constitution with a 

Bill of Rights which specifi es socio-economic rights which the State must protect. These rights include:

• The right of access to housing, health care, food, water and social security

• The right to basic education, including adult basic education

• The right to a clean, healthy environment

• Children have the right to basic nutrition, shelter, basic health care and social services. 

For its purposes, the South African government in its National Poverty Reduction Strategy discussion document 

(2009) uses the following as a working defi nition: ‘Poverty is viewed as a state of multiple deprivations, i.e. a 

defi ciency in an individual’s socio-economic capabilities. Its manifestations include poverty in income, access 

to basic services, access to assets and the extent of social networks or social capital among the poor.’ 

The Western Cape Department of Social Development (2005: 12) makes the following observations in terms 

of defi ning poverty: 

International poverty is frequently defi ned according to monetary income. In this view, the poor are 

those who fall short of an income threshold. However, in South Africa poverty [is] seen in a broader 

perspective as more than low income. It is seen as the denial of opportunities and choices most basic 

to human development to lead to a long, healthy, creative life and to enjoy a decent standard of 

living, freedom, dignity, self-esteem and respect from others. Thus, poverty is defi ned as the inability 

to attain a minimal standard of living, measured in terms of basic consumptive needs or the income 

required to satisfy them.

2.1  Review of approaches to poverty

Woolard and Leibbrandt (2006: 18) observe that many approaches to identifying the poor begin with the 

specifi cation of a set of basic needs. In terms of these approaches individuals who do not meet the minimum 

consumption levels for commodities such as food, clothing, schooling, energy and housing, are defi ned as 

being clearly poor. The weakness in this method, however, is that a person may, for example, be ‘school-poor’ 

but not ‘clothing-poor’, making this an unreliable measure. This approach is termed the ‘direct approach’. 

An alternative to the above-mentioned direct approach is to determine a minimum basket of goods and 

use the required expenditure level as the poverty line. Sen (1976: 219) terms this the ‘income approach’. One 

example of this type of poverty line in both the South African and Western Cape context is the minimum living 

level (MLL). 

A perspective on poverty closely linked to this approach towards establishing a poverty line, is what Davids

(2009: 39) refers to as the ‘Basic Needs’ perspective. This is an infl uential international perspective on poverty, 

especially in the context of the developing world, where millions of people live without access to clean air 

and water, adequate food and a balanced diet, physical and emotional security, and culturally and climatically 

appropriate clothing and shelter. There are a number of well known poverty indicators which originated from 

the basic needs perspective; for example, access to potable water, literacy, life expectancy and nutrition levels. 

Even when other perspectives on poverty are highlighted, there is a strong emphasis given to fi rst satisfying the 

elements of deprivation as defi ned from a basic needs perspective. Where people wish to add other interpretations 

to the material defi nition of poverty, they refer to ‘going beyond a basic needs approach’. In other words, they 

include but extend the basic needs defi nition of poverty by focusing on space or livelihoods.

An additional perspective on poverty closely linked to the basic needs approach, is the sustainable livelihoods 

perspective. The question which arises here is who decides what these basic needs are? The importance of 

this perspective for indicator development is that it examines not only which issues are covered, but also who 

decides, who measures and who formulates the indicators (Davids, 2009: 40). Furthermore, this perspective 

stresses the involvement of individuals and communities in defi ning and solving their own poverty. The 

assumption is that everyone is not poor or vulnerable in the same way and that identifying local variations 

in poverty or deprivation is crucial to creating eff ective development strategies. By focusing on vulnerability 
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or the inability to cope with hardship rather than poverty, the issues that emerge may not be the lack of an 

income or even employment, but rather factors such as the breakdown of the family or social problems such 

as substance abuse.

3. Measuring poverty

3.1 Degrees of poverty

While the defi nitions of poverty are debatable, there is common agreement about the degrees of poverty. 

First, these degrees of poverty commonly include reference to what is called absolute (or extreme) poverty. If 

a household falls within this group, it implies that they cannot meet the basic daily needs for survival because 

they are constantly without food, have no access to suffi  cient health care, and have inadequate drinking 

water. Additional features of a household that falls within the absolute poverty category include no funds for 

education, and insuffi  cient shelter and clothing. Second, moderate poverty refers to households which barely 

meet basic needs. Finally, relative poverty is generally perceived to be a household income level below a given 

proportion of the average national income (Sachs, 2005: 20 and Triegaardt, 2006: 305).

Poverty is not a static condition among individuals, households or communities. The reason for this is that 

some individuals and households remain permanently poor. In contrast, others become impoverished as a 

result of general life-cycles, specifi c events such as the illness of a main income earner, or a deterioration of 

external economic conditions. It could thus be argued that individuals and households constantly move in 

and out of poverty (Rogerson, 2001: 341; Frye, 2007: 34; and Zegeye & Maxted, 2008: 9). 

In addition, diff erent segments of society comprehend poverty in diff erent ways. For instance, in a 1997 

Participatory Poverty Assessment (PPA) in South Africa, the poor indicated that they experience and defi ne 

their circumstances in contrast to conventional and perceived notions (Woolard, 2002: 1; and Zegeye & Maxted, 

2008: 7). They characterised their poverty as, among others, an alienation from kinship and the community, 

food insecurity and a crowded house. The poor in South Africa also emphasised that no access to basic forms 

of energy, a lack of adequate paid, secure jobs, and the fragmentation of their families all infl uence how they 

interpret their daily struggle to survive. It is imperative to take this into account when one formulates poverty 

policies directed at people living in poverty, since their experiences provide the best insight into what their 

needs, and even demands, might be. 

People of the Western Cape have their own perceptions, which are closely related to the above-mentioned, 

of what it is to be poor. This is clear when one takes into account varied opinions on this contentious subject 

made by citizens of, for example, the Eden District and Leeu Gamka. Respondents also emphasised that they 

link being poor to issues such as, but not limited to, unemployment, inadequate or non-existent educational 

facilities, lack of proper housing, poor health services and loss of dignity (DSD, 2009: 23-29).

Researchers on the issue of poverty also have a view of how they perceive poverty. In an eff ort to shed light 

on the issue, Woolard and Leibbrandt (2001: 41-42) developed what they refer to as the dimensions of poverty. 

Again, one could argue that these dimensions are closely linked to how poor people themselves interpret their 

conditions. These dimensions are, in brief:

• Poverty proper – being a lack of adequate income or assets to generate income 

• Physical weakness due to poor nutrition, sickness or disability

• Physical or social isolation due to peripheral location, lack of access to goods and services, ignorance and illiteracy

• Vulnerability to crisis and the risk of becoming even poorer

• Powerlessness within existing social, economic, political and cultural structures.

Both the perceptions on poverty of the poor themselves and those of researchers are closely associated 

with another perception of poverty, which is the human development perspective. This perspective involves 

developing indicators for those less tangible dimensions of poverty and indicators that refl ect the perceptions 

of the poor themselves. The emphasis is on a holistic understanding of poverty where anti-poverty actions 

enhance people’s life choices. This refers to enabling individuals to lead a long and healthy life, in which they 
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are educated and have access to a decent standard of living. Included in this notion of poverty alleviation is 

ensuring that human rights are upheld and that political and social freedoms are secure. In indicator terms, the 

human development perspective demands varied and complex indicators, or composite indicators that refl ect 

the diversity of the poverty condition. In this sense the human development approach off ers an integrated and 

comprehensive approach to poverty alleviation that incorporates most of the key elements of the alternatives’ 

perspectives (Davids, 2009: 40).

3.2 In search of a poverty line

The most common way of measuring poverty is by means of a poverty line. Poverty is mostly linked to the 

money-metric measure and as a result is often defi ned in terms of one’s access to income (May, 2003: 1; Du 

Toit, 2005a: 17 and Barber, 2008: 1). As a result, income has been the most consistent factor to be included in 

measurements of poverty. This is probably because the income of an individual is a good indicator of their 

standard of living. This is however still not a straightforward matter and the question that arises here is what 

level of income constitutes poverty?

One of the ways of measuring poverty is the income perspective of poverty. This perspective categorises 

people as poor if their income falls below a defi ned income measure. The poverty income line is defi ned 

as when households have enough income for, among other things, a specifi ed amount of food, housing 

and transportation,. Depending on how sophisticated the analysis is, the income line is adjusted for regional 

variation. This is important when comparing urban and rural populations. To survive in an urban area a person 

needs more money than in a small town or rural area. Most South African poverty surveys use income as a way 

of defi ning the poor. In South Africa, income is also used as the basis from which eligibility for subsidies such 

as pensions and housing is calculated. Problems associated with the income perspective are that the very poor 

tend to depend on non-income sources of support, i.e. the fi nancial support of the extended family, and that 

migrants remit a major portion of their income and thus live in town on much less than they earn. Overall, the 

use of income as the sole measurement is to be avoided as an indicator of poverty (Davids, 2009: 37-39).

The fi rst offi  cial poverty datum line (PDL) in South Africa was developed in the 1940s and was based on the barest 

minimum needed to survive. In the 1970s, the PDL was replaced by the minimum living level (MLL). The MLL is the 

lowest sum possible on which a specifi c household can live (Frye, 2005: 8-90). In South Africa, both the national and 

provincial governments often revert to the use of the MLL as well as the proposed US$1 per day of the World Bank 

as a poverty line (Woolard & Leibbrandt, 2001: 48; Landman, 2003: 4 and Clark & Qizilbash, 2005: 5).

The fi rst offi  cial study of poverty since the advent of democracy, the Key Indicators of Poverty in South Africa, 

was conducted in 1995. This review of poverty stressed fi ve types of poverty lines to estimate poverty lines in 

South Africa as shown in the table below. 

Cited in: Frye, 2005: 9; Magasela, 2006: 54; and SPII, 2007: 33)

Types of poverty lines R 

Amount/month 

Cut-off 

% of population 

below the poverty 

line 

1. Population cut-offs at the: 
 40th percentile of  households ranked by adult equivalence 
 20th percentile of  households ranked by adult equivalence 

301,10 
177,60 

52,8 
28,8 

2. Minimum per capita caloric intake (at 2 000 Kcal per day) 143,20 39,3 

3. Minimum per capita adult-equivalent caloric intake (at 2 500 
Kcal per day) 

185,50 42,3 

4. Minimum and supplemental living levels per capita set by the 
Bureau of  Market Research, University of  South Africa 

 Supplemental Living Level (SLL) 
 Minimum Living Level (MLL) 

220,10 
164,20 

56,7 
44,7 

5. Per adult equivalent household subsistence level (HSL) set by 
the Institute for Planning Research, University of  Port Elizabeth 

251,10 36,2 

Table 1: Comparison of selected poverty lines for South Africa (1993) 
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Reviewing May (2001a: 24), Gyekye and Akinboade (2001: 4), Woolard (2002: 5), and Zegeye and Maxted (2008: 

5), it is evident that the majority of so-called poverty studies follow the poverty line approach. This is based on 

identifying the level of income and expenditure below which a person/household is considered to be poor, 

and in the process determining the extent of poverty. Applying this to the Western Cape province, one sees 

that the so-called poverty line essentially divides the province’s people into two groups, where one group falls 

below the poverty line (i.e. a poor household/individual), and the other group above the line (i.e. a non-poor 

household/individual). As noted before, this poverty line can assist in describing poverty by proposing a line 

that is regarded as some kind of minimum living level. This could enable the provincial government to estimate 

the incidence of poor people in the province, and the severity and depth of poverty in the Western Cape. 

The above attempted determination of a poverty line is, though, not without its shortcomings: Who decides 

what the line is? How is this line determined? Is this poverty line updated regularly to bring it in line with 

changing economic circumstances, and even if it is, how regularly? These are just some of the questions which 

make the determination of a poverty line for the Western Cape Province or for the country as a whole a highly 

contentious issue. A poverty line is therefore not always the perfect or preferred instrument. However, to gain 

an understanding of poverty and specifi cally its extent in the province, a clear decision on where the line is 

must be made. The Western Cape provincial government seems to support this notion. For instance, in its 

budget overview of 2009, the provincial government referred to R393 per month as the ‘upper’ poverty line, 

whereas R209 per month represents its ‘ultra’ poverty line (WCPT, 2009: 21-22).

In an eff ort to gain a better understanding of poverty, Hulme and Moore et al (2001: 12-13) and Du Toit, 

(2005b: 4) identify what they refer to as a fi ve-tier category system for poverty (lines). These tiers are:

• Always poor – expenditure at all times below the poverty line

• Usually poor – expenditure at all times lower than the poverty line but not poor at all times

• Churning poor – expenditure at all times close to the poverty line, but sometimes poor and sometimes non-poor

• Occasionally poor – expenditure below at least one period of the poverty line

• Never poor – means expenditure during all periods above the poverty line.

3.3 Multi-dimensional deprivation index

Poverty and inequality (see below), can also be measured in terms of a so-called multi-dimensional deprivation 

index, which measures deprivation stock. Examples of multi-dimensional deprivation indexes include the 

Provincial Indices of Material Deprivation 2001 (PIMD), and the Human Development Index (HDI).2 These 

indexes also emphasise and measure the multi-dimensional facets of poverty (and inequality).

4. Understanding inequality

Most discussions on poverty are accompanied by a discussion on inequality since there is a fundamental 

link between the two concepts. The reason for this is that it is often as a result of unequal opportunities that 

people fall into or remain in the poverty trap. For the purposes of this paper, inequality refers to a situation 

where some people are excluded and have inadequate access to some of the most important resources 

of society which they need to enhance their standard of living. This aspect of inequality is critical to our 

overall understanding of poverty, and in particular to the ‘social exclusion’ perspective on poverty. Social 

exclusion refers to the fact that despite welfare and general wealth, there remains a group who are excluded 

from the mainstream benefi ts of society and who are prevented in some way from benefi tting from the 

general prosperity. Social exclusion therefore refers to the relational dimensions of poverty rather than the 

distribution of income. As such it is interested in inequality and poverty. Within the social exclusion literature 

there is a focus on economic indicators, especially employment. Employment is seen as serving multiple 

functions of providing an income, conferring social legitimacy and granting the individual access to full 

citizenship rights, in other words inclusion in the system. Indicators of social exclusion emphasise political, 

social and economic components of poverty and inequality and are thus either multi-part or composite 

indicators (Davids, 2009: 39-40). 



STATE OF THE PROVINCE 2009/2010: SECTION ONE18

High and persisting inequality in South Africa is one of the enduring legacies of apartheid. However, whereas 

inequality was initially driven by the gap in racial incomes, inequality is now driven by the gap between the 

incomes of the employed and the unemployed (SARPN, Internet source: 25 May 2009). The Western Cape is, 

along with the rest of the country, experiencing high levels of both poverty and inequality. This inequality is 

commonly measured in terms of the Lorenz curve, the Gini-coeffi  cient, and the Theil index. These inequality 

measurements are discussed below.

4.1 The Lorenz curve

Source: Provincial Treasury calculations based on IES 2000 and 2005/06: Stats SA

One approach to measuring inequality is to use the Lorenz curve. This curve plots the cumulative share of 

households against the cumulative share of income that accrues to those households. In those instances 

where income in a specifi c society is perfectly distributed, the Lorenz curve is a straight line. For example, the 

richest 50% of the population receives 50% of the total income, while the poorest 50% also receives 50% of 

the total income. However, if the income distribution in a specifi c society is unequal, the Lorenz curve will lie 

below the ‘line of perfect equality’. For instance, the richest 40% of the population receives 70% of the income, 

while the poorest 60% receives 30% of the total income (Pauw & du Plessis, 2005: 3-4 and WCPT, 2008: 90). 

Accordingly, the bigger the digression of the Lorenz curve from the so-called perfect equality line, the bigger 

the inequality gap is in that particular society. 

4.2 Gini coeffi  cient

The Gini coeffi  cient is possibly the best known inequality measurement and is derived from the Lorenz curve. 

Mathematically the Gini coeffi  cient varies between zero and one, where zero means perfect equality and one 

means perfect inequality. It should be kept in mind though that in reality values range between 0.20 and 0.30 

for countries with a low degree of inequality and between 0.50 and 0.70 for countries with highly unequal 

distributions. South Africa has, behind Brazil and India, the third highest Gini-coeffi  cient in the world (Martins, 

2006: 215 and Pauw, 2007: 211-212).
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4.3 Theil index

An alternative measure of inequality is the Theil index, where zero is perfect inequality and one is perfect 

equality. It is derived from the notion of entropy in information theory and allows for overall inequality to be 

decomposed into ‘within-group’ and ‘between-groups’ components (Pauw & du Plessis, 2005: 3-4 and Seekings, 

2007: 12). Applied to South African racial categories (and, within the context of this paper, Western Cape racial 

categories), this decomposition distinguishes the shares of inequality arising from inter-racial as opposed to 

intra-racial diff erences. 

5. Recommendations 

Based on the discussions above, a proposed defi nition of poverty for fully understanding the plight of the poor 

in the Western Cape should preferably include the following:

• Income

• Basic needs

• Inclusion

• Sustainable livelihoods

• Work

• Human development and rights.

A proposed defi nition would thus be:2 poverty is defi ned as a lack of capability to live a life that one values 

and it is characterised by severe deprivation of basic human needs, including basic human rights and the 

capacity to access income, food/nutrition, safe drinking water, sanitation facilities, health, shelter, education 

and information.

6. Concluding remarks

In conclusion, although South Africa is an upper-middle income country, it is burdened with poor masses that 

are destitute, hungry and living in overcrowded conditions. Poverty is multifaceted and manifests itself in hunger, 

unemployment, exploitation, and lack of access to clean water, sanitation, health care and schools. All of these 

conditions are normally related to insuffi  cient funds. Therefore, poverty in the Western Cape Province and the 

country as a whole poses a moral challenge to the government to include and integrate the poor economically, 

politically and socially. Accordingly, one needs a clear understanding of the issue at hand (i.e. poverty). Only with 

such an understanding might one be equipped to formulate and implement a proper, eff ective policy strategy 

to improve the lives of the poor. As noted above, such a clear understanding could be facilitated through a 

defi nition which aims to encompass all of the facets important to include in a proper defi nition of poverty, and 

understanding of how inequality among and within races and classes perpetuates poverty. 

Finally, the lack of consensus on the defi nition of poverty has considerable political implications. It is diffi  cult 

for governments to reduce poverty without a sound defi nition of what is meant by ‘poverty’. In the words of 

Magasela (2006: 48): ‘Poverty is a contested political concept and there is an inextricable link and relationship 

between how poverty is conceptualised, defi nitions of poverty, explanations for it and policies designed to 

address it.’
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Notes

1 Consult the next chapter for an elaboration on these indexes. 

2 Based on the UN defi nition and Amartya Sen’s Development as Freedom.
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23THE ROLE OF PROVINCIAL AND LOCAL GOVERNMENT IN POVERTY REDUCTION IN THE WESTERN CAPE

1. Introduction 

1.1 Purpose, defi nitions and context

The purpose of this paper is to provide a cross-sectoral view of the role of provincial and local government in 

the reduction of poverty and inequality in the Western Cape. The paper will feed into a larger, ongoing process 

driven by the Department of the Premier to develop a Poverty Reduction Strategy for the Western Cape.

Although the Western Cape compares favourably to other parts of the country with regard to overall levels of 

income poverty, the spatial and economic legacies of apartheid have left the province with serious inequality and 

enduring pockets of poverty.1 Poverty remains concentrated in the Metro in the Western Cape, where land and 

housing and access to basic services are overriding features of the poverty experienced in informal settlements. 

A clear defi nition of poverty is a natural starting point for this analysis and will serve as a frame of reference 

for examining the role of provincial and local government in fi ghting poverty and inequality. Although South 

Africa does not have an offi  cial defi nition of poverty, the Constitution provides a critical understanding of 

poverty through its Bill of Rights which delineates socio-economic rights that the state must respect, protect, 

promote and fulfi l (Constitution, section 7(2)). These rights include: 

• The right of access to housing, health care, food, water and social security (ss 26 and 27)

• The right to basic education, including adult basic education (s 29)

• The right to a clean, healthy environment (s 24)

• Children have the right to basic nutrition, shelter, basic health care and social services (s 28)

The United Nations defi nes poverty as a ‘condition characterised by severe deprivation of basic human needs 

including food, safe drinking water, sanitation facilities, health, shelter, education and information. It depends 

not only on income but also on access to basic services’ (UN, 1995). Closely linked to the UN’s defi nition is 

Amartya Sen’s defi nition of poverty, which describes poverty as a ‘lack of capability that enables a person to live 

a life she or he values, encompassing such domains as income, health, education, empowerment and human 

rights’ (Sen, 1999).

This paper uses the multidimensional defi nition of poverty contained in the Constitution, defi nitions 

derived by the UN and Amartya Sen. Poverty is understood to be much more than a lack of adequate 

income. In essence it is lack of access by an individual or household to opportunities in society.2 It thus 

includes: economic dimensions (employment and physical asset base); material dimensions (basic services) 
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M van Donk, A Hickey Tshangana

Third author?



STATE OF THE PROVINCE 2009/2010: SECTION ONE24

and political/social dimensions (empowerment, participation and community management). We therefore 

consider the role of provincial and local government not only in decreasing income poverty but, more 

broadly, in reducing inequality and the various economic, material and socio-political types of deprivation 

which the poor are faced with. For the purposes of this paper, the following eight key elements of deprivation 

are identifi ed: 

1. Income, sustainable livelihoods and food security (supply, availability and aff ordability of suffi  cient nutrition)

2. Land and housing: access to adequate shelter and a physical asset base 

3. Basic services: water and sanitation, solid waste management, aff ordable and safe energy and public 

transport

4. Health services: primary and emergency health care services and prevention programmes

5. Education: pre-primary, primary, secondary and ongoing education

6. Social capital/community organisations: strength of neighbourhood, family and friend networks, and ability 

to self-organise into community organisations

7. Voice in governance: democratic participation in public decision making about public resource allocation 

and service delivery

8. Legal entitlements and security: access to information on legal instruments, tenure, labour rights safety and 

protection against violence.

While accepting that poverty has multiple dimensions which may reinforce one another, at times this paper will 

identify particular dimensions of poverty to illustrate the role of provincial and/or local government in poverty 

reduction. For example, as we consider the various functions assigned to provincial and local government in 

the Constitution, we will consider which of the various dimensions of poverty and inequality listed above, each 

of these functions aff ects.

The analysis of inequality is more diffi  cult, given that less attention is paid to defi ning inequality, its contributing 

factors and levers for its reduction, in legislation, policy and available research. Poverty and inequality are 

naturally related: as poverty is reduced and income levels of the poorest segment of the poor rise, theoretically 

the gap between rich and poor will decrease. However, the reality is that income levels of the wealthy are 

increasing more rapidly than those of the poor, leading to an increase in income disparity. Inequality also 

includes the inequitable distribution of public resources and services across racial groups, geographic areas, 

and income levels in society. This results in inequality of opportunity and access to assets and services among 

sectors of society, and thus contributes in the long term towards the creation and maintenance of poverty 

traps. This paper therefore also considers how provincial and local government distribute public resources 

across sectors of society and how service delivery programmes are aimed at particular population groups. 

Interventions to reduce poverty and inequality also occur at diff erent scales: individual, household, 

community/neighbourhood and city/settlement. Figure 1 below summarises what kind of poverty interventions 

are directed at these various scales. For example, a community food garden addresses the income and food 

security dimensions of poverty noted above, while intervening at the levels of household and community. 

Our examination of the role of provincial and local government in the reduction of poverty and inequality will 

therefore consider the scales of intervention of provincial and local government programmes, in addition to the 

dimensions of poverty which they address.
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1.2 Methodology and scope

Individual
Access to justice, employment and social security

Household
Housing and associated services

Community
Transport, street lighting, parks, community 
facilities, education, health and safety

Settlement/City
Transport infrastructure, economic development,
urban ecology and sustainability

X

Figure 1: Scales of intervention for poverty reduction measures

The paper is informed by a desktop study of relevant legislation, policy and research documents, as well as a 

selection of interviews with key stakeholders. We consulted representatives from those provincial departments 

most directly involved in interventions to reduce poverty and inequality. Furthermore, a small focus group was 

held with key academics and development specialists in the areas of urban poverty, municipal fi nance and 

powers and functions to gather their insights on the topic. 

It should be noted that the scope of the paper does not include an assessment of the poverty reduction 

initiatives of each Western Cape municipality or an examination of all the municipal budgets of the province. 

Instead we attempt to highlight good practices in poverty and inequality reduction eff orts from selected 

municipalities. Given that the large majority of the poor population of the province resides in the Metro, extra 

attention is given to the City of Cape Town.

1.3 Structure of the paper

The overall approach of the paper is to examine the role of provincial and local government in poverty 

reduction in the Western Cape from the following three angles:

1. Mandates: relevant legislation, policy, rights obligations 

2. Powers and functions: those that both directly and indirectly aff ect poverty reduction 

3. Financial resources: Funding sources and streams, suffi  ciency of funds.

The fi rst section outlines the mandates, powers and functions of the provincial and local government in relation 

to poverty reduction. This section looks at the constitutional mandate of the two spheres of government as well 

as legislation and policy initiatives dealing with the powers and functions of provincial and local government. 

The second section focuses on the current measures that have been put in place for poverty and inequality 

reduction in the Western Cape. In this section, initiatives by all three spheres of government are considered, 

although the emphasis is on provincial and local government in the Western Cape specifi cally. The focus is on a 

strategic analysis of levers available to provincial and municipal government to reduce poverty and inequality, 

which can be used to alter the physical, economic and social environment to give the poor access to greater 

resources and to close the gap between the rich and the poor. The section considers the role of provincial 

and local government in community building, local economic growth and the built environment (and the link 

between the built environment and communities’ social capital and economic opportunities).
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The third section looks at the funding sources and instruments for poverty and inequality reduction which 

are available to provincial and local government in the Western Cape. The concluding section identifi es the 

gaps or potential areas for improved intervention and innovation.

2. Mandates, powers and functions

The introduction unpacked the multiple dimensions of poverty and inequality and also identifi ed the various 

scales of intervention of government programmes: individual, household, community and city/settlement. 

This is the framework or lens which we use in this section to interpret the constitutional mandates, powers and 

functions of provincial and local governments in relation to poverty and inequality reduction. 

2.1 Constitutional mandates of provincial and local government 

The provincial and local spheres of government have four core constitutional and policy mandates. These 

are: deepening democratic participation and accountability, providing public goods and services, promoting 

sustainable development, and contributing to cooperative governance.3 These four mandates centre on 

serving the objectives of national reconstruction and development and meeting the basic needs of the poor. 

The basic intention is to reduce poverty and halve unemployment by 2015, through inclusive economic growth 

and a reconfi guration of apartheid settlement patterns to promote social cohesion and nation-building. 

Schedule 5 identifi es the functional areas of exclusive provincial competence, while Schedule 4 lists the 

functional areas of concurrent (shared) responsibility of national and provincial government. 

A number of the functions listed as provincial competencies pertain directly to rights enshrined in the 

Constitution, which are basic dimensions of poverty: the right to access to adequate housing (section 26); 

the right to basic education (section 29); the right to health care services (section 27); and the right to a safe 

environment (section 24). 

In addition to its own areas of competency, provincial government has a constitutional duty to monitor and 

support local government in the province (section 155(6a)). Section 155 (7) specifi cally provides provinces 

the legislative and executive power to ensure that municipalities eff ectively perform those functions set out 

in Schedules 4 and 5. Provinces must work to increase local government’s capacity to perform its functions 

and manage its aff airs—through regulation, monitoring and support. Furthermore, section 139 (1) gives the 

province authority to intervene when a municipality is not fulfi lling its duties and constitutional obligations.

Section 152 (1) clearly states the objectives of local government and also serves to set out local government’s 

role in poverty reduction. These objects of local government listed in Section 152 tie in with the multidimensional 

view of poverty which includes health, access to the economy and empowerment: 

The objects of local government are – 

a) to provide democratic and accountable government for local communities;

b) to ensure the provision of services to communities in a sustainable manner;

c) to promote social and economic development;

d) to promote a safe and healthy environment; and 

e) to encourage the involvement of communities and community organisations in the matters of 

local government.
Constitution, section 152(1) 

Section 153 outlines the developmental role of local government and indicates clearly that municipalities 

must prioritise service delivery to the poor and provide for their basic needs:

A municipality must – 

a) structure and manage its administration and budgeting and planning processes to give priority 

to the basic needs of the community and to promote the social and economic development of 

the community.

Constitution, section 153(a)



27THE ROLE OF PROVINCIAL AND LOCAL GOVERNMENT IN POVERTY REDUCTION IN THE WESTERN CAPE

The powers and functions of municipal government are then defi ned in section 156(1):

A municipality has executive authority in respect of, and has the right to administer – 

a) the local government matters listed in Part B of Schedule 4 and Part B of Schedule 5; and

b) any other matter assigned to it by national or provincial legislation.

Those local government matters listed in Schedules 4B and 5B primarily centre on the provision of basic services 

to households and businesses, the stewardship of public recreational and business spaces, and generally the 

promotion of an environment amenable to economic development and a decent standard of living. Viewed 

through the lens of poverty and inequality reduction, the majority of these functions relate directly or indirectly 

to the following dimensions of poverty outlined in the introduction: income and livelihood, land and housing, 

basic services (water and sanitation) and voice in governance.

In contrast, the provincial functions chiefl y relate to the following dimensions of poverty: income and 

livelihood, food, land and housing, health services, education, legal entitlements and security. 

Table 1 and table 2 list the local government matters and provincial functions from Schedules 4 and 5 which 

aff ect poverty, and categorise them in relation to dimensions of poverty. It should be noted that all functions 

can be delivered in a manner which acknowledges and/or enhances participation by the community in 

making decisions about the prioritisation and management of resources. In this sense, the delivery of all the 

Schedule 4 and 5 functions have the potential to contribute to the reduction of the poverty dimensions of 

voice in governance and social capital/community organisations. However, for the purposes of these tables, 

we have limited the linkages to the functions where the linkage to public participation is the most explicit. 
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2.2 Legislative and policy framework governing provincial

and local governments

The Constitution sets out the basic rights of the poor and assigns the provision of services to provide for the 

fulfi lment of these rights to certain spheres of government. The subsequent legislation and policies provide 

better detail on how government conceptualises the fulfi lment of these functions and unpack what these 

mandates mean for provincial and local government with regard to poverty reduction.

2.2.1 Local Government White Paper, 1998

The 1998 White Paper on Local Government puts forward the vision of developmental local government in 

South Africa, which promotes and protects the rights listed in the Bill of Rights. The White Paper also encourages 

municipalities to work together with communities to fi nd suitable ways to meet their needs and improve their 

quality of life. Within this context, the White Paper sets a signifi cant role for local government in addressing the 

elements of poverty which comprise a multidimensional view of poverty. The White Paper states that:

Powers and functions of local government should be exercised in a way that has a maximum impact 

on the social development of communities, in particular meeting the basic needs of the poor, and 

on the growth of the local economy. Through its traditional responsibilities (service delivery and 

regulation), local government exerts a great infl uence over the social and economic well-being of 

local communities.7

This means that the Western Cape municipalities have a responsibility not only to move people out of poverty 

by relying on government’s plans solely, but also to take into consideration the priorities of the communities 

they serve as communicated by communities themselves. Moreover, municipalities are expected to empower 

communities, equipping them with skills and knowledge that will lead to the improvement of their lives, 

socially and economically. These provisions in the White Paper give local government the mandate to address 

the voice and social capital/community organisations dimensions of poverty described above.

2.2.2 Local Government Municipal Structures Act 117 of 1998

The Structures Act dedicates its fi fth chapter to functions and powers of municipalities. As with other pieces of 

legislation that pronounce on powers and functions of local government, it refers to the Constitution, specifi cally 

sections 156 (Powers and functions of municipalities) and 229 (Municipal fi scal powers and functions). One of 

the powers given to municipalities is the power to impose property rates and levies (Section 229(2)). While 

the Structures Act gives municipalities the power to levy property rates, we have already noted that the White 

Paper and Constitution mandate municipalities to take a developmental approach that prioritises the poor. 

Thus municipalities are obligated to develop rates policies which provide relief to poor households – this issue 

is discussed further in section 2.3.2 below. 

The Structures Act also establishes structures to assist municipalities to better understand and connect with 

communities’ needs. These include the ward committees and traditional leaders. These structures, especially 

the ward committees, assist in addressing the ‘voice’ dimension of poverty by providing communities with 

an opportunity to take part in municipal governance. Ward committees for instance, are given a legislative 

responsibility to enhance community participation in municipal decision making by representing communities 

in council meetings and infl uencing municipal councils to incorporate communities’ needs in their decisions. 

This means that a functional ward committee does not only represent its community at council meetings but 

also facilitates community-based planning in its municipal area and also ensures that citizens participate in 

local government matters. 

It has however been found in the case studies that have been conducted in a number of municipalities 

in South Africa, that the lack of capacity and empowerment make it diffi  cult for ward committees to fulfi l 

this important role that would have a signifi cant impact in the fi ght against poverty.8 The number of people 

per ward may be contributing to this shortcoming. For example, the Western Cape has the second highest 

average number of people per ward, with an average of 15 168 people per ward in its 348 wards.9 Thus, despite 
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weaknesses in the ward systems, through their establishment the Structures Act provides municipalities with a 

further mandate, and a tool, to increase the voice of communities in local government. 

2.2.3 Municipal Systems Act 23 of 2000

Developmental local government advocated by the 1998 Local Government White Paper seeks to progressively 

build local government into an effi  cient, frontline development agency capable of integrating activities of all 

spheres of government for overall social and economic upliftment of communities in harmony with their 

natural environment. In its third chapter, the Systems Act focuses on functions and powers that municipalities 

require to fulfi l this developmental role. This chapter provides municipalities with the mandate to do anything 

reasonably necessary to perform their functions eff ectively and effi  ciently (section 8(2)). 

Similar to both the Local Government White Paper and the Municipal Structures Act, the Systems Act puts an 

emphasis on public participation in municipal functions and decision making. The Act states that:

1. A municipality must develop a culture of municipal governance that complements formal represen-

tative government with a system of participatory governance, and must for this purpose – 

a) encourage, and create conditions for, the local community to participate in the local aff airs of 

the municipality, including in – 

(i) the preparation, implementation and review of its integrated development plan

(iv) the preparation of its budget and

(v)  strategic decisions relating to the provision of municipal services.

(Systems Act, section 16(1)(a)(i), (iv) and (v))

The municipal integrated development plan referred to in subsection (i), plays a signifi cant role in realising 

the goals of a developmental local government in that it creates space for local communities to take part in 

decision making regarding their own development. Section 29 of the Systems Act provides a municipality with 

a process to follow in involving the local community in its governance. During the process of developing IDPs, 

the poor and all community members fi nd space and opportunity to voice their needs. In the same process, 

the municipality is aff orded an opportunity to prioritise its projects and budget according to the needs of its 

people. The IDP planning process outlined in the Systems Act thus gives local government a powerful tool 

to address the multiple dimensions of poverty through a community-based approach which recognises the 

empowerment needs, as well as income needs, of the poor. 

2.2.4 Local Government Five Year Strategic Agenda, 2006–2011

The Local Government Five Year Strategic Agenda (LGFYSA), 2006 – 2011 is an extension of Project Consolidate, 

which was initiated in 2004. The LGFYSA focuses on fi ve key performance areas of local government transformation: 

municipal transformation and institutional development, basic services and infrastructure, fi nancial viability and 

fi nancial management, local economic development (LED), and good governance and community participation. 

The agenda identifi es a number of pressures for local government, one of which is poverty. The agenda argues 

that there is a link between weak local government and the intensity of poverty.10

It is a worrying factor that ‘a substantial number of municipalities lack the basic capacity to function as 

eff ective institutions of state and to provide for basic needs.’11 The capacity of the state has also been identifi ed 

by both the Ten Year Review and the Fifteen Year Review as a concern. The Ten Year Review cautioned that the 

weak capacity of the state results in a disconnection between government’s policy goals and the expectations 

of the poor.12 When this disjuncture occurs, a distance is created between government and the poor, who 

are the intended benefi ciaries of the developmental state. Concerns with local government capacity and 

performance were a key impetus for the development of the turn-around strategy discussed below.

2.2.5 Local Government Turn-Around Strategy, 2009

The Local Government Turn-Around Strategy (LGTAS), which was approved by Cabinet in December 2009, is 

an initiative by the Department of Cooperative Governance and Traditional Aff airs that attempts to realise the 
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developmental state at local government level. The strategy is underpinned by two important considerations. 

The fi rst is that a ‘one size fi ts all’ approach to municipalities is neither working nor is it acceptable. Each 

municipality faces diff erent social and economic conditions and has diff erent performance levels and support 

needs. Thus a more segmented and diff erentiated approach is required to address the various challenges that 

municipalities face. 

The second aim of the strategy is to restore the confi dence of the majority of the citizens of South Africa in 

municipalities as the primary delivery machine of the developmental state at a local level. In addition, it aims 

to rebuild and improve the basic requirements for a functional, responsive, accountable, eff ective, and effi  cient 

developmental local government. In the parts of the country where underdevelopment is coupled with weak 

municipal capacity (especially rural areas), it is deemed necessary to augment the capacity of the municipality 

with assistance from capable institutions at either provincial or national level. 

Although the Western Cape local government performs fairly well in the provision of basic services to 

households in comparison to other provinces, examples of inadequate service delivery remain in weaker 

municipalities and in pockets of better functioning municipalities, as shown in the 2007 Community 

Survey (CS).13 The analysis and recommendations of the LGTAS thus apply to the province and create 

impetus for change. 

2.2.6 National Spatial Development Perspective, 2006

Given South Africa’s objective to grow the economy, create jobs, address poverty and promote social 

cohesion, the 2006 National Spatial Development Perspective (NSDP) assists government in confronting three 

fundamental planning questions: 

1. If government were to prioritise investment and development spending in line with its goals and objectives, 

where would it invest/spend to achieve sustainable outcomes?

2. Given the apartheid spatial confi guration, what kinds of spatial arrangements are more conducive to the 

achievement of our goals of nation-building and of social and economic inclusion?

3. How can government as a whole capitalise on complementarities and facilitate consistent decision making 

and move beyond merely focusing on integration and coordination procedures to establishing processes 

and mechanisms that will bring about strategic coordination, interaction and alignment?14

The NSDP examines spatial dimensions of social exclusion and inequality and provides a framework for lifting 

the burden that apartheid spatial arrangements place on government (who have to pay high transport 

subsidies) and communities (who incur high commuting travelling costs to and from work). Five normative 

principles shape the NSDP: 

1. Rapid economic growth that is sustained and inclusive is a prerequisite for the achievement of other policy 

objectives, among which poverty alleviation is key.

2. Government has a constitutional obligation to provide basic services to all citizens (e.g. water, energy, health 

and educational facilities) wherever they reside.

3. Government spending on fi xed investment should be focused on localities of economic growth and/or 

economic potential in order to gear up private-sector investment, stimulate sustainable economic activities 

and create long-term employment opportunities. 

4. Eff orts to address past and current social inequalities should focus on people, not places. In localities 

where there are both high levels of poverty and demonstrated economic potential, this could include 

fi xed capital investment beyond basic services to exploit the potential of those localities. In localities 

with low demonstrated economic potential, government should, beyond the provision of basic services, 

concentrate primarily on human capital development by providing education and training, social transfers 

such as grants and poverty relief programmes. It should also reduce migration costs by providing labour-

market intelligence to give people better information, opportunities and capabilities, to enable them to 

gravitate – if they choose to – to localities that are more likely to provide sustainable employment and 

economic opportunities.

5. In order to overcome the spatial distortions of apartheid, future settlement and economic development 

opportunities should be channelled into activity corridors and nodes that are adjacent to or that link the 
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main growth centres. Infrastructure investment should primarily support localities that will become major 

growth nodes in South Africa and the SADC region to create regional gateways to the global economy.15

Further, the NSDP calls for government to invest directly in areas of economic potential, while at the same time 

ensuring a basic level of service provision in those areas that lack economic potential. From the perspective 

of provinces, this requires provincial departments to manage the allocation of transfers to municipalities in 

a manner that prioritises provincial areas that are identifi ed as having economic potential in the Provincial 

Spatial Development Framework. In planning programme expenditure and delivery, provincial departments 

must also ensure a spatial spread which addresses the basic needs of the poor in more rural areas. The Western 

Cape, similar to other provinces, struggles to achieve this balance in the context of limited resources. The 

ultimate purpose of the NSDP, which should be the ultimate purpose of Western Cape’s local and provincial 

governments, is fundamentally to reconfi gure the unequal and ineffi  cient spatial dimensions that currently 

exist, and to implement spatial priorities in a manner that meets the constitutional mandate of providing 

access to basic services and economic development to all citizens, regardless of where they reside.16

2.2.7 National Medium-Term Strategic Framework, 2009–2014

The 2009–2014 National Medium-Term Strategic Framework (MTSF) identifi es fi ve objectives that will result in 

the creation of a democratic, non-racial, non-sexist and prosperous society. Three of these objectives are very 

important in the fi ght against poverty. These are to: halve poverty by 2014, ensure more equitable distribution 

of the benefi ts of economic growth and reduce inequality, and improve the nation’s health profi le and skills 

base and ensure universal access to basic services. 

The priority areas to eff ect these strategic objectives include: more inclusive economic growth, decent 

work and sustainable livelihoods, economic and social infrastructure, rural development, food security and 

land reform, access to quality education, the fi ght against crime and corruption, cohesive and sustainable 

communities, sustainable resource management and use, and a developmental state, including improvement 

of public services.17

Similar to the NSDP, the MTSF base document is meant to guide planning and resource allocation across 

all spheres of government. The MTSF requires national and provincial departments to develop their fi ve-year 

strategic plans and budget requirements, taking into account the medium-term imperatives. Similarly, informed 

by the MTSF and the 2006 local government mandate, municipalities are expected to adapt their IDPs in line 

with the national medium-term priorities. The Western Cape municipalities and provincial departments are 

also expected to align their planning tools to the MTSF. 

2.2.8 Western Cape Provincial Growth and Development Strategy

The Western Cape Provincial Government has an approved Provincial Growth and Development Strategy 

(iKapa GDS), known as iKapa Elihlumayo, 2008. The iKapa GDS envisages that the Western Cape will be a 

sustainable home for all by 2014. This strategy is viewed as a tool for placing the Western Cape on a new 

trajectory and also shifting the path of development of the province towards a future of shared growth and 

integrated development.

There are fi ve goals upon which the iKapa GDS is based. These involve growth, equity, environmental 

sustainability, spatial development and eff ective governance. The fi ve goals have nine objectives all together, 

that are aimed at keeping the province focused on reaching all of the fi ve goals. Some of these objectives deal 

directly with poverty reduction in the province. These include:

• Broadening economic participation and reducing poverty through targeted skills development and 
higher rates of human, infrastructural and fi nancial investment18

 The 2003 Western Cape Socio-economic Review (SER) showed that variable educational attainments of 

people living in the province are one of the key determinants of poverty and inequality. The 2008 Western 

Cape Provincial Economic Review and Outlook concurs with the 2003 SER, as it states that ‘the education level 

of the labour force plays an important part fi rstly, in whether an individual fi nds employment, and secondly, 

in the type of employment found’.19 This emphasises the importance of empowering citizens and providing 

access to education to all as recommended and required by the Provincial GDS and the Constitution. The 
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role of the Department of Education in improving access to and quality of education in the Western Cape is 

discussed in detail in section 3.2.2 below. 

• Planning, building and managing an eff ective public and non-motorised transport system that provides 
access to all citizens of the Province, especially the poor and those disconnected from opportunities20

 The IDP-PGDS-NSDP alignment project led by the Presidency in district municipalities seeks to achieve this 

same goal of having an integrated plan within all three spheres of government, aligning the IDP of the district 

municipalities to the PGDS and linking the plans of the province to the NSDP, which is a policy directive as 

well as a policy imperative. Principle Two of the NSDP calls for services to be delivered to people regardless 

of where they reside. This principle is linked to the fourth strategic goal of iKapa GDS, which makes provision 

for overcoming apartheid spatial legacies. At the same time this does not ignore Principle Three of the NSDP, 

also upheld by iKapa GDS, which states that government should invest in areas of economic potential. 

• Promoting liveable and caring communities that foster the well-being of all residents21

 This goal is consistent with the constitutional mandate of providing sustainable human settlements for the 

poor. The Bill of Rights also calls for government to ensure that provision of services to communities is done 

in a sustainable manner.

In summary, the legislation and policy summarised in this section provide a reasonably extensive legislative and 

policy framework to guide provincial and municipal government in the establishment and implementation of 

initiatives to tackle poverty and inequality. This framework also enables provincial and municipal government to 

address the multiple dimensions of poverty at various scales of interventions, from individual to city/settlement. 

The local and provincial government interventions currently in place are the subject of the next section.

3. Current measures to reduce poverty

This section will briefl y review existing measures by the diff erent spheres of government to reduce poverty 

and inequality in the Western Cape. All three spheres of government have positively contributed towards the 

millennium development goal of halving poverty by 2014, through a number of poverty reduction initiatives. 

However, greater emphasis in this section is placed on the initiatives that have been put in place by the 

provincial and local governments of the Western Cape.

3.1 National government

Poverty eradication has been at the top of the democratic South African government’s agenda since 1994, 

and the fight against poverty and inequality has intensified and evolved since then. In 2007 the South 

African Social Security Agency (SASSA) was established to take over the responsibility of providing social 

grants to the poor nationwide, including pensioners, children up to the age of 15 years and disabled 

and chronically ill people. Through these programmes, millions of poor citizens have been assisted. In 

the Western Cape alone, social grants income recorded a total of R11 billion in 2005/06.22 SASSA thus 

represents the main intervention by national government to address income poverty at the level of 

individuals and households. 

The National Anti-Poverty Strategy developed by the Presidency in 2007 goes beyond income poverty to 

address the multidimensional nature of poverty. According to the strategy, these various types of deprivation 

warrant a multifaceted response based on nine pillars: creation of economic opportunities, investment in 

human capital, income security, basic services and other non-fi nancial transfers, improving healthcare, access 

to assets, social inclusion and social capital initiatives, environmental sustainability, and good governance.23 

The overall objective of the strategy is to eradicate poverty. 

In the 2008 State of the Nation Address, the then President pronounced 24 apex priorities, which make up 

the Programme of Action of government. Project 8 of the 24 apex priorities focuses on creation of a ‘Poverty 

War Room’ in an attempt to intensify the fi ght against poverty. The ‘War Room’ was developed as a tool that 

will implement the goals of the Anti-Poverty Strategy that was launched by the Presidency together with key 
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stakeholders such as the National Department of Social Development. The ‘War Room’ saw its role as that of 

raising the profi le of the programmes against poverty, reaching out to more people, making the maximum 

impact on the poor and ensuring that society appreciates and joins the fi ght against poverty.24 The ‘War Room’ 

provides an example of national government acting in the role of coordinator, monitor and facilitator at a 

national level. 

In addition to the Anti-Poverty Strategy and the ‘War Room’, a number of initiatives have been put in place by the 

national government. A number of these national programmes focus on the city or neighbourhood scale. They 

are the Presidential Poverty Nodes Programme, targeting poor nodes for capacity development, the Integrated 

Sustainable Rural Development Programme and the Urban Renewal Programme. These interventions are 

designed to address the structural economic dimensions of poverty, including access to economic opportunities, 

sustainable livelihoods and a physical asset base for the poor (including land and housing).

At a community level, national government also aimed to bring services closer to the poor who do not have 

the means of getting to the cities for services. This was done by introducing multi-purpose centres, currently 

known as Thusong Service Centres. 

Referring back to the multiple dimensions of poverty and inequality specifi ed in the introduction, it is clear 

that national government’s interventions span the individual to national scale. Social security grants delivered 

through a central agency remain the primary means of addressing income poverty in South Africa at individual 

and household level. In addressing the other dimensions of poverty, the national government has chiefl y 

played the role of coordinator, facilitator and funder, with an emphasis on enabling economic development 

in targeted urban areas. 

3.2 Western Cape Provincial Government

The fi ght against poverty and inequality is tackled by all the provincial departments through diff erent projects or 

programmes. However in this section we look at how the provincial departments involved most directly in the 

fi ght against poverty and inequality view their role. Using the framework and lens introduced at the beginning 

of this paper, we consider which dimensions of poverty and inequality each department concentrates upon 

and which scale of intervention they emphasise. 

3.2.1 Department of Social Development

The Department of Social Development (DSD) is the lead department in developmental social welfare 

services, anti-poverty interventions and the strengthening of social cohesion.25 The two core functions of the 

department are: 

• To provide integrated developmental social welfare services to the poor and vulnerable in partnership with 

stakeholders and civil society organizations. 

• To provide sustainable development programmes which facilitate empowerment of communities, based on 

empirical research and demographic information.26 

Service delivery against these two core functions – social welfare and community development – must strike 

a balance between a developmental and statutory approach, without compromising one at the expense of 

the other. 

Institutionally, the DSD serves as the provincial point of contact for the national War on Poverty. It also 

acts as the lead department driving the ninth of 10 provincial strategic objectives identifi ed in 2009: 

poverty alleviation. In 2004, the DSD led an initiative to develop an Integrated Poverty Reduction Strategy, 

which was tabled in 2005. The strategy focused on developing a comprehensive understanding of poverty 

through a package of programmes that will have an eff ective impact on poverty eradication and facilitate 

intergovernmental collaboration.27

In recent years, the DSD has needed to assess and refocus, following the establishment of SASSA and the 

introduction of new legislation, including the Children’s Act. Both these developments signifi cantly aff ected 

the role of the provincial department in poverty reduction. With the removal of the provision of social security 

grants from provincial functions, the DSD’s budget dropped signifi cantly and the core responsibilities remaining 
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related to social welfare services. When amendments to the Children’s Act were promulgated in 2007, the 

provincial department was faced with the need to shift its activities and resources towards supporting the 

implementation of the Act. This necessitated an organisational redesign and a strategic re-working of the DSD’s 

model for service delivery.28 That model is based on a continuum of four levels of development: prevention, 

early intervention, statutory and integration. The department follows a 10-year integrated strategy, organised 

around eight programmes: Children and Families, Capacity building, Disabilities, HIV/Aids, Older Persons, 

Substance Abuse, Sustainable Livelihood, and Youth. Each of the programmes is designed to intervene at 

these four levels of development, with emphasis shifting according to the needs of the community.

Reorganisation has helped to bring the DSD’s structure in line with the integrated service delivery model 

and to achieve better alignment with the uniform structure for provincial social development departments 

being promoted by national government. 

Part of this restructuring has been a decentralisation drive which will entail the replacement of district 

offi  ces with six regional offi  ces, linked to service delivery teams operating at local level. The modernisation 

and restructuring drive also includes a push to shift the balance between government and NGO-employed 

social workers. At present one third of the province’s social workers are employed by government with the 

remaining two thirds working at NGOs. The DSD plans to shift this balance to an even 50/50 ratio, by slowly 

adding social workers on the government side.29 The DSD therefore sees its role as direct provider of services as 

well as partner and funder of NGOs which can off er unique advantages in their community-based approach. 

Given that the majority of NGOs operate in and cater for urban areas, the DSD retains a critical role in providing 

social welfare services in rural areas, which may be under-serviced by NGO partners. 

The DSD budget is R1,1625 billion in 2009/10, set to rise to R1,379 billion by 2011/12 (EPE: 284). Seventy-

eight percent of the 2009 budget goes to social welfare services, one of the department’s three programmes 

(the others are administration and development and research).30

Nearly the entire budget is sourced from the provincial equitable share (PES), with zero conditional grant 

funding from national government and minimal own revenue. 59% of the 2009 budget is transferred outside 

the DSD, overwhelmingly to non-profi t institutions (R677,9 million).31 

The department transfers R8 million to three district municipalities (Cape Winelands, Central Karoo, and 

Eden), another R5 million directly to households, and nearly R678 million to non-profi t institutions. In this 

respect, the DSD acts as a funding channel for civil society organisations which actually deliver the services on 

behalf of government. It is reported that a funding framework or cycle was developed and put in place from 1 

April 2008 which created a single funding process for the department’s eight programmes. The framework is 

intended to improve internal effi  ciency as well as improve the experience of organisations seeking to access 

funding from the DSD.32

In summary, following the removal of the function of providing social security grants from the provinces, the 

WC Department of Social Development has focused on addressing the dimensions of poverty related to: food 

security, health and sustainable livelihoods. In delivering social welfare services, the DSD mainly relies upon NPIs 

as delivery agents, with support targeted at community-level interventions. The DSD is also the primary force in 

the province’s eff orts to combat the social capital and community organisation dimension of poverty.

3.2.2 Department of Education

The role of the Western Cape Education Department (WCED) in poverty reduction centres on skills development 

and the need to ensure that learners of all types and ages have access to quality education. Improving access 

to and quality of education are the pivotal levers to improve education outcomes. Quality education outcomes 

assist in breaking the cycle of poverty by ensuring learners stay in the system, gain skills and are equipped to 

access job opportunities.33 

The National School Nutrition Programme (NSNP) is one of the key means of improving access to education 

for poor learners. In addition to enhancing learning capacity, the feeding scheme boosts learner attendance 

and learner retention. The NSNP, previously called the Primary School Nutrition Programme, was established 

in 1995 as part of the government’s Reconstruction and Development strategy in response to poverty 

eradication. In 2008/09 the Western Cape programme reached over 330 000 learners at nearly 1 000 schools.34 

The programme provides learners with meals during school and facilitates the establishment of food gardens 

at schools. 
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Two other main programmes for improving access to education are learner transport and no-fee schools. 

Due to in-migration to the province and urban areas particularly, there is a mismatch between population 

centres and the location of schools, leaving densely populated areas with a heavy infl ux of new residents 

with insuffi  cient local schools or poorer quality schools. The transitory nature of migration also makes it 

diffi  cult to plan adequately for school buildings. Expanding the learner transport programme is the solution 

to this problem. 

A national conditional grant fi nances the implementation of the no-fee school policy in provinces. Beginning 

in 2010/11, the programme will be extended to cover quintiles 1 to 3 (i.e. 60% of schools).35 Poor learners 

attending schools in quintiles 4 and 5 can apply for fee exemptions, although a small percentage of eligible 

learners are applying for and accessing the assistance, due to poor information and stigma. A major drawback 

of the approach used currently is that the quintile system and targeting formula used to identify no-fee 

schools is based on the income levels of households in the locale of the school, not on the income levels of 

the households of learners attending the school.36 Thus schools located in wealthy areas which serve a high 

percentage of poor learners may therefore be under-funded. 

Other special programmes of the WCED provide direct means of reducing poverty in local communities. 

The department supports over 300 food gardens at schools through the NSNP. The WCED is also responsible 

for training early childhood development (ECD) practitioners; trainees receive a small stipend. Another small 

contributor to job creation is the NSNP which uses over 2 200 voluntary food handlers to prepare and serve 

the food. The volunteers are typically unemployed parents from the community and are provided a monthly 

honorarium for their service.37 

The importance of improving access to education begins at an early age. Research now clearly shows that 

early childhood development is critical in establishing a foundation of basic skills, without which learners 

are signifi cantly disadvantaged and their likelihood of achieving good educational outcomes at matric level 

diminishes signifi cantly. Currently approximately 68 600 children have access to Grade R, which is 75% of all 

fi ve-year olds in the province.38 The WCED is striving to increase enrolment in Grade R at community sites 

and public ordinary schools, especially in poor communities. Although indirect, improving ECD programme 

coverage and quality is a key means of tackling poverty.

In summary, the WCED has adopted a clear policy and programmes to combat poverty through education. 

The department’s programmes to expand access and quality are centred on reducing inequality among schools 

and providing learner transport. Via the NSNP, the department also manages to address the dimensions of 

poverty related to income opportunities and food insecurity. 

3.2.3 Department of Agriculture

The mandate for the Department of Agriculture’s poverty reduction eff orts is primarily drawn from section 27 

of the Constitution which addresses the right to adequate food and water. Food production is a key outcome 

of farming, and thus promoting the food security dimension of poverty – at both the household and global/

provincial level – is the department’s main role in poverty reduction.39 

With regard to the global/provincial level of food security, many of the interventions that could increase the 

availability of food are not within the jurisdiction of the province (for example, expansion of VAT zero rating 

and the revision of import tariff s).However some interventions do fall within provincial functions.40 Given the 

available powers and functions of provinces, the department therefore seeks to have a positive impact on price 

and availability of food at a provincial level by supporting commercial agriculture in increasing their exports. 

The levers for this type of intervention by the department draw their logic from agricultural economics. The 

largest group of consumers is the poor black population. Increases in food exports by South Africa have the 

eff ect of bringing the price of grain closer to the import parity price, which is in the interest of the consumers. 

Thus the department’s eff orts to place commercial agriculture in a position to increase exports indirectly assist 

the poor by making the price of grain more aff ordable to South African consumers.41 

Commercial agriculture can only increase the volume and percentage of products which it exports 

if it is able to become more effi  cient. Improved effi  ciency is achieved by creating new and appropriate 

technology through research, testing the validity of research fi ndings, and transferring that new technology 

and knowledge to producers. These activities are the core functions of the department’s Farmer Support and 

Development, Structured Agricultural Training and Technology, Research and Development programmes. 

In essence, by working to create a climate which allows commercial agriculture to increase exports, the 
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department contributes to better food availability and more aff ordable prices, both of which are benefi cial 

to the poor.

With regard to food security at household level, there are two means of addressing this issue. The fi rst is via 

cash grants, which are a function of SASSA (as discussed above); here the role of the provincial department 

is limited. The second means of promoting food security at the household level is to provide people with 

an opportunity to produce their own food. Food gardens are thus the primary means of intervention by the 

department at household level. The department has established 296 food gardens (in addition to the school 

food gardens run by the WCED) which reached over 8 300 individuals in 2009.42 

Food gardens may also assist in employment creation. The food gardens can serve as a livelihood strategy for 

families, although they may often prove to be temporary activities which are interrupted if full-time jobs become 

available. However, the department acknowledges that food gardens will not provide a full living wage; they are 

chiefl y a survivalist intervention and, at best, may provide supplementary income as a safety net. 

The main lever by which the department promotes employment creation in the agricultural sector is 

through EPWP programmes for clearing alien vegetation and the Working for Water programme. Through the 

various departmental projects funded via the Land Care Programme Grant for Poverty Relief and Infrastructure 

Development (a conditional grant from national government), over 25 000 person days of work were created 

by removing alien invasive vegetation and thus protecting water resources and helping to reduce poverty.43 

However, similar to EPWP projects in other sectors, these programmes struggle to provide more than temporary 

work opportunities. 

3.2.4 Department of Environmental Affairs and Development Planning

While the Department of Agriculture’s role in poverty and inequality reduction centres on food security, the 

Department of Environmental Aff airs and Development Planning plays a more indirect role in addressing the 

economic dimensions of poverty related to the spatial aspects of the economy and the built environment. 

Through its authority to approve land-use and planning/environmental applications, the department can be 

strategic in supporting development-related projects and in assisting in extending job opportunities to less-

developed areas. The department is also partnering with the Department of Local Government and Housing 

to assist six pilot municipalities in the drafting of credible Spatial Development Frameworks which redress the 

spatial legacy of apartheid and promote equitable access to natural resources. Through the implementation of 

plans for sustainable development and climate change mitigation, the department can also promote pro-poor 

development and assist in alleviating the impact of climate change on vulnerable groups. 

In essence, the department’s contribution to poverty and inequality reduction largely centres on the land, 

employment and social capital/community management dimensions of poverty and relies chiefl y on indirect 

levers to make an impact. Apart from EWPW programmes implemented by CapeNature, interventions by the 

department are primarily at the city-wide or regional level.

3.2.5 Department of Transport and Public Works

The EPWP programme of the Department of Agriculture is one of a number of EPWP initiatives by various 

provincial departments which are coordinated by the Department of Public Works and Transport (DTPW). 

The DTPW plays both an implementation and provincial coordination role in the EPWP. In 2008/09 the 

province overall created over 60 500 work opportunities through the programme (averaging 46 days per 

work opportunity).44 The EPWP programme of the Department of Public Works and Transport itself focuses on 

providing short-term job opportunities to the youth of the Western Cape to provide them with skills for more 

long-term employment in the construction sector.

Apart from job creation, the department plays a less direct, but arguably more powerful, role in poverty 

and inequality reduction through its responsibility in shaping the built environment. The department is 

responsible for provincial government infrastructure, including school and health facilities as well as roads and 

property management. Safe, aff ordable public transport serves to connect the poor to economic, educational 

and recreational facilities and is a key means of enabling the poor to access basic household needs. The 

department is responsible for fi nancing subsidised public transport, including the Golden Arrow Bus Services, 

and maintaining the network of surfaced and gravel roads across the province. A functioning road system 
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attracts tourism and thus economic opportunities, creates an effi  cient means for businesses to connect to 

suppliers and reach consumers and also connects rural areas with little economic potential to opportunities in 

larger towns. Therefore, although the lack of accessible, aff ordable public transport is not an explicit dimension 

in our defi nition of poverty, it is critical to enabling provision of, and access by the poor to, basic services and 

economic opportunities. 

3.2.6 Department of Economic Development and Tourism

From a poverty reduction perspective, the challenge for the Department of Economic Development and Tourism 

is to ensure that the benefi ts of economic growth are shared across the population and that economic growth 

becomes a positive force in the fi ght against inequality. This requires interventions that not only stimulate 

the economy but also make it more accessible and inclusive. In this respect, the department sees its role as a 

‘facilitator and enabler of increased inclusive economic growth, investment and job creation in the Province’.45 

The basic levers used by the department are: enterprise development, black economic empowerment (BEE), 

local economic development, workforce development and innovation. These levers are applied to the priority 

sectors which have been identifi ed through the MEDS process as sectors for potential growth in the Western 

Cape: tourism, BPO, ICT, Oil and Gas industry and agriculture.46 

The intention of the department is to shift its focus away from implementation and towards a stronger role 

in leadership and facilitation. Towards this end, the emphasis of the department is on four key areas:

• Marketing the province for investment and tourism

• Sector support

• Workforce development 

• Business regulation and governance.47

The department’s role in local economic development is to support and facilitate the development and 

implementation of credible LED strategies at municipal level, primarily through municipal capacity-building 

activities. The department provides assistance to municipalities on their LED strategies on request and reviews 

the LED strategies as part of the annual IDP assessment.

In essence, the department contributes to addressing the income and employment dimension of poverty 

indirectly, and only to the extent that it is able to promote a type of economic growth for the province which 

shares the benefi ts and opportunities with the poorest sectors of the population. The department mainly 

assists in poverty reduction at a household, community and city-wide scale where it promotes small, previously 

disadvantaged companies with opportunities and training, promotes sectors which provide employment to 

low-income groups and off ers training to unskilled workers. 

3.3 Local Government in the Western Cape

Section 1 outlined the mandates, powers and functions of local government as set out in the Constitution and 

key policy documents, including the White Paper for Local Government. To fulfi l their role as developmental 

local government, municipalities have a number of key levers available to them to tackle poverty and inequality 

reduction. The primary means for municipalities to contribute to poverty reduction are through their indigent 

policies and provision of free basic services, property rates, local economic development strategies and other 

planning and regulatory instruments. 

As noted above, the scope of this paper does not extend to an examination of the budget and IDP of each 

Western Cape municipality. Instead this section will feature general trends and some good practice examples 

and lessons which can inform other municipalities. 

3.3.1 Indigent policies and free basic services

The budget and fi scal policies of a municipality must enable the municipality to obtain suffi  cient revenue to 

cover the costs of service delivery, while also ensuring that poor households who cannot aff ord to pay are 

still provided with basic services. The common principle used is that those who can pay, must pay. Service 
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charges are set at the level of the cost of service delivery, but then rebates are off ered to poor households. 

Some municipalities structure their service charges in a progressive manner, charging more per unit of service 

as consumption increases. These tariff  structures include a certain amount of free service, after which stepped 

charges apply. Typically wealthier households consume more of the service, and thus end up paying more 

per unit than poorer households. For example, to be listed on the indigent register in the City of Cape Town, a 

person must have gross total household income of R8 000 or less, or be the owner and resident of residential 

property valued at R88 000 or less. Households on the Indigent Register are entitled to: 6kl of water free, 

50kWh of electricity free, a waste collection service rebate of 100% for the fi rst 240L container (wheelie bin) 

and free minimum service level for sanitation.48

Many cities set the cut-off  for indigent support at an income level equal to two social pensions. As a result, 

the group most adversely aff ected by property rates and service charges are therefore the poor and lower-

income households whose income disqualifi es them from benefi ts provided to those on the indigent register, 

and whose property values may exceed the residential exclusion (see discussion of property rates below). 

These households often pay over 15% of their monthly household income on the municipal account. 

The main diffi  culty for municipalities in designing pro-poor tariff  structures and indigent policies is targeting. 

Verifying documentation and maintaining indigent registers are expensive administrative exercises and often 

indigent registers omit a sizable portion of the eligible population and/or become outdated as household 

circumstances change and families fall in or out of poverty. One way to address this problem is to adopt some 

type of automatic targeting of indigent grants to particular geographic areas with a low average household 

income or to all households living in property below a certain value. 

In summary, all municipalities have now adopted and implemented policies with respect to free basic 

services, but the level of service provided and the targeting approach used varies between municipalities and 

can often signifi cantly impact on the eff ectiveness of these policies in alleviating the income poverty and basic 

services dimensions of poverty.

3.3.2 Property rates49

Although property rates are chiefl y a means by municipalities to gain revenue, the Municipal Property Rates 

Act (MPRA) of 2004 explicitly incorporates a pro-poor objective alongside its fi scal goals. Municipalities can 

design their municipal rates policies to contribute to the reduction in poverty and inequality by using both 

direct tax relief and more indirect measures. 

The residential exclusion is probably the most important instrument in the municipal rates policy for 

providing direct relief to the poor. Section 17(1)(h) of the MPRA mandates a R15 000 residential property 

exclusion, although a number of municipalities raise this limit to as much as R150 000. Since 2004, the mandated 

R15 000 residential exclusion has not kept pace with the input costs of a government-subsidised house nor 

the estimated re-sale price of these houses through formal or informal transactions. As a result, benefi ciaries of 

subsidised housing may be liable for rates in some municipalities. Raising the residential exclusion would be 

one way for municipalities to alleviate the property rates burden on owners of low-value properties.

Rebates and exemptions are another important means for municipalities to assist in poverty reduction. 

Municipalities may off er special relief for child-headed households as a progressive mechanism to provide 

support to vulnerable children, many orphaned by HIV/AIDS. Cape Town has a more innovative sliding scale 

of rebates for senior citizens, pensioners and disabled persons, with varying numbers of income categories. 

Many municipalities link rates relief to twice the amount of the Old Age Grant so that it coincides with the 

indigent policy.

The main diffi  culty for municipalities in applying rebates to vulnerable groups is that it is diffi  cult to 

determine who is poor from the information on the valuation roll alone. The rebate process puts the onus on 

the ratepayer to access the benefi t. Hence pro-poor rebates have sound social objectives but are very diffi  cult 

to implement. 

Given the inability to pay by these vulnerable groups and the low rates base, revenue foregone due to 

the direct tax relief measures described above is not signifi cant compared to total rates revenue. However, 

the total cost to the municipality of implementing any tax relief measure is the cash revenue foregone plus 

the administrative costs and staff  time to chase arrears, verify documentation and conduct public awareness 

campaigns to increase uptake. 
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Apart from providing direct tax relief, municipal rates policies can also assist in poverty and inequality 

reduction by creating incentives for property owners to make land use decisions which increase the supply 

of available well located land and the stock of low-income housing. In their rates policies, municipalities can 

create particular categories of properties or property owners and apply diff erential rates and rebates to those 

categories as a way of pushing vacant or under-used land back into the market. Such levers include: higher 

rates on vacant land and special rebates for development in specifi c areas (CBD) or high-density properties. 

3.3.3 Local economic development

The stimulation of economic development in a locality serves to reduce poverty by direct and indirect means 

– providing income while also enabling sustainable livelihoods. As discussed above, national and provincial 

governments have a role to play in promoting LED, but the primary driver is the municipality. The White 

Paper on Local Government is explicit in expressing the role of local government with regard to economic 

development: 

Local Government is not directly responsible for creating jobs. Rather, it is responsible for taking 

actives steps to ensure that the overall economic and social conditions of the locality are conducive 

to the creation of employment opportunities.50

Reinforcing the White Paper, the National LED Framework assigns local government a clear and defi ned 

facilitation role to play in promoting job creation and economic development.51 This is to be achieved through 

two primary levers: fi rst, by providing infrastructure in areas of economic potential to unlock that potential and 

second, by creating an institutional environment conducive to business development (via land use regulation 

and property rates, for example). Furthermore, municipalities should play a connector role, in terms of drawing 

together resources which are located with diff erent government agencies and support institutions.52

However, the recent State of Local Government Report from CoGTA (August 2009) found that, despite an 

advanced legal and policy context (including the White Paper and National LED Framework), municipalities 

continue to rely on outdated LED practices characterised by a narrow focus and domination by the public 

sector.53 CoGTA reiterates the view that municipalities should not be directly intervening to create jobs 

or provide support to businesses, but instead creating a positive environment, in partnership with the 

private sector:

Municipalities are not, and should not, be the implementing agents of projects associated with a LED 

Framework. Instead, their role in the LED process is to create the necessary enabling conditions via 

local planning tools at their disposal e.g. land, land use rights, accessibility, services, etc.54

These challenges are also evident in the Western Cape. All the municipalities in the Province have LED strategies 

in place, albeit at varying stages of development.55 However, the quality and depth of the LED strategies varies; 

some may be poorly conceived and limited in their scope. Often LED interventions are project-based and 

targeted at household level, without raising LED thinking to an institutional or systemic level which considers 

the role the municipality could play in shaping a built environment that connects the poor to the economy 

and creates an amenable environment for business development. A credible LED strategy needs to exhibit 

a balance between survivalist projects which provide an immediate safety net, and initiatives which aim to 

stimulate sustainable economic activity in the area.56

3.3.4 Planning and regulatory instruments 

The local government planning functions include both strategic planning, as captured in the IDP, and spatial 

planning, as refl ected in the Spatial Development Framework of the municipality. These can be powerful 

documents for determining where public and private investment occurs within the municipal boundary, and 

thus can be pro-poor levers. For example, the infrastructure investment plans of each municipality provide an 

opportunity to ensure the distribution of resources in a city/settlement acknowledges and addresses inequality, 
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by placing infrastructure in locations which will unlock potential and support the livelihood strategies of the 

poor. In this respect, the IDP and SDF of a municipality can serve as key tools for redistribution and redress of 

the spatial legacy of apartheid. Unfortunately, the reality is that SDFs of municipalities are not strong on the 

whole and fall short of achieving alignment with the IDP. 

The National IDP Review by CoGTA (2008) includes comparative credibility ratings of IDPs. According to the 

most recent review, the overall credibility ranking for Western Cape municipalities shows a decline from 2007/08 

to 2008/09. A third of municipalities (including the City of Cape Town) show a decline, whereas 60% have a similar 

ranking. Only two municipalities (Swartland and Knysna) have improved on their IDPs in comparison to 2007/08. 

Within the Western Cape, assessments of the IDPs of municipalities indicate that two municipalities still struggle 

with IDPs which are not credible.57 These trends are a cause for concern and suggest that a signifi cant proportion 

of IDPs in the province are not living up to their potential. In particular, there is much scope for improving the 

participatory nature of these planning instruments and for optimising their potential to reform the spatial context 

of towns and cities instead of entrenching existing divisions and patterns. 

Land use management and planning are also municipal functions which provide local government with 

considerable scope to determine the location of new settlements and shape the development of public 

transport, thus allowing the poor access to residential and work opportunities. However, rigid and outdated 

land use management systems as well as overlapping, if not contradictory, planning functions and procedures 

often restrict the extent to which land use management can/does contribute to social transformation and 

integrated development.58 

Since 1994, land use has been driven by demand; chiefl y by private land development. As a result of 

old zoning schemes which have been left intact, as well as new legislation which had well intended but 

detrimental eff ects,59 built environment regulations in municipalities have often served to limit local economic 

development opportunities for poor residents and failed to shift spatial patterns in a manner which opens up 

former township areas for mixed use and economic growth. This is compounded by problems of weak land 

regulation and poor and uneven land use enforcement. It is therefore essential for municipalities to reform 

their land use management systems to shift the spatial form and development path of towns and cities.60 

4. Funding available for poverty
reduction efforts

4.1 Provincial government

4.1.1 Overview of provincial budget priorities and resource allocation

Funding for provincial poverty reduction eff orts is hindered by the broader budget constraints which 

characterised the 2009/10 budget cycle, including declining economic growth, anticipated salary increases and 

shrinking government revenues. The total 2009/10 adjusted budget was R31 billion, rising to R37,194 billion 

in 2012/13.61 The overall picture presented in the 2009/10 was a tight fi scal envelope with limited room for 

expansion. Instead focus was on savings, increasing effi  ciencies of expenditure of existing baseline budgets 

and reprioritising spending towards higher policy priorities. The emphasis of the 2009/10 budget was on 

doing ‘more with less’.62 

The 2010/11 Budget will most likely be presented in a similar context. For the 2010 MTEF, the key priority 

areas of social sector departments will include: 

• Numeracy and literacy programmes

• HIV/Aids

• Developmental social welfare services

• Crime reduction

• Sports development.
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According to the MTBPS, ‘All of these have a developmental and poverty alleviation focus and attempt to 

address some of the socio-economic challenges aff ecting the people of the province.’63 

Historically, the Department of Education has received the lion’s share of the provincial budget, while 

together education and health comprise 70% of the provincial expenditure. 

Figure 2 shows the distribution of funds to each department from 2005/06, as per the 2009/10 budget. 

Figure 2: Provincial budget by department, 2005/06–2011/12
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Provincial expenditure is fi nanced through two main sources: national transfers (comprising both the provincial 

equitable share (PES) and conditional grants), and provincial own receipts, which include various taxes and 

user charges and amount to only 5.1% of total revenue.64 The 21% share of the budget which is sourced from 

conditional grants is essentially earmarked by national government for specifi c programmes as per the Division 

of Revenue Act (DORA). Provinces are permitted greater discretion in allocating the PES funds, although critical 

policy priorities for funding are identifi ed through intergovernmental budget forums which are intended to 

achieve budget and policy alignment between national and provincial government. 

Given that over 94% of the provincial budget is sourced from national transfers, engagements by provincial 

treasury and provincial departments in these various intergovernmental forums set up with national 

government are a key decision-making space for the provincial budget. However, the amount of funds up for 

grabs is quite limited: on average, national transfers (including the equitable share and conditional grants) will 

grow only 7.6% each year in nominal terms over the 2010 MTEF. 

The two main arenas where national budget and policy priorities are negotiated and decided upon are 

the Budget Council and sectoral 10x10s. The sectoral 10x10s are technical meetings attended by the nine 

provincial heads of department for the relevant sector, the national department head for that sector and the 

nine provincial treasuries. The 10x10s are critical spaces where new budget policy priorities are considered 

and developed, with the aim of achieving agreement within the sector (national and provincial) on budget 

priorities and requirements. There are 10x10 meetings for fi ve of the sectors vital to poverty reduction: 

education, human settlements, health, social development and transport and agriculture. 
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The Minmecs are another critical vehicle for national–provincial coordination on budgeting, policy, 

implementation and service delivery within each sector. The Minmecs, which cover all areas, not specifi cally the 

budget process, are convened by the national minister and include the nine provincial MECs for the sector. 

In order to source additional funds for poverty reduction eff orts within any sector, provinces would need to 

raise the issue in Minmec and coordinate with their respective national department to put together a request 

for additional funding which would then be debated and endorsed by the 10x10 and then taken to the Budget 

Council. This would be the budget advocacy path for accessing both PES and conditional grant funding.

4.1.2 Provincial equitable share

In 2010/11 the PES will contribute 73% of the Western Cape provincial budget. With regard to resource allocation 

between provincial departments, the majority of the budget negotiations centre on the allocation of the PES 

funds since this is a sizeable funding source which provides the most room for provincial discretion.

Three types of adjustments are made to the provincial equitable share each year: those related to changes to the 

structure or data of the PES formula, infl ation adjustments and policy adjustments. In the 2009/10 budget, the basic 

structure of the PES formula remained unchanged (pending a planned major overhaul of the entire fi scal transfer 

system over the medium to long term), but the data inputted into the formula was updated from the following 

sources: ‘2009 school realities’ published by the national Department of Education, ‘2008 General Household Survey’, 

‘2009 Mid-year Populations Estimates’ and ‘GDP of the regions’ (2007 GDP-R), published by Stats-SA. 

The fi nancial impact of the data changes resulted in small decreases in the PES received by the WC (a total of 

R261 million over the 2010 MTEF). However, when PES adjustments for infl ation and policy priorities were also 

included, the total increase to the WC PES over the 2010 MTEF came to R2,76 billion.65 The bulk of these funds 

is consumed by infl ation adjustments to baseline budgets. Additions to PES baselines for policy priorities were 

initially channelled to Education and Health only, while Social Development and Transport and Public Works 

only received an additional allocation for 2011/12.66 

4.1.3 Conditional grants

Conditional grants from national government are a second major funding source for the social sector and are 

critical to the sustainability of key programmes contributing indirectly to poverty reduction. In the Western Cape, 

most conditional grants fl ow to the Departments of Health and Housing. The Department of Health is estimated 

to receive over 50% of the total conditional grants in the upcoming 2010/11 budget, with the Department of 

Housing receiving 27%. The remaining conditional grants are shared between the Departments of Education, 

Transport and Public Works, with small amounts fl owing to Agriculture and Cultural Aff airs and Sport.67 

In the 2009/10 budget, four new conditional grants were added: the EPWP incentive grant, public transport 

operations, Illima/Letsema Projects (agriculture) and agriculture disaster management.68 Two of these new 

conditional grants are new funding streams for poverty reduction eff orts. The Illima/Letsema conditional grant 

is provided to help farmers to increase production and adopt modern farming methods.69 Funds are allocated 

as per the provincial Land and Agricultural Reform Programme (LARP) business plan.

The EPWP incentive grant is a new type of conditional grant which is conditional upon the receiving 

provincial department or municipality achieving a minimum performance target. The purpose of the grant 

is to incentivise provincial departments and municipalities to increase labour-intensive employment through 

programmes which maximise job creation and skills development. In 2009/10, the fi rst year, only R7,3 million 

was allocated for the WC but this amount should ratchet up signifi cantly in subsequent years.70 

The 2010/11 MTBPS provides an estimate of the monies to be added to the conditional grants in the upcoming 

2010/11 budget. The main recipients of these additional funds (totalling R1,754 billion over the 2010 MTEF) 

from national government will be HIV/Aids, Dinaledi schools, school infrastructure, hospital revitalisation, the 

National School Nutrition Programme and housing.71 

4.1.4 Provincial own revenue 

The province retains full discretion over the allocation of its own receipts. However, this funding source 

comprises less than 6% of the budget and has been declining due to wider economic pressures. Provincial 
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own receipts are estimated to drop from R1,715 million in 2009/10 to R1,678 million in 2010/11. In the past 

these funds have been applied to roads and broad spending pressures related to salaries.

4.2 Local government 

Outside of the cities (and certainly the metros) local government budget allocations for poverty reduction and 

social development are minimal, being largely restricted to projects related to HIV/AIDS, food security or SMME 

development. Small and more rural municipalities often embark only on project-based interventions at best. 

Such interventions do not necessarily address the underlying factors of poverty in a systemic or fundamental 

fashion. Meaningful poverty reduction eff orts are only undertaken by larger municipalities with signifi cant own 

revenue. Such systemic interventions do not necessarily require large budget expenditure, but may rather be 

a case of adopting a pro-poor approach in current programmes and thus mainstreaming poverty reduction 

throughout municipal service delivery.

4.2.1 Transfers from national government

Local government receives both conditional and non-conditional transfers from national government. Local 

government receives approximately 8% of national revenue in the vertical division of revenue. On the capital 

side, grants and subsidies are the main source of revenue for capital investment. Approximately 49% of 

municipal capital funding is sourced from grants and subsidies, followed by external loans which contribute 

almost 20%.72 In terms of operating revenue, service charges and the Local Government Equitable Share (LES) 

are the main sources of income for municipalities, followed by property rates.

The LES is an unconditional transfer from national government which is mainly intended to address the 

gap between revenue and expenditure in municipalities. It is allocated to local governments primarily on 

the basis of the municipality’s proportion of poor households and, although municipalities are provided 

discretion in spending the LES, the funds are primarily intended for the provision of free basic services to poor 

households. The LES is the single largest funding channel used by national government to transfer funds to 

local governments, accounting for over 57% of national transfers to municipalities. 

The remaining transfer instruments are conditional grants, the largest of which are the municipal infrastructure 

grant (MIG), the public transport infrastructure and systems grant and capacity building grants. In addition, 

municipalities receive indirect transfers (non-cash) which focus mainly on electrifi cation and water services. 

Dedicated funding to local government from national government for poverty reduction is limited to two 

key conditional grants: 

• The MIG is designed to assist municipalities to provide basic infrastructure services to the poor, and also 

stimulate local economic development and job creation.73 The total MIG funds fl owing to the Western Cape 

for 2009/10 are R271 million, increasing to R375 million in 2011/12.74 Via the MIG-Cities grant, the City of 

Cape Town receives R327,8 million in 2009/10, rising to R461,5 million in 2011/12.75

• Introduced in 2006, the Neighbourhood Partnership Development Grant (NPDG) supports development of 

community infrastructure and the creation of a platform for private sector investment.76 The primary focus of 

the grant is to stimulate and accelerate investment in poor, under-served residential neighbourhoods such 

as townships, by providing technical assistance and grant fi nancing for municipal projects that include a 

private sector element. The total NPDG allocation for Western Cape municipalities is R74 million in 2009/10; 

R57 million of this is allocated to CT and R12,5 million to Eden. 77

4.2.2 Provincial transfers to local government

Provincial government also provides transfers to municipalities. R1,321 billion – or 4.56% of the total 2009/10 

provincial budget – was transferred to local government. These funds appear on the municipal budgets as 

revenue and are spent by the municipality. It has been a typical pattern across provinces that provinces do not 

consistently gazette their municipal allocations and may well alter these amounts throughout the year or the 

medium term expenditure framework. This uncertainty makes it diffi  cult for municipalities to plan and budget 

properly, particularly with regard to large capital projects, such as housing.78 
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4.3 Spatial distribution of provincial expenditure

In addition to the provincial transfers to local government, the remaining 95.4% of the provincial budget is also 

physically spent within the geographical boundaries of the 25 Category A and B municipalities in the Western 

Cape. For the fi rst time, the 2009/10 Provincial Budget Review included a spatial analysis of the provincial 

budget. The analysis includes provincial transfers to municipalities which appear on the municipal budgets 

(section 3.2.2) and expenditure by provincial departments within the boundaries of the relevant municipality 

(section 3.1.1). The analysis shows where each rand of the provincial budget is physically spent. 

On the whole, the spread of expenditure across the districts appears to mirror the district poverty share. The 

City of Cape Town contains 61.7% of the total provincial population of individuals with a monthly income of 

R1600 or below (as per Census 2001). Simultaneously 70.4% of the total provincial budget is spent within the 

geographical boundaries of the Metro. The Metro also receives 67.6% of the total payments made by provincial 

departments to local governments. The Social Cluster spends 70.2% of their budget in Cape Town, while the 

Economic Cluster uses 67.0% of their budget in the Metro.

In contrast, the analysis suggests that the West Coast and Cape Winelands districts may be underfunded 

in comparison to their provincial poverty share. This spatial analysis does not, however, take into account 

municipal own revenue sources from service charges and property rates. 

Figure 3: District poverty share vs district share of provincial budget
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Table 3: District poverty shares and district shares of total provincial budget

Cape Town 
West 

Coast

Cape

Winelands
Overberg Eden

Central 

Karoo

Share of total provincial population (%) with monthly income of:

No income 65.5 5.6 13.4 4.2 10.0 1.3

R800 or below 61.3 6.6 15.1 4.7 10.7 1.6

R1600 or below 61.7 6.6 14.8 4.8 10.6 1.5

R3200 or below 62.5 6.5 14.5 4.7 10.4 1.4

R6400 or below 63.2 6.4 14.2 4.6 10.2 1.4
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Source: Provincial Government Western Cape, Provincial Treasury: Budget 2009 Local Government Allocations and 2009 Budget Overview. StatsSA 

2001 Census.

*Note: 2009/10 payments also include R250 000 (not included in graph but included as ‘other’ in table) which remains 

unallocated to a particular municipality in the 2009/10 ‘Local Government Allocations’ booklet. This is because the 

amount is the prize money for the ‘Cleanest Town’ competition administered by the DEADP which is awarded in 

November/December. 

The limited spatial analysis presented above appears to suggest that, on the whole, funds are spread across the 

province in a manner which recognises the concentration of poor people in the City of Cape Town. In summary, 

earmarked funding in the form of conditional grants from national government provides support for municipal 

and provincial programmes which have an explicit or less direct impact on poverty reduction. However the 

bulk of funding for poverty reduction is contained in the baseline budgets of provincial departments and 

municipalities. It can be considered poverty reduction expenditure to the extent that service delivery of 

provincial and local governments mainstreams a pro-poor approach.

5. Conclusion

This analysis sought to make linkages between the provincial and local government functions identifi ed in the 

Constitution (as well as mandates contained in legislation and policy) and the multiple dimensions of poverty 

which extend beyond income and food security. Our analysis used Table 1 and Table 2 above as a framework 

to consider the current poverty reduction measures being undertaken by key provincial departments and 

local government in the Western Cape. The aim was to explore to what extent those functions were being 

performed in a manner which aff ected the various dimensions of poverty and inequality. 

The responsibility for addressing these multiple dimensions of deprivation is spread across the three spheres 

of government. Responses to the diff erent dimensions of poverty tend to be targeted at diff erent scales, ranging 

from individual to household to community to settlement/city. For example, national government addresses 

income poverty at individual level through the distribution of social security grants. It also has a particular 

responsibility to ensure access to justice (e.g. provision of identity documents and access to courts). In turn, 

local government is best positioned and mandated to play a direct role in addressing poverty at household 

and community level (e.g. through basic service provision and infrastructure planning), whereas provincial 

government has a more signifi cant role in addressing poverty at the scale of community (e.g. education 

and health facilities, communal food gardens) and at household level (e.g. housing). All three spheres of 

government have a role to play in economic development, which is related to the settlement/city scale: 

national government via fi scal, industrial and trade policy, provincial government via its role in promoting a 

conducive business environment and municipalities chiefl y through LED. However, great scope remains for 

provincial and local government to perform their built environment and land use management functions in a 

manner which transforms the spatial form of settlements (especially towns and cities) and opens up access for 

the poor to economic opportunities. 

Table 3 (continued)

Cape Town 
West 

Coast

Cape

Winelands
Overberg Eden

Central 

Karoo
Other* Total

Provincial payments and estimates, 2009/10

R'000 20 411 783 1 358 636 3 514 000 879 714 2 448 421 396 209 250 29 009 013

As share of  
provincial total 
(%)

70.4 4.7 12.1 3.0 8.4 1.4 0.0 100.0

Allocations from provincial departments to local governments, 2009/10

R'000 892 482  60 740  152 421  66 820  135 092  13 361  250 1 321 166

As share of  
provincial total 
(%)

67.6 4.6 11.5 5.1 10.2 1.0 0.0 100.0
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In conclusion, it is critical for government to respond to all these dimensions of poverty and inequality, 

although some dimensions are more explicitly assigned to one sphere or department, while other aspects 

of poverty are addressed by multiple spheres or departments. Effi  ciency and eff ectiveness, however, dictate 

that not all departments can address all these dimensions of poverty. One of the key purposes of the Western 

Cape Poverty Reduction Strategy must therefore be to ensure that all dimensions of poverty are addressed, 

while clearly indicating the contribution and role of each sphere and sector. The strategy also needs to provide 

guidance on how best to sequence, coordinate and integrate discrete poverty reduction measures to ensure 

that maximum impact is achieved. 

This analysis has also underlined the importance of responding to the spatial manifestations of poverty, by 

looking at where deprivation is concentrated in previously marginalised areas. An eff ective strategy will target 

resources to specifi c vulnerable sections of the population as well as to marginalised, excluded geographic 

areas or communities. 

Finally, the strategy must also serve to coordinate the poverty reduction interventions occurring at various 

scales, from household to community/neighbourhood to city/settlement, to ensure that short-term, micro-

level needs are met at the same time that broader, systemic, long-term interventions are pursued. Related to 

this, the strategy must also consider future generations. The placement of public investment now can serve 

to lift families out of poverty and increase the ability of future generations to pursue sustainable livelihoods. 

Within this context, the strategy needs to address systemic information and coordination failures to help bring 

about a more equitable and prosperous province, for current and future generations. 
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1.  Introduction

The ways in which academics, policymakers and practitioners think about the problems of urban poverty are 

not static. Given the rapidly evolving terrain of poverty studies and its application to the complex environment 

of cities, it is useful to have a road map of the dominant views and how they are shifting. The purpose of 

this chapter is not to advocate one position over another, or even to provide a systematic critique of any 

particular views. Rather, the intention is to outline the prevailing conceptual positions on urban poverty that 

inform, consciously or otherwise, public policy and practice. Given that some positions favour one professional 

area over others, one group of the poor over another, or particular ideological positions, it is important for a 

large and diff use group like the provincial government, which has to make both administrative and political 

decisions about how to target its poverty relief programmes, to understand the complex fi eld in which its 

everyday work is located. The fi nal section of the chapter refl ects on the practical implications of the shifting 

theory for policymakers in the Western Cape.

The body of the chapter is in three main parts. First, there is a discussion of the most recent body of work on 

urban poverty. In South Africa, as in many other countries, there is a signifi cant body of work that has shown 

how neoliberal policies have compounded poverty in cities. This general point is not contested; however, the 

focus of the fi rst major section of the chapter is to show how, despite the impact and ongoing relevance of 

this approach, there is growing concern that the emphasis on the critique of neoliberalism is distorting our 

understanding of poverty in cities and it needs to be muted or ‘provincialised’. The major reason for this is 

not that the theory is ‘wrong’, but rather that some intellectual and political space is needed to allow greater 

attention to alternative approaches to urban poverty reduction that may be better suited to explaining 

dynamics of poverty in cities of the global South. The second section of the chapter shifts to explore other 

ways that are used to understand urban poverty by policy analysts. Here, through a local and internationally 

informed discussion of the emergence and use of a multidimensional defi nition of poverty relief, the chapter  

shows that there are conceptual alternatives to the neoliberal thrust of much of the anti-poverty literature 

derived from the global North. The third section of the chapter focuses on another form of postneoliberal 

poverty analysis and highlights the emerging debate about the ideal size and shape of the state for anti-

poverty action. The second and third parts of the chapter are especially important for governments wanting 

to become more active partners in anti-poverty strategies at the city scale as, if these arguments about poverty 

are given priority, there are clear opportunities to expand the activities of many diff erent parts of the state 

machinery to ensure that the needs of the urban poor are addressed more eff ectively.

Urban development
and poverty

S Parnell
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2.  Neoliberalism and its critiques1

Urban theory today has little choice but to address a much wider range of modes of urbanism than it has to date, 

including conditions where poverty is the norm. Thus, despite their widespread use and excellent contributions 

to understanding contemporary urban processes, extant theorisations and critiques of urban neoliberalism 

are ill equipped for the task of illuminating the conditions of poorer cities, especially those that have weak 

(local) states. This is not to contest the documented negative eff ects of neoliberalism, nor the legitimacy of 

opposition to state policies inspired by neoliberal values. But the case for decentring neoliberalism in the 

analysis of urban politics is motivated by the spirit of creating the intellectual space to enable practitioners and 

scholars alike to generate new ideas and theorisations from the experiences of urban development practice in 

poorer cities. To do this, it is necessary to raise questions about the relevance of framing interpretations of cities 

in the global South through the overarching idea of neoliberal forms of urban governance. 

The idea of ‘urban neoliberalism’ has attracted substantial theoretical attention in many diff erent parts 

of the world and has informed the political demands of social movements opposed to privatisation and 

decentralisation. In South Africa, where the lack of basic services is seen as a key indicator of poverty, a powerful 

anti-privatisation forum has been a, if not the, major oppositional political force in cities (Oldfi eld, 2005; Bond, 

2005). It is not hard to understand why activists fi nd the theoretical work on neoliberalism inspiring – incisive 

political analysis in these studies is usually accompanied by committed opposition to the often debilitating 

eff ects of neoliberal innovations in urban governance (e.g. Brenner and Theodore, 2002; Leitner, Peck and 

Sheppard, 2007). As a result of its clear moral position in favour of the poor, neoliberalism has become a 

popular theoretical and political discourse for understanding the changing conditions of urban inequality 

(Macdonald and Pape, 2002). It seems churlish to question its validity, but there is a growing concern that there 

may have been a misapplication, or at least an over-extension, of critiques of urban neoliberalism.

Attempts to understand the impact of processes of urban neoliberalisation are hindered by variations arising 

from application of the policies in diff erent localisations (Brenner, Peck and Theodore, 2010). In other words, 

it is hard to say how, in general, neoliberalism compounds poverty in absolute terms. The widespread and 

not very specifi c application of the neoliberal critique to a huge range of diverse cities and conditions has 

prompted the suggestion that a more geographically diff erentiated and careful application of this body of 

theory is necessary for the ideas to continue to be taken seriously, a point Peck et al. make well in their various 

writings (2009, 2010). More bluntly put, the empirical evidence of the diversity of policy outcomes has to 

support the theoretical approach for its continued legitimacy, or else the theory must change substantively. 

Some established scholars press for the continuing utility of the theory of neoliberalisation to understand 

contemporary processes of urban change and they are increasingly eager to attend to evidence from around 

the world in adapting the theory of how and why processes of neoliberalisation – albeit diverse and variegated 

across diff erent contexts – negatively aff ect the poor (see especially Peck, Theodore and Brenner, 2010). It is 

possible to draw attention, though, to some other writing which calls for a more radical questioning of the 

overall importance of neoliberalism to the conditions of poverty and the thrust of urban politics. In this regard, 

those moments when neoliberalism is no longer a relevant force shaping urban politics and policy are more 

interesting than its diff erentiation or even marginalisation. 

Recently there have been a growing number of suggestions that neoliberalisation needs to be understood 

alongside other forces that shape urban poverty and that, at the limit, it may not be a useful analytical optic 

at all for understanding urban processes in some contexts. Aihwa Ong, for example, postulates the idea 

of neoliberalism as an exception to dominant systems of economic and political regulation, suggesting 

that we also pay attention to those (typically very poor) people and places that are excluded from the 

ambit of neoliberal forms of rule. By these she means to draw attention to the dynamics of neoliberalisation 

in places where ‘neoliberalism itself is not the general characteristic of technologies of governing’ (Ong, 

2006: 3). This Asian-inspired assessment implies that there is a shadow of neoliberalism, just as there are 

places where globalisation has little impact because the economy is too weak to reach beyond a small local 

circuit. Thus there is a set of places with high levels of urban poverty where the impact of neoliberalism 

may be muted, if it is present at all. Building on Ong’s analysis, we could suggest that this exclusion from 

the processes of neoliberalisation is widely relevant to contemporary forms of capitalist production and 

social regulation, a view reinforced by the Africanist James Ferguson. Considering the experiences of various 

capitalist enterprises across Africa, he proposes the idea of an ‘extractive neoliberalism’ with socially ‘thin’ 
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forms of regulation in sequestered, securitised zones. This he contrasts with the socially ‘thick’ models of 

national development that framed the post-independence era in many African countries. Suggestively he 

writes that ‘where capital has been coming to Africa at all, it has largely been concentrated in spatially 

segregated, socially “thin” mineral-extraction enclaves i.e. Capital is globe-hopping, not globe-covering’, and 

that by implication there are a lot of poor people in the gaps (Ferguson, 2006: 38). Furthermore, Ferguson 

proposes that these systems of production built on exceptions to neoliberalism may well be more central 

to contemporary capitalism than often acknowledged, as the securitised enclaves for the production of 

oil in militarised zones of the middle east, for example, and notably in Iraq, share many features with their 

counterparts in Africa (206-207). By this logic, the creation of a whole new gated city outside of Luanda in 

Angola, that concentrates services for the rich few and excludes the poor majority, is not analogous to the 

gated communities that emerge from the neoliberal retreat of the state as in the USA or Dubai (Davis and 

Monk, 2008), but may refl ect the new urban form of an absent and utterly incapacitated state that arises out 

of diff erent circumstances and processes than those that gave rise to urban neoliberalism. 

These critiques suggest that rather than the neoliberalisation of state policies helping to explain the rise 

of poverty and inequality, poverty manifests especially in places where social and governmental processes 

are not well connected to the circuits of neoliberalisation. This could be in substantially post-neoliberalised 

contexts (for example, post-structural adjustment across Africa) where state capacity has been decimated 

and disconnected from viable policy circuits, or where local states are not yet formed and so cannot be rolled 

back, privatised or decentralised. Sophisticated theories of neoliberalisation do not encompass the idea that 

neoliberalism may be absent or an irrelevant driver of urban poverty, and commonly frame neoliberalism as 

ubiquitous, or at the very least one of the diverse processes shaping particular urban policy outcomes (Leitner 

et al., 2007, Peck et al., 2009). But as Leitner et al. concede, we need to ‘develop an understanding of when 

neoliberalism, or its contestants, has been transformed to the point where it is no longer recognizable as such’ 

(2007, 10). 

In summary, then, while the plight of many poor cities has been profoundly exacerbated by macroeconomic 

neoliberalism in the form of structural adjustment policies, ironically it is in these poorer cities that theories 

of urban neoliberalism may be least helpful in illuminating the contemporary urban condition, and where 

theoretical counterpoints are most urgently sought. Downplaying the role of neoliberalism and exploring its 

radical (re)contextualisation in a wide range of diff erent political projects might well result in the disappearance 

of a coherent (even if diff erentiated and patterned) neoliberalism as a relevant analytical lens. In some – 

most? – urban places we might be observing poverty as far more than the path-dependent outcome of 

neoliberalisation. Taking seriously the suggestion that neoliberalisation is just one of many processes shaping 

places, we might indicate that diverse and divergent pathways of urban development do not necessarily add 

to the emergent ‘syndrome’ of neoliberalisation (Brenner et al., 2010) but potentially to a range of diff erent 

trajectories of accumulation and political regulation in cities. 

Thus it may not be helpful for either theorisation of, or political resistance to, inequality, poverty, peremptory 

and violent power, exclusions and exploitation in urban processes to be eff ected under the sign of anti-

neoliberalism. And, conversely, it may well be imperative to contribute creatively to institutional elaborations 

of policy interventions incorporating neoliberal technologies in order to achieve urgent developmental 

and/or progressive redistributive ends. In other words, while we would not contest the very real and widely 

documented eff ects of neoliberalisation on poverty and power relations in many cities, we think it is important 

to consider displacing this theory if we are to understand, learn from and build theorisations of some of the 

other processes which are shaping urban poverty and inequality in many poorer cities. Most importantly, in 

the interests of shifting the theoretical axis of urban studies from the North to the South, a post-neoliberal 

theoretical and political agenda – decentring the dominant critique of urban neoliberalism – is essential to 

open up the potential to engage creatively with urban development practice and policy as a generative site 

for urban theorisation in its own right, and as a resource for wider scholarly refl ection on the dynamics and 

experiences of cities across the global South. The next section explores this potential in relation to two themes: 

ideas of the good city which have emerged from within development practice framed by the sophisticated 

intellectual analyses underpinning multidimensional approaches to poverty relief, and the need for new 

theorisations of the local state in the wake of a growing postneoliberal commitment to the state’s role in 

service delivery for the poor.
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3. Theorising from urban development practice 
– multidimensional poverty relief and the 
good city

If poorer cities are to fi gure more strongly in wider theorisations, it is imperative to assess the intellectual 

quality and not simply the utility of policy research (Yiftachel, 2006; Bell, 2007). Certainly, in relation to urban 

studies, communicative planning theorists have made substantial eff orts to learn from practice (Healey, 1997), 

but the anxiety that politicians will dictate academic agendas has bolstered the separation of city hall and the 

academy. Similarly, institutional demands for high impact scholarly publications are biased against work that 

is not embedded in dominant theoretical concerns, undermining learning from practice-based scholarship. In 

the global North this is a problem, because it dilutes the formative role of the public intellectual (Harvey, 2005); 

in the global South, where policy work dominates intellectual output, it is creating an academic lacuna on the 

dynamics shaping the emergent city that is disastrous for training the next generation of practitioners and for 

the generation of new ideas (Watson, 2009; Parnell et al., 2009).

With this in mind, this section highlights one example of how policy-generated or applied knowledge 

can feed a revival in theoretical refl ections on the city. The example traces overtly practical concerns 

with urban poverty reduction approaches and the gradual metamorphosis of this action-based urban 

engagement into a body of more overtly theoretical work focused on building understandings of the 

local developmental state, the good city and the right to the city. These insights are drawn largely from 

experience of extensive urban poverty policy in South Africa, but parallel trends are certainly evident in 

Brazil, Mexico and India, for example.

3.1 Local practice for anti-poverty action

In 1998, under the leadership of Kim van Deventer, then Director of Economic Development in the City of 

Cape Town, a working defi nition of poverty that broke with economistic defi nitions of income and race used 

elsewhere in government was formally adopted by the Cape Metropolitan Council (CMC, 1998):

Poverty is more than a lack of income. Poverty exists when an individual or a household’s access to 

income, jobs and/or infrastructure is inadequate or suffi  ciently unequal to prohibit full access to 

opportunities in society. The condition of poverty is caused by a combination of social, economic, 

spatial, environmental and political factors.2

Unlike many post-income or revisionist interpretations of poverty, the CMC defi nition embraced rather than 

rejected the notion of basic needs. Basic needs is one of the most infl uential perspectives on poverty not 

only because of the millions of people that live in cities without adequate food, shelter or sanitation, but also 

because the high cost of infrastructure makes for lucrative lending. Unsurprisingly, construction projects have 

always been pushed by the development banks as ideal poverty reduction outcomes. Basic needs typically 

include ‘hard’ infrastructure such as stormwater systems or ‘social’ infrastructure such as roads, schools and 

clinics. Both types of investment are favoured by politicians wanting either to enrich patronage networks or 

raise the public profi le of tangible delivery by ribbon cutting ceremonies. For policymakers and administrators 

the basic needs approach is easy to work with and to measure progress on.3 These vested interests, combined 

with the obvious benefi ts of job creation and the economic multipliers of large-scale investment, mean that 

spending on infrastructure for basic needs is not only good for the poor but for the whole urban population. 

In a context of rapid urban growth, as long as the infrastructure is appropriate, attending to basic needs 

construction is a very sensible if traditional strategy. 

While useful and important, the basic needs approach stands in marked contrast to the interventions implied 

by the sustainable livelihoods approach which also infuses the multidimensional defi nition (MDD) of poverty 

adopted fi rst by the CMC and then other parts of government. This approach was embraced despite the fact 

that showing what government has done to improve the livelihoods of its citizens is a logistical nightmare. 

Livelihood indicators are often generated by the community, so they are diffi  cult for policymakers to verify; they 
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rarely cover the whole city and they focus on vulnerability or the inability to cope with hardship rather than 

measurable standardised dimensions of poverty. Government is not set up to handle this level of variability. 

The sustainable livelihoods approach is in some ways a negation of government, as it stresses the involvement 

of individuals and communities in defi ning and solving their own poverty. The assumption is that everyone is 

not poor or vulnerable in the same way and that identifying local variations in poverty or deprivation is crucial 

to eff ective development strategies. The starting point for a livelihood approach to urban development is the 

relationships within a household and within the community. These micro-level relationships enable the poor 

to access resources, and provide the means for them to relate to their wider neighbourhoods, the broader 

economy and natural systems. In the absence of adequate employment or social safety nets, the livelihood 

perspective (see fi gure 1 for the Department for International Development (DFID) version, though several 

other interpretations are in circulation – see section 3.2) has gained considerable attention as a means of 

reducing poverty by assisting the poor to build on their own assets. 

Figure 1: The sustainable livelihoods framework
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One of the other strands of the literature on poverty that has sometimes been incorporated into the MDD of 

poverty is the idea of social exclusion. This refers to the fact that, despite welfare and general wealth, there 

remains a group who are excluded from the mainstream benefi ts of the society and its social protection 

system and who are thus prevented in some way from gaining from the general prosperity and even from 

securing their basic needs. Indicators of social exclusion emphasise political, social and economic components 

of poverty and inequality and are thus either multi-part or composite indicators. Exclusion can be spatial. 

Because of the specifi c legacies of apartheid, it was important for the CMC to highlight issues of segregation 

or spatial marginalisation. In fact, space (or geography), is seen by many international commentators (Massey, 

Wilson) to be an independent variable in the poverty equation. Thus indicators used by poverty analysis often 

include segregation indices, and methods of representing poverty are often very graphic, something that 

enhanced GIS has done much to facilitate but which is now being hampered by poor quality data (fi gure 2).



STATE OF THE PROVINCE 2009/2010: SECTION ONE60

Figure 2: Poverty map of Cape Town (City of Cape Town)

Other than the focus on non-monetary and institutional dimensions of poverty, the other signifi cant innovation 

in the CMC approach was to highlight the poverty–environment link. Drawing from indicators typically found 

in the State of Environment reports (e.g. air pollution, water quality and environmental health indicators), the 

point was made that it was essential for government to provide equitable access to a healthy, pollution-free 

environment and to the environmental resources required to support a healthy life without compromising 

the opportunities of future generations. This dimension of poverty has subsequently been given signifi cantly 

greater attention, though once again there are confl icting and overlapping approaches ranging from urban 

work on disasters and vulnerability, environmental justice, degradation, ecosystem service protection and 

climate change adaptation and mitigation. Within each school or camp there are nuances that should shift 

the focus on government anti-poverty spending in cities. For example, in a 10-year survey of the literature on 

vulnerability, no fewer than 14 defi nitions can be found (box 1).



URBAN DEVELOPMENT AND POVERTY 61

Bogard, 1989: Vulnerability is operationally defi ned as the inability to take effective measures to insure against 
losses. When applied to individuals, vulnerability is a consequence of  the impossibility or improbability of  
effective mitigation and is a function of  our ability to detect the hazards.

Chambers, 1989: Vulnerability is not the same as poverty. Vulnerability has two sides: an external side of  risks, 
shocks and stress to which an individual or household is subject; and an internal side which is defencelessness, 
meaning a lack of  means to cope without damaging loss.

Mitchell, 1989: Vulnerability is the potential for loss.

Liverman, 1990 (in Cutter, 1996): Distinguishes between vulnerability as a biophysical condition and 
vulnerability as defi ned by political, social and economic conditions of  society. She argues for vulnerability in 
geographic space (where vulnerable people and places are located) and vulnerability in social space (who in 
that place is vulnerable).

Downing, 1991: Vulnerability has three connotations: it refers to a consequence (e.g., famine) rather than a 
cause (e.g., drought); it implies an adverse consequence (e.g., maize yields are sensitive to drought; households 
are vulnerable to hunger); and it is a relative term that differentiates among socioeconomic groups or regions, 
rather than an absolute measure of  deprivation.

Dow, 1992: Vulnerability is the differential capacity of  groups and individuals to deal with hazards, based on 
their positions within physical and social worlds.

Smith, 1992: Risk from a specifi c hazard varies through time and according to changes in either (or both) 
physical exposure or human vulnerability (the breadth of  social and economic tolerance available at the 
same site).

Alexander, 1993: Human vulnerability is a function of  the costs and benefi ts of  inhabiting areas at risk from 
natural disaster.

Cutter, 1993: Vulnerability is the likelihood that an individual or group will be exposed to and adversely 
affected by a hazard. It is the interaction of  the hazards of  place (risk and mitigation) with the social profi le 
of  communities.

Watts & Bohle, 1993b: Vulnerability is defi ned in terms of  exposure, capacity and potentiality. Accordingly, 
the perspective and normative response to vulnerability is to reduce exposure, enhance coping capacity, 
strengthen recovery potential and bolster damage control (i.e. minimise destructive consequences) via private 
and public means.

Blaikie et al., 1994: By vulnerability we mean the characteristics of  a person or group in terms of  their capacity 
to anticipate, cope with, resist and recover from the impact of  a natural hazard. It involves a combination 
of  factors that determine the degree to which someone’s life and livelihood are put at risk by a discrete and 
identifi able event in nature or society.

Bohle et al., 1994: Vulnerability is best defi ned as an aggregate measure of  human welfare that integrates 
environmental, social, economic and political exposure to a range of  harmful perturbations. Vulnerability is a 
multi-layered and multidimensional social space defi ned by the determinate political, economic and institutional 
capabilities of  people in specifi c places at specifi c times.

Dow & Downing, 1995: Vulnerability is the differential susceptibility of  circumstances contributing to 
vulnerability. Biophysical, demographic, economic, social and technological factors such as population ages, 
economic dependency, racism and age of  infrastructure are some factors which have been examined in 
association with natural hazards.

Vogel, 1998 : Vulnerability may be defi ned as the characteristics of  persons or groups in terms of  their capacity 
to anticipate, cope with, resist and recover from the impacts of  environmental change.

Box 1: Defi nitions of vulnerability (1989–1998) (adapted from Fontaine, 2003)

What is interesting in the South African urban policy context is how government absorbed these new ideas 

(Wratten, 1995). Most of the poverty literature focused on enhancing the operational capacity of civil society 

and especially of groups of the poor rather than government, by focusing on what the lessons of the social 

development perspective were for the local state (city and province). The City of Cape Town, in particular, 

adopted and began to apply the framework to its economic development work (Parnell and Boulle, 2007). 

Nationally, the multidimensional approach to poverty infused the work of programmes such as Working for 
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Water (PDG). There was at the time a strong commitment (albeit undefi ned) to the notion of the developmental 

state, which meant policy advisors were able to use academic writing on poverty, aimed at civil society groups 

and at countries where there was no money or capacity in government to do anything, to articulate how a 

shift in thinking about poverty reduction might aff ect municipal practice when resources were limited (Parnell, 

2004; Van Donk et al, 2008). 

One of the tangible legacies of the mindset shift was through the much more detailed analyses of conditions 

of urban poverty, exemplifi ed by the South African Cities State of Cities reports. Indicators of the approach 

were naturally even more complex than the traditional poverty lines in order to refl ect fully the diversity of 

the poverty condition. The Human Development Index and the Gender Development Index are well known 

examples of international measures that evolved in an eff ort to refl ect the new wider understanding of poverty. 

A measure designed specifi cally for assessing a MDD of poverty in cities is the City Development Index (CDI).

The CDI, and its specialist poverty iteration the SAPI, were both used widely by the South African Cities 

Network (www.sacities.net). The Urban Indicators Programme of the United Nations Human Settlements 

Programme (UN-Habitat) developed the indicator so that they could rank cities of the world according to their 

level of development and as a display of indicators depicting development. The CDI cuts across the diff erent 

clusters and is based on fi ve sub indices, namely infrastructure, waste, health, education and city product. It is 

useful, as it provides a snapshot of how cities are doing in terms of the diff erent indices, even though it has no 

analytical capacity to prioritise between sectors within one city. Unfortunately, the presentation of data in the 

CDI and SAPI also imply that all dimensions of action are equally signifi cant (box 2).

SAPIC

(Possible indicators)

Data ‘wish list’ and data issues Relevance to poverty in

South African cities

Safety and security
• Black male victims 

between 16 and 30 who 
are homicide victims

• Police per 10 000 
population

• Juvenile offenders per
10 000 population

• Proportion of  alcohol/ 
drug related crimes

• City and sub-city scale collation of  crime, 
prison, and medical data

• The weighting and formation of  the index 
needs to balance issues of  access to justice, 
negative impacts of  crime and violence and 
the dependence on criminal livelihoods 
within poor communities

• Figures on crimes against women and 
children are not included in this part of  the 
SAPIC as they are used as proxy indicators 
of  social exclusion

Although all South Africans are negatively 
affected by crime, the poor bear the brunt of  
the violence and social dislocation of  crime. 
Crime in South African cities, especially among 
poor communities, is closely associated with 
drug and alcohol trade and abuse.
Unchecked criminality as a livelihood strategy 
among poor households may threaten overall 
city governance and public safety.

Good governance These indicators draw from the Department 
of  Provincial and Local Government’s (DPLG) 
Key Performance Indicators (KPIs). They 
are collected at a municipal scale intended 
for reporting to national government. The 
proposed indicators would not be appropriate 
for sub-city application, for instance in an IDP, 
where alternatives should be proposed.

Although all citizens benefi t from sound 
fi nancial practice, transparent government and 
effective participatory processes, the poor are 
most likely to gain from democratic and good 
governance. They are also most likely to suffer 
from municipal fi scal crisis and corruption. 
Without democracy and participatory forums, 
their views cannot be heard on how the city 
should be run. 
Despite its prominence in the pro-poor 
literature, good city governance is not an area 
where there has been much work on urban 
indicators and we have therefore adopted 
some of  DPLG’s general KPIs for local 
government.

Box 2: The South African Poverty Index for Cities (SAPIC)
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SAPIC

(Possible indicators)

Data ‘wish list’ and data issues Relevance to poverty in

South African cities

Spatial integration
• Affordability of  

commuter fares x 25
• Accessibility to public 

transport x 25
• Door to door journey 

times x 25
• Proportion of  the 

population stranded 
without access to 
transport x 25

Transport is used as a proxy indicator for 
spatial isolation and exclusion. 
These indicators draw from the Department 
of  Transport’s Moving South Africa. Collection 
of  the data at the city (and sub-city) scale is 
required for the inclusion of  the indicator as 
proposed.
Elements of  the index overlap with the CDI 
and there is an ambiguity over the defi nition of  
secure tenure with a possible over emphasis 
on ownership over rental.
Slums Index:
% households without tenure
% households without water
% households without sanitation and other 
services
% households without permanent structures

The legacy of  apartheid planning and the high 
cost of  well located land for new subsidy-
based housing development means that the 
urban poor in South Africa are located on 
the periphery, far from jobs and subject to 
expensive travel. Extensive subsidies currently 
maintain this pattern of  race and class 
segregation and militate against the integration 
of  cities in line with urban reconstruction 
policy frameworks that are deigned to enhance 
the opportunities of  the poor.
It may be appropriate to use the UN’s 
Slums Index as it captures the problem of  
the prevalence of  the blighted conditions of  
the urban poor, and it forms part of  South 
Africa’s required reporting to the UN for the 
Millennium Goals, but we have reservations 
about the proposed computation of  the 
Slums Index.

Social and economic 
exclusion
• RDI (Racial 

Development Index) 
= HDI of  Africans as a 
proportion of  that of  the 
population as a whole

• GDI (Gender 
Development Index)

• Rape
• Gini coeffi cient for 

Africans
• Reported child abuse per

10 000 of  population 

The HDI is a globally accepted index of  well 
being. HDI (Human Development Index) 
indicators include longevity, education and 
income – these can all be extracted from the 
South African census at the city and sub city 
scale and calculated using the apartheid race 
classifi cation of  African as a proxy for racist 
exclusion.
GDI (Gender Development Index) uses the 
same variables as the HDI but measures the 
performance of  women relative to that of  
men. It is used here as a proxy indicator of  
gender discrimination
Although rape and child abuse fi gures 
are notoriously under-reported, they are 
collected and can be used to refl ect fear and 
vulnerability. 
Gini coeffi cients measure inequality – 
traditionally in income. The use of  the African 
Gini is designed to show that ‘race’ is no 
longer a reliable predictor of  poverty, as there 
is increasingly extreme inequality within ‘race 
groups’. Similar measures could be made of  
any ‘race’ group.

Key lines of  exclusion and marginality in 
South Africa include racism, sexism, language 
discrimination and xenophobia. An overt 
‘class’ inequality transcends these divisions 
and is a force that prevents many of  the urban 
poor from attaining their full human potential. 
Many of  the best indicators of  exclusion are 
qualitative rather than quantitative. We have 
adopted racialised, gendered and income-
linked versions of  standard indicators of  
well being (the HDI) and of  inequality (Gini 
coeffi cient) as well as rape and child abuse 
fi gures to highlight vulnerable groups.

Poverty adjusted CDI
• CDI for Africans
•  CDI for residents of  

informal backyards and 
informal settlements

• CDI for the lowest 
income quintile

Not all variables of  the CDI can be adjusted 
for race or for housing type and income 
quintile. But the infrastructure, waste, health 
and education variables can be disaggregated in 
this way and if  income rather than GGP is used 
for the product, Census 1996 can be used to 
calculate the poverty-adjusted CDI.

The CDI is a solid general measure of  poverty, 
but it measures average performance and, 
especially in highly unequal contexts such as 
South African cities, fails to refl ect the position 
of  the poorest of  the poor. By running the CDI 
for Africans (the population most negatively 
affected by apartheid), the lowest income 
quintile, and those in informal settlements 
(the housing and infrastructure poorest), we 
establish a general idea of  development from 
the perspective of  the poor of  the city.

Box 2 (continued)
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3.2 What does this public policy action in the Western Cape

mean for theory?

The post-apartheid anti-poverty journey is much like that of other middle-income nations, which have gradually 

expanded the publicly funded social safety net to the urban poor (Van der Berg, 2006), while at the same time 

facing demands for government to back off  and allow the poor and organised civil society to draw on their own 

insights and capacities to do more for themselves to end poverty (McDonald and Pape, 2002; Rakodi and Lloyd 

Jones, 2003). Neither of these are standard neoliberal policy narratives. The South African example is therefore 

illustrative of some wider trends. After the 1994 democratic elections, there were many people within government, 

often drawn from the ranks of ex-activists with roots in civil society organisations, that wanted to look more 

consciously at promoting the role of individual poor people in urban poverty reduction programmes through 

a community-based social development agenda. On the other hand, as in many middle-income countries and 

especially their major cities, there were demands for signifi cant increases in the payment by government of grants 

or social transfers. In South Africa the deracialisation of the welfare system has been the major mechanism for 

lifting people out of poverty over the last 15 years (Seekings and Nattrass, 2006; Bhorat and Van der Westhuizen, 

2009). This suggests that an enhanced welfare approach will endure as the dominant anti-poverty approach, 

whatever the changing fashions in developmental discourse are. 

Underpinning the social or community development policy grouping (as opposed to the state welfare 

position) was a signifi cant debate about how best to look at poverty in new ways. There was a clear need to 

break with identifi ed problems in the income-based measurements that have formed the basis for state poverty 

reduction programmes internationally. Although sophisticated work on poverty lines can identify chronic rather 

than transient poverty and is able to disaggregate by race, class gender etc. (Townsend, 2002; Murray, 2006), 

throughout the 1980s income was nevertheless rejected as a crude and misleading poverty indicator. Generally, 

then, at the urban scale, income was seen as an unreliable measure of poverty, especially in cities with high levels 

of informality and where there are very high rates of poverty (Rakodi, 2005). A more nuanced understanding of 

urban poverty was sought (see discussion above of how this emerged in South Africa). By the late 1990s many 

municipalities had adopted a MDD of poverty (Wratten, 1995). The consensus that multiple interventions and 

not simply income-based measures are necessary to address urban poverty has yet to be challenged (Beall and 

Fox, 2010).

The MDD of poverty was broadly premised on the UNDP’s human development approach (UNDP, 1997), but 

it also tried to draw together other conceptual threads to create a holistic understanding of poverty, where the 

purpose of anti-poverty action was seen to be enlarging people’s life choices. Specifi cally, it referred to enabling 

individuals to lead a long and healthy life, in which they have access to education and a decent standard of 

living. Included in this notion of poverty alleviation is the idea of ensuring that human rights are upheld and that 

political and social freedoms are secure in a sustainable living environment (Pieterse, 2008). 

The starting point for a livelihoods approach to urban development is the network of relationships which 

shape poor people’s access to opportunities and resources. The focus is on relationships within a household or 

within the community, so the approach is not well suited to analysis or intervention at the city or city-region 

scale (Rakodi and Lloyd Jones, 2003). Nonetheless, these micro-level relationships are important in enabling the 

poor to access resources, and are the means by which they relate to their wider neighbourhoods, to the broader 

economy and to natural systems. In the absence of adequate employment or formal social welfare safety nets, the 

livelihoods perspective gained considerable attention as a way to reduce poverty by assisting the poor to build 

on their own assets. Within the broad framework of a livelihoods approach, a number of diff erent perspectives 

have emerged, ranging from Chambers’ original conception of rural livelihoods (1997), to Moser’s work on assets 

and vulnerability (1998), to Beall et al., on urban livelihoods (1999). What these writers share is a focus on how the 

poor organise and maximise their opportunities in non-monetary ways and in ways that are often beyond the 

reach of the state. In truth, though, even in very poor cities the vulnerable look to the state to supply at least the 

most basic services; government is never entirely irrelevant or able to be ignored. In a context like the Western 

Cape, where government has been the (increasingly important and dominant) supplier of houses, services and 

grants, the role of the state is central to anti-poverty action.

The notion of a multidimensional approach to poverty alleviation clearly resonated with the lived experience of 

poverty in many cities and spoke to a desire on the part of residents and urban managers to build sustainable and 

viable communities. Across the world, cities have approved poverty strategies either as stand alone strategies or 

under the rubric of City Development Strategies (Robinson and Parnell, 2006). Surprisingly few of the anti-poverty 
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campaigns of cities were written up in academic journals (but see Devas et al., 2004). Still fewer were subject to 

any intellectual interrogation, though even a cursory look at the Cape Metropolitan Council poverty strategy, 

often seen as an example of good practice in urban poverty strategy (Parnell and Boulle, 2007), suggests serious 

conceptual confusion and certainly internal contradictions that academics should have been drawing attention 

to. But our focus here is not on the internal contradictions or failings of the multidimensional understanding of 

poverty favoured by practitioners – although this is important and deserves more attention – but on the way in 

which these ideas have fl ourished across a wide range of diff erent urban contexts, and have gradually coalesced 

into a set of potentially robust ideas about the good city.

The MDD of poverty has not been contested, although in South Africa (as elsewhere?) its infl uence in scholarly 

analyses of urban development receded in the face of an emergent oppositional critique of urban neoliberalism. 

One explanation for the enduring endorsement of the multidimensional view on poverty is that it has been seen 

by both policymakers and the poor themselves as legitimate. It also captures well the very hard choices that have 

to be made in fi ghting poverty with limited fi scal and human resources. Another explanation is that in many 

developing countries, and certainly in South Africa, there is a high level political commitment to the sustainable 

human settlements agenda of UN-Habitat and other international agencies. Thus, even when administrators use 

much narrower defi nitions of poverty to target resources (such as a basic needs approach, which focuses on 

deliverable infrastructure), they frame policy interventions in the more palatable and hegemonic multidimensional 

poverty discourse (Pieterse, 2008). 

This gap between policy statements and development practice invites a revisiting of the interface of applied and 

theoretical work to interrogate more closely the meaning of such uncontroversial and generalised international 

policy aspirations as a multidimensional view of poverty, or achieving a just, sustainable and liveable city. These 

are broad and vague – although ubiquitous – policy terms that not only fail to express a theoretically coherent 

position, but that also often fail to engage practically with the signifi cant institutional or fi scal constraints to 

delivery that face urban managers. In their prolifi c policy circulations they do however reconfi gure the priorities 

of government spending and change popular expectations of urban policy and practice in much the same way 

as, for example, generic ideas about the virtues of the ‘garden city’ or ‘the city beautiful” did in the last century (Hall, 

1988). Seen within this lineage, then, these are the new urban utopias. Utopian ideas are potentially dangerous 

because they function through the regulatory power of the hegemonic discourse, including the appeal to an 

elusive pot of gold at the end of the rainbow. But they can, if carefully constructed, also motivate and direct the 

journey of institutional change and provide useful markers of progress (Hasan et al., 2005). This convergence of 

policy discourse and utopian city visioning is especially interesting for urban theorists, who have an enduring 

interest in the idea of ‘the good city’, a concept that is now being reinvented (Friedmann, 2000; Amin, 2006).

Perhaps the most useful entry point for rethinking the utopian vision of the city through the experiences of 

cities in the South is the concept of a rights-based city. It is this essentially liberal democratic notion of rights that 

informs the acceptance of western style democracy in many municipalities, as much as in nation states. The debate 

about the realisation of rights in the cities of the global South has not progressed much and is largely restricted to 

what Jones and Stokke (2005) refer to as fi rst generation rights of voting, gender equality and personal safety. But 

this is set to change as the endorsement of universal human rights is embedded in the MDGs (box 3) and applied 

at a neighbourhood and city scale. The practical realities of realising the MDGs at the city scale should unleash 

a fundamental rethink of urban management systems and practices from a rights-based perspective. It will, for 

example, be essential to introduce fundamental institutional changes in how cities are run so that they are able 

to eff ect the necessary delivery of services to the (urban) poor to achieve the global poverty targets summed up 

in the MDGs (UN-Habitat, 2006; Parnell and Pieterse, 2010). 
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Millennium development goals MDG target indicators

1. Eradicate extreme poverty and hunger 1. Halve, between 1990 and 2015, the proportion of  people whose 
income is less than US$ 1 a day

2.  Halve, between 1990 and 2015, the proportion of  people who suffer 
from hunger

2. Achieve universal primary education 3. Ensure that, by 2015, children everywhere, boys and girls alike, will be 
able to complete a full course of  primary schooling

3. Promote gender equality and empower 
women

4. Eliminate gender disparity in primary and secondary education, 
preferably by 2005, and to all levels of  education by no later than 2015

4. Reduce child mortality 5. Reduce by two-thirds, between 1990 and 2015, the under-fi ve 
mortality rate

5. Improve maternal health 6. Reduce, by three-quarters, between 1990 and 2015, the maternal 
mortality ratio

6. Combat HIV/AIDS, malaria and other diseases 7. Have halved by 2015, and begun to reverse, the spread of  HIV/AIDS
8. Have halved by 2015, and begun to reverse, the incidence of  malaria 

and other major diseases

7. Ensure environmental sustainability 9. Integrate the principles of  sustainable development into country 
policies and programmes and reverse the loss of  environmental 
resources

10. Halve, by 2015, the proportion of  people without sustainable access 
to safe drinking water

11. By 2020, to have achieved a signifi cant improvement in the lives of  at 
least 100 million slum dwellers

Box 3: The MDG defi nitions of poverty

In establishing widely accepted (utopian) norms and ambitions in relation to addressing urban poverty, the 

multidimensional poverty movement has spawned the rights-based city demands that will be highlighted at 

the 2010 World Urban Forum in Brazil as the primary basis for addressing urban poverty; it is already in informal 

circulation in the Western Cape. The idealism of the ‘good city’ in the South is one that now embraces universal 

service access so that basic human rights are able to be realised (Jaglin, 2004; Parnell, 2007) and this idea can 

be expected to make its appearance in the IDPs of the future. Thus, alongside circulating knowledges which 

are understood to be contributing to the neoliberalisation of urban governance (Peck et al., 2009), viewed from 

the cities of the South circulating (utopian) assumptions about the good city have generated extensive local 

and international commitment to realising the rights of the urban poor, through the delivery of universal access 

to urban services (see also Robinson, 2011). The need for such a postneoliberal analysis is reinforced when we 

consider the signifi cance of the growing focus on the local state as the presumed agent of this delivery. 

4. Postneoliberalism, the state and civil society 

In line with local and international endorsement of the rights-based agenda, debate on the reform of the role 

of the state in poverty reduction in cities of the global South has already begun (Batley and Larbi, 2004). But, 

insofar as there is a coherent academic debate about the realisation of rights through the redistributive role 

of the state at the urban scale beyond the global North, it has been directed primarily at services like water, 

waste and electricity and has focused on a critique of privatisation as a mechanism for equitable delivery 

(e.g. McDonald and Pape, 2002). In part it is the challenge of making basic services reach everyone in the 

city, including those that cannot pay full cost recovery, that has seen the resurgent postneoliberal interest – 

even from the World Bank (2009) – in the role of the state. What is truly signifi cant about the new form of the 

urban service debate for the urban poor is the changing assumption on which it takes place. Ten years ago, 

notwithstanding the 1986 signing of the Universal Declaration of Human Rights, there was no consensus that 

basic services were a right of all urban residents, regardless of who provided them or where in the world they 

lived. Now the rights of slum dwellers across the world are being affi  rmed, if only on paper (Hasan et al, 2005). 
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The politics today is about how best to plan cities and run their administrations to ensure that basic services 

reach those who are unconnected and also those who cannot pay for the longer term service charges. 

In sharp contrast to the utopian tone of the practice derived from the multidimensional poverty focus and 

the associated idea of ‘a good city’ is the body of work on state–civil society relations (see Robbins, 2009). This 

is already a much more substantial school of research grounded in many cities of the global South, that could 

best be described as dystopic, for its stark reminder of how poorly equipped urban government is to respond 

to and engage with the demands of the poor. The focus of this work is on the highly contested question of 

how poor people organise to access the resources of the state, to protest state oppression and to facilitate 

their daily lives in the absence of eff ective or fair urban government. Overall the academic consensus seems 

to be that government does little to enhance the lives of the urban poor (see right column of box 4). To be fair, 

there is signifi cant academic writing showing that monolithic interpretations of state civil society interactions 

fail to refl ect complexities on the ground, with internal divisions created by state allocations that benefi t some 

of the urban poor more than others and organised cohesive communities doing better than equally poor but 

fragmented and divided communities in accessing urban opportunities (Oldfi eld, 2005; Benjamin, 2008). 

More government is necessary Less government is required

• Better planning and land management are essential to 
protect the poor (UN Habitat, 2009)

• Government is best placed to uphold universal 
minimum standards implied in MDGs and the right to 
the city (see extended discussion above)

• Sub-national government can extend its redistributive 
role in a developmental local state(Van Donk et al., 2008)

• Building urban resilience to climate change often 
means at a basic level more government (Sánchez-
Rodríguez, et al., 2005)

• Shifting participatory democracy away from the micro 
implies mature intergovernmental structures
(Glaser, 2009)

• Inclusive neo modern urban management needs ‘big 
enough’ government to do the basics, e.g. street 
numbers (Farvacque-Vitkovi et al., 2005)

• Best thing government can do is nothing (Amis, 1995)

• An absent state is better than an interfering state
(Roy, 2005) 

• Informality works, the poor organise themselves 
better than government (Chabal and Daloz, 1999)

• Less government is good for the poor (Escobar, 1995)

• Government misunderstands, interferes and creates 
problems (Ferguson, 2006; Oldfi eld, 2005)

• Reject ‘invited’ spaces made by government and 
use only ‘invented’ spaces created by opposition for 
engaging the state 

• Informality fosters innovation and urban vitality 
(Koolhaas et al., 2000)

Box 4: Is ‘government’ good or bad for the urban poor?: An incipient debate

The contrasting positions presented in box 4 suggest two pressing issues for theoretical refl ection. First, we 

would suggest there is a need to revisit our interpretations of the politics of the state in cities, especially 

in its relation to civil society. This is not so much about how government and residents fi nd each other or 

engage on urban issues in practice, although continuing work on this is needed. It has rather to do with the 

more abstract issue of trying to determine which might be more important to overcoming the pervasive 

urban poverty of cities in the global South – having a strong state or strong civil society? This may seem an 

unfortunate binary, but it is at the heart of policy debates on service delivery and, as the summary of views in 

box 4 reveals, the academic literature at least has become somewhat polarised. The dominant approaches to 

the changing role of the state in urban politics which we reviewed in the fi rst section of this paper (the critique 

of urban neoliberalism) tend to see the state as a site for the invention and proliferation of neoliberal initiatives 

undermining the position of the urban poor and reinforcing a hegemonic global agenda of competitive 

privatisation and minimal welfare provision. Together with the associated tendency to privilege the role of 

social movements in generating alternative visions for the city (as represented in the second column in box 

4), scholarly attention has focused little on the state as a site for innovation and delivery of a progressive 

agenda in the interests of the poor. Certainly, insofar as there is a need for signifi cantly more and better urban 

government and administration in the global South to deliver on the now popular rights-based agenda, urban 

studies will need to off er substantially more subtle analyses of state power and institutional politics. 
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The second issue builds from the observation that, if the state is to be an important feature in the urban 

developmental landscape, all sorts of initiatives in research and capacity building will be needed. A slew 

of urgent practice-related research questions also arise. Among these are: what kinds of research might be 

imagined to enhance state capacity to deliver on this rights-based agenda in a creative and pro-poor fashion? 

How much government, and what type of government, is helpful for supporting urban development? And 

how might the offi  cials and professionals that such an expansion of the state necessitates be trained quickly 

and supported internationally when, in the wake of decimating macroeconomic neoliberalism in many poor 

countries, the universities and research institutions which feed creative endeavour in many Southern cities are 

so signifi cantly under-resourced? 

The challenges for urban studies as a domain of intellectual endeavour, then, are about far more than 

regenerating the fi eld of knowledge about cities to fi t it into the changing demographics and dynamism of 

the global urban system – although as we have argued here, that is important. But there is, further, the need to 

imagine how to take forward collective responsibility for building research capacity and theoretical resilience 

in the research institutions of poorer cities so that in the long term capacities for theorisation about cities are 

substantially more geographically dispersed. 

5.  Conclusion: What does the shifting terrain of 
theory mean for public policymakers in the 
Western Cape?

In looking to a postneoliberal theoretical terrain that speaks more sensitively or directly to the cities of the global 

South, there are already indications of productive avenues for intellectual engagement, especially in relation to 

the substantial (largely applied) literature about the problem of urban poverty, and in response to the powerful 

circulating ideas informing an international rights-based agenda committed to delivering universal access to 

urban services. A crucial component of such a project is for government to re-engage with the idea of the 

state as a complex set of institutions, open to diverse political and policy agendas, including progressive ones. 

The lesson for government in the Western Cape is clear: the task of defi ning the developmental agenda for the 

poor of cities is not only the terrain of elected representatives. What happens in reforming the administration 

to achieve goals of urban poverty reduction is equally important, and how this happens across government 

as well as in specifi c sectors or departments is equally important. Regulatory reform, the size and shape of 

the civil service, the approval of some but not other projects and the structuring of the budget are all critical 

instruments in determining the role of government. How these tasks are approached is not random, but rather 

refl ects dominant attitudes and convictions. Understanding and/or informing and changing these conceptual 

and ideological positions is the task of urban theorists. It is not unreasonable therefore to expect senior civil 

servants to keep abreast of and contribute to the latest urban theoretical debates. This has implications for the 

calibre of senior offi  cials who are appointed and for their job descriptions and workloads. 

A major problem for Southern urban practitioners, as the paper has shown, is that much of the urban theory 

is biased in favour of conditions which pertain more commonly in the global North. It is unclear from the 

discussion in the preceding sections how an alternative legitimacy of knowledge about cities which includes 

the global urban South will be constructed. Will scholars from around the world eventually write up and 

theorise the most massive transformation of 21st-century life in the conventional high impact journals, and 

in so doing, shift the urban debate from New York to Mumbai? We certainly have not seen the outpouring of 

case studies and critical refl ections one would anticipate, given the major urban transformations underway in 

the global South (although there is a growing literature which refl ects these changes – see, for example, Rao, 

2007; Benjamin, 2008; Wu, 2008). Even in South Africa and its richest provinces there has been comparatively 

little academic output aimed at shifting the relevance of the academic (and teaching) canons. Thus it seems 

reasonable to suggest that the government should support the nascent eff orts in Higher Education institutions 

to publish practice-based and practice-relevant research (for example through the African Centre for Cities, 

the Medical Schools or the Cape Higher Education Consortium (CHEC)) as well as more overtly theoretical 

work. If the PGWC is to look to its tertiary institutions to produce credible professionals and respected leaders 

who have locally relevant skills and knowledge, it may need to revisit the scale of and its support for R&D and 
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training. It may be important, for example, to consider practitioner fellowships, sabbaticals and other refl ective 

engagement. Such new forms of knowledge production will also encourage conscious political commitments 

to shift the balance of theoretical power and academic resourcing to match new global confi gurations of 

urbanisation and urban poverty.
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Notes

1 This paper draws on a jointly authored unpublished paper with Jennifer Robinson, an Honorary Professor in 
the African Centre for Cities (ACC) and Professor of Geography at UCL. Her contribution to parts of this text is 
acknowledged with thanks, but responsibility for the fi nal product lies with Susan Parnell. 

2 Cape Metropolitan Council 1998. Going Global, Thinking Local. Cape Town.

3 There are a number of well known poverty indicators that come out of a basic needs perspective; for example: 
access to potable water, literacy, life expectancy and nutrition levels.
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1. Purpose

Much of the economic growth that the Western Cape has experienced in the past decade has centred 

on the Greater Cape Town Functional Region and certain growth corridors that are approaching urban 

conglomerations. The rural economy has depended largely on agricultural production, and smaller towns 

in the rural hinterland have, to a certain degree, continued providing migrant labour to the urban areas. In 

light of constraints to growth in the agricultural sector, and in view of the levels of poverty in rural towns, the 

provincial government is exploring the most eff ective ways of addressing poverty and underdevelopment 

in rural areas as part of its Medium Term Strategic Framework (MTSF). The purpose of this paper is to discuss 

some of the policy options available to the provincial government, and to make recommendations about rural 

development in the Western Cape.

2. Conceptual framework

Rural development is understood to be multidimensional, encompassing improved provision of services, better 

opportunities for income generation and local economic development, improved physical infrastructure, social 

cohesion and physical security within rural communities, active representation in local political processes, and 

eff ective provision for the vulnerable. Rural development in this context is thus much broader than poverty 

alleviation through social programmes and transfers. The concept emphasises facilitating change in rural 

environments to enable poor people to earn more, invest in themselves and their communities, and contribute 

towards maintaining the infrastructure key to their livelihoods; in short, to identify opportunities and to act 

on them. Integrated rural development is a concept for planning, and thus a strategy for multi-sectoral and 

multifaceted interventions designed to ensure sustained improvements in rural economies and the lives of 

rural dwellers. 

There is an urgent need to resuscitate rural economies and help rural areas to play a role in economic 

growth that would contribute towards their own development. A strategy to achieve this growth must 

be developed.

Rural development
in the Western Cape

F Abrahams and S Rashe
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3. International perspectives on rural 
development

The Overseas Development Institute (2007: 12) has argued that the term ‘rural’ is ambiguous. Most obviously, 

rural areas constitute the space where human settlement and infrastructure occupy only small patches of the 

landscape, most of which is dominated by fi elds and pastures, forest, water, mountain and desert. These are 

also places where most people spend most of their working time on farms, where land is abundant and cheap, 

where transaction costs are high and where political conditions are most diffi  cult.

A World Bank study (2003: 6) noted that approximately 75% of the poor reside in rural areas – the number 

of people living on less than US $1 per day declined only slightly in the 1990s, despite the fact that there is 

an abundance of wealth across the globe. By most quality-of-life indicators, people living in rural areas, on 

average, have a lower quality of life than urban residents. The majority of rural poor families live in areas that 

are resource poor, highly heterogeneous, and risk prone. The worst poverty is often located in arid or semi-arid 

zones or in steep hill-slope areas that are ecologically vulnerable. In these areas, the poor are isolated in every 

sense. They have little land or access to it, little or no capital and few opportunities for off -farm employment. 

Labour demand is often seasonal and insecure. Extension services are few and far between, and research 

aimed specifi cally at their needs is sparse.

Rural populations continue to grow in absolute terms but shrink in relative terms – by 2020, due to a 

combination of falling fertility and out-migration to urban areas, rural populations are likely to have stabilised 

and been overtaken by expanding urban populations. To discourage the urban migration of the most able 

young workers, there needs to be investment in rural areas.

When agriculture prospers, farmers and farm labourers benefi t, and so do those with jobs upstream and 

downstream from farming. Furthermore, the wider economy also benefi ts from increased spending, greater 

tax revenue, more investment in infrastructure and a stronger foreign exchange position. Many econometric 

studies illustrate the impact of agricultural growth on poverty reduction – typically one and a half times the 

impact of growth in the other sectors. If it is recommended that agriculture be used as one of the drivers in 

rural development, then the issue of how small farmers can be supported in a sustainable manner to extend 

their role in rural development must be considered seriously.

High levels of poverty and food insecurity in rural areas have important implications for public policy and the 

design of any strategy for their reduction. Due to the geographical dispersion of rural poor, it is more expensive 

per capita for central governments to provide public infrastructure, social services and safety nets equivalent 

to those provided to urban residents. A willingness to spend more public resources on the rural poor and 

decentralising decision making to localities and communities are fi rst steps, but these are hampered by a lack 

of political voice and infl uence in many rural areas.

The European Union’s rural development strategy (2005: 16) has focused on three areas as potential policy 

instruments. These are:

• Improving the competitiveness of the agricultural and forestry sector

• Improving the environment and the countryside

• Improving the quality of life in rural areas and encouraging diversifi cation of the rural economy.

However, the European Union has provided a range of measures from which member states can select their 

preferred programmes. These include: vocational training, setting up young farmers, early retirement of farmers 

and farm workers, infrastructure development, diversifi cation into non-agricultural activities and providing 

basic services for the economy and rural development.

4. National government perspective
Rural development is not a new concept in South Africa. A number of previous ‘workable interventions’ can 

be found. These interventions include the Kakamas, Vaalharts, Olifants River and Sunday’s River projects 

implemented under the Land Settlement Act (1912). In the 1980s the Development Bank of Southern Africa 

(DBSA) developed a successful Farmer Support Programme in some of the rural areas.
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The fi rst comprehensive policy statement by the national government on rural development came in the 

form of the Integrated Sustainable Rural Development Strategy (ISRDS) in 2000. The ISRDS spells out a vision 

of attaining ‘socially cohesive and stable communities with viable institutions, sustainable economies and 

universal access to social amenities, able to attract skilled and knowledgeable people, equipped to contribute 

to their own and the nation’s growth and development’. The strategic intent of the ISRDS is to transform rural 

South Africa into an economically viable and socially stable and harmonious sector that makes a signifi cant 

contribution to the nation’s GDP.

The ISRDS also deals with the question of sustainability in some detail: sustainability implies effective 

participation to ensure that the projects and activities undertaken respond to articulated priorities at the 

local level. Although initially much of the financing for the strategy may come through line departments 

and special programmes, sustainability will increasingly depend on local government budgets. This implies 

a major role for local government in coordinating the participatory decision making and in mobilising 

available resources. It further implies that the ability of local authorities to manage and implement local 

economic development (LED) must be strengthened, provided that, through intergovernmental relations 

processes, agreement is reached about the complementary roles of the provincial government and 

municipalities in this regard.

Another key policy framework, the national Medium Term Strategic Framework (MTSF), which was issued in 

May 2009, identifi es rural development as one of the priorities of the current administration. It also provides 

a framework within which resources for rural development will be allocated. The MTSF recognises that 

the presence of a vibrant centre or service node is common among all dynamic regions (urban or rural). If 

successful, government interventions would enable rural towns to serve as outlets for agricultural produce, 

act as a logistical hub for coordination of rural economic activities and form a base for development of agro-

processing enterprises. This will involve development of hard and soft infrastructure, including institutional 

networks for marketing, storage, advisory services, fi nance and improved agro-logistics. Investments must 

be guided by the potential of each area to ensure maximum social and economic returns.

At a national level, the Department of Rural Development and Land Reform is one of the lead departments 

in implementing rural development initiatives. According to its Strategic Plan 2009–2014, the focus over the 

medium term will be on strategies that foster employment-creating economic activity and on improving the 

coordination and synergy between departments and all levels of government. The department proposes that 

these objectives can be achieved through coordinated and broad-based agrarian land reform and strategic 

investment in economic and social infrastructure.

5. Rural development within the Western Cape
The provincial Cabinet has approved a framework and the principles of a rural development strategy for the 

Western Cape, as well as the processes that need to be followed in the refi nement and implementation of 

such a strategy.

From this perspective (Provincial Department of Agriculture, 2009), the government of the Western Cape 

envisions rural areas where:

• Poverty and food shortages will be halved in selected areas by 2015

• Women and children, the aged and people with disabilities are empowered and come into their own

• Rural areas are developed sustainably

• Unemployment can be systematically addressed

• Environmental stability is assured

• HIV/Aids infection and TB levels have been reduced considerably.

5.1 Agriculture as a driver of rural development in the Western Cape

The Western Cape could develop a niche area in rural development by using land reform and rural development 

to break the cycle of persistent poverty in South Africa. The predominantly Mediterranean climate has enabled 
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the province to produce between 55% and 60% of all South African agricultural exports. These amount to 

R7 billion, with deciduous fruit, wine and table grapes being the main export products. The agri-food chain 

contributes about 23% to the Western Cape GDP. The province’s approximately 11 000 agricultural producers 

include both commercial and small-scale farmers who provide 13% of all formal job opportunities in the Western 

Cape. Consequently this sector supports 220 000 farm workers and their 1,2 million dependants. The service 

area stretches from north of the Olifants River along the coast to Plettenberg Bay. Inland the area stretches over 

large parts of the Karoo, the Little Karoo, Boland, Swartland and the North Western Cape region.

The southwestern part of the Western Cape receives annual rainfall of more than 2 000 mm in certain areas, 

while some arid areas in the Karoo and the North Western Cape have a rainfall of less than 150 mm per year. 

The great variations in rainfall and soil types found here contribute to the wide variety of farming systems in 

the province. The area occupies approximately 13 million hectares, of which 3 million are under cultivation and 

approximately 270 000 hectares are under irrigation. The principal agricultural activities include the production 

of wine, deciduous fruit, citrus, grain, vegetables, ostriches, small and dairy products (HSRC, 2008: 2).

While the climatic conditions in the Western Cape are conducive to agriculture, it needs to be acknowledged 

that agriculture alone is not the key to unlocking rural development. Studies undertaken in South Asia have 

indicated that the development of agriculture should be explicitly linked with supporting interventions such 

as education and infrastructure development.

It must further be noted that the case for agriculture-led poverty reduction rests heavily on the productive 

effi  ciency of small farmers and their contribution to local economies, especially by virtue of demand for 

services – the so-called consumption linkages. The enduring hold of the small farm model lies in its appeal 

as a ‘win-win’ option, satisfying both effi  ciency and equity criteria. However, small farmers are under pressure, 

and the win-win frontier may be shrinking as technological complexity and the globalisation of commodity 

chains present them with signifi cant challenges. Most small-scale farmers are far from services and roads, and 

consequently, from extension programmes.

5.2 The rationale for rural infrastructure development

Infrastructure can be classifi ed as either economic or ‘hard’ (e.g., roads, electrifi cation, bridges and railways), 

social or ‘soft’ (e.g., health and education) or institutional (e.g., farmers’ cooperatives and agricultural institutions). 

Economic infrastructure is of particular importance in rural areas, as it is the section of an economy’s capital stock 

that produces services for facilitating economic production or to serve as input in production. Institutional and 

social infrastructure are equally important as they are the capital formation that provides services in agriculture, 

health, education and recreation. Social infrastructure impacts both directly and in the quality of life (Stilwell 

and Atkins, 1999: 36).

International research on the socio-economic impact of rural infrastructure and service revealed the 

following results:

• In India, better infrastructure has led to substantially higher poverty reduction rates.

• China experienced remarkable growth over the last two decades. Support programmes have a signifi cant 

impact on the living standards in the targeted areas.

• In Bangladesh, infrastructure directly aff ects agricultural production through diff usion of technology, and 

use of inputs and its eff ect on prices. Not only has it caused household incomes to rise, but indirectly it also 

encourages savings through its positive eff ect on income.

• Agricultural multipliers and consequently growth are lower in Africa than in Asia due to a lack of several 

factors, including infrastructure.

Infrastructure is a key to sustainable economic growth and is vital in meeting basic needs for water, 

electrifi cation, transport and telecommunication. Without improved infrastructure, living standards and 

South Africa’s ability to compete on international markets will remain under threat. The above-mentioned 

services have diff erent eff ects on improving quality of life. Access to clean water and sanitation can reduce 

mortality and the availability of transport provides access to markets, employment opportunities and social 

services such as health and education. Access to communication networks can aid in improved levels of 

education and literacy.
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5.2.1 Water and energy infrastructure

Irrigation farming is currently one of the major consumers of electricity in agriculture. Approximately 50% of 

the country’s water is used to irrigate approximately 1.3 million hectares of land. In commercial farming areas, 

30% is planted to intensive crops, 50% to extensive crops (i.e.: crops that are also grown in dry land conditions) 

and 16% to pastures. Limited water resources and the high cost of schemes are the major constraints to 

new irrigation development in South Africa, estimated at 178 000 ha. The high cost of creating infrastructure 

emphasises the importance of upgrading existing facilities and schemes where the primary water supply 

infrastructure already exists. The key to improved irrigation lies in more effi  cient use of water and the use of 

more cost-eff ective technology. Global warming and climate change are increasingly aff ecting natural rainfall 

patterns and therefore the available stock of water (Meyer et al, 2009: 26).

The use of alternative energy in South Africa is still relatively limited, especially in rural and agricultural 

areas, despite the introduction of substantial policy frameworks for alternative energy. The rate of depletion 

of traditional energy sources poses a similar challenge: the demand for the resource is growing, while its 

supply is shrinking. The fact that the bulk of South Africa’s energy sources are non-renewable has two major 

disadvantages: fi rst, energy consumption in South Africa continues to contribute to global warming and 

climate change, and second, continuous GDP growth depends on an infi nite supply of resources. This means 

that, at some point, due to fossil fuels and other non-renewable sources of energy becoming depleted, the 

economy will stop growing (Wakeford, 2007: 2).

5.2.2 Institutional infrastructure: Markets

In many remote rural areas, food marketing costs are extremely high. Eff orts at achieving food security and 

international competitiveness therefore also raise the issue of infrastructure and access to markets. In South 

Africa, the implementation of the Marketing of Agricultural Products Act (Act No 47 of 1996) resulted in the 

deregulation of the agricultural sector. Producers were ill-prepared for operating under the new deregulated 

environment. According to Willemse (2000: 11), as production volumes increase and new markets continue 

to develop, the shortage of infrastructure capacity for logistics during peak periods is becoming more and 

more evident. Provincial eff orts at supporting emerging farmers, for example, must therefore take into 

consideration the access that both commercial and emerging farmers have to markets, and industry bodies. 

Statutory bodies and bodies supported through government funding in particular should actively pursue 

the kind of institutional arrangements and partnerships that will facilitate access to markets. This could 

require, for example, the strengthening of cooperatives that use shared infrastructure and resources to 

provide market access to an extended network of producers. In addition, product development could play 

an important role in ensuring that agricultural produce is of a standard that can compete eff ectively in local 

and international markets.

5.3 The role of local government in local economic development

Rural development is to a signifi cant degree dependent on the number of economic opportunities available 

to people living in rural areas. Any rural development strategy must therefore also address the extent to 

which local economies are developed, and the extent to which local government plays a supporting role in 

local economic development (LED). The degree of success in LED aff ects the resources available for capital 

investments such as improved access to land, infrastructure and services; the more economic activity there is 

at local level, the more resources there are available locally for private investment, and the greater the return 

on infrastructure investment for the state.

The South African approach to LED is set out in the National LED Framework, which was drafted 

by the Department of Provincial and Local Government in 2007. The Framework is premised on the 

understanding that local government has a key role to play in stimulating economic activity by creating 

an environment conducive to investment, by providing infrastructure and quality services, rather than by 

developing programmes and attempting to create jobs directly. This is an important principle which is often 

misunderstood at local level, where there is the expectation that the government will provide economic 

opportunities in the shape of business projects. Because local government is the closest to communities, 
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communities expect this tier of government to provide the businesses themselves, whether or not this is its 

constitutional mandate.

For local governments to fulfi l their function to provide economic opportunity eff ectively and appropriately, 

there must be a clear understanding of what they should and can do, both in terms of their constitutional 

role, and in terms of the municipal resources available for LED. Furthermore, their role as a connector must 

be clearly understood: to draw resources locked in a range of diff erent government support instruments 

into their localities. Municipalities must therefore have innovative spatial development strategies, land-use 

polices, by-laws and implementation capacity to facilitate fast and eff ective business establishment and 

functioning, especially for informal/street traders, and SMEs. Rather than focusing on autonomous local 

initiatives, successful LED requires the integration of support to local economies from various agencies and 

spheres of government.

Community involvement plays a pivotal role in creating a space where the unemployed and the poor can 

infl uence local decision making in setting priorities and making capital investments aimed at poverty reduction. 

Integrated development planning should play a central role in identifying opportunities, identifying blockages 

to opportunities and determining how the diff erent stakeholders would work together to realise development 

goals identifi ed on a shared basis. For this to happen, communities must be given adequate opportunities to 

participate in the planning process. However, their continued participation in planning processes depends on 

the municipality delivering on agreed development plans.

In addition, all three spheres of government must develop a better understanding of local economies 

to identify opportunities for growth. This includes a range of possibilities to improve downstream 

beneficiation, linkage between areas in terms of inputs and manufactured products, and possibilities 

to enhance the local content in high value-added products. Another important consideration in LED 

is the extent to which local economies are able to cluster their economic activity to strengthen the 

competitiveness of the businesses in the region. This could, for example, apply to related businesses in a 

number of rural towns within a relatively short distance from one another. In terms of the clustering theory, 

the innovation, collaboration, knowledge transfer and networking required to support competitiveness 

in the global economy are best achieved through clear and synergistic links between a dense clustering 

of related economic activities.

An issue that is closely linked to the idea of clustering is institution building that is aimed at developing 

institutional strength through building associational networks. It may include, for example, strengthening 

business associations, SME networks, inter-municipal collaboration, partnerships with higher education 

and research institutes, and the establishment of growth coalitions involving municipal government, 

business, workers and civic society.

The issue of access to credit for small businesses in rural areas is vital. A number of rural development 

initiatives have floundered because of the absence of a clear strategy to nurture small-scale projects to 

the stage where they have access to credit, and thus can graduate from the poverty reduction umbrella. 

In the current economic climate, the financial sector may be hesitant to provide credit to small start-ups 

at the local level. State-funded development finance corporations should provide for this gap. However, 

the level of inefficiency in the management of these funding agencies remains a concern.

As much as access to credit is crucial, encouraging savings is vital to the creation of robust local economies. 

Savings and credit unions and clubs should be an important mechanism to boost the stability of local 

economies and support sustainable human development. Sharing of technology and resources is a similar 

concept to sharing revenue and cooperative approaches. However, there are important challenges with 

regard to the management of cooperative ownership of businesses, as has been witnessed, for example, 

in the failure of a number of land restitution ventures that have been based on collective ownership. It is 

critical that, where initiatives are based on cooperative or collective ownership, the participants in such 

schemes are empowered to understand the need for a robust management structure that is accountable 

to shareholders but which is able to make management decisions with the required – and appropriate – 

independence from members of the cooperative.



RURAL DEVELOPMENT IN THE WESTERN CAPE 81

5.4 The implications of the National Spatial Development Perspective for 

Western Cape rural development

An issue that requires careful consideration is the impact of the National Spatial Development Perspective 

(NDSP) on the ability of a number of small, outlying towns to make real progress with regard to economic 

development. The NSDP follows the logic that resources must be allocated by government to achieve an 

optimal yield. In the case of the Western Cape, economic activity and growth are concentrated in the Cape 

Town Functional Region (CTFR), the growth corridor along the Southern Cape (Eden District Municipality), and 

along the Saldanha/West Coast corridor (OECD, 2008: 54). While these growth corridors contribute signifi cantly 

to incomes for communities located further inland, the growth outlook for a signifi cant number of smaller 

towns remains bleak.

The Growth Potential of Towns study (Department of Environmental Aff airs and Development Planning, 2004) 

states that the growth trends of towns fl uctuate over the course of time because they are infl uenced by a 

number of diff erent factors. The economic justifi cation for and growth performance of all towns are linked 

directly or indirectly to their inherent economic activities such as mining, fi shing, manufacturing, trade services, 

tourism, recreation and administrative functions. The development of the vast majority of towns, however, is 

rooted in their role as service centres for the surrounding agricultural environment. A rural community needs 

a centrally located core town for religious, health, educational and services/shopping facilities, as well as a 

market for their products.

Apart from the economics that drive the growth and development of these urban centres, technological 

innovation, the environment, the particular spatial location, cultural patterns and management systems also 

play a role. It is noted in Growth Potential of Towns, for example, that the level of management and technical 

skills at local government level contribute to the lack of growth in those towns with the lowest growth 

potential. Furthermore, in the absence of clear development visions and concomitant management skills, local 

authorities are reluctant to launch robust initiatives to counter negative growth tendencies and to capitalise on 

their positive attributes. The study also notes that towns sometimes do not make optimal use of their inherent 

growth potential, while in other cases settlements misinterpret their potential and embark on initiatives that 

are not aligned with their resource base and development profi le. As a result, development eff orts do not 

provide returns on the resources invested in these towns.

The NSDP argues that where economic infrastructure investment does not make economic sense because of 

the low economic growth potential of outlying small towns, the communities remaining in such locations must 

be supported through social transfers and better government services. While social transfers to rural communities 

form a crucial lifeline and have a signifi cant eff ect on poverty, these are not enough to break the deep and cyclical 

poverty in such towns. It is crucial that public transport expand to ensure that people in these towns can fi nd work 

in neighbouring towns. It is also critical that key towns outside the current high growth nodes be identifi ed to act 

as centres within a radial system that serves a range of surrounding towns. Research is required to determine the 

optimal radius of the reach between such economic centres and the feeder towns that surround them. However, 

this means that the economic viability of these central towns must be bolstered through regional development 

strategies that focus on creating synergies between diff erent industries and fi rms, and draw on the natural and 

cultural strengths of the regions. A further key element of the approach must be that educational outcomes for 

children and youth in these areas must be improved. This includes strengthening the school-feeding scheme and 

ensuring that the school transportation system functions eff ectively. This requires innovative thinking by policy 

makers and eff ective implementation of programmes.

6. Conclusions and recommendations

Agriculture continues to play a key role in providing livelihoods for rural communities, but there are clear 

limitations to the extent to which agriculture can expand employment opportunities and drive rural 

development more broadly. The extensive reliance on social assistance transfers in all of the rural towns in 

the province suggests that signifi cant numbers of people in rural towns are simply not accessing economic 

opportunities, and are experiencing deep and cyclical poverty. It is critical, therefore, that the province supports 

eff orts at stimulating more diversifi ed economic growth at local level. These eff orts must use natural strengths 
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and maximise the potential from business clustering, while local government must play its role eff ectively as a 

facilitator of economic infrastructure.

For the provincial government to play its role as facilitator of economic growth, it must be willing to assess 

critically its investment in both hard and soft infrastructure in rural areas, as well as the eff ectiveness of current 

economic development support programmes and projects. In addition, the approach by government must 

be multi-sectoral: agreements on a strategic programme must result in coordinated and focused spending. 

Support programmes must also adopt a long view, by committing to multi-year support for individual projects, 

while at the same time processes are put in place to ensure that projects can move from dependence on 

government transfers to being able to access fi nancing and credit in the marketplace. Once again, institutions 

must be eff ective: the land transformation reform programme must be accompanied by eff ective support to 

emerging farmers, for example; and rural fi nance corporations must provide a reliable source of fi nancing at 

reasonable interest rates, while also providing technical support to fl edgling businesses in rural locations. In 

this regard, it must be noted that areas in the province that are subject to land claims and land transformation 

process are fraught with possible tension, which often has the potential to derail the implementation of 

development projects.

The rural development strategy in the Western Cape must be integrated into the wider poverty reduction 

strategy, which follows a multi-sectoral approach. While budget and task allocation with clear roles and 

responsibilities is critical, experience in the province has suggested that contested leadership in joint 

programme work could create stumbling blocks that hamper progress. Ideally, task teams should represent a 

partnership between provincial departments and between the three spheres of government.

Government must consider whether the implementation of a rural development strategy should be the 

responsibility of an agency that would provide a conduit for government funding for rural development, be 

responsible for promoting economic activity and investment, manage land reform and coordinate support 

to emerging farmers and integrate fi nancing available for rural development from provincial, national and 

international funding sources.

In conclusion, strategies to ensure rural development must address the following:

• Investment should be focused on growth corridors to gain optimally from the incremental impact that 

economic growth in nodal towns has on remittances to the rural hinterland,

• Transport links between nodal towns and the hinterland must be strengthened.

• The rural development strategy must emphasise the need for integrated planning that has a spatial focus and 

that brings together resources from a number of provincial departments to achieve far greater effi  ciency.

• There must be a strong local economic development (LED) component, which includes enabling smaller 

towns to develop their unique potential, rather than all simply following the ‘development through 

bakeries’ recipe.

• Support for the agri-processing and tourism sectors in rural areas is crucial – bearing in mind that the critical 

success factor in most rural communities within the Western Cape is securing suffi  cient water sources for 

production purposes.

• The issue of access to aff ordable credit must be addressed, by focusing on obtaining partnerships with both 

government and private sector fi nancing of development enterprise.

• Municipalities must be enabled to attract and retain appropriately skilled staff  to drive local development.

• The strategy must spell out the roles of the diff erent categories of municipalities with regard to rural 

development.

• Rural towns must be assisted in planning towards greater spatial integration, as greater integration will result 

in lower capital expenditure on infrastructure and lower maintenance budgets. This should ensure that the 

quality of services delivered in these rural towns is not compromised by a chronic shortage of resources to 

support services in sprawling, low-income communities.
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1. Introduction

Traditionally, analyses of the spatial dimensions of poverty have tended to focus on the epidemiological 

mapping of where it occurs at the regional and urban level. Urban geographers have developed very 

sophisticated multi-layered mapping techniques which illustrate a number of diff erent poverty indices. These 

have been done for the city of Cape Town (Romanovsky, 1984; recently updated (City of Cape Town, 2008)), as 

well as the province and the rest of the country (National Department of Trade and Industry, 2006).

Reviewing time series comparisons of these patterns – for example, Cape Town from 1984 to 2001 – reveals 

that, on the whole, there is little change in the regional and urban location of pockets of poverty. Unfortunately, 

over the past two decades the diff erences between wealthy and poor areas have become even more extreme. 

In other words, inequality has increased. This is the reason that government has identifi ed the urgent need for 

poverty alleviation. 

This chapter does not focus on the lower middle classes, which have seen signifi cant improvements in 

their economic conditions over the past two decades. There was considerable fi nancial growth in the middle 

classes, particularly over the period from 2002 to 2008, as is shown by indicators such as the enormous increase 

in private motor vehicle ownership and increases in property prices in lower middle income suburbs. However, 

this economic growth excluded the urban poor and possibly worsened their circumstances, which became 

more diff erentiated over the period. This is the focus of this chapter.

This chapter focuses on the poorest of the poor, those who have been largely excluded from the economic 

development over the past two decades. This exclusion has led to South Africa having the highest income 

diff erentiation among similar middle income countries in the world (Bhorat, 2009). The poorest of the poor are 

defi ned as people earning less than USD2 per day (R600 to R1 000 per month in South African terms). 

The poorest of the poor are disadvantaged with regard to access to the formal economy. This disadvantage, 

in addition to poor levels of education, training, business and technical knowledge and entrepreneurial 

development, includes access to well-located spaces from which to realise economic and fi nancial benefi ts. A 

central theme of this paper is that, from a spatial planning point of view, improving the poor’s access to well-

located economic space would signifi cantly assist with poverty alleviation. 

This paper demonstrates that over the past two decades, despite the advent of non-racial democratic 

government, the poor have continued to be systematically excluded from economic urban and rural space, 

a process that began under colonial and apartheid regimes, and that this has been a major contributor to 

the predicament which now faces policy makers and the poor themselves. It is only by understanding these 

processes and the forces behind them that it will be possible to devise eff ective strategies and policies to 

address them.

Spatial dimensions
of poverty

S C Nicks
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2. A brief background to the exclusion of the 
poor from economic space in South Africa 
and the Western Cape

The explosion of mercantile capitalism in Europe after the industrial revolution soon outgrew supplies of locally 

available raw materials to feed the burgeoning manufacturing economies. This led to searches for agricultural 

and mining commodities around the world including South Africa. Here, initially, settler economic development 

was hampered by lack of access to suitable land and labour as local economies were self-suffi  cient, had little 

need for cash and, in some instances, competed eff ectively with settler enterprises (Bundy, 1989). This led to a 

series of laws that removed Africans’ access to productive land and created the need for cash to create a wage-

earning class that could work on the mines and farms. By excluding access to rural land, the fi rst Glen Grey Act 

of 1880 began a process which was continued by subsequent Land Acts.

This process extended to urban land in the early 1900s, ostensibly due to public health reasons, with the 

removal of Africans to the docks and Ndabeni in Cape Town (Bickford-Smith, 2002). It accelerated in the 

apartheid era and culminated in the Group Areas Act, which excluded black people from owning well-located 

land, particularly in CBDs, for example, Cape Town, Woodstock, Salt River, Mowbray, Rondebosch, Newlands 

and Claremont (Western, 1981).

In some cases there were ad hoc exceptions, such as permitting Indian corner shop keepers to remain in 

designated white residential areas as long as they resided on the premises. 

At the local level, municipal by-laws also contributed to the exclusion of blacks – not overtly from a racist 

point of view, although the eff ect was similar – through the promulgation of Hawker Prohibited Area by-laws 

and zoning scheme controls on home business and manufacturing.

Paralleling the emergence of racist legislation aimed at excluding black people from economic space was 

the development of town planning which initially developed in response to public health issues in South 

Africa as well as overseas. Apartheid planning was given added impetus by the emergence of modernist town 

planning which promoted the concept of the ‘garden city’ and the separation of urban activities into exclusive 

industrial, commercial and residential areas. This philosophy neatly dovetailed with the principles of apartheid, 

with residential areas being further segregated by racial group (TB Floyd, 1960). Generally, white group areas 

were well located on the best land and closest to CBDs with Coloured and African areas towards the spatial 

and economic periphery.

In this way the pattern of spatial and economic marginalisation of the poor, the majority of whom are 

Coloured and African, was deeply embedded, originally by force and now by inertia, in South African rural and 

urban space. 

These forces have continued in many diff erent guises in the post-apartheid era. There is considerable and 

continuous pressure from formal business via local authorities to contain the informal sector and exclude it 

from their markets on the grounds of preserving urban quality, hygiene and cleanliness, and avoiding crime 

and ‘unfair’ competition. These forces can be seen in eff orts to formalise the minibus taxi industry and replace 

informal markets with shopping centres. For instance, the proposed Warwick Triangle shopping centre in 

eThekwini Municipality (Durban) would replace the Warwick Triangle market. Operation Murambatsvina in 

Zimbabwe, which crushed informal trading, cross-border trading and informal supply chains operating outside 

the tax net and fi scus, is an extreme example of such measures (Todd 2007). 

3. Structure of this chapter

This chapter is structured around nine policy areas. In each case, factors undermining the particular policy area 

are identifi ed to help understand the range of issues the policy intervention must address. In terms of policy 

actions, reference is made to associated economic policies as, in many instances, spatial policies are necessary, 

but will be insuffi  cient on their own, to implement the desired policy action eff ectively. Finally, under each 

policy area, proposed spatial policy actions will be described and the provincial departments responsible for 

them listed. 
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The nine policy areas are:

• Creation of economic opportunities

• Investment in human capital

• Income security

• Basic services and other non-fi nancial transfers

• Improving health care

• Access to assets

• Social inclusion and social capital initiatives

• Environmental sustainability

• Good governance.

The approach to addressing these policy areas is underpinned by a number of principles or departure points 

regarding spatial planning and ordering, and the promotion of economic opportunities in physical space. 

These are described in section 4. In each policy area identifying factors and economic and spatial policy actions 

are also described.

4. Departure points

4.1 A focus on direct spatial intervention in the sectors most accessible 

to the urban and rural poor

Macro-epidemiological approaches, while useful as broad-based analytical tools, are too blunt for eff ective policy 

intervention. At best they can perform a long-term trend-monitoring role indicating to what extent patterns are 

changing either spatially or over time. Unfortunately, most time trend comparisons indicate little change in the 

overall spatial patterns and an exacerbation of the diff erences within these patterns, with poor areas remaining 

poor but relatively worse off  and wealthy areas relatively better off  than they were 20 years ago.

Therefore, this paper concentrates on the following ‘opportunity interfaces’ where there are opportunities for 

direct interventions to alleviate conditions of poverty:

• Periodic markets

• Small-scale environmental technologies

• Restructuring of urban areas

• Access to highly traffi  cked public streets, squares and well-located vacant land

• Promoting incremental and informal modalities in the retail, housing and transport sectors

• Distribution of facilities and services.

4.2 Interventions should be at ‘opportunity interfaces’

In addition to access to sources of primary commodities, be they water, agricultural or mining, poverty 

alleviation should also seek to maximise the poor’s access to ‘opportunity interfaces’.

Rural and urban economic opportunities are generally most intense at the interface and overlap between 

diff erent economic and spatial zones rather than within their cores. It is at these interfaces where opportunities 

for trade with passing traffi  c occur. For instance, a CBD is the main centre of trade and exchange within an 

urban settlement. The fringes of roads and streets are where trading activities gain highest exposure to 

passing traffi  c, whether in urban or rural areas and, therefore, this is where they will be most viable. Markets 

operate most eff ectively in urban or rural locations that intercept high volumes of pedestrian or vehicle 

traffi  c at major intersections. 

However, the economic potential of these spatial interfaces is also recognised by the formal sector and 

therefore there is competition with the informal sector which often leads to the latter’s exclusion. This exclusion 



STATE OF THE PROVINCE 2009/2010: SECTION ONE88

can take a number of forms: for instance, shopping centres from which the poor or micro businesses are 

excluded by high rentals, or Road Access Management guidelines enforced by transport authorities that limit 

the number of access points off  high volume transport routes and prohibit kerbside trading. 

The shopping centre industry identifi ed the importance of interfaces and has developed a number of 

indicators including: 

• Footfall (number of passersby)

• Trading densities (number of Rs/m2 generated by an enterprise)

• Gravity models (which simulate income and likely spend per head at the regional and local scale and identify 

where the most viable locations for business and shopping are).

These could equally be applied to the informal sector in terms of understanding economic opportunities 

that it could access. However, street traders are adept at identifying these opportunities, and the location and 

density of street trading stalls can, if they are not artifi cially distorted by anti-street trading eff orts, serve as an 

indicator of likely economic potential.

4.3 Walking distance as the primary measure of access

Since the 1930s the measure of accessibility in urban settlements has largely been defi ned by the travel 

distance and time of motor vehicles. Consideration of whether opportunities are near or far is assessed by 

vehicle speeds. Therefore, ‘round the corner’ or ‘fi ve minutes away’ could be as far as fi ve kilometres away. While 

this may not be an issue to those with access to either private or convenient public transport, and setting 

aside problems of energy consumption, air pollution and fi nancial cost, this measure of distance discriminates 

against the urban poor for whom walking is the most aff ordable transport option.

Urban settlements laid out primarily for motor transport absorb huge amounts of the poor’s funding and 

time in gaining access to various opportunities. This represents a major hurdle to their survival and subsequent 

economic development, and results in the pressure to build informal settlements in inappropriate locations 

such as on derelict land, under freeway intersections and road reserves, and on fl ood plains, because they are 

conveniently located and, therefore, lessen transport costs.

Strategies that seek to alleviate poverty must ensure that the distance between various economic 

opportunities is reduced to walking distance. Using this measure will radically transform urban settlements so 

that they are much more supportive of the movement patterns of the urban poor.

Adopting this principle will naturally lead to revising a great many urban and rural management policies, 

including those relating to:

• Location and design of shopping centres

• Road access management guidelines

• Integration of public and commercial facilities and their location at the most accessible nodes in urban and 

rural centres

• Revised spatial development frameworks that promote economic integration within residential suburbs and 

the integration of appropriate land uses, e.g. residential, commercial, light industrial and retail development 

within CBDs, secondary nodes and even within individual buildings.

4.4 Creation of entrepreneurs vs creation of jobs

The fourth departure point of this paper is that, while job creation is important, poverty alleviation initiatives 

can only be considered to be sustainable if they are fostering new entrepreneurs who, themselves, will create 

more jobs. 

This departure point has important ramifi cations.

If creating jobs alone is considered suffi  cient, then it should be possible to address poverty alleviation by 

providing suffi  cient formal sector opportunities that will demand jobs accessible to the poor. Due to lack of 

skills among the poor, there are only fi ve economic sectors that provide unskilled jobs which are accessible to 

them: agriculture, mining, domestic work and labouring, tourism and construction. 
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Because of increasing specialisation and skills requirements, labour infl exibility and capital intensifi cation, the 

formal sector’s ability to create jobs for the poor and unskilled continually decreases. This led to the demand 

for higher and higher rates of formal economy growth, as high as 6%, in a vain eff ort to create suffi  cient jobs. 

It proved impossible to achieve this rate of growth even at the height of the boom, and massive shedding of 

jobs followed as the growth rate tumbled to 2%.

Therefore, the formal sector on its own is incapable of addressing poverty alleviation through the creation of 

suffi  cient jobs, even if growth rates of about 6% per annum are maintained.

This means that the informal sector has to have access to opportunities that will also enable it to contribute 

to job creation. This suggests the need for opportunities for informal entrepreneurs who would require access 

to land and capital, albeit in micro amounts. It also means that the mode of production for many formal sector 

activities needs to be revised so that they are more rather than less labour intensive. This can occur through a 

wide range of activities, for example:

• Discouraging full mechanisation of production lines – e.g. fruit packing, grape picking, fuel pump attendants

• Promoting labour-based construction methods, e.g. waterbound macadam for roadmaking

• Supporting, through management, legislation and policy, incentives and sanctions, informal industries such 

as minibus taxis, street trading, home retailing, manufacturing and services.

5. Creation of economic opportunities

Figure 1 shows the pattern of levels of living in Cape Town. Remembering that Cape Town CBD is eccentrically 

located in the extreme western part of the city, the pattern is similar to urban settlements throughout the 

province – wealthy areas on the higher, environmentally more pleasant land that often enjoys good views, 

with poorer areas located on the more remote, less pleasant periphery, with relatively few people living in 

areas of economic opportunity. 

Although fi gure 2 indicates the pattern of investment from a single sector (transport) for a short period from 

2001to 2002 only, it typifi es the general pattern of investment in Cape Town. While some investment fi nds 

its way onto the Cape Flats, the majority of investment continues to be made in the already well-endowed 

parts of the city, particularly the CBD. This pattern is likely to have become even more skewed in favour of 

the affl  uent parts of the city with the investments for the 2010 FIFA World Cup™ – particularly the R4.2 billion 

stadium located in Green Point and the fi rst phase of the bus rapid transit (BRT) system, also in excess of 

R4 billion, along the west coast to the CBD. The BRT services the middle and high income suburbs along this 

axis. The investment around the airport is the only real break in this pattern.

Patterns of investment in other sectors are likely to be similar. 

The rural areas represent a particular opportunity for poverty alleviation from three aspects. First, as already 

mentioned, two sectors are well placed to address poverty alleviation because of their rural base, agriculture 

and tourism. Agri-tourism and conservation tourism in particular are based here. Second, these sectors are 

able to absorb poorly educated and less skilled labour. Third, given the country’s history regarding forced 

removals from rural areas, there is a strong moral and political imperative to achieve rural land reform. This 

provides a policy impetus which might otherwise be lacking. 

However, land reform represents a two-edged sword, in that to be sustainable, the long-term success of 

economic ventures using such land must be assured. This implies that users of the land have suffi  ciently strong 

business and technical skills to ensure success of the enterprises to be conducted in such land. This requires 

adequate leases and/or deeds of sale and rent for periods long enough to justify investment.



STATE OF THE PROVINCE 2009/2010: SECTION ONE90

Figure 1: Pattern of levels of living in Cape Town  

Source: City of Cape Town, 2008
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Figure 2: Pattern of investment in Cape Town

Source: MCA Planners 2006. Cape Town historical investment patterns

5.1 Undermining factors

The contradiction between the actual spatial pattern of investment and where the creation of economic 

opportunities needs to occur indicates there are a number of undermining factors that frustrate poverty 

alleviation eff orts:

• Continued pressure for capital intensifi cation, due in part to importing plant and equipment from developed 

nations, which are continually minimising the labour proportion of their production processes.

• Rigid labour policy for SA nationals, in particular resistance to payment on a piece-work basis rather 

than daily wage.
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• Corporate capital agglomeration and colonisation of high potential economic space crowding out the 

urban poor. For example:

- Shopping centres

- Gated mixed-use projects – e.g. Century City

- Limited road access management guidelines along major traffi  c routes. In this regard it should be noted 

that there is generally a diametrically opposed view from transport professionals about the kind of urban 

environment conducive to development and therefore what the response to road access management 

should be, to the view of those concerned with poverty alleviation. 

• Low income areas have become poverty traps, with few footloose economic attractions powerful enough 

to overcome the general negativity of the local environment.

• Public sector investment decisions often reinforce rather than break this pattern – for instance, locating the 

new 2010 stadium in Green Point rather than Athlone in Cape Town and the fi rst phase of the BRT serving 

the West Coast rather than the Cape Flats.

• Middle class development and design professionals fail to understand the preconditions under which 

the poor operate economically. This results in inappropriately designed public squares and wrongly 

located street markets, often responding to concerns focused on civic tidiness rather than optimising 

trading conditions.

5.2 Economic policy actions

Although not spatially specifi c, these actions are mentioned because the spatial policy actions below, although 

necessary, will not be suffi  cient of their own accord to promote poverty alleviation:

• Promote/incentivise labour-based economic activity in all sectors according to the principle that such an 

approach should still cost the same in money and time and achieve the same or better quality.

• Promote productivity and fl exibility in the labour market place – e.g. piece work rather than daily wage 

rates. (Note: this principle should be applied irrespective of whether employees are permanent or sourced 

through labour brokers).

• Discourage capital-intensive production processes through the use of tariff s and incentives.

• Promote sustainable practices in the manufacturing and construction industries – e.g. reusing existing 

materials is more labour intensive than purchasing new ones.

5.3 Spatial policy actions

The following spatial policy actions are proposed:

5.3.1 Hold workshop with transport professionals on identifying the kind of urban environment conducive 

to poverty alleviation and what an appropriate response to road access management should be.

• Department of Transport and Public Works.

For instance, the prevailing road access management approach holds that:

• The less frequent intersection spacing and access points the better quality development is promoted. 

This leads to the layout design philosophy illustrated as ‘bad’ in fi gure 3 rather than that promoted in this 

paper – ‘good’.

• Strip development with minimal access control leads to urban degradation.

• Roads cannot both provide regular access and serve as arterial routes.

• Allowing inappropriate development upstream, e.g. poorly designed public transport terminuses and 

informal markets, hurts development downstream – e.g. upmarket commercial developments.
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Bad Good
Restricted access to arterials / distributors Multiple access to arterials / distributors

Distributor

Figure 3: Preferred and discouraged layout design

5.3.2 Ensure the poor have access to best located urban and regional space – street markets, intersections, 

adjacent to entrances to shopping centres and public transport terminuses, as well as fertile 

agricultural land in rural areas.

• Department of Environmental Aff airs and Development Planning.

5.3.3 Install periodic market centres at well-located intersections in remote regional settlements with 

demand thresholds too low to sustain permanent economic activity. Also coordinate public and 

private service providers to deliver their mobile services at the same time to these markets.

• Department of Environmental Aff airs

• Department of Transport and Public Works.

5.3.4 Promote land reform projects in agriculture (livestock and arable), conservation and tourism in rural 

areas outside the urban edges of urban settlements.

• Department of Economic Development and Tourism

• National Department of Rural Development and Land Reform.

5.3.5 Locate footloose catalytic projects – transport interchanges, sports stadiums, hospitals and tertiary 

education institutions – in poverty pockets rather than already well-endowed mainstream urban areas. 

• Department of Economic Aff airs and Development Planning

• Department of Transport and Public Works.

 ‘Footloose’ refers to destinations that do not depend on strong local linkages for their success but are suffi  ciently 

powerful to attract custom wherever they are located. For instance, an international standard stadium on the 

Cape Flats capable of hosting international super groups and sports teams would draw fans from all over the 

City of Cape Town despite its location if this were the only available venue. Over time this would provide the 

catalyst for local urban regeneration.
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6. Investment in human capital

Most of the interventions will be programmatic and policy rather than spatially based. However, there are 

important spatial policy actions that can help to ensure that investments in community facilities that serve 

investment in human capital have as wide a spin-off  as possible.

6.1 Undermining factors

Although not spatial in nature, the following must be mentioned:

The South African education system is not providing a suffi  cient standard in many instances to assist 

people with the necessary qualifi cations to escape or even alleviate poverty. There is also little apprenticeship 

training occurring.

Similarly, there is not much entrepreneurial development occurring. In most societies entrepreneurs 

represent 10% of the economically active population. In South Africa this fi gure is apparently between 3 and 

5%, which suggests there is considerable room for improvement.

In general, and possibly unexpectedly, given the poor performance of both education and entrepreneurship 

levels, access to adequate facilities is generally not a problem, although in some instances these are very 

poorly maintained and staff ed. 

6.2 Economic policy actions

There should be massive investment in Adult Basic Education and Training (ABET) and support programmes 

(‘township’ MBAs) to widen and deepen levels of functional literacy. These should include entrepreneurial 

development programmes.

6.3 Spatial policy actions

6.3.1 Ensure suitable facilities close to target populations for poverty alleviation programmes. Where 

possible this should consist of converting/sharing existing facilities (use of school classrooms at night, 

for example) and avoid the construction of new facilities.

• Department of Public Works.

6.3.2 In remote rural areas these programmes should be delivered via the proposed periodic mobile service 

centre. See Section 5.3.

• Western Cape Education Department

• Department of Health.

6.3.3 Where it does prove necessary to build new community facilities, their locations should be carefully 

identifi ed so that they are clustered together with each other and with other commercial and retail 

activities, so that their agglomeration spin-off s can be realised. See fi gures 4, 5 and 6.

• Department of Economic Aff airs and Development Planning

• Department of Economic Development and Tourism

• Department of Health

• Western Cape Education Department.
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7. Income security

Clearly, consistent access to income plays an important role in poverty alleviation. This has been achieved 

to a certain extent for the poorest of the poor through the massive extension of the social grant net from 

2,5 million benefi ciaries in 1999 to 12 million in 2007. This has also accompanied a slight reduction in poverty 

at the national level from 52.5% (1995) to 47.95% (2007) (The Presidency, 2009). 

7.1 Undermining factors

There are, however, a number of concerns about the sustainability and long-term eff ectiveness of this welfarist 

approach:

• The approach deepens dependency and a sense of entitlement, thereby undermining eff orts regarding 

productivity, entrepreneurial development and economic self-suffi  ciency, and increasing the burden of 

expectations on the state.

• Infrastructure and social capital investment becomes increasingly diffi  cult for the state to sustain, as grants 

and benefi ts yield little in the way of tax and other state revenue sources. This is further exacerbated by the 

vulnerability of the thin base of tax payers relative to the wide basis of demand for social security grants.

• Welfare recipients are often targeted by the gambling, drug and alcohol sectors, thereby further undermining 

their fi nancial and physical resources.  This issue has spatial implications in the widespread location of formal 

and informal shebeens and taverns currently under much discussion in the press and urban planning forums. 

While shebeens and taverns represent local income sources to their owners, some of which may leak out 

of the area to be spent in formal outlets if local ones are not available, their close proximity to low income 

residents creates signifi cant social problems and hardship. Although there are arguments that it is merely a 

matter of stricter policing and management, in many cases local communities want local sources of alcohol 

and drugs removed. 

• On the other hand, however, there is the impact of the formal sector’s various eff orts to remove or 

exclude the informal sector from its various market footholds under the guise of ‘unfair competition’. This 

also undermines the poor’s access to income security through formalising or raising barriers to entry 

for retail, transport and other economic space. However, there is evidence to suggest that the informal 

sector is really part of the same continuum as the formal sector and that it caters for diff erent markets and 

aff ordabilities. There is an argument that if a formal operator is struggling to compete with the informal 

sector, then, assuming that both are operating legally (i.e. the informal trader is paying for his/her space 

and is complying with basic health and other requirements as appropriate), the formal operator may be 

operating ineffi  ciently with an inappropriate business model. 

7.2 Economic policy actions

7.2.1 Encourage the spending of social security grants in productive enterprises rather than consumptive 

goods and services as far as possible. 

This is obviously a challenge if social grants are only suffi  cient to cover basic needs. But eff ective ways, possibly 

through small-scale loan schemes and other strategies, should be developed to direct as much of these 

transfer funds to productive enterprises as possible. A workshop should be held with fi scal policy makers 

with experience of incentives and tariff s in pro-poor contexts to design legislation, by-laws and management 

processes to maximise the productive use of welfare grants.

• Provincial Treasury

• Department of Social Development

• Department of Economic Development and Tourism.
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7.2.2 Understand and promote links between formal and informal sector activities. 

In some instances informal trade may be in direct competition with formal retailers. In other instances it can 

represent an opportunity for those same goods and services to be sold in a much wider market outside of 

formal trading hours and locations. There should be discussions between informal trader associations and 

formal chambers of commerce and industry to explore limitations and opportunities to these relationships.

• Department of Economic Development and Tourism

• Chamber of Commerce and Industry

• Informal Trader Associations.

7.3 Spatial policy actions

7.3.1 Discourage alcohol and gambling outlets in close proximity to vulnerable populations. (Note: this is 

currently the subject of considerable debate with regard to the draft City of Cape Town Integrated 

Zoning Scheme as well as in many other forums.)

• Department of Environmental Aff airs and Development Planning

• Department of Social Development.

7.3.2 Promote SMME locational opportunities: markets, small shops, bazaars – not single ownership 

shopping centres – in marginalised areas. These could be given eff ect through the construction of 

incremental site and service shopping centres.

• Department of Environmental Aff airs and Development Planning

• Department of Development and Tourism

• Formal developers, e.g. Old Mutual Properties

• Local businesses.

7.3.3 All shopping centres should provide space for viably located street markets and minibus taxi and 

public transport interchanges – e.g. Draper Square, Claremont between Cavendish and Cavendish 

Link. Applications for new shopping centres or extensions to existing ones should not be approved 

unless these components are included. 

• Department of Environmental Aff airs and Development Planning.

7.3.4 Street trading locations, whether they are for single traders, markets or emporiums (e.g. the food 

market in Cape Town Civic Centre), should be located where their exposure to passing trade is 

maximised, within reasonable constraints of road safety and pedestrian amenity, rather than attempts 

being made to relegate them to marginal out of the way sites. See fi gure 7.

• Department of Environmental Aff airs and Development Planning

• Department of Transport and Public Works.
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Principles for locating street traders

Market
• Suitable for occasional purchases and those traders benefi tting from agglomeration.
• Work as a collective anchor or magnet.
• Pay rent and levies for services.
• Market layout must intercept pedestrian fl ow throughout.

Monopolistic Trader
• Large and dominant daily trader anxious to protect turf.
• Can pay rent and levies.
• Requires premium location.

Small Survivalist Trader
• Has little power and infl uence.
• Cannot usually afford levies.
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3

3

3
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Figure 7: Street trading locations

8. Basic services and other non-financial 
transfers

Provision of basic services is considered a fundamental right stemming from the Freedom Charter and 

the Constitution, in which all people have the right to access to housing and minimum basic services 

(sections 26 and 27 of the Constitution). This has generally been interpreted as the provision of a freehold 

plot, small house and individual services including water and waste water treatment, electricity and refuse 

removal. On the surface it would appear that implementing such a policy should have an enormous 

effect on poverty alleviation. Given the scale of need in South Africa, such a policy should have significant 

benefits because of the massive resources required for delivery, particularly if the poor could participate 

in such a delivery programme.

Unfortunately, the reality has been very diff erent at a number of levels, both economic and spatial. If anything, 

it can be argued that in many instances the implementation of these policies has strengthened the shackles 

of poverty rather than undone them. 

There are also two levels at which to examine the provision of basic services: at the level of the individual 

community where people don’t have access to them; and at the level of the municipality or bulk services 

undertaking. At this level there are massive physical capacity problems in almost every town in the province as 

well as fi nancial challenges in terms of services arrears and backlogs on maintenance and capital expenditure. 

These have already started to have severe environmental consequences in terms of pollution and public 

health. See fi gures 8 and 9.
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Figure 8: Solid waste status

Source: PSDF, 2005

Figure 9: Waste-water treatment status

Source: PSDF, 2005
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8.1 Undermining factors

8.1.1 Development paradigm.

 Basic services and subsidy housing are, almost without exception, delivered in the ‘provider’ paradigm 

whereby the state, via large formal contractors with BEE credentials, supplies bulk services, individual 

services and, depending on the subsidy programme, RDP houses. Community involvement is usually 

limited to a parallel process to decide on the allocation of completed units. Although they usually 

take years to implement, such projects are under continuous time and cost pressures, which is used 

to motivate the need for large industrial-scale, capital-intensive production, requiring high levels of 

project management, engineering and technical skills. Opportunities for small-scale local contractors 

are limited in such processes.

8.1.2 Large project approach on the urban periphery.

 Due to the short-term cost eff ectiveness of constructing small single dwellings and in order to achieve 

the necessary scale and speed on low density townships, large pieces of land are constructed. These 

can usually only be located on the urban periphery because of size or cost constraints. This spatial 

location immediately adds the burden of transport costs, which either set off  or deepen further rather 

than alleviate the conditions of poverty that such projects are meant to address.

8.1.3 Vested interests in the construction and consulting industries.

 Other developing countries, for instance Brazil and Sri Lanka, have successfully implemented incremental 

basic services and housing delivery programmes based on the ‘support’ paradigm. In this paradigm, 

participating communities engage in their own delivery processes supported by professionals either 

from the public or private sector. In other words, ‘a ground to drawing board approach’ is adopted, 

rather than ‘a drawing board to ground approach’. If such approaches were to become widespread 

in South Africa, there would be a signifi cant impact on those parts of the building material supply 

and construction industries that focus on low income housing and its associated service provision. 

South African professionals are not trained to work in this paradigm, unlike their South American 

counterparts, some of whom were seconded to work for the Provincial Housing Department a few 

years ago. Instead the status quo sees a much smaller portion of expertise and funds, if any, associated 

with basic service delivery programmes remaining in the aff ected communities, while most of the 

profi t is creamed off  by the formal construction and consulting industries.

8.1.4 Inappropriate specifi cations, conveyancing backlogs, funding constraints, slow rate of delivery, and 

rate arrears.

 Due to the inappropriateness of the delivery paradigm, a number of secondary problems arise which 

all serve to deepen rather than alleviate poverty. They include:

• Inappropriate specifi cations: due often to local and national political pressures the maximum possible fl oor 

space, use of formal building materials and interior fi t out, together with full individual services and water-

borne sewerage, is insisted upon. However, despite these apparently high specifi cations, houses are often 

poorly insulated, still too small for people’s needs, diffi  cult and expensive to extend using formal or informal 

building materials and in many ways, with the exception of fi re safety, perform worse than informal housing 

for people at this level of living. They are also often badly constructed. This set of circumstances has resulted 

in the new national housing minister having to order the demolition of 30 000 RDP houses (News24, 30 

November 2009).

• Conveyancing backlogs: one of the much quoted benefi ts of home ownership through government subsidy 

schemes is that people will gain access to freehold property capable of raising fi nance again. However, in 

many instances, this process is not complete and properties remain in the title of the state.

• Funding requirements: the once-off , large-scale project approach, whereby the entire township is constructed 

in a single operation, requires massive funding. Thus, cash fl ows in large irregular lumps depending on 

competition for funding other projects. There is also little opportunity for communities to mobilise their 

own incremental funding until the project is complete. Projects can sometimes be held up for a year or two 

because of this reliance on state funding for which there are many other demands. The current demand for 
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funding to make up the backlogs on the stadium and BRT in Cape Town are examples where funds have 

been redirected from housing. If there were procedures to mobilise communities’ own funding, at least 

some progress could be made while the public sector gets its funding channels under control.

• Slow implementation: all of these factors results in many reasons for possible delays in the roll-out of a project.

• Rate arrears: a little appreciated implication of a public housing and basic services project on formal plots is 

that rates have to be collected to pay for the capital and operational cost of providing those services. These 

are due every month. This is a considerable burden for the poor, particularly if they are casually employed 

or out of work from time to time. However, it is imperative for the municipality to collect these rates if it is to 

balance its books and pay for the high level of services provided and rendered in the townships. 

8.2 Economic policy actions

8.2.1 Change the development paradigm in which basic services and non-fi nancial transfers are delivered 

to the poor from the current ‘provider’ paradigm to one of ‘support’. 

• Offi  ce of the Premier

• Department of Health

• Department of Transport and Public Works

• Department of Environmental Aff airs and Development Planning.

Practically this will entail the following:

• Promoting an incremental approach to the construction of housing and individual service reticulation 

in which the poor themselves take the lead and are supported by the public sector and development 

professionals, i.e. channelling and guiding the kind of resources that are mobilised when communities 

construct their own shack settlements. Processes such as those initiated by the Grameen Bank in Pakistan 

have shown how funding and construction can occur under this paradigm. There are pilot projects using this 

paradigm in South Africa. This will require intense lobbying for policy change with the relevant government 

departments and, most importantly, their political heads.

• Dealing with intense resistance from powerful lobbyists protecting interests in the formal sector currently 

servicing these needs. This pressure is likely to be particularly acute with the recession and the slow down in the 

private sector, as public sector housing and infrastructure is seen as one of the few opportunities at present.

This is a substantial policy change that needs to be eff ected. The counterbalancing question as to whether this 

is really necessary is to ask whether the current paradigm has been successful in addressing the needs of the 

poor. If it is agreed that it has not, then it is necessary to identify whether the reason is because of insuffi  cient 

human and fi nancial resources or whether, even if these were available in abundance, the problem would still 

exist. Experience throughout the world, even in developed countries such as the United States where there is an 

abundance of human and fi nancial resources, shows that the context of poverty requires a diff erent paradigm to 

that of the formal mainstream. If this is not done then people living in that sector are simply marginalised. 

A paradigm shift is clearly necessary.

8.2.2 The state should only provide the minimum basic services that are based on the indigent subsidy and 

that are aff ordable to communities and local authorities and will ensure the minimum appropriate 

levels of human health.

• Department of Health.

These are spelt out in the minimum basic services regulations including:

• Water every 200 metres.

• Ventilated Improved Pit Latrines (VLIPs) or Enviro-loos where feasible or communal service centres which 

can serve as linking services for individual services implemented through incremental upgrade programmes 

in the future.

• Solar powered hot water geysers and PV panels as appropriate.
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All other services should be provided on a user pays basis, including the provision of shelter. Upgrading should 

then take place on an incremental basis. 

8.3 Spatial policy actions

If the economic policy paradigm is changed to create a context in which a diff erent physical programme can 

be delivered:

8.3.1 Implement the fi rst phase of small-scale, incrementally completed housing and basic needs 

programmes on well-located sites throughout urban settlements, ensuring that they are appropriately 

located for residential or mixed use urban development. 

• Department of Environmental Aff airs and Development Planning

• Department of Health

• Department of Transport and Public Works.

 

These sites should be capable of upgrading to multi-storey buildings to maximise the number of people 

enjoying close proximity to the opportunities aff orded by these locations.

8.3.2 Implement the National Spatial Development Perspective (NSDP) guidelines which require that 

economic infrastructure, subsidised housing, individual services and high quality roads be located 

only in urban settlements with high levels of economic activity or potential economic activity.

• Department of Environmental Aff airs and Development Planning

• Department of Health

• Department of Transport and Public Works.

8.3.3 Only minimum basic services and human resource development programmes (ABET, entrepreneurial 

development and ‘township MBAs’) should be delivered to communities living in settlements with 

little economic activity. 

• Department of Education.

The aim of the NSDP guidelines is to ensure the widest and most enduring benefi t from tax rand expenditure. 

This policy should not be viewed as biased against rural areas but rather as one that recognises the mobility of 

the urban poor, and therefore seeks to provide benefi ts that the poor can take with them.

9. Improving health care and access to
good nutrition

Access to health care is seen as an important element of alleviating poverty. The theory is that costs associated 

with health care represent a signifi cant drain on the already meagre resources of the poor and that, furthermore, 

if they are in good health people are better able to participate in the economy. The promise of a free national 

health service was, for instance, a cornerstone of US President Obama’s election campaign.

9.1 Undermining factors

There are three undermining factors with regard to human health:

• Lack of access to adequate nutrition

• Vested interests of current supply chain owners, mainly the big retailers

• Lack of access to health services.
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Adequate nutrition is an important component of human health. Food prices have experienced some of the 

most extensive price increases and comprise a signifi cant proportion of the infl ation basket. These price rises 

impact on the ability of the poor to access adequate nutrition.

Little research has been conducted in South Africa regarding the spatial aspects of patterns of supply of 

nutrition. However, it is clear that over the past century there has been a structural change from most food being 

produced locally and supplied through short and multiple distribution channels either directly to consumers, 

especially if they were still living in rural areas, or through small high street shops. Today, indications are that 

as much as 90% of all food is supplied through four or fi ve national retailers which use centralised distribution 

channels and source food nationally and internationally. 

Transport and refrigeration costs are now a considerable fi nancial and energy component of the overall 

food price. 

Urban food gardens are almost non-existent in the larger cities apart from the eff orts of organisations like 

Food and Trees for Africa and Abalimi Bezekhaya in the City of Cape Town. Cape Town is blessed with an 

extensive market garden complex, the 3 000 hectare Philippi Horticultural Area (PHA), of which about half 

is actively farmed and the rest often indiscriminately used for sand mining which removes precious topsoil. 

Studies have indicated that as much as 70% of the fresh vegetables sold in Epping Market comes from the PHA 

(CMC, 2000). However, this area is under continual pressure from urban development, low income housing, 

sand mining and crime. In addition, there is little positive policy support from the local authority.

The cumulative eff ect of all of these processes has resulted in food and particularly healthy basic foodstuff s 

such as vegetables and fruit being extremely expensive and energy dependent, with the poor being least able 

to cope with such burdens. The national retailers maintain and continually deepen this state of aff airs in their 

eff orts to monopolise sources of supply, distribution channels and the retail market.

As illustrated in fi gure 10 below, health care facilities, including HIV/AIDS clinics, are generally well distributed 

in the province with most large and small towns having hospitals and clinics. It is only in far-fl ung rural areas 

that access to these services becomes a problem. There are also problems in some instances with insuffi  cient 

staff  for the existing facilities. However, this is a management problem within the health sector and will not be 

further dealt with here.

Figure 10: Distribution of health services
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Health services are usually delivered by mobile clinics to remote rural areas on a regular weekly, fortnightly or 

monthly cycle, as there is insuffi  cient demand to support the construction and staffi  ng of permanent facilities. 

These mobile clinics could be combined with the delivery of other mobile services, such as libraries and 

pension payouts, to provide the basis of a periodic market system.

9.2 Economic policy actions

These are proposed on two fronts: food production and distribution, and health care.

9.2.1 Promote alternative production and distribution channels through small growers using public land or 

private land if it is appropriately adequate, with direct distribution through weekly and even daily (if 

there is suffi  cient supply and demand) informal or farmers’ markets. 

• Department of Economic Development and Tourism

• National Department of Land Reform

• Department of Agriculture

• Department of Environmental Aff airs and Development Planning.

 

This can be linked with the land reform programme. If necessary a suite of appropriate fi scal incentives – 

including reduced commonage rentals and assistance with market infrastructure – should be established.

9.3 Spatial policy actions

9.3.1 Promote small scale urban and rural food gardens.

• Department of Environmental Aff airs and Development Planning

• Department of Health

• Department of Economic Development and Tourism.

Identify land suitable for urban and rural food gardens, generally on public land in neighbourhood villages for 

use as food gardens. These can be privately or communally owned or leased. This programme should build on 

existing initiatives with existing NGOs in this fi eld such as Food and Trees for Africa and Abalimi Bezekhaya and 

should be tied in with the Land Reform programme.

9.3.2 Promote a network of farmers’ markets in rural villages and urban neighbourhoods.

• Department of Environmental Aff airs and Development Planning

• Department of Economic Development and Tourism.

These can be based on consolidating existing periodic markets found in many of the neighbourhoods of the 

City of Cape Town as well as small rural towns. They can also be based on the proposed network of periodic 

markets, see recommendation 5.3.3 above.

9.3.3 Coordinate mobile clinic services with periodic market days and venues.

• Department of Health 

• Department of Economic Development and Tourism

• Offi  ce of the Premier.

In order to support eff orts to create viable village economies and local economic development, mobile clinic 

services should be coordinated with the other services on market days to decrease the costs and time of 

travelling to the market by enabling patients/customers to access as many opportunities at the market place 

at the same time.
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10. Access to assets – housing, capital and land

Access to assets in a capitalist society that will help to produce income is essential to wealth building. One 

of the reasons that the poor are trapped in poverty is that it is almost impossible to acquire assets due to a 

number of hurdles. These include insuffi  cient surplus capital of their own, stringent bank lending requirements 

and a lack of access to freehold property or other assets that could be used as collateral to raise funds for the 

acquisition of further assets. 

Figure 11 indicates seven stages of economic participation on a continuum ranging from the bottom rung 

of the second economy, ‘subsistors, survivors, underclass’, through to ‘retirement and rest’ (R&R) at the peak of 

the fi rst economy.
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Figure 11: Seven stages of economic participation

Source: Willie Esterhuyse, 2004

The most signifi cant hurdle in this continuum is the move from ‘informal entrepreneurs’ to ‘entrants’ in the fi rst economy. 

Other than attaining a high level of education or lucky break the only way through this barrier is to acquire assets.

10.1 Undermining factors

10.1.1 Conservative banking sector.

 The banking sector in particular and even small business support organisations such as Business 

Partners, (former Small Business Development Corporation, SBDC) generally have high lending criteria 

to ensure the sustainability of their business models. This position has become even more diffi  cult 

with the global credit crisis. 

10.1.2 Slow roll-out of title deeds.

 As already mentioned, transfer of freehold ownership to owners of plots and houses in RDP housing 

schemes has the potential to off er the fi rst foothold on the ladder of asset building. Unfortunately, in 

many instances, this process has huge backlogs with the result that the state remains the fi rst bond 

holder and few lenders are prepared to loan funds in this situation.
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10.1.3 Implementing policies unaff ordable to both the state and benefi ciaries.

 In many instances, particularly with RDP housing, higher standards than what is aff ordable to either 

the implementing agency or the benefi ciary are insisted upon by the policy makers. 

This has three consequences:

First, often where houses are supplied at a specifi cation level considerably above that which residents 

would normally be able to aff ord, they sell the property at knock-down prices below the cost of the unit 

to liquidate the cash and, to the chagrin of housing ministers and other offi  cials, return to informal living. 

The cash from such transactions is generally used for survival rather than investment. 

Second, after roll-over housing upgrading projects have been completed, in many cases the 

original residents of that property are unable to aff ord the rentals or bond repayments of the 

subsequent housing options. This results in their displacement, which has often led to violence and 

refusals to vacate the sites where such projects are intended. This has happened a number of times in 

informal settlements, for example the upgrade of Canterbury Square/Bloemhof Flats (1933), and the 

N2 Gateway (2006) housing where, in both cases, ‘few of the existing residents could aff ord the rentals’ 

(Bickford-Smith, 2002).

Third, a mismatch is created between demand and supply with units being built for markets for 

which there is little eff ective demand. 

10.1.4 Lack of access to business services, particularly for the poor in remote rural areas.

 A further impediment to acquiring assets is the lack of access to business services in communities in 

remote rural areas. 

10.2 Economic policy actions

10.2.1 Promote incremental self-build housing programmes on freehold tenure with serviced land.

• Department of Housing.

A far closer alignment between eff ective demand and supply will be achieved if housing and services are 

incrementally self-built over time in the ‘support’ paradigm, rather than built by contractors as soon as possible. 

This also demands a graded housing delivery programme, such as Cohab, the multi-level housing programme 

in Brazil. With this approach to housing delivery there is a systematic matching of diff erent programmes to the 

aff ordability and requirements of a range of income levels, from those earning less than one minimum wage 

unit (USD80 in 1996) to those earning seven or more minimum wage units.

10.3 Spatial policy actions

10.3.1 Provide business networker and funding facilitators to small towns, villages and rural areas lacking these 

services, possibly through the mobile services delivered to periodic markets proposed in Section 5.3.

• Department of Economic Development.

10.3.2 Map and record the progress with title deed registration in RDP housing projects constructed over 

the past decade and implement fast track title deed registration programmes in those areas that have 

fallen behind.

• Department of Housing.
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11. Social inclusion (integration) and social 
capital formation (networks and access
to information)

Integrated societies have lower barriers to wealth building and off er greater opportunities through the 

physical proximity between diff erent income groups and places of economic opportunity than separated 

or disaggregated ones. South African urban settlements, with their apartheid layout still entrenched in many 

instances, represent an extreme example of the disempowering and resource-draining eff ect of weak social 

inclusion. Excessive distance not only increases physical travelling costs but weakens or removes opportunities 

for networking, aspirational exchange and accessing information in which positive role models can be observed 

and techniques and devices learnt to improve one’s value to society. Unfortunately, in many settlements, with 

the exception of some greying of middle class areas, these trends have deepened rather than lessened since 

the advent of democracy in 1994.

For example, major urban investments of a casino and a large regional shopping centre (in themselves doing 

little for poverty alleviation beyond providing jobs) in Worcester have shifted the town’s economic centre of 

gravity from the CBD to the north abutting the N1 highway. Zwelethemba, already spatially marginalised by 

its location during the apartheid era, has been left even further away from the main sources of economic 

opportunity. This process has played itself out in many of the large urban settlements in the province with the 

location of new upmarket housing projects and commercial and industrial developments.

11.1 Undermining factors

11.1.1 The ‘NIMBYism’ syndrome.

 There is widespread NIMBY (not in my backyard) resistance to promoting socio-economic integration. 

On refl ection this is probably the most signifi cant undermining factor to promoting socio-economic 

integration. Socio-economic commentators have remarked that this resistance appears to be 

realigning from racial to class lines (Sunday Independent, 15 July 2007).

This ‘NIMBYism’ reveals itself in widespread objections and appeals against development 

applications for low and middle income housing aimed at promoting socio-economic integration as 

well as through less obvious processes, for example, wetland and riverbank conservation as well as 

the preservation of scenic view corridors, even if these comprise alien trees at the end of their life span 

to block or screen lower income development.

11.1.2 Negative property valuations.

 A second important factor that often triggers NIMBYism, is that South African property valuers, 

particularly those working for the large banks, often devalue properties if informal settlements or low 

income neighbourhoods are seen en route to them or they are located nearby. In other countries 

such as Brazil, property valuations are much more confi ned to the value of the property on its stand 

and much less cognisance is taken of surrounding context.

11.1.3 Far-fl ung rural areas.

 Similar problems relating to exclusion, but not necessarily exacerbated by social issues like ‘Nimbyism’, 

are found in rural areas where communities suff er from a lack of integration into mainstream social 

and economic processes because of their spatial isolation.

11.2 Economic policy actions

Due to the physical nature of this issue, policy actions to address social inclusion and social capital formation 

are mostly spatial. However, there are three economic sectors best able to absorb low-skilled and poorly 

educated job seekers that require stimulation: domestic work, agriculture and tourism.
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11.2.1 Support programmes that consolidate and strengthen domestic work and piece work opportunities.

• Department of Economic Development and Tourism

• Department of Social Development.

Agriculture, tourism and domestic work are the three largest sector employers of low-skilled workers in the 

province. As it is likely to take at least a decade for current poorly educated cohorts to pass through the system 

and get access to higher skilled work, maintaining this sector of the labour market in the short and medium 

term is critical. Programmes such as Men at the Side of the Road play an important role in this regard and 

should be supported by local and provincial government.

11.2.2 Supporting agriculture as an important source of low-skilled work opportunities and platform for skills 

training and networking.

• Department of Agriculture

• National Department of Land Reform

• Department of Social Development.

Although agriculture only provides 5% of the province’s GDP it provides 11% of its employment, mainly in the 

unskilled sector (Department of Treasury, 2009).

While tariff  protection and other measures to protect local economies are frowned upon in a context of 

promoting global free trade, nation states also have to consider policies that alleviate economic hardship 

and alleviate poverty faced by their citizens. Agriculture is a sector vulnerable to rapid mechanisation and job 

shedding, particularly of low-skilled workers. One of the reasons for this is that most agricultural machinery is 

designed and produced in economies where labour is scarce. Therefore, a policy balance is required where the 

needs of local workers are set off  against the imperatives of global trade.

In the context of poverty alleviation, the policy bias should be in favour of promoting the interests of local 

workers and economies.

11.2.3 Supporting tourism initiatives, especially those with a community bias.

• Department of Economic Development and Tourism.

Tourism is a diverse, growing and relatively labour-intensive sector. While many of its jobs do not require high 

skill levels, they require a strong service ethic to ensure high levels of benefi t to visitors and guests. There are 

numerous training programmes supplying these skills. Enrolment needs to be broadened to benefi t as many 

people as possible so that there is a pool of skilled workers from which tourism operators in various sectors 

can draw. 

A particular emphasis should be on township tourism. Mzoli’s Meat Market in Gugulethu and the Khayelitsha 

B&Bs are good examples of the potential of this policy proposal.

11.3 Spatial policy actions

11.3.1 Deploy scarce skills to marginalised settlements where they are required.

• Western Cape Education Department

• Department of Economic Development

• Department of Local Government and Housing.

The community service programme for graduate medical students has made a signifi cant diff erence to the levels 

of skills available in remote locations. It has also played an important role in promoting greater awareness of 

diff erent contexts within the country. This programme should be extended to all graduate professionals who 

could be deployed to rural municipalities to assist and gain experience in the fi elds in which they have qualifi ed.

It may be possible that this programme could be implemented on a provincial basis with graduates from all of 

the higher education institutions in the province being deployed to rural settlements within the Western Cape.
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11.3.2 Apply the principle of the Socio-Economic Gradient to guide the layout of new settlements and the 

pattern of land uses in existing projects (particularly with infi ll and brown-fi eld projects) on derelict 

land within urban areas. 

• Department of Environmental Aff airs and Development Planning

• Department of Transport and Public Works 

• Department of Housing.

This policy, approved as part of the Provincial Spatial Development Framework, promotes the location of the 

entire socio-economic spectrum of a community within walking distance for the whole community.

However, the framework states that, where possible, care should be taken to ensure that there is a smooth 

gradient between adjacent communities of diff erent socio-economic levels to avoid the gap in living standards 

between the communities being too great. This policy ties in well with the principles espoused in ‘Breaking new 

ground’, the National Department of Housing’s policy framework (National Department of Housing, 2004).

11.3.3 Apply the principle of Functional Integration to guide the layout of new settlements, the pattern of 

land uses in existing projects (particularly with infi ll and brown-fi eld projects) and when assessing 

development applications.

• Department of Environmental Aff airs and Development Planning

• Department of Transport and Public Works 

• Department of Health.

The principle of functional integration states that at least 50% of all the primary activities in which people 

engage within an urban area (inside the urban edge) should be found within walking distance. See fi gure 12.

Public
Transport

Shopping

50% within walking distance

Social &
Recreational

Residence Employment

Figure 12: Integration of urban activities

Applying this principle rigorously will have a major impact on the current layout of urban settlements. The 

levels of convenience enabled by so much being within walking distance will also have a major benefi cial 

eff ect on the urban poor, as their transport costs will be minimised. This principle will also have a positive eff ect 

on upper income neighbourhoods where, although residents may be able to aff ord to drive cars, pedestrian 

convenience will create the opportunity to be less reliant on private motor vehicles with all of their associated 

environmental and fi nancial costs.
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11.3.4 Require 20 to 30% GAP/Social/RDP housing in all new development projects.

• Department of Environmental Aff airs and Development Planning

• Provincial Treasury 

• Department of Housing 

• Banks

• Developers.

This policy has considerable potential to promote socio-economic integration and social inclusion. If it 

is implemented, the close proximity to places of higher economic opportunity will also promote social 

capital formation. 

Despite various policy statements promoting this principle, it does not appear to have taken root successfully 

in the recent roll-out of housing and mixed-use projects in South Africa where, arguably, there is a greater 

need to implement the policy than in developed countries. The policy appears to have made little progress 

beyond the proposal stage (Parliamentary Monitoring Group, 3 December 2009), whereas New York City has 

had such a provision in its zoning scheme in some of its residential zones since 1973, and the United Kingdom, 

particularly in London, is well known for its sustained promotion of such a policy (City of New York, Zoning 

Scheme, 1973). While there has been uneven success in implementing these policies, they provide South 

Africa with precedents from which to learn. Despite a number of diffi  culties, there is general agreement that 

where they have been implemented they have made a diff erence.

11.3.5 Extend broadband and fi bre optic networks in urban areas and satellite connectivity in rural areas.

• Western Cape Education Department

• Department of Environmental Aff airs and Development Planning

• Department of Economic Development and Tourism.

Access to computers and the internet provides one of the quickest and most eff ective channels to the 

knowledge economy, networks and access to information. 

Numerous examples exist of computer and educational literacy programmes based on this model. One 

example is the European Computer Driving License (ECDL)/International Computer Driving License (ICDL), 

which is used to improve disadvantaged students’ job prospects. This programme is mainly based in Asia-

Pacifi c, the Middle East and Europe.

11.3.6 Ten per cent of the frontage of commercial sections of the main streets in urban settlements should 

be reserved for street trading, markets, transport interchanges, including minibus taxis and large 

buses, and possibly railway stations depending on their location and formal commercial space for 

retail and offi  ces.

• Department of Environmental Aff airs and Development Planning

• Department of Economic Development and Tourism.

To maximise benefi ts from a foothold in the informal sector it is essential that these activities are located where 

they have the most exposure to passing trade. 

Although there are some exceptions, informal sector activities are often located away from main thoroughfares 

for reasons of avoiding congestion, litter and perceived urban blight. Many of these problems are due to poor 

maintenance and management rather than the activity or its location per se. Urban management can be 

addressed by transferring the responsibility of cleaning and maintaining these areas to a head lessee rather 

than the municipality trying to provide services which require a much higher level of attention than normal 

municipal refuse and street cleaning can usually provide.
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12. Environmental sustainability

Environmental sustainability has been discussed at length for two decades, during which there have been 

isolated and tentative practical implementations of a wide range of measures on buildings to reduce resource 

use including: 

• Rainwater harvesting 

• Grey water recycling 

• Solar hot water heating (solar HWCS)

• Photo voltaic (PV) cells to generate electricity

• Orientation of buildings to reduce energy demands and improve human comfort

• Separation of waste at source and waste recycling.

There has been a sudden mushrooming of concern and enterprises in this fi eld. For example, anecdotal 

evidence suggests that the number of manufacturers/suppliers of solar hot water heaters in South Africa has 

grown from fewer than ten in 2007 to over 250 in 2009.

One of the positive spin-off s of this sunrise industry is that most applications tend to create greater 

employment per unit of output than their traditional counterparts. This is particularly true for those off -grid 

applications which are not centralised: for example, wind energy facilities (wind turbine farms) which connect 

back into the national grid but are used on a more individual basis, PV panels, solar HWCs, rain water harvesting 

and grey water recycling. See fi gure 13.

Figure 13: Kimberley eco-village

Separation of the waste stream also creates more jobs per ton than when all waste is stored in the same 

bin and then compacted in large automatic compactor trucks before being deposited unsorted on a waste 

disposal site.
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12.1 Undermining factors

These include:

• Much of the equipment used to achieve environmental sustainability is still expensive, as production 

economies of scale are still to be realised. However, in many of the technologies rapid progress is being 

made. For example, photo voltaic cells are currently halving in price and doubling in output each year.

• There is community resistance to new ideas. This is particularly true of people living in poverty, whose 

resources are already so meagre that they are reluctant to risk them on products that are not tried and tested 

in their context.

• Implementing some of these technologies requires lifestyle adaptations. For example, a number of energy-

draining appliances cannot all be used at the same time because of the very high peak electrical loads this 

creates, and fouled water cannot be thrown down waste pipes connected to grey water recycling systems.

• There is professional and technical conservatism. For example, most plumbers are reluctant to install the dual 

plumbing systems needed for grey water recycling systems. Electricians have little experience of connecting 

lighting systems to movement sensors rather than conventional switches.

• The fi nancial models of existing service utilities, ESKOM and the City of Cape Town water and waste water 

departments, are dependent on high levels of usage and tariff  revenue to maintain their undertakings. In 

fact, the greater the level of use the more fi nancially secure they are. Water undertakings often experience 

considerable fi nancial pressure during successful water rationing periods.

• There is a danger that monopolisation, cartels and oligopolies in the construction, building material supply 

and energy industries will promote capital-intensive approaches and militate against labour use and the 

production of small-scale equipment. For example, there is currently a massive, countrywide roll-out of 

wind farms that will connect to the national electricity grid. This venture is being funded by international 

infrastructure banks. A large scale roll-out of individual PV cells and solar hot water heaters could eventually 

be considered a threat to the long-term viability of large capital-intensive wind farms. 

12.2 Economic policy actions

12.2.1 Life cycle costing should be a standard component in all cost-benefi t analyses including housing and 

commercial infrastructure in both public and private sector projects.

• Department of Housing

• Department of Transport and Public Works.

Project approvals, including building plans, should only be approved when an accompanying life cycle costing 

plan is presented and methods to reduce resource use over the life of the project approved. Most projects 

only consider their immediate short-term capital development costs, particularly most government housing 

projects. Many elemental choice decisions are being made only on their construction costs and there is little 

thought about long-term management costs for the user or local authority. 

12.2.2 The Environmental Socio-economic Relationship Framework should be used to comprehensively 

inform and analyse the appropriateness of materials and processes, and their cumulative and cross-

sectoral impacts. See fi gure 14.

• Department of Housing

• Department of Transport and Public Works

• Department of Environmental Aff airs and Development Planning.
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Figure 14: Environmental Socio-economic Relationship Framework

One of the uses of this framework is to evaluate all systematically the other components in the framework 

to identify to what extent they could be implemented in a labour-intensive or capital-intensive way. This 

allows for a policy bias to be inserted into the choice of technologies and processes that takes into account 

the present need for absorbing low-skilled employment. If this is not done explicitly, the continued drive for 

greater productivity and profi tability coupled with the capital-intensive nature of available equipment, mainly 

sourced from the developed world, will result in greater rates of marginalisation of the urban poor than is 

already the case. (Note: there is a strong tension between drives to increase labour absorption in the context 

of an infl exible labour market such as that in South Africa.)

12.2.3 Promote the re-use of construction and industrial materials in projects.

• Department of Housing

• Department of Transport and Public Works.

Re-using existing materials either found nearby or already on site if a building is being redeveloped  requires 

far greater labour use per unit in the cleaning and readying of materials than when new supplies are bought in 

bulk. The costs of the increased use can be set off  to some extent by the savings in transport and procurement 

of new materials. Being able to work on a piece-work rather than daily wage rate will also set off  the costs of 

higher levels of labour.
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12.3 Spatial policy actions

12.3.1 Use recyclable off -the-grid technologies to roll out services to remote communities which otherwise 

would not be receiving conventional economic infrastructure spending in terms of the National 

Spatial Development Perspective.

• Department of Housing

• Department of Transport and Public Works.

These technologies off er an exciting opportunity to render services to far-fl ung settlements which lack access 

to bulk services supplies. They could be funded through other non-governmental green spending from 

local and international NGOs. A big advantage of these technologies is that they require little servicing and 

operating costs are negligible. The extent to which maintenance relies on outside assistance is also minimised 

if the community has been involved in its installation.

12.3.2 Restructure solid waste streams in urban settlements so that waste separation and material recovery 

can occur at each stage. 

• Department of Environmental Aff airs and Development Planning

• Department of Transport and Public Works.

This approach will create the maximum number of jobs for informally and formally employed low-skilled staff , 

with jobs available from the source of waste in homes, offi  ces and factories through to material recovery 

facilities located at transfer stations and waste disposal sites. 

Formally employed, unionised municipal staff  in the waste stream may oppose some of these measures 

to increase employment in the industry. Issues regarding the availability of the correct equipment, bins and 

trolleys, compactor trucks and facilities also need to be addressed. 

13. Good governance

The marginalisation of the poor includes their remoteness from government structures and other bodies 

which are ostensibly responsible for their well-being. Although government is meant to be of and for the 

people, with the exception of voting time – one of the only occasions on which the poor are able to raise their 

voice – strong and direct links to government are mainly enjoyed by the wealthy and leaders of civil society, 

for example the trades union and political parties.

A strong governmental pro-poor agenda can make an important diff erence to the alleviation of poverty if 

it is not usurped by other interests along the way. This tension is currently manifesting itself in government 

where there are three tendencies jostling for political space in the new national government: maintaining 

macroeconomic stability, pro-poor RDP reconstruction, and conservative ‘tenderpreneurs’.

13.1 Undermining factors

13.1.1 The effi  ciency of government decision making.

 The time that it takes for implementation as a result of ineffi  cient government decision making can make 

a substantial diff erence to the lot of the poor. A lack of clear and consistent policy direction coupled 

with delays in the availability of funds has the eff ect of draining energy and resources. Excessively 

bureaucratic approval processes for development applications, coupled with lengthy, repetitive and 

circular public participation processes contribute signifi cantly to this malaise. A further concern is that 

if new policy directions are desired, for example in urban restructuring, it is necessary that applications 

made in support of such processes are more rapidly dealt with than those that oppose them. If this 

is not achieved and there are no time or cost benefi ts associated with development applications 

that support public policy, then the likelihood of the status quo prevailing is that much stronger, 

particularly if such an approach is likely to eventually yield greater returns.
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13.1.2 Close links between private sector interests and the government executive.

 Promoting pro-poor agendas is diffi  cult if they are seen to threaten the interests of established formal 

sector businesses, due to the formal and informal alliances between government executives and 

private sector interests. 

13.1.3 Inaccessible government.

 Because the poor lack resources, government services are often one of the only avenues they have 

to meet various needs. However, due to the policy of GEAR which sought to promote effi  cient 

government, rationalisation drives led to a contraction of government services into main centres. This 

has particularly marginalised the rural poor who lack transport to get to these services.

13.2 Economic policy actions

13.2.1 Promote micro-level economic agglomerations.

• Department of the Premier together with all relevant provincial and national government 

departments and private organisations.

The periodic market service proposed in section 5.3 is potentially the most appropriate model for rendering 

services to spatially remote rural communities. It should coordinate the following services and activities to 

synchronise their visits to rural settlements and accommodate them in open-air marketplaces constructed at 

the most accessible points in rural districts:

• Pension payouts

• Home Aff airs:

 - births

 - deaths

 - IDs

 - Passports

• Mobile ATMs

• Industrial theatre

• Health:

 - doctor

 - dentist

 - AIDS/HIV

 - TB/FAS

• Library

• Periodic craft, produce and technology market and entertainment.

13.3 Spatial policy actions

13.3.1 Promote rapid, integrated and streamlined approvals of development applications.

• Department of Environmental Aff airs and Development Planning

• Municipalities.

Many applications, particularly the more complex ones, require multiple approvals from diff erent organisations, 

which often involve linear rather than parallel processes and can take several years to complete. Although an 

eff ort has been made to try to reform the various laws giving rise to these circumstances, this has proved almost 

impossible. However, provincial offi  cials have identifi ed procedures in which certain application processes can 

be run in parallel to shorten the time that applications take to be processed (Western Cape Government 

Circular. Department of Environmental Aff airs and Development Planning: Provincial Notice 3 of 2008).
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A two-tier approach to application processing should also be adopted: in the fi rst tier, applications that are in 

line with policies, even if their approval processes are complex because of overlapping and diff erent legislation, 

are fast tracked; the second tier can be reserved for controversial applications which are not conforming to 

current policies.

13.3.2 Identify sites for the construction of periodic market centres.

• Department of the Premier, together with all relevant provincial and national government 

departments and private organisations.

A pilot periodic market circuit should be established in a sub-region or municipality to demonstrate the 

viability of this approach. This will require the following steps:

1. Engage with the relevant departments to assess the current state of their periodic services and the extent 

to which they could coordinate with other departmental circuits to create the coordinated market day.

2. In parallel, identify the best sub-region for a pilot project circuit. This could be based on a region where there 

are already mobile services which could be coordinated. Furthermore, the targeted sub-region should have 

a high rural population density to ensure that market thresholds are as high as possible. This investigation 

should be rigorously done using a background survey which investigates where these services are currently 

being obtained, how people travel to them and what the various associated costs are. Levels of passing 

traffi  c past the proposed market centres should also be assessed.

3.  Within this sub-region, market sites should be identifi ed and the infrastructure constructed.

4. Once all the infrastructure is in place, the fi rst mobile circuits should begin operation. 

14. Conclusion

Spatial marginalisation of the poor in South Africa is extensive and this paper identifi es a wide range of policy 

areas in which this issue needs to be addressed. This raises a signifi cant institutional challenge to mobilise and 

coordinate the activities of a number of diff erent departments. It is clear that tinkering with existing budgets 

and programmes will not be suffi  cient. A fundamental paradigm shift throughout the entire provincial 

government offi  ce is necessary.
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1. Introduction

According to the Community Survey 2007 by Statistics South Africa, 24% of people in the Western Cape aged 

20 years and older have fewer than nine years of schooling and 40% of the labour force population earns no 

income. The correlation therefore between schooling years and income is explicit. The illiterate cannot hope 

to earn a decent income to overcome poverty. Those caught in this vicious cycle will most likely remain poor 

throughout their lives and, in many cases, this will continue down the generations. And almost always, the 

children suff er most in this cross-generational poverty. 

Education and skills development are the fundamental links to long-term poverty reduction. These factors 

are key interlocking determinants in this vicious cycle. Education access and opportunities to learn provide 

on-ramps for accessing other assets and benefi ts such as improved health care and easier access to the labour 

market. Therefore this provincial background paper on the education system of the Western Cape is intended 

to provide a detailed overview of the educational landscapes in the province and to identify key issues and 

themes which need to be addressed.

The chapter looks at the following:

• The constitutional and legislative mandates since 1994, including education policy goals, drivers, shifts and 

trends, challenges, relevance and appropriateness

• The fi nances

• The role of education in poverty reduction

• The socio-economic and demographic overview of the Western Cape

• An examination of education programmes, including early childhood education, further education and 

training, higher education, adult basic education and training, general education and training, the national 

school nutrition programme and farm schools

• Recommendations.

2. Constitutional and legislative mandates

On 22 April 2009, South Africa celebrated its fi fteenth year of democracy with a peaceful and democratic election. 

In these 15 years of true democracy South Africa has made a signifi cant eff ort to transform the tyrannical system 

of apartheid into a system which protects and respects human dignity, allows for the achievement of equality, 

Education:
A fundamental link

to poverty reduction

R Daniels
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advances human rights and freedom of speech, creates a non-racist and non-sexist environment and most 

importantly gives the right to basic education, including adult basic education and to further education, which 

the state through reasonable measures, must make progressively available and accessible. The Constitution of 

South Africa also says that the national sphere has exclusive legislative responsibility for tertiary education and 

shares concurrent responsibility with the provincial spheres for all other levels of education. 

The following section provides the legislative landscape for education in the country and provides a broad 

description of education policy goals and drivers.

• The South African Schools Act 84 of 1996 as amended
The objective of the South African Schools Act is to lay strong foundations for the development of all South 

Africans’ talents and capabilities contribute to the eradication of poverty and to the economic well-being of 

society protect and advance our diverse cultures and languages uphold the rights of all learners parents and 

educators and promote their acceptance of responsibility for the organisation, governance and funding of 

schools in partnership with the State. The Schools Act also aims to provide a uniform system for the organisation, 

governance and funding of schools.

Chapter 2, section 1 makes the attendance of school compulsory for all children from the fi rst day of school 

of the year in which such learner reaches the age of seven years until the last school day of the year in which 

such learner reaches the age of 15 years or the ninth grade, whichever occurs fi rst. 

Chapter 4 gives the State explicit right to regulate the provision of public schools and education places 

by provinces, the governance of schools (in particular the establishment and operation of school governing 

bodies), the funding of schools (including state responsibilities, school budgets, fees and the framework for 

funding rules or norms) and the establishment and funding of independent (private) schools.

 

• The National Education Policy Act 27 of 1996
The National Education Act creates the platform for ministers to determine national education policies in 

accordance with the Constitution and this Act, and sets the political agenda and determines the national norms 

and standards for education planning, provision, governance, monitoring and evaluation and determination 

of policy on salaries and conditions of employment of educators.

• Further Education and Training Colleges Act 16 of 2006
The objective of this act is to provide for the regulation of further education and training. Further education 

and training (FET) is defi ned as learners registered in learning and training programmes which lead to a level 

2 to 4 qualifi cation. The FET Act also provides for the establishment, governance and funding of public FET 

colleges to provide for the employment of staff  at public FET colleges.

• The General and Further Education and Training Quality Assurance Act 58 of 2001
The objective of this act is to provide for the establishment, composition and functioning of the General and 

Further Education and Training Quality Assurance Council, to provide for quality assurance in general and 

further education and training, to provide for control over norms and standards of curriculum and assessment, 

to provide for the issue of certifi cates at the exit points, to provide for the conduct of assessment and to repeal 

the South African Certifi cation Council Act, 1986.

• Higher Education Amendment Act 23 of 2001
The Higher Education Act seeks to create the statutory policy platform on which higher education is regulated, 

and is the responsibility of the national Minister of Education. The Minister of Education should consider 

advice from the Council of Higher Education (CHE) which is an external body that promotes quality assurance, 

accredits higher education programmes and promotes the access of students to higher education. If the 

Minister does not accept the advice then a written response should be put forward to CHE to explain why it 

was not accepted.
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• Skills Development Act 97 of 1998
The overarching function of the Skills Development Act is to develop and improve the skills of the South African 

workforce through devising and implementing national, sector and workplace strategies. The national Minister 

of Labour is responsible for the Skills Development Act and administers a statutory National Skills Authority 

and 24 statutory Sector Education and Training Authorities (SETAs) covering all sectors of the economy, private 

and public. 

3. Financing education

Education is the largest category of government spending, at R10,3 billion for 2009/2010. Of this, R8,4 billion 

went to the Public Ordinary School programme. Total education expenditure grew from 2005 (R6,4 billion) 

to 2007 (R7,7 billion) to R10,3 billion in 2009. Despite this growth, though, real expenditure on education has 

slowly declined as a share of total government expenditure from 39% in 2005 to 36% in 2009. 
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Figure 1: Western Cape provincial education expenditure, 2005/2006 to 2009/2010 (in R millions) 

Source: Provincial Treasury, 2009: 138

As fi gure 1 shows, education spending has been growing in real terms since 2005. Provincial expenditure for 

public ordinary schools on average grew 12% per year in real terms over the period 2005 to 2009, according to 

Medium Term Expenditure Framework (MTEF) budgets. 

Non-conditional and non-earmarked non-personnel expenditure represents 15.7% of the total expenditure 

for the 2009/2010 fi scal year. Non-personnel expenditure includes funds for norms and standards funding for 

public ordinary primary and secondary school and learner transport schemes, as well as for transfer payments 

to independent schools, public special schools, FET colleges, ABET centres and ECD schools and sites.

Capital expenditure has decreased from 4.6% of the expenditure in 2005/2006 to 2.4% of the estimated 

expenditure for 2009/2010. This includes mainly provision for infrastructure projects as well as for computers 

and equipment for the Khanya Project. The decrease in funding was due to the accelerated capital infrastructure 

delivery programme.

The Public Ordinary School programme remains the main focus of departmental spending. Of the 2009/2010 

budget allocation 81% (8,4 billion) goes to the public ordinary school programme which includes primary and 

secondary school education (including infrastructure), district offi  ce management and development support 

to education institutions, human resource development for institution-based personnel as well as the National 

Schools Nutrition programme conditional grant. 
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4. Role of education in poverty reduction 

In the past decade of democracy an important theme of debate about aid and development has been the 

need for poverty reduction. The World Development Report 2000–2001 with its focal theme on ‘Attacking Poverty’ 

recognises three strategies for poverty reduction: promoting opportunity, facilitating empowerment and 

enhancing security for the poor. The question is: what constitutes a poor person? There is abundant literature 

on the multiple dimensions of poverty which provides defi nitions of both poverty and poor people. This 

literature broadly categorises people who lack adequate food, nutrition, shelter and health as poor people. 

Over the last few years this conventional defi nition of poverty has been broadened to include ‘human 

poverty’, which in essence is seen as deprivation of opportunities that can result in lesser accumulation of the 

human capabilities that are essential for living a satisfactory life (Ushadevi, 2001: 2779). The reasoning behind 

this is largely economic and based on the underpinning human capital theory that economic growth can be 

sustained by enhancing the educational productivity of the population. Without better levels of education, 

sustained and equitable economic growth will not take place.

Figure 2: Simple regression model Western Cape GDPR vs labour force population with matric and
more as the highest qualifi cation attained 
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Source: StatsSA Labour Force Survey 2007, internet source: 22 July 2009.

Figure 2 confi rms that there is a close parallel between the rate of economic growth and the overall level of 

education of the economically active population. In the fi gure, R2 is the index of predictive power of a model 

measured between 0 and 1. The closer it is to one, the better your model is. ‘Better’ means a greater ability to 

predict the variability in gross domestic product per region (GDPR). Therefore the segment of the labour force 

population which has more than matric accounts for 94% of the variation in GDPR. This also confi rms that 

GDPR is explained by a number of other factors which will not be discussed in the section. 

International literature is full of evidence which also suggests that there are close links between education 

and income poverty. Furthermore, reinforcing the relationship between education and income poverty 

suggests that education, as a proximate determinant, can contribute to income poverty. Income poverty may 

pull children from out of the school system, thus denying them the opportunity of participating in school 

education, even at the basic level, and it may mean they have the potential to earn less income as adults – 

thereby perpetuating the vicious cycle of inter-generational poverty.
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Table 1: Monthly income by highest educational attainment Western Cape

 Median monthly income

Primary school R2 020

Secondary school R4 301

Tertiary education R10 408

Source: StatsSA Labour Force Survey 2007, internet source: 22 July 2009.

Note: Median income was calculated using the grouped median formula.

According to table 1 there is a positive correlation between median monthly income and highest educational 

attainment. Therefore, if a person has a primary education as the highest level of education his or her median 

monthly income would be R2 020. If a person has a tertiary qualifi cation his or her earning potential increases 

exponentially. Thus with such clear evidence of a consistent and strong relationship between poverty and 

education/skills, it is essential to understand the phenomenon of poverty among learners in order to evolve 

appropriate strategies for reducing poverty.

 

5. Western Cape: Demographic and
socio-economic background

In 2007 the population of the Western Cape was 5,3 million, of which approximately 2,7 million (51%) were 

females and 2,6 million were males. In terms of race 50% of the population is Coloured, 30% African, 18% white 

and 1% Indian/Asian. More than 60% of the population is living in the City of Cape Town followed by Cape 

Winelands (13%), Eden (10%), West Coast (5%) and Central Karoo (1%). The life expectancy at birth is estimated 

at 59 years for males and 63.5 years for females (ASSA 2003).

Figure 3: Western Cape population pyramid
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Source: StatsSA Community Survey 2007, internet source: 22 July 2009.

The age–sex structure (population pyramid) in fi gure 3 shows a broad base, a high proportion of children 

between the ages of 0 and 4, rapid population growth rate and a low proportion of older people. A steady 

upward narrowing shows that more people die at each higher age band. This type of pyramid indicates a 

population in which there is a high birth rate, a high death rate and a low life expectancy. Generally a 

population pyramid that displays a population percentage of ages 1 to 14 over 30% and ages 75+ under 

6% is considered a ‘young population’ (generally occurring in developing countries with a high agricultural 

workforce). A population pyramid that displays a population percentage of ages 1 to 14 under 30% and ages 
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75 and above over 6% is considered an ‘aging population’. The population pyramid for the province is similar to 

that of a developing province moving through the third and fourth demographic transition phases leading to 

a more developed province, with only 26% of the population between the ages of 0 and 14 years. Of the total 

population, 68% are between the ages of 15 and 64 years of whom 35% are female and 33% are male. 

6. The educational system in the Western Cape

6.1 Early childhood development (ECD)

Research conducted across a wide spectrum of learners from various socio-economic backgrounds indicates 

that developmentally appropriate programmes (Frede, 1995: 115) at ECD level can lead to a signifi cant 

change in a child’s physical and psycho-social well-being (Penn, 2004). For example, an international study 

on the eff ects of developmental appropriate programmes on African-American children from low-income 

housing was conducted. The results showed a positive correlation between the developmental appropriate 

programmes and developmental outcomes of children (Frede, 1995: 119). Therefore the decisions about 

curriculum and pedagogy should be informed by the needs of the child and the family and should be founded 

on the respect for early childhood being a developmental period rather than on a notion of preparing the 

child for a ‘competitive, test-driven culture’ (Jalongo et al. 2004: 145). 

6.1.1 Curriculums and classroom practices in the Western Cape

Table 2: Learning outcomes for Grade R learners

Learning outcome for Grade R

Economic and management sciences
The economic cycle:
The learner will be able to demonstrate knowledge and understanding of  the 
economic cycle within the context of  ‘the economic problem’.

Mathematics

Numbers operations and relationships:
The learner will be able to recognise, describe and represent numbers and their 
relationships and to count, estimate, calculate and check with competence and 
confi dence in solving problems.

Natural sciences

Scientifi c investigations:
The learner will be able to act confi dently on curiosity about natural phenomena 
and to investigate relationships and solve problems in scientifi c technological and 
environmental contexts.

Technology
Technological processes and skills:
The learner will be able to apply technological processes and skills ethically and 
responsibly using appropriate information and communication technologies.

Source: Department of Education learning outcomes (with descriptions) grade R-3

The Department of Education has developed a curriculum for Grade R (referred to in table 2) which is called the 

National Curriculum Statement (NCS). The National Curriculum Statement includes Learning Outcomes and 

Assessment Standards from Grade R to Grade 9 in the General Education and Training Band. The assessment 

is based on the principles of outcomes based education (OBE) and should provide indicators for learner 

achievements in the most eff ective and effi  cient manner. In Grade R learners are taught according to the 

developmental levels1 of the learner which must fi rst be accessed before there is the readiness to grasp the 

Language and Numeracy concepts. Assessment is continuous and, as prescribed in the Assessment Policy of 

2007, the Grade Rs have to do four literacy, three numeracy and one life skills assessments (these are the three 

Learning Programmes we work with in the Foundation Phase, Grade R to 3).

Because the current curriculum for Grade Rs is taught at developmental levels, the educator should have keen 

powers of observation to provide a relevant supportive environment for learners. 
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6.1.2 Child educator/class ratio

In the fi eld of ECD it is widely accepted that a low child to educator ratio has a positive eff ect on the learners’ 

cognitive development because it allows educators to spend more time with individual learners and allows 

the educator to assess the readiness of the learner. International research has found that many countries allow 

for as few as one educator per 10 to 20 learners (Frede, 1995: 120). A smaller class ratio also plays a role in 

children’s cognitive development because it creates a more comfortable environment for learners who do not 

handle groups well.

 

Number of institutions Private learners Public learners

EMDC* Pre-Gr R Gr R Pre-Gr R Gr R Pre-Gr R Gr R

Winelands 62 157 1 536 1 138 482 5 928

Eden Karoo 92 83 1 144 903 276 3 152

Metro 302 436 4 446 3 450 796 20 368

Overberg 23 44 516 448 12 953

Unknown 309 0 5 207 2 874   

West Coast 40 82 574 511 10 1 463

Total 828 802 13 423 9 324 1 576 31 864

Table 3: Number of institutions and learners in private and public institutions

Source: Department of Education

* EMDC – Education Management and Development Centre

According to the data collected by the Department of Education there are 1 790 (including principals, educators, 

support staff , staff  members, practitioner and non-teaching staff ) employees in schools which off er Pre/Grade 

R curriculum. According to table 3 there are 56 187 learners in Pre/Grade R classes in the Western Cape, which 

translates into an average child to educator ratio of about 1:31, but this will diff er from centre to centre.

6.1.3 School fees for Grade R

Table 4: Median annual school fees (in rands)

EMDC Grade R

Cape Winelands 730

Eden and Central Karoo 615

Metro 1 200

Overberg 990

Unknown 820

West Coast 575

Western Cape 1 080

Source: Department of Education

Note: Own median calculations

Eff ective ECD programmes create avenues which allow learners to get a head start in their education (Jalongo 

et al. 2004: 145). Therefore equal educational opportunities in terms of exposure to excellent curriculum and 

pedagogy should be a fundamental initiative for the province. Table 4 gives a breakdown of annual school fees 

by education district. As the table shows, on average, learners in the Metro area pay more than the Western 

Cape average school fees.

Schools which require learners to write competency assessments and pay exorbitant amounts of annual 

school fees should be forced to, at the very least, provide bursary opportunities for children who cannot aff ord 
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quality ECD education. At the same time, they should monitor those that are not of suffi  ciently high standard 

and support them to provide quality ECD. 

6.1.4 Provincial government spending
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Figure 4: Provincial government spending on ECD

Source: Provincial Treasury, 2009: 156 

The national norms and standards for funding grade Rs are based on the principles presented in the Education 

White Paper 5 on Early Childhood Education (OECD 2008: 49). Early Childhood Development budgets for 

the province have been growing rapidly from R74 million in 2005/2006 to R313 million in 2009/2010. This 

constitutes a growth of more than 300% in the last four years. Of the total ECD budget R213 million is spent on 

Grade R classes at public schools and R38 million is spent on Grade R classes at community centres.

The Education White Paper 5 on Early Childhood Education established a target of universal access to ECD 

and specifi cally to a pre-Grade 1 reception year (Grade R) by 2010 (DoE, 2001). Although progress has been 

made in improving access to ECD provision, current budgets do not allow for universal enrolment by 2010 

(OECD, 2008: 49). Provincial ECD programmes receive their funds from public sources, and the eff orts to 

improve the pedagogy are directly linked to the level of funding provided by provincial government (Frede, 

1995: 127). 

In the 2005/2006 fi scal year R58 million was spent on Grade R learners in public schools. Following this 

education cohort, in 2008 we fi nd that this investment resulted in 180 schools which participated in the 

Grade 3 numeracy assessments being classifi ed as ‘good’ 177 schools as ‘average’ 289 schools as ‘weak’ and 458 

schools as ‘very weak’. Therefore of the 1 104 schools which participated in the Grade 3 numeracy assessment 

68% were classifi ed between ‘weak’ and ‘very weak’. As the funds increase so should the literacy/numeracy 

outcomes in Grades 3, 6 and 9. Increasing funds for quality services is essential. Public funds can be ring-fenced 

to pay for quality improvement costs, for example by off ering conditional grants to educational programmes 

to help meet the professional accredited standards. 



EDUCATION: A FUNDAMENTAL LINK TO POVERTY REDUCTION 127

6.1.5 Conclusion

International research suggests that a large-scale eff ort in expanding ECD programmes of a reasonable quality 

can possibly reduce ECD failure or dropout. The general perception is that ECD experiences seem to have 

a greater infl uence on the performance of learners who come from disadvantaged backgrounds (Boocock, 

1995: 111), and the infl uence of programmes on learners is a sum of interrelated factors such as class size, 

pedagogy and educator to learner ratios. 

However, insuffi  cient funding and an inadequate vision may result in a system of understaff ed, ill-equipped, 

and poorly housed programmes which would inevitably result in a substandard public system of early education 

that serves the needs of a few poor learners and their families (Boocock, 1995: 111), and a separate (usually 

higher quality) private service for the middle and upper class. As providing such substandard programmes to 

disadvantaged children is unlikely to alter their cognitive development, greater care and attention should be 

given to the administration of the R300 million spent on ECD by the WCED, together with the DSD expenditure 

on ages 0 to 4. (See chapter 8.) 

6.2 General education and training

The Constitution of South Africa works on the philosophy that ‘[e]veryone has the right to a basic education 

including adult basic education; and to further education which the state through reasonable measures must 

make progressively available and accessible’ (Constitution of the Republic of South Africa, 1996: section 29(1)). 

The importance of education is well documented and theorists have proved that enhancements in education 

may lead to improvements in socio-economic status, health and gender mobility which could possibly have a 

long-term eff ect on a person’s social and economic development.

Therefore it would be useful to examine the state of education in the Western Cape by using a framework 

defi ned by the International Council for Educational Development (ICED). The framework identifi es critical 

educational challenges that are likely to preoccupy strategists in virtually all countries in the next few 

decades:

1. Keeping pace with the ever increasing learner needs 

2. Coping with fi nancial constraints caused by rising educational costs 

3. Improving educational quality and addressing unacceptable socio-economic inequalities and gender 

disparities in communities. 

6.2.1 The growth in learner needs

1996 2001 2009*

Western Cape Male Female Male Female Male Female

0–4 191 148 188 877 204 538 200 948 250 900 243 000

5–9 191 799 189 620 205 327 203 885 257 000 256 000

10–14 191 165 191 841 210 023 211 929 245 700 253 400

15–19 174 325 175 894 217 577 228 634 234 900 247 000

20–24 196 033 201 220 210 431 220 295 243 600 258 900

25–29 186 603 191 627 209 949 215 785 231 800 261 400

30–34 171 114 177 443 191 789 201 081 209 500 233 800

35–39 142 999 150 405 174 929 186 568 185 300 208 900

40–44 115 549 124 346 146 589 160 866 145 200 164 200

45–49 93 177 98 546 112 374 125 283 131 400 152 700

50–54 71 304 76 564 91 114 99 107 115 900 138 700

Table 5: Population size by gender for the Western Cape
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Source: StatsSA Census 1996, internet source: 22 July 2009.

Source: StatsSA Census 2001, internet source: 22 July 2009.

Source: StatsSA Mid Year estimates 2009, internet source: 2 March 2010.

* Note: mid-year estimates

Even though total fertility rates for the province have peaked and are beginning to decline to below 

replacement level, the province will still continue to have a relatively young population and thus a very high 

school dependency ratio. Inevitably the high school dependency ratios for the province will create huge 

educational burdens which will have to be borne by the R8 billion public ordinary school budget. 

1996 2001 2009

Grade N % N % N %

R 0 0 11 719 1 40 359 4

1 102 336 12 84 457 9 95 725 10

2 86 385 10 65 307 7 84 213 9

3 82 457 10 84 288 9 82 292 8

4 81 203 10 96 459 11 85 055 9

5 78 848 9 91 308 10 84 214 9

6 75 165 9 85 155 9 87 557 9

7 70 569 8 79 569 9 78 106 8

8 73 255 9 83 882 9 77 022 8

9 63 809 7 73 704 8 81 597 8

10 55 586 7 68 716 7 70 232 7

11 44 772 5 51 838 6 62 639 6

12 38 031 4 41 910 5 47 747 5

Total 852 416 100 918 312 100 976 758 100

Table 6: Total enrolment for the province

Source: Department of Education 

To get an idea of the magnitude of the burden (for public ordinary schools), according to the estimated 

enrolment rates for public ordinary schools in the province in table 6, the province is experiencing a constant 

growth in the enrolment fi gures, therefore putting excessive strain on school infrastructure and budgetary 

systems. Even with the constant growth in enrolment fi gures, the absolute number of out-of-school children 

and illiterate adults persists. As table 6 shows, the province as a whole has not achieved universal schooling 

as yet and should promote the use of nonformal and informal modes (ABET, FET) of education to achieve 

universal education.

1996 2001 2009*

Western Cape Male Female Male Female Male Female

55–59 58 209 63 352 67 062 75 346 93 400 112 300

60–64 45 227 54 409 54 598 64 363 74 200 95 000

65–69 35 143 42 490 38 963 48 713 55 900 70 000

70–74 22 769 30 995 27 310 37 065 38 200 47 200

75–79 13 901 21 530 16 255 25 008 23 900 32 800

80+ 11 278 24 200 13 424 27 212 16 200 28 600

Total 1 911 743 2 003 359 2 192 252 2 332 088 2 553 000 2 803 900

Table 5 (continued)
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6.2.2 Financing education

The fi nancial requirements to meet the ever expanding and changing needs of learners in the provinces are 

staggering. Having increased the educational outlay as much as the provinces already have – from R5 billion 

in 2003 to R10 billion in 2009 – the question is how long can the province aff ord it?

 

2004 2005 2006

Western Cape GDPR R203 183 000 000 R225 779 000 000 R253 815 000 000

Public ordinary school expenditure R4 536 853 000 R5 335 181 000 R5 601 575 000

% of GDPR 2.23% 2.36% 2.21%

Table 7: Public expenditure on education as a percentage of GDPR

Source: Provincial Treasury, 2009: 144 

Statistics South Africa, GDP annual estimates for the region, internet source: 4 August 2009 

Vote 5 (Department of Education) received about 36% of the total expenditure for the province in 2009. In table 

7 it is essential to note the positive correlation between provincial expenditure for education and GDPR. This 

trend was helpful to educational expansion at the time; however growth did not continue in this way. In 2009 

the GDP fi gures released by Statistics South Africa for national GDP showed a negative growth. Therefore the 

halcyon days of annual education budget increases are over and the battle for budget will be much tougher, 

with stiff ening competition from other provincial departments.

6.2.3 Educational inequalities

Enrolment

Table 8: Enrolment of learners by gender

Year Gender
Pre GR

and GRR
Primary Secondary LSEN PMATRIC

2009 Female 21 655 294 592 181 067 224 12

2009 Male 21 534 302 570 158 170 305 22

2008 Female 18 268 295 004 182 408 99 19

2008 Male 18 040 302 187 160 484 119 19

2007 Female 17 822 291 562 183 014 80 18

2007 Male 18 273 299 609 161 588 120 24

2006 Female 16 687 283 043 186 586 75 17

2006 Male 16 739 291 645 162 570 123 31

2005 Female 18 151 287 027 189 759 183 31

2005 Male 17 809 296 307 166 117 301 35

Source: Department of Education 

* Learners with Special Education Needs

Table 8 shows enrolment in public ordinary and independent schools by gender. Between 2005 and 2009 

the enrolment of females at primary school level had increased from 287 027 to 294 5591. In primary school 

enrolments there was no signifi cant diff erence between male and female enrolment, but it is still mostly 

dominated by males. This could possibly be due to late enrolment of females. 
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Table 9: Dropouts 2008

Districts Gr 8 Gr 9 Gr 10 Gr 11 Gr 12

Central Karoo 190 190 318 180 51

Cape Town 8 485 9 742 13 636 9 479 1 036

West Coast 645 810 1 065 537 45

Overberg 414 602 760 356 22

Cape Winelands 1 342 2 129 2 650 1 511 159

Eden 1 328 1 455 1 954 1 146 287

Western Cape 12 404 14 928 20 383 13 209 1 600

Source: Department of Education

Note: The dropout number shows learners who have left public ordinary school institutions. Therefore these numbers 

do not consider learners who migrated and left for other private institutions. 

The secondary education column in Table 8 shows a signifi cant diff erence in enrolment between male and 

female. From the enrolment trends for each grade, it is evident that more males than females are being lost to 

public ordinary institutions especially in grade 10 and 11. Table 9 confi rms the pattern of dropouts, as it shows 

that a signifi cant number of learners drop out at grades 8, 9, 10 and 11. 
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Figure 5: Net enrolment ratios by age for 2009

Source: Department of Education; Statistics South Africa, Fourth quarter labour force survey 2009, internet source: 3 March 2010

Figure 5 shows the percentage of children who are in the right age ranges who are enrolled at school. The ideal 

would be 100% of all children enrolled in schools at the correct age. Figure 5 clearly shows that 54% of children 

aged six years are registered at primary schools. The data shows that about 46% of children are either enrolling 

late for primary education or not attending school. Therefore, there is a wide range of ages at fi rst enrolment 

and many children are older than six. The late start at school contributes to a waste of human capital and a loss 

of wealth because, as age increases, the child’s value increases. Late enrolment usually leads to high dropout 

rates. This is true especially in the rural areas (Fentiman et al., 1999: 340). 
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Grade 3 numeracy competences

Educational achievement is popularly viewed as a necessary precursor to social mobility. Various factor analyses 

have shown that a number of factors aff ect individual success or failure in educational competition. One factor 

which seems to have a bearing on academic achievement is the learner’s socio-economic status. 

Table 10: Numeracy competency by poverty quintiles

Good Average Weak Very Weak

Quintile 1 6 26 55 173

Quintile 2 2 10 32 61

Quintile 3 1 15 53 109

Quintile 4 20 46 95 91

Quintile 5 150 80 54 19

Total 179 177 289 453

Source: Department of Education

Of the total number of schools which participated in the Grade 3 numeracy assessment in 2008, 41% of schools 

were classifi ed as very weak, 26% as weak, 16% as average and 17% as good. Of the 179 schools which were 

classifi ed as good, 84% were from the least poor communities (Quintile 5). 

Educational research has consistently shown the strong infl uence of a function of less disposable income, 

time for working-class parents to intervene in their children’s schooling and parental education.

From table 10 it is evident that a correlation exists between academic achievement and socio-economic 

status. Although nationally there is an agreement on the existence of a socio-economic status/academic 

achievement correlation, there is considerable controversy over the reasons for the correlation. According to 

Bond (1981: 239) the socio-economic status/academic achievement correlation can be categorised into four 

broad reasons. They are: 

1. Genetic

2. Cultural

3. Unequal educational treatment 

4. Educational diff erences as part of class analysis.

1. Genetic 
According to the genetic argument, learners from more disadvantaged homes perform poorly at school 

because they lack the genetic ability to perform otherwise.

2. Cultural
According to Bond (1981:  240), the cultural argument concentrates on diff erent cultural environments of children 

from various socio-economic groups and the eff ect that these environments have on school performances. 

The cultural environment concept includes vague terms such as ‘motivation’ (there is supposedly a greater lack 

of motivation among lower-class children) and ‘language’. According to Bernstein (1961: 307), ‘child[ren] are 

oriented to diff erent orders of learning as a result of the implications of their forms of language use’.

3. Unequal educational treatment 
The unequal educational treatment revolves around the theory that learners from poorer communities have 

inadequately trained teachers, are placed in crowded classrooms and have less money spent on their education 

than learners from more affl  uent communities.

4. Educational diff erences as part of class analysis
This is the concept that, as long as society remains divided along socio-economic lines, children who fall in the 

lower socio-economic category will perform poorly in school.
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2009 Grade 12 pass rates

Total wrote Passed Bachelors Diploma

Race Male Female Male Female Male Female Male Female

Asian 21 18 18 18 13 13 5 5

Black 4 989 7 599 2 943 4 278 761 1 054 1 191 1 684

Coloured 9 761 13 343 7 393 10 304 1 979 3 479 3 496 4 408

White 4 345 4 364 4 303 4 354 3 035 3 699 1 166 610

Indian 203 226 197 218 113 159 64 48

Unknown 12 12 12 11 8 10 4 1

Total 19 331 25 562 14 866 19 183 5 909 8 414 5 926 6 756

Table 11: 2009 matric pass rates by race

Source: Department of Education

Of the total number of learners who wrote the fi nal Grade 12 exams, 43% were male and 57% female. The total 

pass rate for the province was 75.8%, of which males constituted 43.7% and females 56.3%. Forty-two per cent 

(25% - female, 17% - male) of matric learners who passed their fi nal exams qualifi ed for university admission. Of 

those who qualifi ed for university admission, 47% of learners were white and only 13% were black.

6.2.4 Conclusion

The review of the Western Cape educational system within the general education and training band shows 

the proportion of children who enrolled late, the increasing number of male students who drop out at Grades 

10 and 11 and the increasing racial disparity that still exists with special reference to matriculation results. 

The review also attempts to show that socio-economic factors are extremely important determinants when 

evaluating the most appropriate educational treatment for any individual. 

Equally clear from the research is that a developmental framework is needed to assess the most eff ective 

educational approach for any given individual. There has been a tendency to attribute everything to ‘cultural 

deprivation’, schools located in poorer communities, teacher attributes or to the children’s low expectations. 

While all these factors undoubtedly play a part, their relative signifi cance is not clear. Therefore, all the factors 

relevant to educational performance will be included in the framework. 

6.3 The National School Nutrition Programme (NSNP)

From the number of literature reviews conducted, it is conclusive that there exists a positive correlation 

between good health and children’s cognitive development. Poor health at birth and in early childhood 

may hinder a child’s subsequent development due to frequent illness and missing school. Therefore in April 

2004, the Western Cape Education Department took over the management of the National Schools Nutrition 

Programme from the Department of Health. The objective of this programme is to improve the health and 

nutritional status of South African school children by addressing certain micronutrient defi ciencies, thereby 

enhancing learner capacity, alleviating short-term hunger and improving learner attendance. When WCED 

took over, the department was targeting 659 schools and feeding approximately 145 596 Grade R to Grade 7 

learners (UNICEF, 2008: 3). By 2007 the programme had increased by 39%, and was feeding 203 535 learners 

across 988 targeted primary, special and secondary schools. 

The NSNP is funded through conditional grants allocated to provinces in accordance with the Division of 

Revenue Act 2003. The Department of Education spent R49 million on the NSNP in the 2005/2006 fi nancial 

year. Since then the budget for the NSNP has grown to R112 million in 2009/2010 and is projected to grow to 

R227 million by 2011/2012.
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Table 12: Number of volunteers and learners in the Western Cape benefi ting from the National 
School Nutrition Programme 

Quintiles
Number of 

schools

Number of 

volunteers

Number of 

learners

% of

learners

Total pay 

to vol.

% pay to 

vol.

1 277 443 63 217 19 141 760 20

2 122 322 56 694 17 103 040 15

3 237 765 144 429 43 244 800 35

4 249 492 52 294 16 157 440 22

5 80 140 14 036 4 44 800 6

Special 34 33 3 181 1 10 560 2

Total 999 2 195 333 851 100 702 400 100

Source: Department of Education

Note 1: The management of the NSNP was transferred from the DoH to DoE and national as opposed to provincial 

quintiles were introduced on 1 April 2004. This province currently has many schools that fall outside of the national 

priority. However, these schools have been benefi ciaries for up to 15 years.

Note 2: The number of feeding days and the quality of meals for priority schools might diff er from that of non-priority 

schools, as meal prices and feeding days are prescribed for the priority schools.

The NSNP contributes directly to the local economic development of communities because community 

members and schools are encouraged to produce their own vegetables which are used to feed the learners. 

The NSNP also contributes to job creation and poverty alleviation: As table 12 shows, a total of 2 195 community 

members are employed as volunteers. The issues of child and family poverty are therefore somewhat addressed 

through the National School Nutrition Programme. 

Box 1: Evaluation of the school nutrition programme in the Western Cape

The Report on the Evaluation of  the School Nutrition Programme for the Western Cape Province sought to 
establish whether the NSNP objectives were being met. The programme objectives are (UNICEF, 2008: 1):

1. To contribute to enhanced learners’ capacity through school feeding

2. To generate food production and economic activities in school communities

3. To strengthen nutrition education for the school community. 

1.  To contribute to enhanced learners’ capacity through school feeding

According to the report fi ndings, all programme managers were confi dent that the primary objectives of  the 
NSNP relating to enhancing learner capacities were being met, learner attendance had increased signifi cantly 
due to the programme’s implementation and learner retention had strengthened with learners staying in the 
school system for longer than before the implementation of  the NSNP (UNICEF, 2008: 7). 

2.  To generate food production and economic activities in school communities

The fi ndings show that no schools have any income-generating activity yet related to selling vegetables from 
gardens (UNICEF, 2008: 21). 

3.  To strengthen nutrition education for the school community 

The report fi ndings show that nutrition education has been incorporated into school curriculums. According 
to district and nutrition coordinators the nutrition programme forms part of  the life orientation programme. 
However content, pedagogy and time spent on nutrition education could not be commented on (UNICEF, 
2008: 22).
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6.3.1 Conclusion

According to the ‘Evaluation of the School Nutrition Programme Report’, the NSNP is being effi  ciently and 

eff ectively implemented in the province. The report also notes that if the programme is developed further 

in terms of reach, profi le, community and learner education about nutrition and community participation, 

etc., further resources need to be injected into the programme (UNICEF, 2008: 25). Food gardens are also 

considered to be a good support to households’ food security but school principals and teachers need to 

prioritise this programme and need to exercise consistent commitment (UNICEF, 2008: 25). Collaboration with 

the Department of Agriculture would also help to sustain and grow the food gardens into income-generating 

projects for schools and communities. 

6.4 Farm schools

The Constitution of South Africa makes provision for children’s rights to basic nutrition, shelter, basic education 

and health care. But for those living in abject poverty and in the rural areas of the country this still presents a 

major problem (Asmal, internet source: 2001). The aim of this section is to provide a historical context for the 

racial divisions in education, specifi cally the so-called ‘Bantu Education’ and to identify signifi cant changes 

which have been made by the new democratic government of South Africa in the status and management 

of farm schools. 

6.4.1 Historical context

The systems of education in South Africa since the inception of the Bantu Education Act 47 of 1953 created 

the spatial pattern of inequality and poverty and legitimised the ethnically based stratifi cation system (Gerwel, 

2008: 3). With the passing of this Act, all African education and African schools on white farm lands were taken 

over by the state and the farmers. The Act provided school accommodation subsidies to farmers in exchange for 

providing land for the schools. The subsidies covered half the cost of buildings and provision of utilities and paid 

the teachers. The farmers provided the land, half the building costs (reduced to 25% in 1989) and either managed 

the school themselves or nominated someone else to do so (Centre for Applied Legal Studies, 2005: 7). 

According to the Centre for Applied Legal Studies (2008: 6), the purpose of farm schools in particular and 

education in rural areas in general was to provide ‘for a more complete penetration of Apartheid ideology 

by ensuring that the limited Bantu education curriculum was taught in even the most remote rural areas’. 

These farm schools could only off er primary education. Special permission was required from the Department 

of Education and Training (DET) to provide secondary education (Christie and Gaganakis, 1989: 86). The 

implementation of the Bantu Education Act was thus to a large extent to foster and promote racial inequality 

through separate development, but also a direct measure to restrict economic and social advancement of 

Africans (Gerwel, 2008: 6).

6.4.2 Farm education post 1994

After 1994, the African National Congress (ANC) government adjusted state subsidies to fully cover school 

building costs and the state contributed 50% of the schools’ maintenance costs. In return, a contractual 

agreement was drawn up between the farm owners and provincial departments mandating the farmers to 

keep the schools open for 20 years (Gerwel, 2008: 8). The farm owner was responsible for providing services 

such as water and electricity, and doing necessary repairs to the school. 

The 1996 Schools Act put in place a new legal framework for all schools in South Africa which was very 

signifi cant for the management of farm schools. In particular, the law distinguishes between two types of schools 

– public and private. Farms schools are currently classifi ed as public schools on private property. Provision is 

made for the transition of farm schools to public schools and, in particular, the roles and responsibilities of 

landowners and provincial government authorities in the right to education. The South African Schools Act 

has not ended the dual management system. All public schools on private land were to be proclaimed public 

schools. But the majority of schools have not concluded agreements in all provinces (Gerwel, 2008: 8). 
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Table 13: Number of farm schools in the Western Cape 2008

Schools Learners Classrooms

Boland 46 4 606 220

Central Karoo 1 32 1

City of  Cape Town 2 265 8

Eden 28 1 382 70

Overberg 12 1 472 68

West Coast 32 2 710 115

Total 121 10 467 482

Source: Department of Education 

Table 13 shows the total number of farm schools in the Western Cape. Of the total number of farm schools in 

the province, 38% of the schools are located in the Cape Winelands District Municipality. While the above table 

shows low learner to class ratios (22:1), it does not show the pedagogy style and quality. Of the 121 farm schools 

in the province, one school is a combined school (secondary and primary), seven schools are intermediate and 

113 schools are primary schools. According to the most recent data on the infrastructure of farm schools in the 

country (the 2000 Farm schools Conference), buildings in 19 % of farm schools were described as either ‘weak’ 

or ‘very weak’; just over 80 % of farm schools had no telephones and 76% were without electricity; 43 % of farm 

schools had no water inside the building or on site; and 17 % had no toilet facilities at all. 

6.5 Further education and training

The FET college sector has become an increasingly important player in post-school educational provision, and 

responds to the skills development needs of the province (Gerwel H, 2008: 28). The FET sector caters for the 

large proportion of young learners who are career-oriented, highly motivated and wanting an early start to a 

job/profession/occupation, are committed, hardworking and wanting to achieve a high level of specialisation 

as early in the learning pathway as possible (Department of Education, 2008: 7). The FET sector also intends to 

create avenues for youth learners and adults who wish to be absorbed into the labour market (Akoojee and 

McGrath, 2008: 200). The main objective of these colleges is to provide intermediate- to high-level knowledge 

and skills in both general and vocational education, off er a high degree of specialisation within the FET band, 

respond to both immediate and longer term labour market needs, provide for life-long learning, and ensure 

personal contribution to economy, community, society and country. The FET colleges’ vocational and artisan 

training is aligned to the key areas of economic intervention highlighted in the Accelerated and Shared Growth 

Initiative for South Africa (AsgiSA) and the Joint Initiative for Priority Skills Acquisition (JIPSA) (Department of 

Education, internet source, 15 May 2009).

6.5.1 National certificate (vocational)

The national FET curriculum works on the principle that ‘square pegs will never fi t in round holes!’ (College 

High, internet source, 4 June 2009). Therefore in January 2007, the new National Certifi cate (Vocational), or 

NCV, was introduced into the public FET colleges with an intention of developing the students’ theoretical 

and practical knowledge needed to address the province’s critical skills shortage. The NCV is in the process of 

replacing the old NATED (N) programme, N1 – N3 and N4 – N6, with an intention of completely phasing out 

N1 – N3 by 2010. The curriculum was introduced in phases with NQF level 2 (equivalent to Grade 10 in schools) 

being introduced in 2007, NQF level 3 in 2008 and NQF level 4 in 2009. 



STATE OF THE PROVINCE 2009/2010: SECTION ONE136

Table 14: Comparison of NATED and NCV programmes

N1 – N3 (‘Old’) LEVELS 2 – 4 (‘New’)

3 or 4 subjects (Maths + Science + 2 vocational subjects 
consisting of  theory)

7 subjects (Maths, Language, Life Orient + 4 vocational 
subjects consisting of  theory and practical)

75 hours each = 300 hours 200 hours each = 1 300 hours (LO = 100hrs)

Narrower specialisations offered through fewer subjects Broader vocational specialisations offered through more
(3 to 4) subjects

Theoretical Integration of  practical and theory in learning and 
assessments

No practical exam component Has practical exam component (ISAT)

40% for pass in vocational subjects 50% for pass in vocational subjects

Source: Department of Education 

The NC(V) programme consists of seven subjects of which three are core subjects (Mathematics, Language 

and Life Orientation) and four are vocational subjects, which consist of theory and practical. The students 

undertake a 12-month programme, on completion of which they are awarded a certifi cate at each of the three 

levels (1-3 NQF). 

The NC(V) off ers the following fi elds of study:

Table 15: Vocational programmes offered

Organising field Programme

Manufacturing, Engineering and Technology Engineering & Related Design
Mechatronics ( Jan 2009)

Business Commerce and Management Management
Marketing
Finance, Economics & Accounting
Offi ce Administration

Physical, Mathematical, Life and Computer Sciences IT & Computer Science

Physical Planning and Construction Civil Engineering & Building Construction
Electrical Infrastructure Construction

Services Tourism Hospitality 

Agriculture and Nature Conservation Primary Agriculture

Education Training and Development Education and Development Practice ( Jan 2009)

Law, Military Science and Security Safety in Society

Source: Department of Education 

At the launch of Jipsa, the ex-deputy president, Ms Mlambo-Ngcuka identifi ed the following skill shortages 

in the country (Akoojee and McGrath, 2008: 202): high level engineering and planning skills for infrastructure, 

city, urban and regional planning and engineering skills for local and provincial government, artisanal and 

technical skills, especially for infrastructure development, management and planning skills for the social 

sector and for local government, teaching training for mathematics, science and English, skills for the priority 

sectors, especially in project management, general management and fi nance and skills for local economic 

development (Mlambo-Ngcuka, 2006).



EDUCATION: A FUNDAMENTAL LINK TO POVERTY REDUCTION 137

Table 16: Projected numbers of learners 2008

Districts 2006 2007 2008

Agriculture and Nature Conservation 145 100 245

Arts and Culture 270 515 785

Business Commerce and Management 12 834 1 227 14 061

Communication Studies and Language 80 342 422

Education Training and Development 345 2 162 2 507

Health Science and Social Services 0 220 220

Human and Social Studies 0 0 0

Law, Military Science and Security 60 50 110

Manufacturing, Engineering and Technology 2 882 3 525 6 407

Physical Planning and Construction 4 376 1 855 6 231

Physical, Mathematical, Life and Computer Sciences 1 254 2 881 4 135

Services 2 277 2 151 4 428

Total 24 523 15 028 39 551

Source: Department of Education 

From table 16, it is evident that a large proportion of students in the FET sector are being absorbed in the 

Business, Commerce and Management fi eld (36%), followed by the Manufacturing, Engineering and Technology 

(16%), Physical Planning & Construction (16%) and Services fi elds (11%). 

6.6 Adult basic education and training 

In the apartheid era access to quality education was often considered as a status reward which was not 

aff orded to the majority of Coloured or black people and was generally used as a mechanism of social control 

(Johnson, 1982: 214). Adult Basic Education and Training (ABET) provision was usually neglected under the 

apartheid government and today the legacy of apartheid has left behind about 600 000 people aged 21 

years and older with fewer than nine years of schooling (this includes those with no schooling and those with 

only Grade R schooling) in the Western Cape. As a result, the current socio-economic context for potential 

and existing learners (especially in ABET programmes) refl ects extreme inequalities in levels of income, high 

unemployment, literacy and overwhelming poverty (Department of Education, 2000: 6). 

The current national administration has been unable to address the situation until now with the introduction 

of the Kha Ri Gude adult literacy campaign. The Kha Ri Gude adult literacy campaign was launched in May 2007 

(OECD, 2008: 66). The programme is designed to address adult literacy and numeracy problems by using a 

‘single, research-validated method that stresses meaningful reading in the learner’s own language’ (National 

report on the development of education, 2008: 23). The objective of the Kha Ri Gude adult literacy campaign 

is to improve literacy in 4,7 million of the 9 million illiterate adults in South Africa by 2012. By doing so South 

Africa would meet the commitments made at Dakar in 2002 to reduce illiteracy by at least 50% (National report 

on the development of education, 2008: 23). In 2008 the Western Cape Education Department reached 6 025 

adult learners through the Kha Ri Gude adult literacy campaign.
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Figure 6: Number of learners at ABET institutions in the Western Cape 

Source: Provincial Treasury, 2009: 155

According to the Western Cape Department of Education (2009: 153), in 2009 there were approximately 42 500 

learners registered at ABET institutions off ering ABET levels 1 to 4 and 21 845 adult learners registered at FET 

institutions off ering Grades 10 to 12. In some instances the province also off ers separate basic literacy classes 

at sites outside of these ABET institutions for learners who are deemed to be totally illiterate (OECD, 2008: 65). 

6.7 Higher education institutions 

The centralisation of African education in 1953 led to the extension of government control in education 

and also the enactment of the 1959 Extension of Universities Act which brought about the creation of 

apartheid universities. In the opinion of Davies (1996: 322), apartheid universities were ‘designed to contain 

the heightened aspirations of the most educated blacks and arrest the development of an African urban 

middle class’. Therefore, bantustan universities were attachments of the central state which imposed their 

academic standards and prescribed the curriculums taught at these institutions (Davies, 1996: 322). These were 

of course inferior to the curriculums and academic standards of white universities. In 1970, the central state 

was seriously challenged, as the contradiction of apartheid began to become apparent. The fi rst indication of 

a crisis looming was that of a student-based black movement declaring ‘psychological war’ on apartheid and 

thereby underlined the failure of ‘bush colleges’ (Davies, 1996: 324). The second indication was in 1976, when 

thousands of Soweto school children revolted against the government’s policy to enforce the use of Afrikaans 

as a teaching medium. According to Davies (1996: 324), it was the apartheid government’s violent reaction to 

the uprising which outraged other countries and unnerved South Africa’s foreign investors.

The pressure for change from the ‘verligtes’ and international communities brought about the development 

of the ‘total strategy’ which broadened the narrow racial base on which the authenticity of the state rested, 

by politically incorporating Coloureds and Indians (Davies, 1996: 324) and creating a black middle class by 

enhancing security and socio-economic reform. Further pressures by the corporate sector and prominent 

western powers led to the formation of a successful faction inside the National Party whose eff orts for reform 

later resulted in the university policies being reworked. 

Since the inception of the ANC government, universities have dropped race as the organising principle 

of their education policies and replaced it with a ‘market-driven’ model of higher education (HE) (Davies, 

1996: 329). 
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Table 17: Key graduation rates, 2007

%

Institutions Undergraduate Masters Doctoral

Cape Peninsula University of  Technology 24 10 11

University of  Cape Town 22 26 14

University of  Stellenbosch 20 21 17

University of  the Western Cape 18 18 11

Source: Department of Basic Education (2009: 36) 

Since the shift in university strategies post apartheid (February 1990), the HE system still presents major 

academic problems. According to table 17, only 18% of students entering a study cohort either in 2004 or 

2005 at the University of the Western Cape would achieve his/her undergraduate degree.

According to the Student Pathway Study (2005) conducted by the Human Sciences Research Council, 

throughout the country, after three years of study, white graduates are more likely to be employed than 

African graduates – after three years, 100% of white graduates were employed, followed by Coloureds (93%) 

and Africans (72%) (Letseka and Breier, 2008: 92). 

6.8 Recommendations 

6.8.1 Early childhood development

1. ECD programmes in the province should acknowledge that quality programmes depend on small group sizes, high 

ratios of staff  to children, trained and well-supervised teachers and developmentally appropriate curriculums.

2. Because early childhood development off ers an opportunity to provide health benefi ts for children, 

resources should be allocated to permit all early childhood programmes to link to health services.

3. Develop a mentoring programme for new educators by creating a master teacher who provides decentralised 

supervision and mentoring to classroom staff . Strengthen teacher training and career development 

opportunities by getting key players in higher education to strengthen classroom staff  work.

4. Schools categorised in National Quintiles 1 and 2 should reduce or abandon school fees for Grade R learners 

to narrow the achievement gap faced by more disadvantaged learners.

6.8.2 General education and training

1. Reduce the number of learners who register for Grade 1 at a late age. According to fi gure 5, only 54% of 

learners are registering at age 6 while more than 80% of the population aged 7 are enrolled. Research has 

shown that late registration leads to dropping out and high wastage (Fentiman et al., 1999: 346). Therefore, 

provincial government should create programmes which encourage parents and guardians to enrol their 

children at the age of 6. 

2. Increase female participation, especially in primary education. Data shows that a higher proportion of males 

than females are enrolling in primary education. 

3. Create a more fl exible and transparent strategy for data collection. By analysing the statistical data from 

CEMIS, snap and annual surveys, it is evident that this is needed. There exist distinct discrepancies in 

enrolment, attendance, absenteeism and causes of death data. Policy makers would be able to make more 

informed decisions based on accurate schooling data. 

4. Create a developmental framework to assess the most eff ective educational approach for any given 

individual. There has been a tendency to attribute everything to ‘cultural deprivation’, schools located 

in poorer communities, teacher attributes or to the children’s low expectations. While all these factors 

undoubtedly play a part, their relative signifi cance is not clear. Therefore within the framework all the factors 

relevant to educational performance should be included. 
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6.8.3 The national school nutrition programme (NSNP)

1. Increase the current expenditure of food nutrition programmes in schools. Table 12 shows that 43% of 

learners accessing the NSNP attend schools categorised in National Quintile 3. This shows that the NSNP is 

not targeting the most vulnerable learners. Classroom staff  should encourage learners to make use of the 

NSNP. 

2. Inject further resources into the programme if it is to be developed in terms of reach, profi le, community 

and learner education about nutrition, and community participation (UNICEF, 2008: 25).

3. Collaborate with the Department of Agriculture to roll out more food gardens at schools. Food gardens are 

considered to be a good support to households’ food security, but school principals and teachers need to 

prioritise this programme and need to exercise consistent commitment (UNICEF, 2008: 25). 

6.8.4 Farm schools

1. Conduct qualitative and quantitative research to investigate the experience of teachers, pupils, parents and 

other school stakeholders, as well as to investigate school enrolments, attendance, school fees and pass 

rates. This section sought to examine the current status of farm schools in the Western Cape, but so very 

little reliable and up-to-date research and data exists on farm schools in the province that it was diffi  cult to 

give an accurate picture of the status quo.

 

6.8.5 Further education and training

1. Develop a monitoring and evaluation system to assess the impact of the FET institutions’ curriculums.

2. Establish mechanisms to encourage more learners to register in education training and development, 

physical, mathematical, life and computer sciences, and physical planning and construction fi elds.

6.8.6 Higher education

1. Develop a study which, fi rst, determines both the qualitative and quantitative factors aff ecting students’ 

performance at HE institutions; second, determines the quantum of economic benefi ts arising from policy 

interventions to eff ect changes in the performance of students; and third, creates plausible reasons for 

scrapping current policy. Very limited research in the Western Cape has been conducted on the socio-

economic quantitative factors aff ecting the performance of students in higher education institutions. 
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Notes

1 Gillian, Senior Curriculum Planner, personal communication, 18 May 2009. 
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1. Introduction 

Early childhood development (ECD) programmes are intended to foster the development of children between 

the ages of zero and nine years in respect of social and cognitive skills and physical health. A rigorous body 

of research demonstrates that providing high quality developmental programmes to young children can 

help improve cognitive and social development, improve the child’s physical health and reduce long-term 

poverty. In early childhood, children’s cognitive and socio-emotional skills develop rapidly and are sensitive to 

mesosystems and exosystems. Neuroscientifi c research has documented how complex cognitive capacities 

are built on earlier foundational skills. In addition, various cognitive skills are often sensitive and reactive to 

early life experiences (Duncan et al., 2007: 144). 
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Figure 1: Ecological theory of a child’s development
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In the above fi gure, childhood developmental theory is presented. The theory perceives children as social 

beings who develop in contact with and from direct interaction with their primary environment, i.e. home 

and family. The relationship between the primary caregiver and the child forms the microsystem. The latter 

is infl uenced by the presence and participation of other relatives, friends and neighbours, who make up 

an informal social support network, also referred to as the mesosystem, in which bilateral relationships are 

established. It is at these levels that the relationships of the child’s caregivers (mothers and other members of 

the immediate community) are located (Izu, 2006: 141). 

From this developmental perspective, child development processes are not only integral but also 

integrated. Therefore, this obliges one to have an interdisciplinary view of the complexity of the child. When 

talking about integral child care, one refers to the integral development of the child from a holistic and 

comprehensive perspective. In this respect, it is necessary to point out that child development is conceived 

of as the progressive development of the human functions (i.e. language, reasoning, memory, care and 

esteem). It is also the process in which the capacities of human beings are initiated, and where there is a 

series of qualitative moves from lesser capacity (more dependence, fewer possibilities of response) to greater 

capacity (more autonomy, more possibilities to solve problems, to be creative and so forth). 

2. Outcomes of early childhood development 
programmes

2.1 Cognitive outcomes

Gomby et al. (1995), summarise the eff ects that early childhood programmes have had on key variables 

of children’s cognitive development and academic achievement. These variables include the intelligence 

quotient (IQ), language development, school achievement and progress in school. The research indicates 

that participation in early childhood programmes can result in IQ gains. However, this IQ advantage that 

children who attended an early childhood programme have over children who did not participate in these 

programmes, usually only persists until the children enter school, and then it diminishes as they progress 

through the early grades. This so-called ‘fade-out’ phenomenon has led some to question the reliance on 

IQ as a marker and gave rise to the argument that the more important outcomes are measures of reading 

performance, retention in grade or placement in special education. According to Gomby et al. (1995: 11), 

studies of early childhood programmes consistently show benefi ts that go beyond IQ. Children who have 

attended the programmes are less likely to be placed in special education classes or retained in a grade, and 

are more likely to graduate from high school. 

Researchers have described two mechanisms that could explain how children’s experiences at ages three 

to four might lead to changes that alter the course of their school careers fi ve to 15 years later. The fi rst 

emphasises changes in children’s cognitive abilities. Attending preschool is often associated with an improved 

ability to think and reason. Accordingly, by the time these children enter school, they are able to learn more 

in the early grades and, even if their IQ advantage does fade, their learning accumulates and their academic 

success keeps them on course to complete high school successfully. The second explanation concurs with 

the aforementioned cognitive advantage. Furthermore, it emphasises the child’s increased motivation and 

the support provided by parents and teachers once their expectations for the child’s success in school rise. 

The child consequently gains confi dence and becomes oriented towards school achievement, as parents and 

teachers encourage the child’s learning. 

2.2 Social outcomes 

A study by Yoshikawa (1995) highlights the eff ects of attending ECD programmes on children’s social 

development and chronic delinquency. In particular, the fi ndings on the characteristics of chronic delinquency 

suggest that one important way to decrease overall crime rates among youths is to prevent chronic delinquency, 

and that early childhood may be a crucial developmental period to target for its prevention. 
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Researchers have long sought factors that are regularly associated with chronic delinquency. The strongest 

factor is a history of antisocial behaviour in childhood, but many other early risk factors have also been 

linked to chronic delinquency. These factors, listed in table 1, include prenatal diffi  culties, neurological 

and biological factors, low verbal ability, neighbourhoods characterised by social disorganisation and 

violence, parental criminality and substance abuse, inconsistent and/or harsh parenting practices, low 

socio-economic status and exposure to media violence. The most important of these factors appear to be 

low socio-economic status, having parents who have been convicted of crimes, the child’s low cognitive 

ability (especially poor verbal ability), poor parental child rearing and the child’s own history of antisocial 

behaviour, and conduct disorder. 

Table 1: Early childhood risk factors for delinquency and antisocial behaviour

Risk factors

Relationship between risk 

factors and delinquency is 

strengthened by presence of

Relationship between risk 

factors and delinquency is 

weakened by presence of

Prenatal diffi culties • Low socio-economic status 
• Family adversity

–

Neurological and biological factors – –

Child's low cognitive ability – –

History of antisocial behaviour – –

Single parenthood – –

Insecure attachment of child to parent – –

Parental criminality • Poor parenting
• Unplanned birth
• Life stress
• Low social support 

–

Parental substance abuse • Early family confl ict –

Poor or harsh parenting – –

Low socio-economic status Marital discord • Emotional support
• Community support

Violent or socially disorganised 
neighbourhoods

– •  Good parenting
•  Age-appropriate verbal ability

Media violence – –

Source: Hirokazu Yoshikawa (1995: 54)

 

Longitudinal research on the development of delinquency behaviour suggests several promising directions 

for prevention. First, the evidence suggests that ECD programmes which buff er the eff ects of a given 

delinquency risk factor should also be eff ective in preventing chronic delinquency. Second, because multiple 

risk factors appear to have such a pronounced negative eff ect, ECD programmes that reduce multiple risks 

may be more successful in preventing chronic delinquency than are those that target only a single risk factor. 

Finally, the research implies that the content of preventive ECD programmes should be designed to enhance 

parents’ social support, foster positive parenting and family interactions, facilitate child cognitive development 

(especially verbal skills) and reduce family and community level poverty. 

2.3 Health outcomes 

Conception to birth

Maternal nutritional intake is one of the critical factors aff ecting foetal health, low birth weight and subsequent 

health outcomes during childhood and into adulthood. Poor nutrition is frequently associated with family 

poverty, little or no parental education and unstable working conditions or unemployment for families. This 

is particularly evident in developing countries struggling with great socio-economic disadvantages, lack of 
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supply of nutritious food and lack of eff ective prenatal education and preventive services. Thus, foetal nutrition 

is directly linked to structural factors. 

According to Maggi et al. (2005: 8), a poor diet will not provide the foetus with essential nutritional elements 

that are associated with healthy physical and brain development. Studies in neurodevelopment and early 

intervention show that conception to school age is a critical time for brain development. The brain of the 

developing foetus produces an unconnected random mass of brain cells. Before school age there is a rapid 

process of ‘sculpting’ brain cell connections, during which some connections are reinforced and others die away. 

This process is crucially important, because human experience is an important determinant of the manner and 

degree of connectedness and eventually the cognitive development of the foetus. Thus, knowledge of the 

presence or absence of enriched environments during critical periods of development is of utmost importance 

from conception to eight years of age and beyond. Therefore, what happens to a child, and the opportunities 

provided to a child in the fi rst years, are crucial in determining permanent outcomes.

From birth 

A high burden of disease, poor birth outcomes and high rates of infant and child mortality are all important 

determinants of child development. While health outcomes are essential, the environment and early 

experiences of children are just as critical and one needs to pay attention to these environments because of 

their ability to undermine children’s development into healthy individuals (Maggi et al., 2005: 8). Therefore, 

we must simultaneously sustain conditions in which children’s health conditions are improving, while still 

maintaining focus on ECD. Child health and child development should thus be conceived as a synergised 

agenda. With regard to the former, it should be noted that the role of ECD programmes is essential, because 

they can be used to aff ect the child’s physical health by ensuring that children are properly immunised, 

by linking them to health services, by conducting vision, hearing and developmental screenings and by 

providing them with nutritious meals. 

2.4 Economic and poverty outcomes

International studies on the patterns of childhood poverty show great diversity, with poverty being both 

short term and long term for most of childhood. This raises questions about the sensitivity of developmental 

outcomes to both the duration and the timing of poverty. With respect to duration, it is likely that being 

poor for relatively short periods is less detrimental to children than are sustained bouts of poverty (Duncan 

et al., 1994: 298). In similar vein, if families move above the poverty line, but only marginally, then duration 

of poverty might make little diff erence, since income has not risen enough to enable families to make the 

important lifestyle changes such as moving to a better neighbourhood, purchasing high-quality child care, or 

investing in a benefi cial home learning environment that would produce measurable improvements in their 

children’s development. Evidence that duration does matter is shown in Corcoran et al. (1992: 583), who fi nd 

that the number of years adolescents live in families with incomes below the poverty line is a highly signifi cant 

predictor of school attainment and early career outcomes. 

A study conducted for the Infant Health and Development Program in America set out to investigate the 

relationship, and the extent thereof, between the developmental outcomes of children aged fi ve and the 

family’s economic status. The analyses indicated that family income is a far more powerful correlation to age 

fi ve IQ than more conventional measures, such as maternal education, ethnicity and female headship. An IQ 

regressions model was developed that included poverty patterns and it showed that the eff ects of persistent 

poverty were approximately twice as high as the eff ects of transient poverty. In the case of fi ve-year-old children’s 

behaviour problems, the eff ects of persistent poverty were 60% to 80% higher than the eff ects of transient 

poverty. These results suggest that the eff ects of poverty are cumulative (Duncan et al., 1994: 313). Not only 

are there family level income eff ects, but adjustments for family income diff erences also alter the associations 

between female headship and child outcomes. The fi ndings in the literature of Willet and Singer (1991: 311) on 

school dropouts and achievement suggest that the apparent eff ects of female headship on child cognition are 

due mostly to the lower family incomes of female-headed families. A diff erent pattern emerges for behaviour 

problems where persistent, never-married-before female headship and a change in family structure that ends 

up in female-headship continues to exert an infl uence, even after one adjusts to diff erences in family income. 
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The latter result suggests that undergoing a transition from a two- to a single-parent household is as likely to 

aff ect behaviour in children as is living for an extended period in a single-parent family. 

2.5 Rate of return to human capital development 

Cost-benefi t analysis and economic appraisals of education programmes are important ways to evaluate 

educational reforms: even programmes with modest eff ects may be justifi able if the costs are suffi  ciently 

small (e.g. school choice); and programmes with strong impacts should not be implemented if they are too 

expensive (e.g. class size reduction). However, although the tools of cost-benefi t analysis are well developed, 

they are only infrequently applied to educational interventions (Nores et al., 2005: 246). 
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Figure 2: Ecological theory of a child’s development

Source: The Earth Institute, 2009: 7

Carneiro and Heckman (2003: 69) note that the rate of return in investment made in human capital while a 

person is young is higher than the rate of return for the same investment made at a later age. This is true for two 

reasons: fi rst, early investments are harvested over a longer horizon; and second, because early investments 

raise the productivity (lower the costs) of later investments, human capital is synergic (Carneiro and Heckman, 

2003: 47). Learning begets learning, and skills (both cognitive and non-cognitive) acquired early in life facilitate 

later learning. For an externally specifi ed opportunity cost fund r (represented in fi gure 2 by the horizontal line 

with intercept r), an optimal investment strategy is to invest less in the old and more in the young (The Earth 

Institute, 2009: 7). From this point of view, effi  ciency in public spending would be enhanced if human capital 

investment were preferably directed more towards the young than the old. 

The High Scope/Perry Preprimary School Program

One of the more successful ECD programmes was the Perry Preschool Program implemented in America, 

which included both children and their parents. Through this programme, parents improved their 

education and labour force activity, thus reducing their dependence on welfare. The programme was then 

discontinued and the participants were followed over their life cycle. According to Caneiro and Heckman 

(2003: 80), evidence indicates that those enrolled in the programme had higher earnings and lower levels 

of criminal behaviour in their late twenties compared to those children randomised out of the programme. 

Besides the direct benefi ts perceived by individuals, reported cost-benefi ts ratios for the programme were 

substantial. Measured until age 27, the programme returned US$5.70 for every dollar spent. When returns 

were projected for the remainder of the lives of programme participants, the return on the dollar raised to 

US$8.70 (Earth Institute, 2009: 7). 
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The Perry Preschool study was conducted in Ypsilanti, Michigan, with 123 children born between 1958 and 

1962. The participants entered the study as three-year-old and four-year-old African American children, with 

no physical handicaps. They were selected on the basis of the low educational levels of their parents and 

their disadvantaged background. The participants were randomly assigned, either to the treatment group 

or a control group. The treatment group received programme provision for one or two short academic years 

(October to May). The provision comprised three parts: (1) a centre-based programme for 2.5 hours each 

morning, fi ve days a week with a child: teacher ratio of 5:1. The teachers were trained in both special education 

and early childhood education and were relatively well paid; (2) home visiting for 1.5 hours per weekday and 

(3) group meetings of parents (Barnett, 1985: 333). Overall, the programme represented a relatively intensive 

and structured investment in supporting the preschool development of the participants. 

Results

This analysis draws on the earning profile populated by survey results conducted between 1999 and 

2002 of the 1958 and 1962 cohort group. One important benefit of the Perry Preschool Program is that it 

enhances labour market opportunities either directly via enhanced skills or indirectly through educational 

attainment. Labour market participation and earnings premiums convey benefits to the individual and to 

the general public in the form of higher tax contributions. At age 40, the treatment group is more likely 

to be employed, has higher earnings, and relies less on economic support from family or friends (Belfield 

et al., 2006: 164). 

Using the data from the survey, it is possible to calculate lifetime economic differences between 

participants and non-participants. Lifetime differences in earnings are calculated for three age periods: 

up to age 27, ages 28 to 40 and ages 41 to 65. In the age 28 to 40 survey, participants were asked detailed 

questions about their current job and work history. For the current job(s) there is information on annual 

and monthly earnings, hours of work, and the start date; for other (last three) jobs, there is information on 

earnings, as well as the start and end dates of those jobs. There is also information on last year’s earnings. 

However, because many participants do not have stable careers, interpolations and extrapolations from 

these earnings were done.

Table 2 reports undiscounted total lifetime gross earnings by gender and programme status. For programme 

males, lifetime earnings range from $874 608 to $1 391 307; these totals compare favourably with control group 

males’ earnings of $651 296 to $1 168 871. The programme diff erential is considerable, with earnings 11% to 

34% higher than the control group. Similarly, programme females report higher lifetime earnings. The absolute 

earnings diff erential may even be higher than that of the males, and the premium ranges from 19% to 36%. 

Given that the programme conveys other benefi ts to participants and is delivered at no cost, this amounts to 

a strongly positive private advantage (even after taxes are subtracted). Moreover, these calculations do not 

include incomes from other sources (welfare income is considered separately below). 

The cost-benefi t analysis performed here shows strong positive impacts from participation in the programme 

and strong positive gains for the general public in providing this programme. This evidence off ers a compelling 

motive for investment in educational provision at an early age for children at risk. However, the specifi c features 

of the programme raise issues about external validity. It is legitimate to ask: (1) Would the same returns be 

anticipated from a similar investment under current economic conditions? and (2) Would the same returns be 

anticipated for groups other than children from low-income families at risk of school failure?
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Preschool No preschool

Males Females Males Females

Up to age 27

Profi le A1 201 259 145 099 173 767 91 495 

Profi le A2 206 235 141 301 184 759 90 607 

Profi le A3 131 773 97 967 110 535 48 381 

Ages 28-40 

Profi le A1 317 855 244 052 240 405 183 170 

Profi le A2 380 805 312 158 293 434 248 381 

Profi le A3 231 496 194 872 160 717 137 095 

Ages 41-65 

Profi le A1 800 753 597 308 754 699 534 686 

Profi le A2 804 268 626 808 769 885 571 528

Profi le A3 511 338 436 035 380 045 351 365 

Total: Ages 18-65

Profi le A1 1 319 868 986 459 1 168 871 809 351 

Profi le A2 1 391 307 1 080 267 1 248 077 910 516 

Profi le A3 874 608 728 875 651 296 536 842 

Programme differentials

Profi le A1  +150 997  +177 108

Profi le A2  +143 230  +169 750

Profi le A3  +223 312  +192 033

N 33 25 39 26

Table 2: Total lifetime gross earnings (undiscounted, in 2000 US$)

Source: Belfi eld et al., 2006: 167

3. The role of quality child care in
children’s development 

According to a study conducted by the NICHD Early Child Care Research Network (2005: 567), high quality 

child care is strongly correlated to higher scores in mathematics, reading, and memory. With regard to memory, 

it was evident that more time spent in a quality child care centre is associated with an improved memory. 

Other new correlations were also emphasised in the study. For example, fewer hours of care were linked to 

poorer work habits and poorer social skills (NICHD Early Child Care Research Network, 2005: 567). The fi ndings 

presented by the NICHD (2005) strongly support the relative independence of quality, quantity and type of 

child care in relation to child developmental outcomes.

3.1 Quality child care

High quality early child care settings are environments which nurture optimal learning and development. 

However, according to Marshall (2004: 166), child care quality can be measured in various ways. Indicators used 

to measure the quality of child care can either be categorised as structural or process. Structural characteristics 

include the child:teacher ratio (the number of children per teacher), the class size (number of children in each 

classroom), and the education and specialised training of teachers. The features of structural quality can be 
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regulated, and most countries set minimum standards for at least some aspects of structural quality. However, 

it should be noted that South Africa does not have these regulated standards, or where they do exist, they are 

not adhered to. 

Although understanding the links between structural indicators of quality and children’s development 

is important, one also needs to understand the mechanisms by which structural quality aff ects children’s 

development: what actually happens in the early care setting (i.e. the process)? How do adults and children 

interact? What materials are available for the children, and how do adults support children’s use of those 

materials? Process quality refers to the nature of the care that children experience: the warmth, sensitivity, 

and responsiveness of the caregivers, the emotional tone of the setting, the activities available to children, the 

developmental appropriateness of activities and the learning opportunities available to children. Unlike the 

features of structural quality, process quality is not subject to provincial regulations, and it is harder to measure. 

One of the more commonly used measures, the Early Childhood Environment Rating Scale (ECERS), assesses 

multiple aspects of process quality. Such multidimensional process measures indicate the quality of care that 

children receive much more than structural measures alone (Marshall, 2004: 166).

3.2 Process quality and children’s development

Among studies published in the past 15 years, those that employed an ecological model consistently found 

that higher process quality is related to greater language and cognitive competence, fewer behavioural 

problems and more social skills. 

3.3 The role of the parent

Integral childhood care encompasses and acknowledges the role of family members, especially parents. As 

primary agents, they are responsible for the child’s welfare. Therefore, many believe that helping parents 

improve their skills as caregivers is an eff ective method of improving children’s life chances. Nevertheless, 

experience has shown that programmes for parents alone do not infl uence children’s development as strongly 

as do programmes that involve children directly. 

4. National law and policy context:
Early childhood development

Early Childhood Development is legislated for in Chapter 6 of The Children’s Act 38 of 2005. It incorporates 

a comprehensive approach to policies and programmes aimed at children between zero and nine years of 

age, with the active participation of their parents and caregivers. Its purpose is to protect the child’s rights to 

develop his or her full cognitive, emotional, social and physical potential (Republic of South Africa, 2005: 8). The 

aforementioned Chapter of the Act provides a broad defi nition of ECD and outlines a set of national norms and 

standards that should apply to all ECD programmes. In addition, the Act makes provision for the registration 

of ECD programmes. 

ECD centres are also required to conform to certain norms and standards:

• Providing appropriate developmental opportunities

• Programmes aimed at helping children realise their potential

• Caring for children in a constructive manner, and providing support and security

• Developing positive social behaviour

• Respecting and nurturing the culture, spirit, dignity, individuality, language and development of each child

• Meeting the emotional, cognitive, sensory, spiritual, moral, physical, social and communication development 

needs of children. 
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In line with these norms and standards, the government launched the National Integrated Plan (NIP) for ECD 

in 2005. The intent is to reach 2,6 million poor and vulnerable children nationally by 2010 by addressing their 

basic needs (Motala, 2009: 11). The objectives of the NIP are to:

• Create environments and situations in which children, particularly vulnerable children, can learn, grow and 

thrive socially, emotionally, physically and cognitively

• Increase the opportunities for young children to prepare for entering formal schooling

• Provide support to adults who care for young children and the communities in which they live, to enhance 

their abilities to care for and educate these children

• Reduce the adverse developmental eff ects of poverty and other forms of deprivation on children from zero 

to four.

The Departments of Social Development and Education are responsible for executing the NIP mandate. The 

Department of Education provides Grade R programmes to all fi ve-year-old learners, whereas the Department 

of Social Development provides ECD programmes for those falling within the zero to four age group. According 

to the Provincial Treasury (2009: 155), national conditional grants for Grade R programmes ceased on 31 March 

2004. Therefore, funding is now being provided through the Provincial Equitable share under programme 

7.1/2. Furthermore, Motala (2009: 13) notes that in the Western Cape the Department of Social Development 

subsidises children aged zero to four. However, parents still need to make a contribution by paying a fee, which 

ranges from R50 or less in poor communities and from R90 to R120 per child in urban areas. For this reason, 

many parents cannot aff ord to send their children to ECD centres. This problem is exacerbated because the 

subsidy from government often does not cover the cost of running the centre; this is true of the Western Cape. 

In an attempt to cover for the lack of a suffi  cient subsidy, many ECD centres depend on fundraising through 

the community, donors and in-kind contributions, but ECD centres situated in poor communities struggle to 

raise funds, because people are simply too poor.

4.1 Early childhood development (0 to 4 yrs)

According to Motala (2009: 12), national government has only managed to reach 600 000 out of the 5,2 million 

children through centre-based care at present. This means only a fraction of poor and vulnerable children are 

reached, limiting impact on future participation. This is primarily due to a lack of funding for ECD in the country. 

Table 3: Reach of government funding for ECD centres in South Africa

Province Children subsidised % of poor children subsidised 

Eastern Cape 59 940 3

Free State 28 558 13

Gauteng 21 117 6

Kwa-Zulu Natal 59 000 8

Limpopo 56 223 10

Mpumalanga 35 095 13

Northern Cape 12 600 23

North West Province 15 165 5

Western Cape 44 655 24

South Africa 332 353 10

Source: Motala (2009: 15)

The funding available from government for ECD does not cover start up costs or infrastructure costs, but 

ironically ECD centres need this to register/qualify for a subsidy. According to Motala (2009: 14), not all the 

funds allocated for ECDs by provincial/national treasuries are used for ECD, which means that only a small 

number of (poor) children benefi t.
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4.1.1 Curriculum

There is currently no formalised curriculum, but a set programme for learners in the zero to fi ve years age cohort. 

However the Department of Basic Education and Training is currently drafting a National Early Childhood 

Development Strategy. The objective of this strategy is to set a national curriculum for children between the 

ages of zero and fi ve. 

 

4.1.2 Minimum standards for early childhood development services 

According to the National Integrated Plan, all ECD services should adhere to certain minimum standards. 

These are:

• The inside and outside play areas must be clean and safe for young children

• Each child must have enough space to move about freely, which means there should be 1,5 m2 of indoor 

play space per child and 2 m2 of outdoor play space per child

• Food must be provided for children at least once a day, either by parents or the centre

• Children must be provided with appropriate developmental opportunities and eff ective programmes to 

help them to develop their full potential

• Children must be cared for in a constructive manner, which gives them support, security and ensures 

development of positive social behaviour

• The culture, spirit, dignity, individuality, language and development of each child must be respected and 

nurtured

• Parents are the primary caregivers of their children and must be involved as much as possible in the 

functioning of the centre.

4.1.3 Western Cape early childhood development profile (0 to 4 yrs)

The following section focuses on an ECD audit conducted by the Department of Social Development in 2007. 

The objective of this audit was to provide baseline information for the implementation of a comprehensive 

ECD Strategy (Department of Social Development, 2009: 10).

Site profi le

According to the Social Development Audit (2007), a total of 2 939 ECD sites accommodating 153 601 learners 

were visited. Of these sites, 2 084 were registered, whereas 855 were not registered. Table 4 refers only to the 

registered sites.

Table 4: Registered sites

Department registered with Count %

Department of Social Development 1 095 37.40

Department of Education 818 27.90

Local government/municipalities 171 5.80

Source: Department of Social Development (2009: 32)

As the table shows, an estimated 37.4% of these sites claimed to be registered with the Department of Social 

Development, while 27.9% and 5.8% made the same claim with the Department of Education and local 

government or municipalities, respectively. According to the Western Cape Department of Social Development 

(telephonic interview, 12 February 2010), all ECD centres funded by Social Development are required to have 

a NPO number. Currently, there are 939 ECD sites with a registered NPO number with a total number of 67 232 

learners (Social Development, telephonic interview, 12 February 2010).
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Table 5: Educator profi le

All staff N

Full-time staff 12 853

Part-time staff 637

Total staff 13 490

ECD practitioners N

Full-time ECD practitioners 9 768

Part-time ECD practitioners 321

Total ECD practitioners 10 089

Support staff N

Full-time support staff 3 085

Part-time support staff 316

Total support staff 3 401

Source: Department of Social Development (2009: 47)

The 2 939 ECD sites visited at the time employed 9 768 full-time and 321 part-time ECD practitioners. This is a 

learner to practitioner ratio of 1:15. The number of support staff  was estimated at 3 085 full-time and 316 part-

time individuals (Department of Social Development, 2009: 47). 

Table 6: Educator qualifi cation

Highest level of education completed Count %

No schooling 25 0.2

Some primary school 425 3.1

Primary school completed 818 6

Grade 7, 8 or 9 2 603 19.2

Grade 10 1 628 12

Grade 11 1 049 7.7

Grade 12 2 768 20.4

Grade 10 + vocational training/diploma (up to 1 yr) 877 6.5

Grade 12 + vocational training/diploma 1 495 11

Grade 12 + 3 year diploma 1 078 8

University degree (undergraduate) 347 2.6

Postgraduate degree (Honours, Masters, PhD) 155 1.1

Total 13 268 97.9

Missing 278 2.1

Total: 13 546 100

Source: Department of Social Development (2009: 49)

According to table 7 more than 20.4% of educators who responded had completed Grade 12 and more than 

23.7% of educators had completed Grade 12 and some form of tertiary education. 
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4.2 Early childhood development practices in the Western Cape

(fi ve years and older)

The National Department of Basic Education has developed a curriculum for Grade R which is called the 

National Curriculum Statement (NCS). The National Curriculum Statement includes Learning Outcomes and 

Assessment Standards from Grade R to Grade 9 in the General Education and Training Band. The assessment 

is based on the principles of Outcomes Based Education (OBE) and should provide indicators for learner 

achievements in the most eff ective and effi  cient manner. In Grade R, learners are taught according to the 

developmental levels of the learner, which must fi rst be accessed before there is the readiness to grasp the 

Language and Numeracy concepts (Gillian, e-mail discussion, 18 May 20091). Assessment is continuous and as 

prescribed in the Assessment Policy of 2007. The Grade Rs have to do four Literacy, three Numeracy and one 

Life Skills sections. These are the three learning programmes teachers work with in the foundation phase (i.e. 

Grade R to Grade 3).

Table 7: Learning outcomes for Grade R to Grade 3

Learning outcome

Economic and Management Sciences The economic cycle
The learner will be able to demonstrate knowledge and understanding of  the 
economic cycle within the context of  ‘the economic problem’.

Mathematics Numbers, operations and relationships
The learner will be able to recognise, describe and represent numbers and their 
relationships, and to count, estimate, calculate and check with competence and 
confi dence in solving problems.

Natural Sciences Scientifi c investigations
The learner will be able to act confi dently on curiosity about natural phenomena, 
and to investigate relationships and solve problems in scientifi c, technological and 
environmental contexts.

Technology Technological processes and skills
The learner will be able to apply technological processes and skills ethically and 
responsibly using appropriate information and communication technologies.

Source: Department of Education, learning outcomes (with descriptions) Grade R to Grade 3

The primary focuses of childhood development for early childhood teachers are on a developmentally 

appropriate curriculum, emergent literacy, management strategies and the importance of play in improving 

social and emotional development. Very few professional development programmes focus on mathematics 

and science education in early childhood. Most curriculums in these areas cover concepts such as numbers, 

operations, colours, shapes, the life cycle and food groups, leaving behind foundational concepts such as 

the method of scientifi c inquiry, problem solving and number sense. Early childhood educators advocate 

helping young children to become little actuaries and little statisticians. However, the reality of the classroom, 

the emphasis on literacy and, most importantly, the limitations in the teachers’ understanding of maths and 

science, make it very hard to develop and implement innovative curriculums like OBE, that go beyond specifi c 

concepts to encompass ways of thinking and behaving in these disciplines. 

Exposing teachers early to technology is useful. However it is not suffi  cient to eff ect a change. Many good 

teachers, who follow constructivist pedagogy, when faced with the challenge of using computers in the 

classroom, revert to becoming instructionist. The teachers lack the training and expertise to know how to 

integrate the technology with a constructivist curriculum and methodology. Most ECD programmes do not 

prepare teachers in the area of technology nor do they off er a vision in which teachers see themselves as 

designers of technologically rich curriculums, and not merely consumers. This is in part due to the lack of 

support at the beginning of their teaching careers through apprenticeship programmes and other kinds of 

opportunities to interact with more experienced teachers.
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4.2.1 Child educator/learner ratio

In the fi eld of ECD it is widely accepted that low child to educator ratios have a positive eff ect on the learners’ 

cognitive development because they allow educators to spend more time with individual learners and allow 

the educators to assess the readiness of the learners. International research has found that many countries 

allow for as few as one educator per 10 to 20 learners (Frede, 1995: 120). A smaller class ratio also plays a role 

in the child’s cognitive development because it creates a more comfortable environment for learners who do 

not handle groups well.

 

Number of 

institutions 
Private learners Public learners

EMDC* Pre-Gr R Gr R Pre-Gr R Gr R Pre-Gr R Gr R

Winelands 62 157 1 536 1 138 482 5928

Eden Karoo 92 83 1 144 903 276 3152

Metro 302 436 4 446 3 450 796 20 368

Overberg 23 44 516 448 12 953

Unknown 309 0 5 207 2 874   

West Coast 40 82 574 511 10 1463

Total 828 802 13 423 9 324 1 576 31 864

Table 8: Number of institutions and learners in private and public institutions

Source: Department of Education

* EMDC – Education Management and Development Centre

According to the data collected by the Department of Education, there are 1 790 employees (including 

principals, educators, support staff , staff  members, practitioner and non-teaching staff ) in schools which off er 

the Pre/Grade R curriculum. According to table 9, there are 56 187 learners in Pre/Grade R classes in the Western 

Cape. This translates into an educator to child ratio of approximately 1:31.

4.2.2 School fees for Grade R 

Table 9: Median annual school fees (in rands)

EMDC Grade R

Cape Winelands 730

Eden and Central Karoo 615

Metro 1 200

Overberg 990

Unknown 820

West Coast 575

Western Cape 1 080

Source: Department of Education, 2008 and own median calculations 

Eff ective ECD programmes create avenues which allow learners to participate actively in activities which their 

communities deem to be acceptable (Jalongo et al., 2004: 145). Therefore, equal educational opportunities in 

terms of exposure to excellent curriculums and pedagogy should be a fundamental initiative for the province. 

Schools which require learners to write competency assessments and pay exorbitant amounts of annual 

school fees should be forced to abandon these practices because this excludes the children who need ECD 

education most. 
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4.2.3 Provincial government spending
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313 648 000

Figure 3: Provincial government spending on ECD

Source: Budget Estimates of Provincial Expenditure

The national norms and standards for funding Grade Rs are based on the principles presented in the Education 

White Paper 5 on Early Childhood Education (OECD, 2008: 49). ECD budgets for the province have been growing 

rapidly from R74 million in 2005/2006 to R313 million in 2009/2010, which constitutes a growth of more than 

300% in the last four years. Of the total ECD budget, R213 million is spent on Grade R classes at public schools 

and R38 million is spent on Grade R classes at community centres.

The Education White Paper 5 on Early Childhood Education established a target of universal access 

to ECD, and specifically to a pre-Grade 1 reception year (Grade R) by 2010 (DoE, 2001). There has been 

progress in improving access to ECD, but current budgets do not allow for universal enrolment by 2010 

(OECD, 2008: 49). Provincial ECD programmes are funded from public sources, and the efforts to improve 

the pedagogy are directly linked to the level of funding provided by the provincial government (Frede, 

1995: 127). 

In the 2005/2006 fiscal year, R58 million was spent on Grade R learners in public schools. Following this 

education cohort, four years later (in 2008) we find that this investment resulted in 458 schools which 

participated in the Grade 3 numeracy assessments being classified as ‘very weak’, 289 schools as ‘weak’, 

177 schools as ‘average’ and 180 schools as ‘good’. Therefore, of the 1 104 schools which participated in 

the Grade 3 numeracy assessment, 68% of the schools were classified between ‘Very Weak’ and ‘Weak’. It 

is evident that more funds are required to improve the quality of the province’s ECD services and that the 

theory of ECD massification being better than quality ECD curriculum has been disproved. Therefore, it is 

essential that public funds be ring-fenced to pay for quality improvement costs, for example, by offering 

conditional grants to educational programmes to help meet the professional accredited standards and 

mechanisms which would regulate learner distribution, thus affording disadvantaged learners better 

education opportunities. 
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5. Recommendations 

Our proposed educational intervention builds on the research fi ndings above. It combines what we believe 

are likely to be the ‘active ingredients’ behind the success of various ECD interventions. Theses ingredients 

include university educated teachers, small class sizes, quality academically oriented curriculums and quality 

parent outreach programmes. Since resources are scarce, we propose the lowest cost combination of these 

programme features that is likely to improve the lifetime outcomes of poor children. Specifi cally, we propose 

that all children from families with incomes below the poverty line in the Western Cape be eligible to participate 

at no cost in two years of intensive, high-quality early childhood education at three and four years of age. 

Classes should meet for one half day daily for the duration of the regular academic year and be led by a 

university educated teacher. Class sizes should be small, limited to six learners per teacher, with no more 

than twelve learners in a classroom. Teachers should devote the remaining half of their workday to parent 

outreach eff orts, both to involve parents as partners in their children’s learning and to help them access 

available support and social services. In addition, the proposed programme should include the improved 

health service outcomes, such as complete/adequate checkups, immunisation and nutritional intake of the 

learner. Instruction should be organised around a new national curriculum that should be developed for the 

programme, for instance reading, mathematics, and behavioural interventions that have been proven to 

improve children’s academic and attention skills in developmentally appropriate ways.

We recognise that the idea of a fairly prescriptive national curriculum will be controversial and not 

without drawbacks, such as imposing some constraints on the ability of local teachers and schools to tailor 

instruction to the particular needs of their children. However, the evidence presented in the Perry Preschool 

case study relies on prescriptive curriculums. Participation in the programme should not be limited to poor 

families, although the subsidy given to participating children will most probably decline as family income 

increases. Families with incomes of two or three times the poverty threshold should be required to pay one 

third of the programme cost, while families with incomes four to fi ve times the poverty threshold should 

pay two thirds of the programme’s costs. Families with incomes that are more than fi ve times the poverty 

threshold could participate in the programme but should not receive a subsidy from the government. 

Mixing children from low- and higher income families could help to mitigate programme stigma and might 

even generate benefi cial peer eff ects. To support parents’ employment, the proposed programme should 

also off er child care. The child care component should not require a university educated teacher or small 

class sizes, which would help to contain overall programme costs. Participation in child care should be 

voluntary; parents should have the option to participate in the education programme only. Given that 

our child care component is likely to be much less important for promoting child development than our 

proposed early education classes, the subsidy for child care should be considerably less generous. Families 

with incomes less than the poverty threshold should not be required to contribute anything towards the 

cost of care, while families with incomes more than the poverty threshold should ideally contribute a share 

of the half-day child care costs. 

Uncertainty still remains about whether the education programme should be operated by local public 

schools and overseen by the government (subject to government requirements for programme quality and 

performance), or instead involve direct grant making between the government and service providers. The 

aforementioned arrangement should have the advantage of helping public schools align their curriculums 

with the skills children learn in the proposed programme. The quality of the programme we envisage is 

probably higher than the average for centre-based child care among families nationwide. The expected gross 

cost to the government will be signifi cantly higher than the current gross cost of ECD in the Western Cape. 

Therefore much more funding needs to be allocated to this important programme. 
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6. Conclusion

Considering children’s development from an ecological systems perspective is imperative for children’s 

development. Various international studies of child care now account for the role of selection effects by 

statistically controlling for family characteristics (Marshall, 2004: 167). However, other linkages within the 

mesosystem must also be considered if one is to understand adequately the role of child care quality 

in children’s development. For instance, aspects of the family system, such as the mother’s education 

or depression, parenting practices and family income, may have independent effects on children’s 

development. Bronfenbrenner’s ecological systems theory calls attention to other influences on children’s 

development, which include the exosystem of parental employment and government policy and the 

macrosystem of societal beliefs about the desirability of maternal employment and the desired outcomes 

for children (Marshall, 2004: 167). For example, there is a complex interplay between parental employment, 

government policy, child care and children’s development for low-income families. Government policy and 

the macrosystem of societal beliefs promote employment for low-income parents. However, according 

to international research, low-income parents tend to have less education and fewer marketable skills 

compared with other parents, and are likely to be employed in sectors of the labour market where jobs 

offer few benefits and are part-time or contingent (temporary), thus allowing little flexibility for managing 

family demands.

As is evident in the above review, little to no academic research is available in the Western Cape on the 

assessment and cost benefi ts of ECD curriculums. Much of the research done here is on international best 

practices. Yet much can be gained from these international best practices on ECD. Decisions about early 

childhood policy and programmes are, increasingly, made under conditions that are truly international in scope 

and impact. For instance, intense pressures to economise on preschool services by reducing government 

support or relaxing standards are being felt worldwide. A greater willingness to learn from the experiences of 

others may be the only way to gain the knowledge needed to design preschools that can withstand the social, 

political and economic forces that aff ect children’s lives in the Western Cape and South Africa as a whole.

Further consideration should focus on the role of the Child Support Grant (CSG) in ECD and being able to 

link grant recipients to educational benefi ts. If the recipient is unemployed or employed within the lower ends 

of the skills spectrum, has an annual income below the poverty threshold and has no formal education, then 

educational provision should be made for that household to attend educational centres (such as ABET, FET 

and ECD centres) which provide quality education opportunities. 
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Notes

1 Gillian, Senior Curriculum Planner, Cape Town. E-mail discussion on 18 May 2009.
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1. Introduction

The right of access to water and sanitation is an inalienable human right. The lack of access to water or access 

to poor quality water has a signifi cant impact on the quality of life of any given household. There are a number 

of negative impacts of limited or no water access :

1. Hygiene levels are inadequate and as a consequence health risks are greater

2. Safety of female members of the household is compromised when they collect and deliver water, since 

they are most likely to do the work and might be preyed upon opportunistically

3. Less time available due to time spent collecting off -site water

4. Degraded and unhealthy environment because of a lack of solid waste collection.1

Since water collection is largely seen as a woman’s role in most informal settlements, the availability of on-site 

water frees up the woman of a household to carry out other activities, either for the household or for herself. 

It is therefore a gender issue.

The issue of water and sanitation in the Western Cape context is aff ected by two factors: human settlements 

(formal and informal) and agriculture (both as a sector and as the largest user of raw and purifi ed water). While 

these two matters are seemingly unconnected, rigorous evidence-based policy analysis shows that these two 

factors are intimately connected. In fact, the resolution of one will go some way to resolving the other.

2. Policy, legislative and constitutional context

The provision of water and sanitation in South Africa is governed by the Constitution, legislation and a number 

of policies, all of which provide a complex web of planning, resource management and service delivery 

challenges. For instance, the White Paper on National Water Policy was developed on the basis that ‘our water 

use in this country is far from ideal: we are not getting the social, economic or environmental benefi ts from our 

water use that we could, or should be getting, indeed, that we need to get’. The goal of this policy is captured 

in the slogan ‘Some, for all, forever’. It encompasses access to a limited resource (some), on an equitable basis 

(for all), in a sustainable manner, now and in the future (forever). This is a signifi cant challenge given that 

rain falls unevenly in space and time, droughts and devastating fl oods repeatedly wreak havoc and available 

resources are inequitably distributed and sometimes inappropriately used. The White Paper recognises these 

uncertainties and argues that they must be provided for in the planning, development and management of 

the water resource. 

Water
and sanitation

A Groenewald and R Baatjies
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In terms of the National Water Act (NWA) 38 of 1998, the Department of Water Aff airs (DWA), previously known 

as DWAF (Department of Water Aff airs and Forestry), acts as the public trustee of the nation’s water resources. 

It is the responsibility of the government, acting through the Minister of Water Aff airs (‘the Minister’), to ensure 

that water is protected, used, developed, conserved, managed and controlled in a sustainable and equitable 

manner, for the benefi t of all persons and in accordance with the government’s constitutional mandate (s 3(1) 

of the NWA). This public trust responsibility is in fact a central concept of the Water Act. 

The powers and functions and roles and responsibility regarding the supply and management of water 

are thus the responsibility of the Department of Water Aff airs, together with a range of stakeholders in the 

supply management process. The DWA is responsible for the water asset, while municipalities, as water service 

authorities, are responsible for the provision of the water service from source to tap, and provincial departments 

contribute to the delivery of that service. It is thus the duty of the provincial government (together with the DWA) 

to ensure that municipalities are eff ectively performing their functions as water service authorities, including the 

provision of water and sanitation services and, most importantly, to assist them in achieving this objective.

Other important institutional role players in water provision, who are then collectively responsible for water 

supply, quality, distribution and accessibility (the so-called ‘delivery chain’) include: 

1. Water User Associations (WUA): A water user association is defi ned in the Act as either a body responsible for 

water management or any person who fulfi ls the function of a management institution in terms of this Act.

2. Catchment Management Agencies (CMA): Every catchment management agency must progressively 

develop a catchment management strategy for the water resource within its water management area. The 

Minister has the responsibility to manage and authorise the use of the nation’s water resources. This means 

that the Minister fulfi ls the functions of a catchment management agency in a water management area for 

which no catchment management agency is established, or where such an agency has been established 

but is not (fully, or eff ectively) functional.

3. Water Management Agencies (WMA): The purpose of establishing these agencies is to delegate water resource 

management to the regional or catchment level and to involve local communities, within the framework of 

the national water resource strategy established in terms of Chapter 2 of the National Water Act 36 of 1998. The 

ultimate aim is to establish catchment management agencies for all water management areas (WMA). 

The Water Services Act in turn confers upon municipalities the authority to administer water supply and 

sanitation services and makes it clear that all spheres of government (in the spirit of cooperative government) 

have a duty, within the limits of physical and fi nancial feasibility, to work towards the realisation of the right 

to access to water. Extending water services to those with none and improving levels of service are crucial 

aspects of water services provision. The latter objective is enshrined in s 27(2) of the Constitution which requires 

the ‘progressive realisation’ of the right to access to suffi  cient water within available resources. Undoubtedly, 

improved access to water and sanitation promotes human development and health, and also advances gender 

equality, as it is women who tend to bear the brunt of inadequate or no water services provision. In terms 

of the National Water Act, the management of water infrastructure, systems, quality and distribution is the 

responsibility of a water services provider, normally a Water Services Authority, which is always a municipality 

in the case of the Western Cape. 

The Constitution (Schedules 4B and 5B) and the Municipal Structures Act 118 of 1998 provide very specifi c 

powers and functions to municipalities regarding service delivery. Service delivery is the core function of local 

government and is measured by factors such as infrastructure development, access to utilities (e.g. water and 

electricity), free basic services for the very poor and the capacity to spend infrastructure grants eff ectively. Its 

main focus areas include the following:

• Basic services

• Water supply

• Sanitation 2010

• Electricity supply 2012

• Waste management

• Roads infrastructure 2013

• Public facilities 2013 

• Removal conversion of informal settlements (by 2013).
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The municipality (as a Water Services Authority) has a duty to all consumers or potential consumers in its 

area of jurisdiction to progressively ensure effi  cient, aff ordable, economical and sustainable access to water 

services subject to the conditions listed in section 11 of the Act. In addition, the government is compelled to 

achieve a minimum standard in the provision of water to all South Africans, but primarily the poor. For instance, 

regulation 3(b) of the Water Services Act of 1997 compels local governments to ensure that all households have 

access to clean water within 200 meters of their homes.2 It is important to note that new and/or unrecognised 

informal settlements are, however, excluded from the requirement for government to comply with this order. 

The former was also confi rmed by the recent Constitutional Court case involving Mazibuko and others versus 

City of Johannesburg and others.3 It is also important to note that formalisation of and recognition of illegal 

informal settlements must follow due process, which may delay the provision of basic access by as much as 

24 months, if not longer. 

3. Problem context

The issue of water and sanitation in the Western Cape, in particular its eff ect on the poorest located in informal 

settlements and the agricultural sector, presents a unique set of challenges. The Water Services Development 

Plan, Integrated Development Plan, Consolidated Infrastructure Plan, the Western Cape Water and Sanitation 

Backlog and the All Town Reconciliation Study all present the same picture, namely, that infrastructure to 

provide water and sanitation to communities is ageing, under-capacitated and inadequate. Most of the 

existing water and sanitation infrastructure was designed to meet the demand in the 1990s and early 2000s. 

Population growth and ageing infrastructure have resulted in infrastructure operating beyond its designed 

capacity. These challenges are exacerbated by a lack of bulk infrastructure capacity and a greater number of 

informal settlements and low-, middle- and high-income residential developments, which all place additional 

strain on water treatment capacity and inevitably on water quality.

According to the Five Year Local Government Strategic Agenda Report (DPLG, 2009), for the period ending 

October 2009, there are 223 informal areas, with 150 000 households. In addition, an estimated 332 000 people 

are still on the housing waiting list. In her recent State of the Province address (19 February 2010), Premier Helen 

Zille noted that an estimated 500 000 Western Cape households are located within informal settlements, with 

approximately 80% of those in the City of Cape Town. The rest are located in towns in the Cape Winelands, 

West Coast and the South Cape (Eden district). 

For those towns in the Winelands in particular, informal settlements have emerged in close proximity, or 

adjacent to, river systems that form the basis for raw water supply to active agricultural land. For example, the 

Berg River is one of the main water sources for human consumption, agricultural irrigation and tourism activities 

and water sports in the Winelands. The river serves a population of more than 650 000 in the Winelands region 

and more than 320 000 in the West Coast. This population, coupled with in-migration patterns to the Metro 

and its surrounding municipalities, has inevitably placed substantial pressure on the region’s existing water 

and sanitation infrastructure.

The recognised informal settlements have generally achieved access to water and sanitation through 

standpipes and communal toilets. However, using access to assess the situation does not refl ect the levels of 

overuse as a result of overcrowding in informal areas and the consequences of selective use where households 

prefer not to make use of facilities. 

In agriculturally active areas, the consequences of the water and sanitation issue are twofold. First, the lack 

of access through limited or insuffi  cient standpipes and communal toilets results in the use of alternative 

locations for ablutions, and the consequences of this are that effl  uent makes its way into open water systems. 

These open water systems feed into streams and rivers which supply raw water to irrigate fruit and vegetables. 

In the case of the Berg River, and others, water extraction to adjacent farms is for the deciduous fruit trees for 

the export of fruit. It is crucial for the export industry that it meets the health standards laid down by importing 

countries. One of the main factors in maintaining export status is that the quality of raw water for irrigation 

must meet minimum health standards. In the case of the Berg River this has not always been the case. 

The economy of the Cape Winelands is anchored in the wine and deciduous fruit industry. The total irrigation 

area in the Berg River is approximately 23 000 hectares, with the gross farm gate value of production from 

irrigation in this region being approximately R1,3 billion with an export value of R950 million. Direct farm 
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employment includes approximately 14 000 permanent and 16 000 seasonal labourers. The consequences 

of the loss of export status would result in job losses of both seasonal and permanent employees and are 

therefore substantial. This would mean poor seasonal and farm workers would be the fi rst to suff er the 

consequences of the loss of export status for these industries, ironically caused by water polluted by the very 

informal settlements in which the poor, seasonal and local farm workers are located. In order to ensure the 

continued existence of the agricultural sector in this instance, it is critical that the issues of security of water 

supply, quality management and water accessibility are adequately resourced and managed for both informal 

and formal sectors. 

Second, an equally critical matter is the resolution of the challenges of providing water and sanitation to 

the approximately 500 000 households in informal settlements and backyards across the Western Cape. The 

continued migration of people from the rest of the country and the continent to the province adds further 

pressure to this issue. 

Prior assessments of water and sanitation issues have attempted to deal with the challenges of water in the 

following ways:

• Investigate the policy and legislative framework and the consequent hurdles to eff ective management of water

• Identify present and future water infrastructure pressures that will result in improved forward planning, 

resourcing and management of water

• Identify projects and programmes that will have the largest impact on improving access, quality and water 

management for all stakeholders in the Western Cape, but primarily for informal and formal settlements.

4. Response by the Provincial Government of 
the Western Cape

4.1 Water service management: Status quo 

Since the inception of the water dispensation in 1998, the management of water systems has seen a gradual 

to rapid decline in parts of or all of the water system in some parts of the country and of the Western Cape. This 

can be attributed to a number of factors:

1. Under or no investment in the existing water infrastructure

2. Under or no investment in new water infrastructure to supply growth in the economy, new formal and 

informal settlements

3. Unplanned, rapid migration and informal settlement establishment in key growth towns in the Western Cape

4. Poor, limited or inconsistent water management

5. A skills shortage in water technicians, engineers and the like

6. A convoluted water governance system with unclear roles, responsibilities, powers and functions.

Reasons 1 to 3 are the primary drivers of the status quo of water services, while reasons 4 to 6 are the major 

contributing factors to the continued status quo of water services. The consequences of these factors are that 

water supply in the province, its security and quality is under threat.

4.2 Water services provision: Informal settlements 

The Constitution provides for the right to access, but also makes provision for the gradual realisation of these 

rights to allow governments the time to plan, allocate resources and implement these plans. To achieve this, 

Western Cape municipalities, jointly with the PGWC, have agreed in principle to an approach in terms of which 

informal settlements will, at the very least, receive access to standpipes and communal toilets. 

The table below is based on the Five Year Local Government Strategic Agenda. It shows that in the Western 

Cape water and sanitation are accessible to at least 95% of households located in registered and recognised 
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informal settlements. The rapid formation of informal settlements and the absence of a provincial policy for 

municipalities on temporary relocation or transitional camps have contributed to the proliferation of informal 

settlements. It should be noted that these values do not include illegal occupations or new illegal informal 

settlements, nor do they include informal settlements that are in the process of being recognised and for 

which services are being planned. In addition, as is the case with most data of this nature, a data delay will 

occur between the time of establishment and the time of recognition by a local authority. The total number of 

persons in the Western Cape without reasonable access or without the opportunity to have reasonable access 

is as a consequence understated.

Table 1: Status of water and sanitation in the Western Cape (October 2009)

Water supply 2008 Number

Total number of  schools with water and sanitation at RDP standard 1 697

Number of schools requiring upgrade to RDP standard 28

Number of  clinics in the Western Cape
(clinics – 247, CHC – 57, dental clinics – 32, satellite clinics – 80, mobile clinics – 90) 

491

Number of  clinics requiring upgrade to RDP standards 0

Total number of  households in the Western Cape 1 497 000

Number of  households with access to RDP water standards 397 410

Access to free basic services 1497 000

Sanitation supply 2008

Number of  households that have access to sanitation to RDP standards 397 410

Number of  households using VIPs 18 302

Number of  households using fl ush systems 1 349 415

Number of  households on farms using buckets 2 255

Number of  registered indigent households 279 493

The issues of use of water services and accessibility to water services are also intertwined. For instance, 

accessibility is not a refl ection of utilisation rates of communal standpipes and communal toilets. A number of 

factors contribute to utilisation rates:

1. The state of standpipes and communal toilets – level of disrepair

2. The time of day (lack of lighting, fear of crime and so forth) aff ects usage

3. Seasons – weather aff ects usage

4. Extent of overcrowding and overuse

5. Access to alternative ablution facilities (formal and informal).

The consequence of these factors is that households in informal settlements use open rivers, streams, canals, 

storm water systems (open and closed), drainage, roads and other uncontrolled locations for their ablution. 

Thus, poor informal settlement management of water services has resulted in high levels of pollution of rivers 

and open water systems. It is this fallout (the pollution) that leads to increased health risks (see the table on 

health risks and associated diseases below). 
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Poor residents in informal settlements are therefore unable to avoid the increased likelihood of contracting 

waterborne diseases. In reported cases, diarrhoea in babies from informal settlements has resulted in deaths, 

which are a direct result of contaminated water or inadequate access to clean water. This may be the extreme 

consequence, but it indicates the severity of the problem.

The quality of the water is, almost always, directly attributable to the sanitation problems facing the 

municipalities and their capacity to keep up with the rate of development, especially the pace of informal 

settlements, low-cost housing developments (including backyard dwellers) and waste water treatment works. 

An additional consequence of inadequate water and sanitation services in informal settlements is the pollution 

of rivers. This in turn has implications for the agricultural sector, as discussed earlier. 

4.3 Water services provision: Formal settlements 

In urban areas, most waterborne waste from homes, businesses, factories, and storm runoff  fl ow through 

a network of sewer pipes to waste water treatment plants. When the sewage reaches a treatment plant, 

it can undergo up to three levels of purifi cation, depending on the type of plant and the degree of purity 

desired. Types of advanced treatment vary according to the specifi c contaminants to be removed. Advanced 

treatment is rarely used because such plants typically cost twice as much to build and four times as much 

to operate. 

It is common engineering practice to design pump-stations with a chamber that can hold four to six hours 

of effl  uent before they overfl ow. They will then overfl ow to a storm water drain or directly into a river. In 

the recent past, power outages have occurred in the Western Cape and have been the cause of polluted 

water when pump-stations stop working and then overfl ow. Mechanical failures have a similar consequence. 

However, pump-stations normally have less than a 0.5% failure rate as a result of mechanical failures if they are 

well maintained. This practice has improved and will continue to improve the situation considerably, but the 

ultimate solution to the problem lies in the identifi cation of suitable land to build a formal low-cost housing 

development with proper sanitation. The provision of such low-cost housing and extension of basic services 

to informal settlements does, however, require further capacity upgrading of main sewer lines as well as waste 

water treatment works. 

Table 2: Pathogens and illnesses associated with sewage and poorly treated waste water

Pathogens class Diseases

Bacteria Bacillary dysentery

Salmonellosis (gastroenteritis)

Typhoid fever

A variety of  gastroenteric diseases

Yersiniosis (gastro)

Campylobacteriosos (gastro)

Viruses Infectious hepatitis

Acute gastroenteritis

Poliomyelitis

Serious ‘fl u-like’ symptoms

Protozoa Amoebiasis (amoebic dysentery)

Giardiasis (gastroenteritis)

Cryptosporidiosis (gastro)

Helminths/parasitic worms Roundworm infection

Tapeworm infection

Hookworm infection

Whipworm infection
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Both the provincial and national governments have acknowledged that new housing schemes are the long-

term solution. It is imperative that funding allocations for low-cost housing must allow for funding for internal 

reticulation services and capacity upgrading of bulk services. Investigations have shown that the maintenance 

and upgrade budgets of water and sanitation systems are insuffi  cient seriously and substantially to elevate the 

management of the water and sanitation infrastructure to a desired level. 

Growth of housing – for all income classes (i.e. high, middle and low) has far exceeded the rate of 

investment, expansion and maintenance in the linked water and sanitation services necessary to service these 

developments. As a result of the underinvestment in these services, systemic failures occur more regularly, and 

from time to time result in direct effl  uent into the river systems.

5. Recommendations

The governance of water and sanitation needs to be substantially revisited. DWA as the custodian department 

needs to provide stronger leadership and direction to government to ensure that the most eff ective method of 

water management is divided between the three spheres of government. 

The focus on sectors requires a framework for intervention which, without trespassing on the underlying 

autonomy of the user sector, guides its water-related resources towards an optimum and sustainable path and 

promotes a spirit of conservation. For example, farming, including dry-land agriculture and forestry plantations, is a 

major part of the economy as the provider of millions of people’s livelihoods, but it is also a sector which accounts 

for about half of the nation’s water use. In particular, municipal and domestic users’ water use and impact on water 

quality are growing rapidly due to the expansion of services and the improvement of service standards. 

There is a clear need for a much larger bulk infrastructure grant for water and sanitation services. With regard 

to the issue of bulk infrastructure funding, the former DWAF indicated that the Bulk Infrastructure Grant for water 

services should alleviate the strain experienced by municipalities. The newly established DWA will need to play a 

much stronger institutional and administrative role in advising local municipalities. It also needs to demonstrate 

far greater institutional leadership in the management of the problem.

The diffi  culty facing local and provincial government is that housing is a higher political priority than water 

and sanitation services infrastructure. The irony is that without a linked investment in water and sanitation 

infrastructure, the capacity to deliver low-cost housing and other development is severely compromised. The 

state of infrastructure due to that lack of investment in maintenance has now caught up with the policy priorities, 

an impasse which threatens to erode the gains of the last 15 years of the democratic dispensation.

The debate at a local government level pertaining to the competition between the demands for resources from 

income-generating services versus those of non-income-generating services shows that the list of non-income-

generating services far outweighs that of the income-generating services, such as service charges, rates and taxes. 

The competing demands for resources within municipalities is a major constraint hampering the responsiveness of 

municipalities to keep up with the water and sanitation needs in their areas. The income-generating (so-called trading) 

services are used to subsidise the much more substantial social and community services. This burden is hampering 

the responsiveness of municipalities and has resulted in infrastructure maintenance being severely neglected.

Local municipalities recorded that environmental regulations and the time-consuming eff ect they have on 

planned infrastructure projects contributed to delays. One constraint is the time taken for Environmental Impact 

Assessment (EIA) approvals, given that the compliance requirements may result in the process taking as long as 

12 months to conclude. The consequence of delays is that the funding at a municipal level will be reallocated 

by the time a formal approval is granted in terms of the EIA process. The EIA process is lengthy mainly due to the 

prescriptive legislation which must be followed. Consideration should be given to truncated EIA processes for 

local municipalities where the application is for water and sanitation infrastructure. New provincial EIA regulations 

need to distinguish between emergencies as currently defi ned and ‘blockages’ which have an eff ect on the 

delivery of services such as housing. Thus, if an EIA application is dependent on a waste water treatment works 

being in place to approve a housing development, the housing development is at the mercy of the EIA process 

determining whether the works can go ahead. This causes delays in the service delivery pipeline. The lack of 

waste water treatment works and sewerage works as well as the lack of funding and the procedural delays in 

the EIA process have resulted in some municipalities placing a moratorium on new housing developments until 

supporting infrastructure is put in place.
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There is a need to truncate the EIA process to expedite the rate of response with regard to the entire EIA 

process. The stringent requirements imposed by the legislation are an incentive for non-compliance. A further 

recommendation is for waste water treatment works, given their inherent urgency, possibly to be excluded from 

the EIA process. The main issue is in the diffi  culty in aligning EIA processes and municipal project planning and 

the fact that municipal budgets need to be spent or funding gets reallocated within a given budgetary year.

The increasing burden of compliance arising from legislation such as the MFMA and the National Environmental 

Management Act (NEMA) is placing additional and possibly unnecessary strain on local government’s technical 

and administrative capacity. 

The Water and Sanitation business model, which was applicable in the 1990s and upon which the Water Services 

Act and other water legislation were based, indicated that municipalities should be able to generate enough 

revenue from the sale of water and sanitation to be able to maintain, upgrade and expand the various parts of the 

infrastructure to be able to keep up with the economic and population growth. This model did not incorporate 

modelling for economic growth of 4 to 6% over the last fi ve years. It also did not take into account demand for 

property development, in-migration, rapid informal housing development, and compliance with an expanding 

constitutional imperative to provide water and sanitation to all within the municipal boundaries. Indeed, the 

developmental goals set for local government fundamentally aff ect the profi tability of the water business for 

those municipalities entrusted, at the same time, with the management of the resource. Consequently, the very 

essence of the legislation may be invalidated by what has occurred over the past 10 years. 

6. Conclusion

There are a number of forces, factors, role-players, resources and respondents that come into play in addressing 

the issue of access to water and sanitation for the poor. The capacity of government to provide water and 

sanitation infrastructure is a prerequisite for the approval of housing development (including low-, middle- 

and high-income housing) and, as such, a lack of investment in water and sanitation infrastructure in fact 

means that housing developments will not be approved. The institutional blockages in the form of inadequate 

infrastructure funding and poor operations and maintenance expenditure are in turn placing major constraints 

on the ability of the municipalities to respond to their developmental needs. 

This chapter demonstrates, albeit fl eetingly, that the issue of addressing water and sanitation is also a 

broader societal issue, which has to deal with the management and growth of communities, economies and 

sectors of society. It also suggests that the issue is not simply one of alleviating poverty by improving access to 

basic services, but that the interrelatedness and interdependence of functional areas requires a holistic policy 

approach. However, as a consequence of this multi-stakeholder environment, the legislative complexity, the 

resource challenges, the confl icting demands and the spiralling costs of provision of infrastructure mean that 

the expectations of the poor are relegated to the bottom of the list, and the irony is that it is only when a large-

scale developer or investor has the means to invest in or contribute to the required water and waste water 

treatment works that the capacity to deliver low-cost housing is facilitated. Such an alignment of interests, 

however, is an exception. 

For the most part, those who are poor, who live in informal settlements and who have no resource alternative 

have had to rely on the systems and processes of the government. That the governments in the Western Cape 

have responded to achieve the levels of accessibility the province has, is commendable. While this has gone 

some way to minimising resource poverty, the challenge now is to integrate the planning and alignment 

of service delivery to all in the Western Cape in such a way that the poor are integral to the service delivery 

process and that they are not left on the outskirts of the delivery chain – as spectators rather than benefi ciaries 

of development. 
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Notes

1 Solid waste is made up of human waste, including litter, household and industrial waste, some of which can be 
recycled and some of which is dumped in landfi ll sites. In an unhealthy environment, solid waste is dumped in 
open urban areas and makes its way via open water systems such as streams and via closed water systems such 
as storm water drainage into the water system. The water treatment works and waste water treatment works at 
municipal level are then required to operate at higher levels of eff ectiveness to attain certain standards. Sanitation 
(such as waterborne systems) is therefore critical to deal with human and industrial waste. 

2 Regulations relating to compulsory national standards and measures to conserve water, Government Gazette, 
Gazette No 22355, Notice R509 of 2001 (8 June 2001) published in terms of section 9 of the Water Services Act 
108 of 1997.

3 Constitutional Court Case CCT 39/09, 2009 ZACC 28. 
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1. Introduction

The Western Cape has a population of approximately 5,3 million people (Stats SA, Community Survey 2007). The 

public health care system provides services to roughly 80% of these people, with a total provincial expenditure 

of about R10 billion. This equates to about R2 360 per person annually. The primary aims of the health care 

system are to prevent death and disability, provide relief from pain and suff ering and restore functioning. This 

chapter highlights (1) the constitutional and legislative mandates of the provincial public health system, (2) 

burden of disease, (3) patterns of health care in the Western Cape, (4) access to public health care and (5) the 

role of the provincial government.

2. Constitutional and legislative framework

• The Constitution
The Bill of Rights in the Constitution (1996) contains basic human rights as well as a set of socio-economic 

rights. The Constitution obliges the State to realise these rights progressively within its available resources: 

‘[t]his Bill of Rights is a cornerstone of democracy in South Africa. It enshrines the rights of all people in our 

country and affi  rms the democratic values of human dignity, equality and freedom’ (section 7(1)). In addition, 

the Constitution makes it mandatory for the government to address health care services and related issues. 

In this regard, the Bill of Rights section 27(1)(a) notes ‘[e]veryone has the right to have access to health care 

services, including reproductive health care’. With this constitutional foundation, the responsibility then rests 

with the State to give eff ect to the Constitution with regard to providing health care services to everyone, 

towards realising human development and ensuring that everyone has access to these services.

• White Paper for the Transformation of the Health System in South Africa, 1997 
The object of the White Paper is to present to the people of South Africa a set of policy objectives and principles 

upon which the Unifi ed National Health System of South Africa will be based. In addition to these objectives, 

the document presents various implementation strategies designed to meet the basic needs of all people, 

given the limited resources available.

The mission of a provincial health department, as mandated by the Constitution of South Africa within the 

framework of national policies, strategies and guidelines, is to promote and monitor the health of the people in 

the province. It should also develop and support a caring and eff ective provincial health system, through the 

establishment of a province-wide district health system (DHS) based on the principles of primary health care 

(PHC) (Department of Health, internet source: 12 August 2009).

Access to health care services
in the Western Cape

R Daniels
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• National Health Act 61 of 2003 
This Act prioritises the health of vulnerable groups, and makes provision for free health services to pregnant 

women and to children under the age of six and free primary health care. It enhances local participation by 

providing for community participation in the running of local and community health facilities, by inviting 

community members to serve on hospital boards and clinic committees. This health policy has improved 

equity in the availability of health services and has resulted in improvements in resource allocation.

• Medical Schemes Act 131 of 1998
The Act serves to consolidate the laws relating to registered medical schemes and provides for the establishment 

of the Council for Medical Schemes as a juristic institution as well as the appointment of the Registrar of 

Medical Schemes. Furthermore, the Act makes provision for the registration and control of certain activities of 

medical schemes and for protection of the interests of members of medical schemes (preamble to Medical 

Schemes Act 131 of 1998).

• Choice of Termination of Pregnancy Act 92 of 1996
This Act made the option of termination of pregnancy available to women on request within certain 

parameters. This was in accordance with the constitutional mandate to take reasonable legislative and other 

measures to realise progressively the right of access to reproductive health care services. The Act recognises 

the constitutional right of women to reproductive choices.

3. Burden of disease

The Western Cape Department of Health commissioned a three-year study in 2004 by a consortium of three 

universities (UCT, Stellenbosch and UWC) and the Medical Research Council (MRC). The objective of the study 

was to characterise current disease trends based initially on mortality data, to understand the determinants 

for most important disease components, and to make recommendations for reducing the burden of disease 

(BoD) (State of the Province, 2008: 137). 

Table 1: Cause of mortality

Underlying cause of mortality 1997 2001 2005

Ischaemic heart diseases 2 302 2 745 2 905

Cerebrovascular diseases 2 155 2 665 2 536

Diabetes mellitus 1 871 2 225 2 498

Other forms of  heart disease 1 864 1 689 1 697

Tuberculosis 1 734 3 412 3 882

Chronic lower respiratory diseases 1 416 1 759 1 935

Malignant neoplasms of  digestive organs 1 369 1 593 1 612

Malignant neoplasms – resp. and intrathor organs 1 067 1 362 1 409

Hypertensive diseases 715 – –

Infl uenza and pneumonia 654 981 1 109

Human immunodefi ciency virus [HIV] diseases – 1 048 1 632

Other causes 18 145 21 563 16 254

Non-natural causes – – 6 508

All causes 33 292 41 042 43 977

Sources: Statistics South Africa, 1997: 53; Statistics South Africa, 2001: 53; and Statistics South Africa, 2005: 53. 
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Table 1 shows the 10 leading causes of death in the Western Cape from 1997 to 2005. It is observed that, as 

in previous years, Tuberculosis (TB) was the leading cause of death in 2005, accounting for 9% of all deaths, 

followed by ischaemic heart disease, cerebrovascular diseases and diabetes mellitus. These four leading causes 

of death accounted for more than a quarter (26.9%) of all deaths occurring in the Western Cape in 2005. 

It is important to note that the 10 leading causes of death in 2005, the ranking of these causes, as well as 

the proportions of all deaths from these causes have remained more or less the same since 1997, with the 

exception of TB which has increased by 124%. 

 
Figure 1: Top 20 causes of premature mortality (Years of Life Loss (YLL))
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The above fi gure gives an overview of the underlying causes of death for the 20 main groups of classifi cation 

of causes of death. It shows these 20 groups ranked by the most common causes of death. The most common 

cause of death in 2000 was through injuries such as homicide, road traffi  c injuries, suicide and fi re-related 

injuries, which accounted for almost 24% of the province’s total burden of disease, followed closely by HIV/

AIDS and TB (22%). 

According to Naledi, Househam et al. (2008: 143), when identifying risk factors and eff ective BoD interventions, 

it is imperative to note that there exists a complex relationship between so-called downstream (i.e. biological) 

and upstream (i.e. social) risk factors. The concept of this complex relationship was introduced at the 1978 

Alma-Ata Conference on Primary Health Care. It also includes economic conditions. Therefore, critical success 

factors in the reduction of the burden of disease include recognition that BoD is caused by multiple risk factors 

and the introduction of good surveillance programmes which enable eff ective monitoring and evaluation 

(State of the Province, 2008: 144).

 

3.1 Impact of poverty on burden of disease 

Poverty and the incidence of disease are closely related. However, the precise correlation is still unknown. This 

leads to the question: does poverty cause disease or vice versa? Despite the diffi  culty in pinpointing the exact 

relationship between poverty and disease, it is clear that such a relationship does exist.
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Figure 2: Overall mortality rate by sub health districts for 2006
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Source: Western Cape BoD project and State of the Province report 2008, 2009: 142.

Some microeconomic research has begun to provide a clearer idea of how to solve these complex interlocking 

problems between socio-economic inequality and population health. Figure 2 indicates that areas like Nyanga 

and Khayelitsha have more than double the number of disease cases than all other metro sub districts (State 

of the Province, 2008: 141). When looking at the economic environment of Khayelitsha, it is plausible that 

there exists a positive correlation between the health of the population and socio-economic conditions. 

For example, according to the most recent economic information for Khayelitsha (Census 2001), 78% of the 

employed labour force had a monthly income of less than R1 600 and 67% of the heads of households lived 

in informal settlements. The Western Cape Burden of Disease Reduction Project Final Report Volume 2 of 7 

(internet source: 3 June 2009) shows that in 2004, Khayelitsha had one of the highest percentages of YLL for 

HIV/AIDS (27.3%) and TB (10.8%) of all the metro sub districts.

Finally, there is a need for continuing and expanding eff orts to raise the standard of living and to improve 

educational opportunities. These are the sinews of better health. Without them, no society can be healthy. 

Thus, poverty and disease go hand in hand, and removing the burden of poverty from the shoulders of the 

less fortunate will contribute to their improved health. 

4. Role of government in health care
All spheres of government are heavily committed to good health and, according to Croghan, Beatty et al. 

(2006: 348), it is this commitment that is the single most important determinant to the success of health care 

interventions. Government interventions are intended to promote access to care to the population, which 

includes vulnerable groups, poor people, the elderly and disabled, rural residents and even middle and upper 

income people. Access to health care is aff ected by a number of important issues, but governance seems to 

be the underlying determinant to access to care. Governance is characterised by the presence of political 

stability, eff ective regulatory mechanisms and widespread participation in the political process, as well as the 

absence of violence and corruption (Croghan, Beatty et al. 2006: 348). For example, under apartheid rule, health 

services were racially segregated. Once apartheid was demolished, the combined pressure of urbanisation 

and exponential growth in population numbers resulted in a mismatch between the location of government 

hospitals and clinics and the geographical distribution of the population (Biermann, 2007: 36). Centrally located 

hospitals previously reserved for the white minority are now servicing the entire population and are struggling 

to cope with the current health care demand (Biermann, 2007: 36). 

The current National Health Care System is divided into two separate entities, namely public and private. 

According to Biermann (2007: 36), the public health care sector, on the one hand, is funded by taxpayers and 

provides services to patients that cannot aff ord private care. The private health care sector, on the other hand, 

provides services to patients with medical aid and to patients who are able to aff ord services by paying cash 
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for them (Biermann, 2007: 36). The public health care sector is characterised by a shortage of skilled staff  and 

sophisticated, contemporary technology, while the private health care sector is considered to be one of best in 

the world in terms of skilled staff  and technology(Biermann, 2007: 37). Therefore, the expensive private health 

care sector is experiencing an exponential growth in better quality health services to the affl  uent few, while 

the under-resourced public health care sector struggles to provide health services to the majority of citizens.

Figure 3 highlights the inequalities between the South African public and private health care systems. In 

response to these inequalities, the national government adopted the Health Act of 2003. The aim of this Act 

is to centralise all powers in one single body – the Department of Health. By centralising all functions in the 

Department of Health, it is easier to (re)allocate and (re)distribute private and public health care resources in 

a more equitable manner (Biermann, 2007: 43). The result is that the public health care services were able to 

extend their reach in the Western Cape from about 3,5 million people in 2005 to 4 million people in 2007.

Figure 3: South African Health Care inequalities 2003
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5. Pattern of health care in the Western Cape
A health care system that supplies comprehensive family-centred and community-responsive health care 

and which takes into account the unique health care needs of the country is essential especially to children, 

women and vulnerable groups (Rosenbaum, 1993: 60). Yet the direct grants needed to underwrite many of 

the essential health services for the vulnerable are typically underfunded, which causes erosion in access 

to primary care. For example, according to the 2003 South African Demographic and Health Survey, 30% of 

women in the Western Cape who participated in the survey aged between 15 and 49 years indicated that they 

could not access health care facilities because of a lack of money. Subsequent research has uncovered several 

reasons for the decline in access to health care, most notably, the rapid rise in the cost of care and the shift in 

the employment market. 

 

5.1 Improvements in public health care 

Many developments in the improvement of nutrition, housing, sanitation and education have played major roles 

in the advances in the overall public health care system of South Africa. Advanced medical research has played a 

signifi cant role in the contributions to the control of disease, increased longevity and improved quality of life. In 
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addition, the advances in medical science in treating and curing infectious diseases have contributed to a higher 

life expectancy and a decline in infant and child mortality. For instance, the overall infant mortality rates for the 

Western Cape are projected to decline from 2009, a trend which is expected to continue after 2025 (see fi gure 4). 
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Figure 4: Projected infant and child mortality for the Western Cape

Source: ASSA (2003).

The above-mentioned improvements in the health of South Africans and the delivery of care have been 

accompanied by a shift in the profi le of illnesses. Currently, the major impediments to health are diseases 

of a chronic nature. Better management of such conditions as hypertension and certain neoplastic diseases 

has resulted in increased longevity, reduced risk of severe complications and diminished pain and suff ering. 

However, prevention and control of conditions such as diabetes and heart disease present a signifi cant 

challenge to the biomedical community and will require long-term, continuing research.

Table 2: Patients in the Western Cape using medication for chronic conditions

1998 2003

Chronic medication Men Women Men Women

% who take prescribed medication 14.5 24.6 14 27.8

Total number in sample 719 799 337 571

Sources: Department of Health, 1998: 171 and Department of Health, 2003: 203.

Table 2 show the self-reported pattern of medication for chronic diseases used by men and women in the 

Western Cape. While the SADHS surveyed numbers are quite small, the general trend is evident: more people 

are using chronic medication to treat illness, thus increasing longevity. However, diseases such as HIV/Aids 

and TB (see fi gure 5) are still threatening (and shortening) the lives of an increasing number of people in the 

Western Cape. Table 3, for example, shows that the West Coast district municipality has the highest proportion 

of children under fi ve who tested positive for HIV (12.25% – 43), followed by the Overberg (10.60% – 32) and 

the City of Cape Town (9.58% – 405). According to the Western Cape Department of Health in 2008/9 (e-mail 

discussion: 20 November 2009), the City of Cape Town has the highest number of persons going for VCT 

testing HIV-positive (41 113), followed by the Cape Winelands (7 598) and Eden (6 593). 
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Table 3: Proportion of children under 5 tested positive for HIV at Western Cape health public health facilities

Districts 2006/2007 2007/2008 2008/2009

Metro 15.71% 12.40% 9.58%

West Coast 11.85% 5.15% 12.25%

Eden 24.45% 10.54% 6.11%

Central Karoo 15.56% 6.45% 6.57%

Overberg 17.20% 8.70% 10.60%

Cape Winelands 2.47% 4.58% 6.87%

Western Cape 9.78% 9.20% 8.71%

Source: Department of Health, e-mail discussion: 19 August 2009.

As with HIV/Aids, TB is also a growing threat to the longevity of the people of the Western Cape. In fi gure 5, it is 

evident that the incidence of TB in the Western Cape increased from 689 per 100 000 people in 1997 to 1 038 

per 100 000 people in 2006. However, it has decreased marginally to 1 004 per 100 000 people in 2007. This 

incidence is almost double the national TB incidence. Multiple Drug Resistant (MDR) and Extensive/Extreme 

Drug Resistant (XDR) TB are also emerging problems. Between 2001 and 2007 the number of cases of MDR 

seen at, for example, Brooklyn Chest Hospital increased from 248 to 631, an increase of 154%. Between January 

2007 and January 2009, 132 cases of XDR cases were identifi ed, of whom 69 died.

Figure 5: TB incidence in the Western Cape

1200

1000

800

600

400

200

0

TB Incidence/100 000

1997 1998 1999 2000 2001 2002 2003 2004 2005 2006

Source: Department of Health (2008).

In addition, one could argue that the challenges presented by HIV/Aids and TB are exacerbated by other 

challenges such as the number of stillbirths, for instance. For example, Table 4 notes that the City of Cape Town 

public health facilities experienced a high proportion of stillbirths (2.36%), which is higher than the provincial 

average of 2.12%. A positive trend worth noting is that, in terms of table 4, provincially the trend in stillbirths is 

on the decline. This is a result of the signifi cant advances in medical technologies. 



STATE OF THE PROVINCE 2009/2010: SECTION ONE182

Table 4: Proportion of stillbirths in Western Cape public health facilities

Districts 2006/2007 2007/2008 2008/2009

Metro 2.15% 2.90% 2.36%

West Coast 2.10% 1.98% 1.66%

Eden 2.03% 1.79% 1.84%

Central Karoo 2.87% 1.46% 1.58%

Overberg 1.56% 1.29% 1.48%

Cape Winelands 1.48% 1.58% 1.65%

Western Cape 2.03% 2.48% 2.12%

Source: Department of Health, e-mail discussion: 19 August 2009. 

5.2 Better access to public health care

In addition to the improvements in health caused by biomedical advances, others can be traced to the 

impressive strides made in ensuring more South Africans have access to the benefi ts of the health care system 

through the introduction of the National Health Care Act 61 of 2003. This Act relies heavily on the Constitution, 

which requires the State to take reasonable legislative and other measures to achieve progressively the right of 

access to health care services within its available resources. In 2007, the Comprehensive Service Plan (CSP) was 

introduced, which broadened the ability of the system to respond to unmet health care needs by improving 

the quality of health care services and by providing a ‘fi nancially sustainable health service in the Western Cape’ 

(DoH, 2007: 1). 

Table 5: Health expenditure as a percentage of GDPR

2004 2005 2006

Western Cape GDPR R202 994 000 000 R225 168 000 000 R253 815 000 000

Health expenditure R4 738 744 000 R5 742 503 000 R6 323 493 000

% of GDPR 2.33% 2.55% 2.49%

Sources: Provincial Treasury, 2004: 63; Provincial Treasury, 2005: 91; Provincial Treasury, 2005: 89; and StatsSA, 2007: 63.

Health care expenditure in the Western Cape was approximately R6,3 billion in 2006/07, equivalent to 2.5% 

of GDPR in that year. According to the South African Human Rights Commission (2009: 33), there is a strong 

argument that the key challenge facing the health care system is not necessarily one of inadequate resources, 

but inequitable and ineffi  cient application of resources, which results in inadequate access to health care 

services for many. 

In 2003/04, national medical schemes spent approximately R8 800 per benefi ciary, while in the public sector 

the fi gure was approximately R1 050 for persons who were members of medical schemes (SAHRC, 2009: 33). 

According to the latest fi gures, the National Health Department spent about R33,2 billion on health care for 

approximately 38 million people, while the private sector spent about R43 billion on health care for about 

7 million people (SAHRC, 2009: 33). In 2007/08, the Western Cape Public Health Clinics spent an estimated 

R3 billion on health care for approximately 13,3 million people, i.e. R225 per patient. 
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Table 6: Population in South Africa dependent on the public sector for health care services per province

Province 2005 2006 2007

Eastern Cape 6 438 146 (91%)* 6 437 303 5 924 367

Free State 2 626 949 (89%) 2 617 251 2 519 901

Gauteng 6 482 009 (72%) 6 617 391 7 562 085

KwaZulu-Natal 8 612 926 (89%) 8 640 056 8 900 580

Limpopo 5 373 045 (95%) 5 369 944 4 906 870

Mpumalanga 2 751 834 (85%) 2 760 113 3 051 037

Northern Cape  758 329 (84%) 761 101 964 811

North West 3 488 981 (91%) 3 492 508 3 010 643

Western Cape 3 526 353 (76%) 3 588 017 3 980 381

Source: South African Human Rights Commission, 2007: 27.

*Note: The percentage in brackets gives the proportion of the population per province that was dependent on the 

public health system for health care.

Table 6 shows the number of people per province who were dependent on the public sector for health care. 

The results clearly indicate that the majority of all residents in South Africa, particularly those in non-urban 

centres, are dependent on public health care (SAHRC, 2009: 27). Although the CSP has placed great value 

on improving access to health services, continued rising health care costs and adverse economic conditions 

interfere with attempts to achieve equity of access.

 

5.3 Availability of health care

‘Availability of health care’ can be interpreted as the extent to which a particular service is physically available 

to the consumer. This interpretation emphasises the supply and distribution of health professionals, facilities 

and institutions among communities.

• Primary health care 
Primary health care (PHC) services are provided at 450 facilities that consist of mobiles and satellite clinics, 

clinics and community health centres (CHCs). In total, there are 32 sub-districts in the province, all of which 

provide a full package of PHC services. For the 2008/09 fi nancial year, a total of 15,05 million patients were seen 

for primary health care services in the province. This fi gure is equivalent to a utilisation rate of 2.8 for the total 

population of the Western Cape (DoH, 2010: 1).

• District, provincial and central hospital services
There are 32 district hospitals in the Western Cape. This includes the Khayelitsha and Mitchells Plain district 

hospital hubs, which are located currently at Tygerberg and Lentegeur Hospitals respectively, pending the 

construction of these hospitals. The number of in-patients separated from district hospitals was 221 365. The 

number of patients (headcounts) seen at the outpatient and casualty/emergency/trauma regional hospitals 

was 718 131 and 308 188 respectively (DoH, 2010).
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• Factors hindering access to health care 
Taking into account whether individuals actually have access to care, and whether they in fact secure it when 

needed, leads to a fuller defi nition of ‘availability of health care’. The accessibility of health care is typically 

measured by the absence or presence of barriers to someone’s ability to receive health services (Securing 

Access to Health Care, 1983: 57). Table 7 shows that nationally just over half the women aged 15 to 49 years 

have at least one major problem with access to health care when they are ill (SADHS, 2003: 223). The most 

common problem is money for treatment (39%), followed by problems with transport (32%) and distance 

from the health service (31%). The percentage of women living in Limpopo wanting to access health care 

but not being able to because of monetary reasons is signifi cantly higher than in the other provinces. In the 

Western Cape, 29.8% of women wanting to access health care could not because of monetary reasons. 

Province 
Getting money 

for treatment

Distance to 

health care

Having to take 

transport

Number of 

women in 

sample

Western Cape 29.8 22.7 25.9 892

Eastern Cape 39.8 36 36.3 804

Northern Cape 30.7 20.9 20.4 125

Free State 36.5 22.6 25.5 443

KwaZulu-Natal 40.7 36.8 35.7 1177

North West 43.1 23.7 26 523

Gauteng 33.9 23.9 24.8 1854

Mpumalanga 47.1 37.8 36.6 451

Limpopo 57.2 47.6 51.2 772

South Africa 39.4 30.6 31.8 7041

Table 7: Three major causes for women not being able to access health care (%)

Source: Department of Health, 2003: 224. 

Table 8: Population who have access to medical aid by highest educational level

Race
No 

schooling
Primary Secondary Grade 12 Tertiary Total %

African 9 258 18 115 17 618 16 603 15 517 8

Coloured 56 060 88 476 122 305 103 582 64 580 43

Asian 0 1 284 0 426 5 138 1

White 39 824 50 700 81 834 165 491 165 652 48

Total % 10 16 21 28 25

Source: StatsSA, internet source: July 2009.

Note: Weighted sample

Disparities in health may indicate a lack of access to health services, although diff erences in lifestyle, living 

conditions, attitudes about the value and need for health care and education and knowledge about the use of 

the health care system can infl uence health care access.
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Time to clinic African Coloured Indian/Asian White Total

14 min or less 47 58 92 68 56

15 to 59 min 53 41 8 32 43

60 min+ 0 1 0 0 0

Table 9: Distance to clinics, Western Cape (%)

Source: StatsSA, internet source: July 2009.

Note: Weighted sample

Time to Clinic African Coloured Indian/Asian White Total

14 min or less 11 33 92 50 30

15 to 59 min 86 65 8 49 68

60 min+ 3 3 0 1 2

Table 10: Distance to hospitals, Western Cape (%) 

Source: StatsSA, internet source: July 2009.

Note: Weighted sample

A structurally under-served population has serious problems in obtaining care, either because they live in 

areas with few health facilities and have to travel long distances to secure services or because they fail to 

have an identifi able source of care they can turn to when services are needed (Securing Access to Health 

Care, 1983: 84). The length of time and mode of transportation required to access health services also give 

some indication of the accessibility of medical services in a community. According to table 9 above, 56% of 

Western Cape households travel less than 14 minutes to access services at clinics. The table shows that 53% 

of African households spent between 15 and 59 minutes travelling to clinics. Those most likely to have longer 

travel times are those with low incomes and those with poorer health. People who live in metropolitan areas 

have the shortest travel times and, as might be expected, those in rural areas travel the longest distance to 

reach medical care providers. Reaching the site of care can be a problem for low-income households and rural 

residents, especially those without insurance. 

• Human resources 
Productive and competent health care workers are essential for the health care system to function. Without 

suffi  cient numbers of adequately trained and motivated health care workers no health care system can fulfi l 

its obligations. The scarcity of staff  in the private sector appears less acute and less of a constraint on service 

provision compared to the public sector (SAHRC, 2009: 34). Table 11 shows the number of fi lled and vacant 

posts in the Western Cape public health care system. It emphasises a worrying statistic: nearly a quarter 

(24.80%) of all health posts are vacant. This vacancy rate substantially aff ects service delivery.
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Table 11: Public health personnel 2008/09

Categories 
Number 

employed

% of total 

employed

Number 

per 1 000 

people

Number 

per 1 000 

uninsured 

people

Vacancy 

rate

% of

total

personnel

budget 

Annual cost 

per staff 

member 

Medical offi cers 1 774 6.69 0.32 0.4 16.91 15.72 362 216

Medical 
specialists

457 1.72 0.08 0.1 22.15 6.36 569 079

Dentists 68 0.26 0.01 0.02 20.00 0.59 353 906

Professional 
nurses

4 744 17.88 0.86 1.08 28.09 25.55 220 154

Enrolled nurses 2 047 7.71 0.37 0.47 21.27 5.98 119 477

Enrolled nursing 
auxiliaries

4 038 15.22 0.73 0.92 14.09 9.55 96 660

Student nurses 10 0.04 0 0 0.00 0.02 68 760

Pharmacists 328 1.24 0.06 0.07 42.76 1.64 204 917

Physiotherapists 119 0.45 0.02 0.03 21.71 0.46 157 691

Occupational 
therapists

103 0.39 0.02 0.02 26.43 0.41 160 914

Clinical 
psychologists

68 0.26 0.01 0.02 27.66 0.34 204 004

Radiographers 403 1.52 0.07 0.09 11.43 1.70 172 556

Emergency 
medical staff

1 341 5.05 0.24 0.31 44.19 4.39 133 807

Dieticians 80 0.30 0.01 0.02 20.79 0.31 158 803

Other 
allied health 
professionals & 
technicians

800 3.01 0.15 0.18 27.07 3.18 162 294

Managers, 
administrators & 
all other staff

10 155 38.27 1.84 2.31 25.08 23.81 95 852

Grand total 26 535 100 4.81 6.04 24.80 100 154 061

Source: Western Cape Department of Health, 2010: 11. 

6. Recommendations

6.1 Improvements to public health care

1. Eff orts to curb the TB epidemic need to continue to be strengthened. The emerging epidemic of 

non-communicable diseases must also be tackled through strengthening primary care management 

systems and promoting healthy lifestyles.

2. To reduce the burden of TB, public health care needs to focus on its prevention and earlier detection. This 

should include increased resources directed towards, and uptake of, voluntary counselling and testing (VCT), 

the introduction of opt-out HIV testing in clinical settings, signifi cantly increased awareness of specifi c, 

targeted communities with regard to risk and linking this to VCT campaigns and simplifying public access 

to health services by strengthening the health service capacity at the sub-district level (Draper, Pienaar et al, 

2007: 6).

3. Promote patient-centred care by providing patients with useful information about treatments and conditions.
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6.2 Better access to public health care

1. Public fi nancing programmes are needed to broaden the current public health system’s ability to respond to 

unmet health care needs. International studies have shown that broadened health systems have the ability 

to reduce mortalities. 

2. Most developing countries have health care expenditure at 4% of GDP. According to table 5, the province’s 

health care expenditure is about 3% of GDPR. Therefore, if the province wants to address the current 

migration trends, it must enact additional, specifi ed savings and revenue-generating policies.

3. The province should consider a funding mechanism for the needy through the appropriate provision of 

vouchers, smart cards, or contributions on their behalf to competing medical aid funds, to allow poor 

patients to purchase quality health care.

6.3 Availability of health care

1. Legislation is needed to increase the aggregate supply of health care personnel by providing direct subsidies 

to professional educational institutions. 

2. A comprehensive study is needed to determine health care worker shortage, especially in informal and 

rural areas.

3. The role of home-based carers should be further investigated to determine whether they would be able to 

provide assistance to hospital staff  during peak periods of the year, for example June and December. 

7. Conclusion 

Access to health services for everyone has been a major policy goal for national and provincial governments. 

Concentration of health policy on availability and access is based on the fact that decreased access to medical 

care leads to poorer health, particularly for those within the lower income groups. 

Poverty is viewed as a major determinant of the need for health care, which in turn, requires increased access 

to health services. Decreased access and a low level of health service use are, then, viewed as major reasons for 

the poor health status of people below the poverty line. 

Health care and preventive services have been and continue to be regarded as strategies for redressing the 

eff ects of poverty on health, independent of economic aid to the poor. Therefore, redressing the health care 

needs of the population is fundamental if one is serious about poverty reduction. 
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1. Introduction 

Social security includes a wide range of public and private measures that provide cash or in-kind benefi ts or 

both. It includes social insurance and social assistance. Social insurance usually entails private and contributory 

schemes, such as occupation retirement insurance, while social assistance is provided by the State and 

non-contributory (though usually means-tested) schemes. Benefi ts can include cash transfers, vouchers, and 

subsidies (The White Paper for Social Welfare, 1997: 48).

The White Paper explains the main elements of the social security system in South Africa:

• Private savings, in terms of which people themselves save for unexpected or urgent events such as disability 

or chronic diseases

• Social insurance, which entails a joint contribution by employers and employees to pension or provident 

funds

• Social assistance, which is a non-contributory and means-tested benefi t provided by the State to groups 

such as people with disabilities who are unable to provide for their own minimum needs

• Social relief, which is a short-term measure to help people in crisis, for example those aff ected by fl oods.

According to Van der Berg (2001: 125), social security is designed to provide protection against various 

contingencies such as risk and hunger. However, it is not well suited to the elimination or redress of large-scale, 

endemic poverty, nor is it eff ective against deep poverty. Social security on its own cannot overcome poverty, 

particularly in developing countries such as South Africa. 

Social assistance is an income transfer in the form of grants, which are provided by the government to 

vulnerable groups. Social grants are grants paid by the South African Social Security Agency (SASSA), which 

include the disability grant, a grant for older persons, a war veteran’s grant, foster child grant, care dependency 

grant, child support grant and a grant-in-aid.

Against this background, this chapter seeks to identify policy gaps in the current social security system in 

South Africa in order to lift people out of poverty. It focuses on the legislative mandates guiding this system, 

the current system of social assistance and its impact. Recommendations are also made on how to improve 

the system. 

The role of social security
in alleviating poverty

E Racoco
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2. Constitutional and legislative mandate

2.1 Constitution of South Africa of 1996

The Constitution compels the State to ensure the ‘progressive realisation’ of the social security (system). Section 

27(1)(c) clearly commits the State to developing a comprehensive social security system: ‘Everyone has the 

right to have access to social security, including, if they are unable to support themselves and their dependants, 

appropriate social assistance.’ This affi  rms the universal right to social security, including appropriate social 

assistance for those unable to support themselves and their dependants, mandating the State to take 

reasonable legislative and other measures, within its available resources, to achieve the progressive realisation 

of people’s rights.

2.2 The White Paper on Social Welfare of 1997

This White Paper deals with key substantive issues in the restructuring of social welfare services, programmes 

and social security. Its policy framework focuses on the actual restructuring of the social service delivery system, 

that is, on social security and welfare services, to enhance social integration.

2.3 South African Social Security Agency Act 9 of 2004

This Act provides for the establishment of the South African Social Security Agency as an agent for the 

administration, management and payment of social assistance. It is also the duty of this agency to provide for 

the prospective administration and payment of social security, including the provision of related services, and 

connected matters.

2.4 Social Assistance Act 13 of 2004 as amended

This Act provides for the:

• Rendering of social assistance to persons 

• Mechanisms for the rendering of such assistance

• Establishment of an inspectorate of social assistance

• Provision of acceptable structures for matters connected with the aforementioned.

In terms of a Constitutional Court judgement in the Mashava case, the assignment of the Social Assistance 

Act to provinces reverted back to a national competency. Social grants were defi ned as ‘welfare services’ in 

Schedule 4 of the Constitution. This means that the National Minister is vested with clear national control over 

social assistance. This enables him to set national policy in relation to the administration of social grants, and 

to establish clear regulations and norms and standards in relation to matters such as grants processing time, 

administrative requirements, eligibility requirements, and suspension and termination procedures (Children’s 

Institute, 2003: 13).

3. The concept of social security

Social security is a concept developed in Europe during the industrial revolution to protect ‘non-productive’ 

people and to protect against particular risks to which people may be exposed and which may cause them 

to fall outside the labour market. In many developed countries social security systems are characterised by a 

combination of two types of programmes: social insurance and social assistance (Liebenberg, 2000: 200-205).
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On the one hand, social insurance programmes have the following characteristics:

• They are fi nanced by contributions from employers and employees

• Benefi ts are ‘earned’ by workers and their families

• They provide for various contingencies or risks that interrupt or stop earnings, such as illness, pregnancy, 

unemployment, old age and disability (Rosa, 2005: 3).

Social assistance programmes, on the other hand, have the following four characteristics:

• They are non-contributory

• They are funded from general state revenues

• They are targeted at particularly vulnerable groups such as elderly people, children and the disabled to 

supplement their income and/or they provide a ‘safety net’ for those who are not able to access social insurance 

benefi ts or who cannot work to support themselves

• The benefi ts can be in cash or in kind (in the form of food aid), and they can also include compensation 

schemes for costs incurred for family care, health care and funerals, for example.

In the context of developing countries, the risks to which people may be exposed are quite diff erent and 

considerably greater than those experienced in the more developed countries. People in the developing world 

are more likely to need protection from widespread unemployment, economic instability, severe poverty 

and natural and social disasters such as fl oods, droughts and famine. The extended family and kinship ties as 

traditional support mechanisms are also changing due to economic and social processes, largely aff ected by 

the impact of colonisation and globalisation, which are accompanied by urbanisation and industrialisation 

(Rosa, Leatt and Hall, 2005: 3).

Some developing countries thus have social security schemes which target specifi c groups of people, such 

as pregnant mothers and children, or which provide emergency relief during times of calamity. However, 

major obstacles challenge developing countries in their eff orts to establish eff ective social security systems, 

including widespread poverty, high rates of unemployment, lack of administrative capacity and resources, 

debt burden and structural adjustment policies imposed by international fi nancial agencies, such as the World 

Bank and the International Monetary Fund.

4. History of social security in South Africa

During the apartheid era, a welfare system was created for whites to protect them against risk and poverty 

by means of social insurance (Van der Berg, 2002: 2-15). South Africa’s fi rst social assistance programme was 

initiated with the enactment of the Children’s Protection Act 25 of 1913, which provided maintenance grants 

for children. However, since the maintenance grants were largely restricted to non-blacks, very few of these 

grants reached black people and none were given to those black people residing in rural areas (Bhorat, 1999: 

23). In 1990, 54% of the recipients of all maintenance and foster care grants were coloureds. In 1993, of the 

children covered, 13% were coloured, 8% Asian, 2% white and less than 1% were black. 

The Old Age Pensions Act 22 of 1928 provided grants in the form of social (non-contributory) pensions for 

coloureds and whites. Blacks and Indians were initially excluded, but were covered in 1944. Coloureds and 

whites also benefi ted from a disability grant, which was introduced in 1937. Disability grants were extended 

to blacks and Indians in 1947.

In 1994, a comprehensive integrated social security was introduced under the Social Assistance Act 13 of 

2004, which covers the population as a whole. Later, the child support grant was introduced in 1998. In 2002, 

the Taylor Report called for a comprehensive social assistance scheme in order to meet the medium- to long-

term goals of social and economic transformation in South Africa.
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5. The current social assistance programmes: 
Grant types and numbers in South Africa
and the Western Cape

Taking the above into account, it is evident that South Africa has developed an extensive social security 

system, especially since the advent of democracy in 1994. As noted before, the types of grants provided by the 

State include old age pensions, disability grants, foster care grants and child support grants. Social assistance 

transfers are aimed at providing income support to the eligible poor and vulnerable individuals, mostly the 

elderly, the disabled, and children under the age of 14 years (Pauw and Mncube, 2007: 10-17). Currently, the 

number of benefi ciaries is estimated at 13,4 million, which is likely to increase to approximately 15 million by 

2011/12. These increases are mainly due to recent changes to the Social Assistance Act, through which the 

old age grant is made available to men from the age of 60 (as opposed to the previous age of 65), the child 

support grant is extended incrementally to 16 years olds, and the means test thresholds for most of the grants 

are lowered (National Treasury, 2009: 18). 

In terms of section 6(1) of the amended Social Assistance Act of 2004, the government plans (eff ective from 

January 2010) to extend the Child Support Grant in phases to children under the age of 16 years over a period 

of three years. Children will be eligible for a CSG if they are under the age of : 

(i) 16 years on or after 1 January 2010

(ii) 17 years on or after 1 January 2011

(iii) 18 years on or after 1 January 2012.

Furthermore, the Act stipulates conditions attached to the caregiver of the child eligible for the CSG, which 

include the following:

• The primary caregiver should submit to SASSA proof of the child’s school or educational institution 

attendance every six months

• Where the primary caregiver fails to submit proof of regular school or educational attendance, SASSA must 

discontinue the CSG until the primary caregiver complies with the regulations.

5.1 Types of grants

• Care Dependency Grant
The Care Dependency Grant (CDG) is payable to children up to 18 years who live in permanent home care and 

suff er from severe mental disability. The government uses a means test to determine who qualifi es to receive 

the CDG, which is currently R1 010 per month. Currently, there is no clear defi nition in the legislation of CDG 

benefi ts in terms of the extent of the disability, and whether permanent home care is necessary. As a result it 

does not cater for milder disabilities or those in day-care facilities. In addition, there is no provision for children 

with chronic illnesses and/or HIV/AIDS. 

• Foster Child Grant
The Foster Child Grant (FCG) is provided when a court with relevant jurisdiction is satisfi ed that a child needs 

foster care. The child is then placed in the custody of a suitable foster parent under the supervision of a social 

worker. The current maximum payment is R680 per month. 

• Child Support Grant
The Child Support Grant (CSG) was introduced in 1998. The aim is to provide social assistance to the country’s 

vulnerable children. It initially covered children younger than seven years old, but in 2005 it was extended to 

children under 14 years of age, and then to 18 years. This grant, currently R240 per month, is payable to the 

child’s primary caregivers, who should qualify based on a means test. The problem with the CSG is that it does 

not meet the basic cost of caring for a child. 
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• Disability Grant
Qualifi cation for the Disability Grant is subject to medical eligibility and therefore recipients should meet certain 

medical criteria as confi rmed by a medical doctor. They should also be between 18 years and retirement age 

(i.e. 60) and not be cared for in an institution maintained by the government. Recipients of this grant receive 

R1 010 monthly.

• Old Age Grant
Retired people older than 60 years are eligible for the monthly Old Age Grant (OAG) of R1 010. Similar to 

recipients of the disability grant, those receiving an OAG should not be cared for in a government institution 

and they should also not receive any other type of social grant. 

5.2 Grant types and numbers in Western Cape

Table 1: Number of recipients by grants types as at December 2009

January 2009 December 2009

Type No. of grants Value (R) No. of grants Value (R) 

Old Age 188 847 177 703 503 210 022 207 490 439

War Veteran 398 373 098 343 338 951

Disability (total) 150 775 151 488 808 158 187 171 866 893

Foster 27 580 18 943 306 31 003 22 723 612

Care Dependency 8 265 8 264 648 9 287 9 821 446

CSG 0-7 248 909 61 384 274 287 961 74 887 419

CSG Ext 246 857 59 505 611 306 342 77 214 040

Institutional 0 0 0 0

Total grants 871 631 477 663 248 1 003 145 564 342 800

GIA total 7 319 1 743 552 7 689 1 945 090

Source: SASSA, 2009.

Table 1 shows that between January and December 2009, the Child Support Grant (CSG) accounted for the 

largest number of grant recipients and the number of recipients also increased from 248 909 to 287 961, 

followed by Old Age Grant from 188 847 to 210 022 and Disability Grant from 150 775 to 158 187. 

6. Impact of social grants

Bhorat (2009: 44) observed that one of the policies that the government has implemented quite successfully is 

the provision of social grants. These grants are generally well targeted and mostly reach the poorest of the poor. 

Grants target the most vulnerable members of society, specifi cally the disabled, the aged and children. Grant 

income makes a substantial contribution to total income, and is often used to support an entire household.

Grants contribute substantially to the income of rural poor households and serve as a relatively eff ective tool 

to improve their standard of living (Van der Berg, 2001: 125). For instance, in 2009 the total amount paid out in 

grants to the poor in the Western Cape amounted to approximately R6,3 billion.

6.1 Positive impact of social grants

Samson and Lee (2004) conducted a signifi cant study, which highlights the links or relationship between social 

security and the main objectives of social investment, which include health, education and nutrition. 
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6.1.1 Social security and education

Samson and Lee (2004: 60-66) note that social security grants provide households with more resources to 

fi nance education. For example, the extra disposable income could be used to purchase school supplies and 

uniforms, and pay for tuition and transport. For this reason, children in households that receive social grants 

are more likely to attend school. The positive eff ects of social security on education are greater for girls than 

for boys, helping to remedy gender disparities. Both the OAP and the CSG are associated with signifi cant 

improvements in school attendance. There thus exists a direct link between social security and education 

and social grants promote school attendance. In so doing, they contribute to a virtuous cycle with long-term 

dynamic benefi ts that are not easily measured by statistical analysis (Samson & Lee, 2004: 60-66). 

6.1.2 The effect of social security on nutrition and household spending

Social grants are eff ective in addressing hunger, as well as basic needs in general. According to Samson and 

Lee (2004: 65), spending in households that receive social grants focuses more on basics like food, fuel, housing 

and household operations, and less is spent on tobacco and debt. All major social grants, such as the OAP, 

the CSG and the disability grant, are signifi cantly and positively associated with a greater share of household 

expenditure on food. This increased spending on food is associated with better nutritional outcomes. 

Households that receive social grants have lower rates of hunger for young children as well as older children 

and adults, even when compared to those households with comparable income levels. 

6.1.3 Social security and health 

Receipt of social grants is also associated with lower spending on health care, perhaps because social grants 

are associated with other positive outcomes that reduce the need for medical care. Samson and Lee (2004: 

84) argue that social grants promote a broader set of outcomes that promote health irrespective of direct 

household spending on medical care. For example, social grants promote better nutrition and education 

outcomes, both of which are related to better health outcomes. The positive direct eff ects on health outcomes 

may make greater expenditure on medical care unnecessary, and in fact promote a virtuous cycle whereby 

better health outcomes economise on household resources, supporting further allocations to long-term 

investments (nutrition and education), with further dividends for health. 

6.2 Incentive structures

6.2.1 Teenage pregnancy and the Child Support Grant

In a report by the Department of Social Development (2006: 3-4), it was observed that there is no apparent link 

between the high incidence of teenage pregnancies and the availability of the CSG. The report also argues that 

teenage pregnancy had been a societal problem well before the introduction of the said grant. In addition, 

there was no link between increased fertility and the state maintenance grant which predated the CSG. 

6.2.2 Fostering in the family to access the Foster Care Grant

According to the above-mentioned report, the number of applicants for the foster care grants has increased 

dramatically in recent years. This might be due to an increased number of children losing their parents because 

of HIV/AIDS. Family members are then often faced with the burden of looking after these children, forcing them 

to seek for foster care grants in order to care for them. Another trend is that parents hand over their children 

to close family members so that the family members can qualify for the foster grant. This clearly indicates the 

lengths that poor people will go to if they have no access to, for example, food.
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6.2.3 Reluctance to take medicine to stay on the Disability Grant

Furthermore, the above-mentioned report by the DSD (2006) notes that there has been a signifi cant increase 

in the number of applicants for the Disability Grant (DG), especially due to the HIV/Aids pandemic. This number 

is expected to increase because of an alarming trend for people to try deliberately to become infected with 

the virus, or for those already infected to refuse to take their medicine, in an attempt to qualify for the DG. What 

exacerbates this is that the poor view the DG as a form of poverty relief and a means of survival. People thus 

have to choose between their health and poverty, and lately they have opted for poor health to escape the 

poverty trap to some degree in the form of the DG.

6.2.4 Grants and economic dependency

The same report by the DSD (2006) also observes that certain people in government believe that grants create 

dependency, as people rely on state support rather than using their own eff orts to fi nd work or create economic 

opportunities for themselves. However, a study by the Economic Policy Research Institute (EPRI) shows that 

grants have a developmental eff ect because they provide the resources for people living in households with 

grants to fi nd work. Conversely, people in poor households without a grant have less opportunity to look for 

jobs. As has often been underlined in this chapter, the social assistance system is a lifeline for many poor people 

and is well targeted, particularly to the rural poor, to children and the elderly and to undereducated women. 

 

7. International policy perspectives

7.1 Conditional Cash Transfers

Conditional Cash Transfers (CCTs) are off ered to targeted households on the condition that they invest in human 

capital, thus ‘combining short-term objectives of safety nets with long-term goals of breaking intergenerational 

poverty traps’ (Britto, 2006: 15). Most often the conditions attached to grants pertain to school attendance by 

children or regular visits to health clinics. They not only relax the income constraints of poor households, but 

also provide an incentive to use services linked to the programme. Should the conditions succeed in increasing 

the demand for education and health services, the authorities must ensure that the service providers can cope 

with the higher demand. If not, the supply has to be increased and service delivery improved.

In some countries, such as Brazil and Mexico, CCTs have become the largest social assistance programme, 

covering millions of households. CCTs have been hailed as a way of reducing inequality especially in the 

very unequal countries in Latin America, helping households break out of the vicious cycle of poverty being 

transferred from one generation to the next, promoting child health, nutrition, and schooling, and helping 

countries in their eff orts to meet the Millennium Development Goals of the United Nations.

According to Gertler (2005: 156), targeted CCT programmes often have the added administrative task of 

monitoring recipients to ensure they comply with conditions. For example, using the Progresa scheme in 

Mexico as a case study, he found that the cost of monitoring is quite low, being about 1% of the total cost of the 

programme. Of course, this percentage varies with the programme, depending on the size of the grants and 

the number of recipients. The types of conditions attached to a grant also determine how easily compliance 

can be monitored. For instance, it is probably easier to monitor school attendance, where teachers know 

who should be in class each day and keep a register, than to monitor visits to a health clinic. In addition, the 

extent of the administrative and monitoring costs also depends on the administrative capacity of the agency 

responsible for implementing, managing and monitoring the CCT programme.

Furthermore, besides being implemented in more countries across the world, CCTs have also grown 

phenomenally within countries. In Mexico, for instance, Progresa began in 1997 with 300 000 households; its 

successor Oportunidades now reaches 5 million households. Positive evaluations by researchers encouraged 

this scaling up in Mexico. In Brazil, the Bolsa Familia began in the mid-1990s as an experiment in two 

municipalities. Today, this programme covers 11 million families. The expansion of such programmes in other 

countries has been less dramatic but still notable. In Colombia, for instance, the programme’s initial goal was 

400 000 families, but had expanded to cover 1,5 million households by 2007.
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According to a World Bank report (2009, 103-164), CCT programmes have had positive eff ects on household 

consumption and on reducing poverty, and have clearly increased school enrolment and use of preventive 

health services. CCTs also provide a steady stream of income, and have helped protect poor households from 

the worst eff ects of unemployment, illness and other sudden lack of income shocks.

8. Gaps in the social assistance system

• South Africa’s social security grants signifi cantly aff ect the lives of the poor, by reducing the average poverty 

gap by approximately 23% (SARPN, 2008: 59). Despite these gains the problem of poverty has not been 

adequately addressed by the existing social security programmes. 

• The problem of children infected and aff ected by HIV/AIDS requires a fully integrated, holistic, 

interdepartmental approach.

• Lack of intersectoral collaboration. This is essential to the development of a holistic approach to the provision 

of social security. All the relevant departments must be involved, with perhaps one department to guide 

and coordinate the process.

• There is a need for a monitoring system to ensure that all the children benefi t from the applicable grants. For 

example, the situation of street children and their access to grants needs urgent attention.

• The roles of NGOs, communities and the private sector in the provisioning and administration of social 

assistance must be discussed.

9. Recommendations 

Off er Conditional Cash Transfers (CCTs) to targeted households on the condition that they invest in human 

capital, in particular ECD for children under fi ve and skills-training vouchers for unemployed caregivers. As 

noted above, the CCTs have proved to be a useful mechanism in assisting families to escape the poverty cycle. 

The amendments to the Social Assistance Act, eff ective from 1 January 2010, require primary caregivers to 

produce six-monthly reports to SASSA to prove that the child for whom they are receiving a grant, has been 

attending school regularly. It is possible that the PGWC could introduce similar attachments to the social 

assistance programme to support people in graduating from poverty.

Draw on other countries’ experiences to set up a system of indirect social services. There are many options 

available: Australia makes use of cards, for example, which qualify the bearer for a range of services, including 

free health care services, free transport, and free or subsidised education, training and housing. Securing 

employment and incentives or development projects are other possibilities.

Introduce wage subsidy or tax credit, aimed at lowering the cost to employers of job creation and raising 

earnings below the personal income tax threshold. Against this background, government should make sure 

that wage goods and services are aff ordable and accessible to poor people. Due to the scattered/skewed 

spatial planning of apartheid, most of the poor are living far away from work opportunities and the necessary 

facilities required to improve their lives. Thus, proper planning of the transport system, spatial planning and 

local economic development initiatives require a full review. 

10. Conclusion

Social security systems should be seen not merely as safety nets and poverty-alleviating measures, but also as 

measures to promote self-suffi  ciency and independence. They should protect citizens from and compensate 

them for the fi nancial consequences of a number of social contingencies or risks, including the cost of any 

preventative and rehabilitative measures. In addition, a social security system should be a measure for poverty 

alleviation, a mechanism for active redistribution of resources, and it should ultimately aim at societal solidarity 

and, at full development, equality and participation in society for all.
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The monetary value of social assistance, paltry though it is, plays a signifi cant role in alleviating poverty 

in many areas. In December 2009, in the Western Cape, it was estimated that about one million people are 

recipients of government social assistance in one form or other. It is apparent from these statistics that social 

assistance in this country cannot be regarded simply as a ‘safety net’ to catch that small percentage of people 

that fall through the cracks of social insurance schemes and private insurance. It is the very means of existence 

for many South Africans whose social conditions are presently such that they have little hope of being able to 

participate in formal sector employment in South Africa.

At international level, social security programmes in Brazil, Argentina, Namibia and Botswana yield positive 

results in terms of reducing poverty, promoting jobs and increasing school attendance. In addition, CCT 

programmes have had positive eff ects on household consumption and on poverty, and have clearly increased 

school enrolment and the use of preventive health services. CCTs also provide a steady stream of income, and 

have helped protect poor households from the worst eff ects of unemployment, illness and other sudden lack 

of income shocks. Lastly, expansion of social security should serve as a fundamental instrument to alleviate 

poverty, inequality and unemployment in the Western Cape Province. 
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1. Introduction

International law recognises the right to work through various instruments. However, this right can only be 

eff ectively exercised and promoted in an enabling environment. In terms of human rights discourse, if indigent 

people are unable to raise themselves up out of poverty, this not only diminishes their right to dignity, but also 

prevents them from achieving their full potential.

The South African Constitution does not recognise the right to work. Arguably, this right should be enshrined 

and guaranteed as a fundamental human right in the Constitution’s Bill of Rights to ensure that government 

policies are required to promote and realise it as a right (Ashley, 2006: 2).

The right to work off ers a critical escape route from the poverty and inequality that trap so many in the 

Western Cape, since poverty and inequality often accompany unemployment (Triegaardt, 2006: 3). The rights 

of women are important in this context, considering that half of the province’s population (51%) are women. 

Internationally, the United Nations Development Programme (UNDP) tells us that 70% of the world’s poor 

are women (UNDP, 1995: 4), and Moghadam (2005: 1) submits that the disadvantaged position of women 

in relation to poverty is incontestable. She emphasises that the relationship between poverty and gender is 

mediated by variables such as class, demographic changes and public policies. Specifi cally, she contends that 

poverty is intimately linked to economic and social policy indicators as well as trends in women’s employment, 

wages and household headships. She opines further that ‘if poverty is viewed as a denial of one’s human 

rights it may be argued that the women among the poor suff er doubly from the denial of their human rights 

– fi rst on account of gender inequality, and second on account of poverty’ (Moghadam, 2005: 1). A signifi cant 

number of women in South Africa, and in the Western Cape specifi cally, live in poverty. Therefore the right to 

work should be viewed as a critical pathway by which women today and in future can escape the poverty and 

inequality trap.

2. Defining the right to work:
International legal framework

This chapter discusses the right to work. According to Mundlak (2007: 192), ‘the right to work is everywhere yet 

nowhere’. It is a diffi  cult right to defi ne: Mundlak suggests that it must include three basic elements, namely 

liberty, work and decent work. These three components must, however, be viewed in relation to several other 

rights, such as the rights to equality, dignity, freedom of expression and social security (Mundlak, 2007: 194).

Poverty and the right to
work for women

S Johnstone
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The right to work is recognised in several international legal instruments. At a universal level the right is 

contained in article 8(3)(a) of the International Covenant on Civil and Political Rights (ICCPR) (UN, 1966a), 

article 5(e)(i) of the International Convention on the Elimination of All Forms of Racial Discrimination (UN, 

1965), article 11(1)(a) of the Convention on the Elimination of All Forms of Discrimination against Women 

(UN, 1979), article 32 of the Convention on the Rights of the Child (UN, 1989), and articles 11, 25, 26, 40, 52 

and 54 of the International Convention on the Protection of the Rights of All Migrant Workers and Members 

of Their Families (UN 1990).

The International Covenant on Economic, Social and Cultural Rights (ICESCR) (UN 1996b), in particular 

article 6, deals more comprehensively with this right:

1. The States Parties to the present Covenant recognize the right to work, which includes the right of everyone 

to the opportunity to gain his living by work which he freely chooses or accepts, and will take appropriate 

steps to safeguard this right.

2. The steps to be taken by a State Party to the present Covenant to achieve the full realisation of this right shall 

include technical and vocational guidance and training programmes, policies and techniques to achieve 

steady economic, social and cultural development and full and productive employment under conditions 

safeguarding fundamental political and economic freedoms to the individual.

The ICESCR creates an obligation on states to ensure every person’s right freely to choose or accept work, 

including the right not to be deprived of work unfairly. This gives expression to the individual’s dignity by 

providing for the freedom of choice of work and the importance of work for personal development, as 

well as for social and economic inclusion. The International Labour Organisation’s (ILO) Convention No. 122 

concerning Employment Policy (ILO 1964) speaks of ‘full, productive and freely chosen employment’, linking 

the obligation of states parties to create the conditions for full employment with an obligation to ensure the 

absence of forced labour. This right remains elusive around the world, however. The Committee on Economic, 

Social and Cultural Rights (CESCR) has acknowledged that international factors may impede the full enjoyment 

of article 6 in many states.

Work, as specifi ed in article 6 of the ICESCR, must be decent work. This means that it must respect the 

fundamental rights of workers and provide fair working conditions, which include safety and respect for the 

physical and mental integrity of a worker. To be termed ‘decent’, work must be remunerated at a level that 

enables workers to support themselves and their families.

High levels of unemployment and a lack of secure employment are the main causes for workers seeking 

employment in the informal sector, which may not be regarded as ‘decent work’. They often enter the informal 

sector simply to survive, rather than as a matter of choice.1 The ICESCR therefore dictates that states parties 

must take the requisite legislative and other measures to reduce as far as possible the number of workers 

outside the formal economy who, as a result of being outside it, have no protection.

The ICESCR identifi es the following interdependent and essential prerequisites of the right to work that 

states should try to implement as far as they can:

• Availability: creating specialised services to assist and support individuals in fi nding employment

• Accessibility: making the labour market open to every person within the state’s jurisdiction

• Acceptability and quality: ensuring that working conditions are just and favourable

• Equality: developing a comprehensive system that protects and combats gender discrimination and ensures 

equal opportunities for men and women

• Education: crafting national policies for adequate education and vocational training to promote and support 

access to employment opportunities for women.

Furthermore, the ICESCR prescribes that each state should progressively realise and fulfi l the right to work within 

its available resources in order to achieve full employment.2 Consequently, states should adopt appropriate 

legislative, administrative, budgetary, judicial and other measures to ensure the full realisation of the right to 

work. In addition, the ICESCR encourages states to develop and maintain mechanisms for monitoring progress 

towards the realisation of the right.3

It is important to bear in mind the fact that the right to work is not universally accepted. One critique made 

against recognising the right to work is premised on the grounds that, unlike civil and political rights, ‘the right 
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to work guarantees a good that is diff erent from other social goods, such as education and health, and therefore 

should not be elevated to the sphere of human rights’ (Mundlak, 2007: 194). It is within this international 

framework that the right to work hinges on states’ interpretation of and commitment to the ICESCR.

Furthermore, decent work, as mentioned earlier, is an essential component of the right to work. In this regard, 

McGregor (2007a: 152) argues that there is a direct link between decent work, as one item on the development 

agenda, and the elimination of poverty. This is especially true if one keeps in mind that disparities in incomes, 

work and security worldwide threaten the global economy.

A further international instrument that has signifi cance for women’s right to work is the Convention on 

the Elimination of All Forms of Discrimination Against Women (CEDAW) adopted in 1979. CEDAW obliges 

states to undertake a number of measures to ensure that women have equal access to education, health and 

employment. CEDAW specifi cally states that governments should eliminate discrimination against women in 

employment by ensuring equal employment opportunities, remuneration, training and social security.

The United Nations Millennium Development Goals (MDGs), includes eight targets that the world body 

hopes to meet by 2015, include eradicating extreme poverty and hunger, promoting gender equality and 

empowerment for women, improving maternal health and combating HIV/AIDS and other diseases and 

developing a global partnership for development (UN 2001).

Another relevant international instrument is the Beijing Platform for Action, adopted at the Fourth World 

Conference on Women in Beijing in September 1995, which provides a comprehensive framework for gender 

equality and the empowerment of women, with particular reference to poverty reduction.4

Regionally, the African Charter on Human and Peoples’ Rights (OAU 1981) reaffi  rms the principle in international 

law that everyone has the right to work in equitable and satisfactory conditions. Thus both women and men are free 

to choose their occupation and have the right to work in satisfactory conditions, and employers are under a duty to 

provide safe and healthy working conditions. In addition, the African Commission on Human and Peoples’ Rights has 

asked states to provide information on policies and techniques that they have adopted to achieve steady economic 

and social development and full productive employment, especially for women. Information is also required on 

training programmes, protection against arbitrary sacking and general protection against unemployment.

3. Constitutional and legislative framework

During apartheid the exploitation of workers’ rights to secure cheap labour was eff ected through many 

oppressive laws and policies. Workers had to contend with the migrant labour system, passes and infl ux 

control, job reservation and poverty wages. Nevertheless, trade unions were an important source of resistance. 

It is against this backdrop that the Constitution now makes a point of guaranteeing workers’ rights.

The Constitution (Republic of South Africa 1996) aff ords workers the same rights aff orded to all citizens, such 

as the rights to equality, privacy, dignity and life. Some sections in the Bill of Rights are especially useful to 

workers, the most relevant being section 23, which deals with labour relations.5

Section 23 explicitly guarantees workers the right to fair labour practices, to form and join trade unions, and 

to participate in union activities and strikes. Likewise, employers have the right to form and join employers’ 

organisations and to participate in their activities. These groups have the right to organise, form federations 

and engage in collective bargaining.

Nationally a plethora of labour laws and policies guards against discrimination at work, imposes safe and 

healthy working conditions, ensures that unions operate and function freely, and promotes affi  rmative action 

in order to redress past inequalities. Labour courts and tribunals have been established, along with bargaining 

councils, to attend to specialised labour issues in the formal work sector. These institutions act against unfair 

labour practices. National legislation covers many of the legal aspects of the right to work. However, the 

Constitution does not explicitly provide for the right to work.

The debate about whether or not to list the right to work explicitly in the Bill of Rights as a non-derogable 

right has not been settled. Proponents argue that it would force government to pursue progressively the 

right to work (Ashley, 2006). Socio-economic rights generally require that states provide goods or services to 

the extent practically possible. However, the application of a right is limited to the resources available within 

the state. Thus the extent to which these rights may be enforced by courts has been subject to considerable 

disagreement (Ferris, 2008: 195). While those opposing the inclusion of socio-economic rights in the Bill of 
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Rights cite an abundance of reasons, the foremost is essentially that these rights impose duties on the state 

that are far beyond its fi scal capacities (Mureinik, 1992). As a result, socio-economic rights are ‘generally phrased 

in a rather cautious manner’ (Feris, 2008: 194). For example, the ICESR curtails the scope of positive obligations 

on states through the use of phrases such as ‘to the maximum of its available resources’ and ‘with a view to 

achieving progressively the full realization of the rights’ (UN 1966b, article 2(1)). Our Constitution qualifi es 

socio-economic rights similarly (for example, sections 26(2) and 27(2)).

Although the right to work is not included in its Bill of Rights, South Africa is a party to a number of ILO 

conventions. South Africa’s commitment to these conventions is articulated in section 23 of the Constitution 

and in three key pieces of labour legislation:

• Basic Conditions of Employment Act 75 of 1997 (BCEA)

• Labour Relations Act 66 of 1995 (LRA)

• Employment Equity Act 55 of 1998 (EEA).

The BCEA, which came into eff ect on 1 December 1998, applies to all employees and employers except the 

South African National Defence Force, various intelligence bodies and unpaid volunteers working for charities. 

The Act limits the hours that may be worked in a week and regulates meal breaks and rest periods. There are 

certain categories of workers to whom these conditions do not apply, such as senior managers. In addition, 

the BCEA sets entitlement to annual leave, sick leave, maternity leave and family responsibility leave and 

explains what workers can expect if their employment is terminated. The Act prohibits forced labour and the 

employment of children under 15, and gives the Minister of Labour the power to place restrictions on the 

employment of children aged between 15 and 16.

The LRA, which came into eff ect on 11 November 1996, set out to bring labour law into conformity with 

section 23 of the Constitution and with international law. It recognises and regulates the rights of workers 

to organise and join trade unions, and the right to strike. It guarantees trade union representatives access 

to the workplace and regulates the right of employers to lock workers out in certain situations. The LRA 

prohibits unfair dismissal and defi nes dismissal as automatically unfair if it is due to the exercise of labour 

rights (including participation in or support for a legal strike or protest), pregnancy, or unfair discrimination on 

grounds including race and gender. The LRA stipulates that international law must be used when interpreting 

the application of the Act (section 3(c)).

The EEA, which came into eff ect on 9 August 1999, prohibits unfair discrimination on grounds of race, 

gender, sex, pregnancy, marital status and so forth. Affi  rmative action, however, is allowed as provided for in 

the Constitution. The justifi cation is based on the state’s objective of redressing employment disadvantages 

experienced by designated groups: black people, women and people with disabilities. Specifi cally, the EEA 

demands that international law be used when interpreting the application of the Act.6

Although parliament has enacted much legislation to regulate employment, current regulations are not 

designed to protect workers outside of a very restrictive interpretation of employment. The inability of the current 

legal framework specifi cally to protect women in the workplace warrants attention and is discussed below.

4. Gender dimensions of work in the province

4.1 Labour force

The ‘narrow labour force’ (NLF) indicates the number of persons employed in the formal economy and can be 

used to gauge how many women are employed in the province compared to men. According to the 2009 

Provincial Economic Review and Outlook (PERO, 2009: 51), the statistics show that men are better off  than 

women, since the NLF stood at 55.3% for men and at 44.7% for women.

A further consideration with regard to women’s work situation is the duration of their employment. Here the 

working age population (WAP) is a useful tool to highlight the fact that women once again fall short compared 

to men. For example, the WAP for men stood at 75.6% and at 57.7% for women. According to PERO ( 2009: 51), 

the signifi cant WAP diff erence between men and women is due to women’s childbearing, other family duties 

and earlier retirement.
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Table 1: Sectoral distribution of formal employment for the province 20087

Sector ’000s Percent

Agriculture, forestry and fi shing  112  7.1

Manufacturing  310  19.7

Construction  157  10.0

Wholesale and retail trade  359  22.8

Transport, storage and communication  78  4.9

Financial and business services  236  15.0

CSP Services  308  19.6

Total 1 573 100.0

Source: Statistics South Africa, Quarterly Labour Force Survey, 3rd Quarter 2008

The sectoral distribution of formal employment in the province, illustrated in table 1, demonstrates that the 

province is predominantly a service economy. In addition, the manufacturing sector accounts for a larger share 

of employment provincially (19.7%) than nationally (16.8%), which may leave employment in the province 

somewhat vulnerable to foreign competition (PERO, 2009: 56). Moreover, the data on skills by industry highlights 

the fact that low-skilled workers are predominantly employed in agriculture (26.2%); wholesale, retail and trade 

(19.5%); and manufacturing (19.2%). Alarmingly, a large portion of women fall within the low-skilled category. 

Smith (2001: 38) reports that retrenchments of women workers in the province’s clothing industry trap them 

in the vicious cycle of employment vulnerability that results from their losing the relative security of full-time 

employment. Kehler (2001: 8) explains:

[A] problem that mainly confronts women on farms in the Western Cape is that women farm 

workers are only regarded as an extension to their male counterparts, and not ‘valuable’ 

categories of workers by themselves. They are only on the farms because the farmer employs 

their male counterparts. Women often have no independent contract, nor an independent 

right to tenure or housing. The rules regarding housing allocation of workers on farms in the 

Western Cape do not cater for women workers. This results in the incidence of single women 

working and living on farms in the Western Cape being extremely rare.

The employment absorption rate (EAR), which measures the absorption rate of individuals into the labour 

market, is lower for women than for men. Accordingly, the employment rate for men in the Western Cape is 

disproportionally high in comparison to that of women. For instance, the EAR stood at 88.2% for men and at 

72% for women (PERO, 2009: 48). Furthermore, women’s share of employment grew on average by 2.7% in the 

Western Cape – much lower than the national fi gure of 5.2% (PERO, 2009: 52).

The informal sector amounts to 10.3% of the total workforce in the province. This sector largely comprises 

coloured men (36.3%), followed by African men (18.7%), coloured women (17.2%), African women (14.3%), 

white men (6.6%) and white women (5.9%). A skills profi le of the informal sector indicates that the majority of 

workers are medium-skilled (65.3%), but a signifi cant number are low-skilled (23.9%). According to Smit and 

Fourie (2009: 518), most workers in the informal sector are not there by choice, and work in this sector is usually 

associated with increasing job insecurity and precarious working conditions. Furthermore, most women 

working in the informal sector are vulnerable to exploitation because they are low-skilled with little or no trade 

union organisation. However, the South African Clothing and Textile Workers Union notes that organising and 

recruiting workers in the informal sector is highly problematic and uses considerably more resources (Smit & 

Fourie, 2009: 535). The adult sex work industry is a case in point. Failure by the state to legally recognise the 

industry results in women not having any recourse to the law and instead being exploited, physically abused 

and harassed by enforcement offi  cers.8

In this light, it should come as no surprise that the unemployment rate for women in the Western Cape 

is higher than the rate for men. For example, while 17.3% of men in the Western Cape are struggling to fi nd 

employment, 21.9% of women are having the same problem (PERO, 2009: 65). Rospabe and Selod (2006: 262) 

point to a correlation between the high level of unemployment and urban sprawl, as poor women often 
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have to commute long distances and incur huge travelling costs to get to or seek work. Those women who 

are employed spend almost half their salaries on travel. Exacerbating the problem are defi ciencies in public 

transport including low frequency, poor infrastructure and the attendant criminal presence (Rospabe & Selod, 

2006: 263).

4.2 Education and training

One of the dominant factors behind the high levels of unemployment among women is the shift from the 

primary and secondary sectors to the tertiary sector, which requires more skilled labour (Luckett et al., 2009: 69).

Male Female

Highly skilled Skilled Semi–Low Highly skilled Skilled Semi–Low

NONE 0 0 944 167.8 0 1 129.6

R1–R200 per month 0 274 6 162 0 394.5 9 406.9

R201–R500 per month 63 702 10 006 225.9 392.8 26 838.4

R501–R1 000 per month 899 5 179 5 1716 460.5 10 647.2 86 554.8

R1 001–R1 500 per month 2 673 12 510 72 044 3 508.8 28 289 65 492.3

R1 501–R2 500 per month 8 577 43 030 128 973 7 479.7 18 551.6 84 889.9

R2 501–R3 500 per month 4 760 39 930 64 540 2 184.7 41 126.6 15 178.6

R3 501–R4 500 per month 7 566 10 796 49 000 8 933.4 44 720.6 4 904.3

R4 501–R6 000 per month 7 897 39 495 44 855 19 310.5 35 613.8 4 552.3

R6 001–R8 000 per month 16 667 39 248 9 518 18 343.4 23 266.6 1 099.7

R8 001–R11 000 per month 44 694 19 107 13 430 47 060.8 32 226.7 204.3

R11 001–R16 000 per month 10 283 16 372 10 829 10 829 28 704.4 0

R16 001–R30 000 per month 31 066 9 551 19 048 11 645.8 23 598.2 0

R30 001 or more per month 9 339 144 64 981.9 2 593.7 0

Do not know 19 338 21 833 10 669 8 851.2 0 21 777.9

Refuse 25 476 21 497 19 852 16 818.3 15 678.5 8 252.2

Not applicable 0 0 0 0 39 299.2 0

Unspecifi ed 357 1 764 705 0 0 1501.5

N= 189 655 281 431 512 353 156 801 587.1 331 781

Table 2: Skills profi le of the Western Cape

Source: Statistics South Africa, September 2007 Labour Force Survey

It is evident from table 2 that men occupy more of the highly skilled jobs and are therefore the highest paid. 

Conversely, women form the bulk of the low-income earners at a semi-low skills level. Furthermore, Luckett et 

al. (2009: 69) contend that the misalignment between the needs of a growing economy and an educational 

and training system that is unable to supply the required skills results in high levels of unemployment. Luckett 

et al. (2009: 69) argue that the skills dilemma should be addressed through national policies that establish 

mechanisms for the attainment of necessary skills and quality education.

The marriage between further education availability and quality job creation is critical for alleviating 

the plight of women. Seekings and Nattrass (2005: 395) caution that inequality will not be reduced in the 

absence of policies that encourage the growth of lower-wage jobs for the unskilled and unemployed, and 

argue, furthermore, that more effi  cient public spending on education should be promoted. This argument is 

supported by the Gender and Youth Responsive Budget Statements (GYRBS) for the Provincial Government of 

the Western Cape (2007/2008) (2008: 13), which records that 6.7% of men and 6.2% of women over 20 have no 

formal education and that many of those who have some formal education are not functionally literate. The 

matric pass rate, however, reveals that women generally perform better academically than men (table 3).
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Table 3: Matric pass rates for 2008

WROTE PASSED BACHELORS

Race Male Female Male Female Male Female

Coloured 9 258 13 041 7 331 10 443 1 995 3 193

Black 4 591 7 066 2 815 4 125 741 1 025

White 4 247 4 324 4 222 4 314 3 108 3 604

Asian 29 23 29 22 22 16

Indian 194 233 186 228 121 183

Unknown 320 327 299 312 150 215

Total 18 639 25 014 14 882 19 444 6 137 8 236

Source: Western Cape Education Department

From table 3 one may deduce the following. Learners who wrote the fi nal grade 12 exams were 43% male and 

57% female. The total pass rate for the province was 78.6%, of which male learners constituted 34.09% and 

female 44.54%. In addition, the matriculants who passed with exemption were 18% male and 24% female. 

Though a higher percentage of women qualifi ed for university admission, the GYRBS (2008: 7) notes that 

young men are more likely to study further (24%) than young women (18%). A study in 2003 revealed the 

relationship between poverty and levels of education (Oosthuizen & Niewoudt, 2003).9 One would think that 

the countless initiatives to improve the levels of education among learners would have dramatically improved 

educational attainment. Yet there is still a huge crisis to be overcome in relation to women specifi cally. This 

is worrying, as education is seen as the tool to transform the country and province into a more egalitarian 

economy (PERO, 2009: 108).

4.3 Poverty and women-headed households

Women account for more than half of both the poor and the ultra-poor in the Western Cape. Leibbrandt and 

Woolard (2001: 142) advise that women-headed households (WHH) are 7.8% more likely to be poor than 

those headed by men. They also indicate that WHH are more likely to suff er ultra-poverty than men-headed 

households at both provincial and national level. Although WHH comprise less than a quarter of the total 

number of households in the province, one third of the ultra-poor households in the province are WHH 

(Leibbrandt & Woolard, 2001: 142). This trend is mirrored nationally. Mati and Shange (2009: 2) indicate that 

45% of WHH fell into the ‘poorest of the poor’ category in 2006.10 They cite the Business Report of 24 June 2009 

as saying that 475 000 jobs were lost in the fi rst half of 2009 (Mati & Shange, 2009: 2), aff ecting mostly single-

parent households, the majority of which were WHH. In this context, it is useful to assess the income received 

in the various income groups.
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Table 4: Income by labour sector

Formal Informal Domestic workers

Income group Male Female Male Female Male Female

NONE 0 629 1 341 1 063 0 0

R1–R200 per month 3 267 4 847 3 405 3 761 154 1 192

R201–R500 per month 6 126 14 556 4 438 15 734 80 7 421

R501–R1 000 per month 41 398 46 957 13 393 20 757 3 433 41 471

R1 001–R1 500 per month 74 339 51 019 13 495 8 505 283 27 904

R1 501–R2 500 per month 159 958 107 384 19 883 6 659 989 19 453

R2 501–R3 500 per month 96 877 60 338 11 574 286 262 1 460

R3 501–R4 500 per month 65 598 40 847 2 531 8 491 0 114

R4 501–R6 000 per month 86 111 47 056 7 344 73 0 0

R6 001–R8 000 per month 62 162 51 670 4 790 0 0 0

R8 001–R11 000 per month 76 150 75 765 1 251 0 0 204

R11 001–R16 000 per month 38 141 34 251 135 177 0 0

R16 001–R30 000 per month 59 823 14 240 192 0 0 0

R30 001 or more per month 10 114 982 0 0 0 0

Do not know 52 159 43 331 405 1 540 0 1 437

Refuse 64 984 52 645 3 870 10 091 0 2 314

Total 897 206 646 517 88 046 77 137 5 202 102 970

Source: Statistics South Africa, September 2007 Labour Force Survey

It is evident from table 4 that men earn more in the higher-income brackets of all three sectors, namely formal, 

informal and domestic. Women’s income is higher, however, in the lower earning brackets. There is certainly 

a correlation between skills, education level and earnings for both men and women. The income of domestic 

workers is of the utmost concern, as these workers earn much less than either formal or informal workers and 

therefore constitute the most vulnerable group.

4.4 Barriers to work

Barriers to securing employment for women are often associated with teenage pregnancies and unpaid care 

work. According to the GYRBS (2008: 13), girls’ education is hampered by factors such as teenage pregnancies. 

In fact it is recorded that girls as young as 12 are falling pregnant. The Provincial Department of Health recorded 

an increase in the number of women younger than 18 giving birth between April 2002 and March 2005. Table 

5 sets out the numbers of teenage pregnancies occurring in the province.

Table 5: Teenage pregnancy in the Western Cape

District 

municipalities

2004/04/01– 

2005/03/03

2005/04/01– 

2006/03/02

2006/04/01– 

2007/03/01

2007/04/01– 

2008/03/01

2008/04/01–

2009/03/01

Winelands 1 057 1 164 1 209 1 187 1 194

Central Karoo 109 91 109 113 108

Cape Town 3 992 4 175 5 017 4 689 4 554

Eden 703 779 845 846 826

Overberg 285 276 241 276 232

West Coast 528 628 595 438 532

Total province 6 674 7 113 8 016 7 549 7 446
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Source: Provincial Department of Health

According to the Western Cape Education Department (WCED), in 2008 an estimated 1 984 (Attwell, 2010) 

learners at WCED schools were pregnant, whereas table 5 records  7 446 teenage pregnancies in the province 

in approximately the same period. The diff erence between the two totals suggests that 5 462 female learners 

were not at school and pregnant, or dropped out due to pregnancy (Attwell, 10 February).

Table 6: Termination of pregnancies

2005*

2004 Actual Interpolate 2006 2007 2008

TOP aged 10–14 
years

120 47 141 162 516 359

TOP aged 15–18 
years

1 033 287 1 133 1 233 1 629 1 990

TOP aged 19–24 
years

3 527 780 3 852 4 176 4 360 5 183

TOP aged 25–29 
years

2 113 414 2 418 2 722 3 151 3 534

TOP aged 30–34 
years

1 262 247 1 369 1 476 2 058 2 265

TOP aged > 34 
years

903 179 969 1 034 1 070 1 451

Western Cape 8 958 1 954 9 881 10 803 12 784 14 782

Source: Provincial Department of Health

* Actual : refers to recorded values

* Interpolate: is a mathematical method used to calculate the in-between values in line with data trends. 

The actual total number of teenage pregnancies for the province may be estimated by adding the number 

given for 2008 in table 5 (7 446) to the number of abortions (or terminations of pregnancy, (TOP) for teenagers 

presented in table 6 (359 in the 10–14 cohort and 1 990 in the 15–18 cohort). Therefore the total estimated 

number of teenagers who became pregnant in 2008, including those who sought termination at public health 

care facilities, was 9 795.

One should bear in mind that these fi gures do not include backstreet abortions, which are most often 

carried out on the poor. The data is disconcerting, as it reveals that on average there has been an increase 

in the frequency of teenage pregnancies, with the latest available annual total being at least 9 795. This is 

especially troubling since having children as teenagers can keep women in poverty, and it also calls into 

question the eff ectiveness of sexual education programmes and other initiatives introduced in schools to 

combat unprotected sexual contact between adolescents.

Aside from teenage pregnancy, the GYRBS (2008: 19) states that the care work performed by women 

considerably reduces their access to paid work. For example, it is often the duty of women to ensure that the 

household is kept intact, something for which they are not remunerated.

Furthermore, educators report that some of their learners have caregiving duties for old or sick relatives. 

These are predominantly young women, and such activities have a negative impact on their educational 

development. Mati and Shange (2009: 1) argue that unpaid care work considerably diminishes women’s ability 

to engage in economically viable activities.

It is clear from the above that women are more vulnerable with regard to their ability to secure ‘decent work’, 

in spite of the plethora of legislative protections aff orded them.
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5. Province’s response to the plight of women

This section will outline and discuss the provincial government’s response to the persistent dilemmas 

confronting women in poverty with respect to work.

Participation in the province’s economic activity in order to advance women’s socio-economic conditions is 

a priority for the Western Cape Department of Economic Development and Tourism (DEDT). This imperative 

fi nds expression in the department’s economic empowerment programmes.11 In particular, the programme 

attempts to overcome women’s lack of access to economic resources – resources that include capital, 

technology and appropriate working conditions. The programme therefore plans to establish economic 

empowerment advisory forums (EEAFs) for women, which will underscore the economic needs of women 

in survivalist enterprises.12 The implementation of the EEAFs will draw on the DEDT’s RED Door project, which 

aims to support the formation of small businesses in previously disadvantaged communities by off ering 

assistance to potential and existing entrepreneurs.

Other programmes that contribute to women’s economic opportunities are local economic development 

(LED), the development of small, medium and micro enterprises (SMME) and the Microeconomic Development 

Strategy. LED initiatives are aimed at poverty alleviation, the growth of the regional economy, and community 

empowerment and redistribution. The SMME project allows funding for businesses that may not qualify for 

loans from mainstream banks. This is particularly important for women. Rosa and Groenewald (2008: 126) state 

that the SMME sector may be viewed as a key driver for job creation in the province. The DEDT’s Microeconomic 

Development Strategy plays an important role in identifying and developing sectors that can absorb women 

into formal employment (Rosa and Groenewald, 2008: 126). However, the programme driving EEAFs faces 

many challenges. For example, while most municipalities acknowledge the value of EEAFs, political instability 

at local government level limits the successful implementation of the programme (GYRBS, 2008: 34).

Reducing poverty for women is also a concern for the province’s Department of Transport and Public 

Works (DTPW). The expansion of employment in public works is vital since it creates economic opportunities 

for unemployed individuals. To achieve this objective, the DTPW coordinates the Expanded Public Works 

Programme (EPWP) in all provincial departments.13 The EPWP aims to fi nd sustainable employment, not just 

in government, but in the private sector as well. The programme also responds innovatively to impediments 

blocking women’s access to current programmes. For example, the Engineer-in-Training (EIT) Programme has 

been introduced, which aims to expand the pool of women in the engineering fi eld. It seeks to ensure that 

engineers in training are groomed in a well-balanced programme that caters for all their developmental needs.14 

Rosa and Groenewald (2008: 130) caution that the current EPWP does not create sustainable employment and 

brings workers no improvement in wage potential. However, this can be solved by focusing more on skills 

training for the workers (women in particular) enrolled in the programme.

The priority of targeting economic opportunities at women, as a vulnerable group, can be seen in CapeNature, 

which falls under the province’s Department of Environmental Aff airs and Development Planning (DEADP). 

Two key programmes associated with CapeNature, namely the community-based livelihoods programme and 

the eco-tourism project, ensure job creation and the attainment of skills.15 Rosa and Groenewald (2008: 127) 

remark that 900 women were employed in the project for the removal of alien vegetation in CapeNature 

reserve areas. Moreover, women entrepreneurs headed 56% of the contracting teams.

Improving the skills of women and increasing the number of qualifi ed early childhood development (ECD) 

practitioners are key objectives for the WCED. These objectives are essential to improving children’s education 

at grassroots level. The ECD programme16 is accredited and provides benefi ciaries with specialised skills. On 

completion of the programme, benefi ciaries empowered with knowledge and enhanced economic prospects 

can secure permanent employment or perhaps start their own ECD centres.

The provincial Department of Health (DOH) recognises that there is a dire need for community home-based 

care (CHBC), a function more usually performed by women than men. This has led to the introduction of a 

CHBC programme. CHBC aims to provide integrated home-based community services to patients when they 

leave hospitals. The CHBC programme gives these carers training in life skills, as well as an ancillary health care 

level 1 qualifi cation.17

Like the WCED and DOH, the Department of Social Development (DSD) has rolled out an ECD skills training 

programme and a home- and community-based care programme.

The vulnerability of women farm workers is acknowledged by the provincial Department of Agriculture 
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(DoA), which capacitates evicted farm workers by re-skilling them through its Farm Worker Development 

subprogramme.

In order for women to access their rights they need to be aware of the opportunities available to them. In 

this regard the province’s Department of Local Government and Housing (DLG&H) coordinates the Community 

Development Worker (CDW) Programme. The chief roles of CDWs are to make benefi ciaries aware of government 

services and to facilitate benefi ciaries’ access to those services. CDWs must also assist community members 

in establishing small businesses and developing projects to create sustainable employment, and help start 

community projects. The programme is not without its political problems, however. Many CDWs complain 

that they are perceived as being affi  liated to the ruling party in the province, and if the local municipality 

is governed by an opposition party, their engagement is often hampered, which results in the ineff ective 

implementation of this programme.18

6. Recommendations

The programmes described above demonstrate that the province is indeed taking steps to overcome obstacles 

to the self-realisation of women. However, while these attempts are noble, the lack of resources hampers 

eff orts to set women’s development on a new trajectory. Rosa and Groenewald (2008: 129) submit that many 

of the job creation initiatives in the province have had limited success in ‘reach and funding’. This section sets 

out steps that the province should consider taking in its eff orts to improve the living conditions of women in 

the province by helping them exercise their right to work.

• Policies should be fi ne-tuned according to the specifi c needs and vulnerabilities of women in the province. 

Interventions should be focused with dedicated or ring-fenced budgets.

• Interventions should have a performance monitoring and evaluation component to serve as a gauge of 

whether the envisaged objectives are being achieved and how each intervention can be improved upon.

• Data collection is lacking at provincial level, which makes well-researched and evidenced-based policy 

formulation to address the poverty, inequality, work and gender conundrum diffi  cult, if not impossible. 

Eff ective data collection for the province should be prioritised.

• The province should invest heavily in policies that require the employment of dedicated individuals who can 

design and implement a youth advisory family planning programme for young women.

• Vocational, academic and sports community centres for young women to use after school hours, and after 

leaving school, will enhance their education and life skills.

• Girls should be encouraged to stay at school and not fall pregnant through educational incentives and 

health education such as the promotion of condom use among adolescent women.

• Bursary schemes should be introduced for women in sectors that are not traditionally ‘female’. Linked to 

this, policies should be focused on the creation of quality jobs for women in the private sector, both in 

traditionally female sectors such as care and education and non-traditional sectors such as construction.

• The province must support small business development for women.

• The provincial government and local authorities need to meet more often to share the status of activities, 

plans and problems around their shared responsibilities. This will lead to ownership of programmes and 

individual responsibilities for action required to reach agreed-upon goals. Such collaboration will avoid 

bottlenecks and inactivity.

• Ultimately, quality job creation should result in a nexus of upward development of skills and wage earnings, 

or sustainable employment for women at the very least.

• A transport subsidy for women who are unemployed or earn low wages would improve their mobility and 

thus substantially diminish their economic marginalisation.
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7. Conclusion

This chapter has discussed the poverty and inequality experienced by women in the Western Cape and 

their employment options. The meaning of the ‘right to work’ has been clarifi ed by reference to pertinent 

international, regional and national law. The policy recommendations outlined may help improve women’s 

lives and facilitate their access to work. Including a right to work in the Constitution’s Bill of Rights would not, 

of itself, guarantee better opportunities for women; it is rather in the implementation of sound policies and 

political commitment that the answer lies.

In conclusion: it is abundantly clear that much needs to be done for this vulnerable class of people in the 

Western Cape to give eff ect to the political imperatives of the current government.
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Notes

1  Most workers in this position are women (CESCR 2001).

2  Article 2(2).

3  Articles 2.1 and 2(3) of the ICESCR.

4  ‘More than 1 billion people in the world today, the great majority of whom are women, live in unacceptable 
conditions of poverty, mostly in the developing countries’ (UN 1995, paragraph 47).

5  The following sections of the Bill of Rights also relate to workers:
Section 9: Equality (‘The state may not unfairly discriminate directly or indirectly against anyone on one or more 
grounds, including race, gender, sex, pregnancy, marital status, ethnic or social origin, colour, sexual orientation, 
age, disability, religion, conscience, belief, culture, language and birth.’)
Section 12: Freedom and security of the person
Section 13: Slavery, servitude and forced labour (‘No one may be subjected to slavery, servitude or forced labour.’) 
Section 17: Assembly, demonstration, picket and petition (‘Everyone has the right, peacefully and unarmed, to 
assemble, to demonstrate, to picket and to present petitions.’)
Section 22: Freedom of trade, occupation and profession (‘Every citizen has the right to choose their trade, 
occupation or profession freely.’).

6 Section 3(d) in particular refers to IOL Convention 111 of 1958 concerning Discrimination in Respect of 
Employment and Occupation. 

7  Selected sectors only, as recorded by PERO (2009). 

8 Sex Worker Education and Advocacy Task Force v Minister of Safety and Security and others Case No: 3378/07:   
Hailed as a groundbreaking judgment, handed down by the Western Cape High Court on 20 April 2009, is argued 
to have changed the state of aff airs for sex workers who are subjected to abusive actions by the police. The Court 
interdicted the SAPS and the City Police in Cape Town from arresting adult sex workers for a purpose other than 
to bring them before a court of law or to face due prosecution. The Court also interdicted the SAPS and the City 
Police in Cape Town from arresting adult sex workers while knowing with a high degree of probability that no 
prosecutions would follow from the arrests. But despite the judgment, it has come to the attention of the Legal 
Resources Centre (LRC) that the SAPS and the City Police in Cape Town are acting in contravention of the court 
order. For further reading access: http://www.lrc.co.za. 

9 The study found that the poverty rate in the province for adults with no secondary education was close to 40%, 
while the ultra-poverty rate was around 5%. 

10  These WHH had an income lower than R322 per capita per month in 2006, while Only 25% of man-headed 
households had such low incomes.

11  The economic empowerment subprogramme falls under Programme 2: Integrated Economic Development 
Services of the department’s budget. 

12  The budget allocation for this project is R 4.006 million for the 2009/10 fi nancial year (Provincial Treasury, 2009). 

13  The EPWP was developed in line with the MDGs with the aim of halving unemployment by 2014. It has been 
rolled out in all departments.

14  The EIT programme has already been rolled out in 2008/09, starting with ten graduates per annum. 

15  The eco-tourism project relates to socio-economic development.

16  Most of the benefi ciaries are put through an 18-month training course. The majority are people who have never 
before had the opportunity to study.

17  The project began in 2005. 

18  Government offi  cial (name withheld), interview, 11 February 2010.
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1. Introduction

In 2010 South Africa plays host to the 19th World Cup of the Fédération Internationale de Football Association 

(FIFA). The FIFA World Cup™ is one of the most important mega-events on the world sports calendar. A sport 

mega-event can be defi ned as a large-scale and prestigious sporting competition among elite athletes which 

is held on a regular and rotational basis in diff erent locations around the world. 

Sport mega-events are televised across the globe and draw high levels of popular interest. These events 

are also characterised by their commercial importance since they attract large volumes of sponsorship and 

involve extensive branding, marketing and merchandising. However, even though sport mega-events can 

attract large numbers of visitors and can present hosts with important opportunities to profi le their region 

internationally, they typically require signifi cant volumes of investment by hosts. In terms of the long-term 

impact on a host location, therefore, a multi-city tournament such as the FIFA World Cup can off er opportunities 

to generate revenue, but it can also divert much-needed resources from the public purse. Sport mega-events 

always present both benefi ts and costs. Experiences from a large number of such events hosted elsewhere 

suggest that governance structures and appropriate planning are the most important variables that infl uence 

how eff ectively the potential benefi ts of an event are leveraged for hosts’ economic, social and environmental 

programmes.

As one of the host cities of the 2010 tournament, the City of Cape Town, along with the wider Western Cape 

region, stands to gain from the international exposure that the event aff ords, both during the tournament and 

long after it. The Western Cape government has set four principal objectives in relation to the World Cup:

• To host successfully the matches allotted to Cape Town

• To optimise the event’s public benefi ts and to enable a lasting legacy for the residents of the province in 

terms of the infrastructure developed and the economic opportunities, environmental impacts and social 

consequences of the event

• To use the event to help the province become a preferred destination for foreign investment, trade and 

tourism

• To ensure that the positive ramifi cations of the event are not concentrated in the City of Cape Town, but 

spread throughout the province.

The 2010 Fifa World Cup™:
Potential impacts and legacies

S Cornelissen
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2. Sport mega-events and their legacies

Internationally a wide-ranging discourse has developed on the need to optimise the positive legacies of 

sport mega-events and reduce their negative impacts, and on possible means of doing so. ‘Legacy’ has been 

variously defi ned in this discourse. The International Olympic Committee, for instance, off ers a very specifi c 

interpretation of the legacy of the Olympic Games by regarding it as the totality of sport infrastructure or 

facilities and public expansions that are left after a Games and handed over to host communities in the wake 

of the event. This defi nition assumes a positive association between the development of event infrastructure, 

its longer-term impacts and community development.

There are many examples, however, of Olympic infrastructure lying underutilised, not being regarded as 

part of the local cultural assets by communities and continuing to be a fi scal burden for municipalities. The 

1976 Summer Olympic Games, for example, is notorious for the high level of public debt it generated for 

the city of Montreal, a debt that was only paid off  three decades after the Games came to an end. Similarly, 

the city of Athens invested vast volumes of resources to host the 2004 Summer Games. Although the city 

benefi ted from the improvement in public transport, many of the Olympic venues are today unused. Several 

examples of underutilised sport facilities can also be found in the domain of world football. In Japan, co-host 

of the 2002 FIFA World Cup™, at least two of the ten stadiums built for the tournament saw their seating 

capacity signifi cantly reduced a few years later. More recently, there were calls within Portugal, which hosted 

the 2004 UEFA European Football Championship, to dismantle two of the tournament venues in order to save 

maintenance costs.

At the same time, many other cases can be cited where the long-term legacies of a sport mega-event were 

positive. The 1992 Barcelona Olympic Games and the 2000 Sydney Games are widely regarded as successful 

events, with few negative ramifi cations for the host cities. The 2006 FIFA World Cup™, hosted in Germany, is also 

seen as an event that had long-lasting tourism and image benefi ts for the country (Allmers & Maennig, 2009). 

Finally, the 2002 Commonwealth Games held in Manchester helped improve the dilapidated and poverty-

stricken eastern part of the city (CPC, 2002).

Clearly, then, mega-events can leave a range of legacies. Gratton and Preuss suggest that to capture all the 

dimensions of an event’s impacts, it is useful to consider its legacy as the ‘planned and unplanned, positive and 

negative, intangible and tangible structures created through a sport event that remain after the event’ (Gratton & 

Preuss, 2008: 1 923). We can qualify this rather broad defi nition by identifying what tangible (material, infrastructural, 

economic) and intangible (symbolic, imaging) impacts can be generated by an event and classifying them as 

primary or secondary legacies in terms of the event’s short-, medium- and long-term consequences.

Primary legacies relate to the eff ects on a host that can be directly attributed to the event. These generally 

refer to the development of event-specifi c infrastructure such as competition venues, stadiums and event tourist 

lodgings, and other facilities to accommodate visitors during the event. Secondary legacies are the indirect 

and/or induced eff ects that arise as a result of wider infrastructural investments, made in anticipation of or in 

conjunction with the event, that provide the basis for subsequent developments in the host city or region. These 

could be changes in infrastructure, including transportation networks and nodes, alterations in the design of a 

city, changes to the built and physical environment and the establishment of new sport venues that have the 

potential to be used after the event. Other impacts, such as increases in tourist arrivals and changes in local 

governance or political structures after the event, could also be classed as secondary legacies.

A mega-event’s possible secondary legacies, resulting from investments made that are not exclusively event-

related, can be broken down further:

• Broader infrastructure development (telecommunications, expansion or upgrading of ports of entry)

• Environmental improvement (decontamination; changed legislation to improve the control of water usage, 

the development of parklands, greater community awareness of environmental protection due to campaigns 

launched during the event and more responsible behaviour)

• The general beautifi cation of an area in preparation for the hosting of an event, including the development 

of new urban parks, the laying out of inner-city pedestrian zones and the expansion of ecological sites

• The contribution to the ‘urban culture’ (resulting from the expansion of facilities for leisure, entertainment 

and recreational facilities)

• Improved access to community facilities which may lead to greater community participation and cohesion.
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Primary and secondary legacies are interrelated. For example, because stadiums are the predominant 

‘showpieces’ of sport mega-events, most hosts invest much in the construction and design of sites that are 

unique and can be used to support the city’s brand, existing or new. In this way, while stadiums are part of the 

primary event infrastructure, they can infl uence the secondary legacies of mega-events. Similarly, transport 

is a basic form of infrastructure. Therefore, even transport links developed specifi cally for the purposes of 

an event can increase mobility and ease congestion in the host location over a longer period and can help 

to reshape the wider urban landscape. The upgrading of tourist accommodation may help improve the 

image and tourist reputation of a host city and can, in the longer term, be part of a restructuring of the local 

tourism economy. Finally, planning, approving or statutorily overseeing new infrastructure developments 

for an event creates new tasks for government actors that can enhance capacity in the public sector. The 

development of collaborative or transversal relations between diff erent tiers of government during the 

planning and operational phases of an event can build trust and establish new political structures that 

improve political governance after the event.

The upskilling and improvement of human resources need not be confi ned to the public sector. Also in the 

private sector, fi rms may seek to train their staff  to perform new and more complex tasks. Communities may 

also gain from interventions for skills development by the government and non-governmental organisations. 

These days most major sporting events include large-scale volunteer programmes aimed at increasing the 

involvement of society. Each Olympic Games since the late 1970s has had at least a volunteer programme 

that attempted to enhance the participation of ordinary members of society and/or saw the launching of 

sports education and life skills projects to help create a sporting legacy. Following the vision of the founder of 

the modern Olympic Games, Baron de Coubertin, the organisers try to educate communities, through sport, 

about social values such as harmony, goodwill and fair play.

Taken as a whole, the development of event-related infrastructure in a host location leaves imprints on the 

host’s wider economy and has many direct and indirect ramifi cations. However, as suggested above, events 

have often left negative economic legacies. Preuss suggests that in the case of the Olympic Games, secondary 

legacies are infl uenced by the scale and duration of pre-event infrastructure investments: where the period of 

investment is longer, the period of impact is extended. This can be for as long as 18 years (Preuss, 2004). Even 

so, the condition of the wider national economy can promote or limit positive stimulatory impacts in the host 

economy. According to Preuss a prolonged period of impact could also have negative repercussions for a host 

city and the national economy – in the case of rapidly expanding economies, contributing to rising property 

prices in the long run. Sport mega-events have also been associated with negative social and environmental 

legacies. For several hosts in North America, these have included disregard for housing or tenure rights in 

areas marked for event development and, in some instances, even forced evictions. This was the case with 

the 1996 Atlanta Games, the 1988 Winter Olympics held in Calgary and Vancouver’s hosting of the 1986 Expo 

(Owen, 2000; Olds, 1998). Mega-events have also been criticised for redirecting public funds away from social 

programmes such as housing delivery or the expansion of health care infrastructure.

In short, hosting a mega-event leaves a range of material, spatial and symbolic legacies for a city and region 

that can be both positive and negative. Poynter suggests that one of the strongest predictive factors in how 

a host may be aff ected in future relates to the governance relationships in the city and the management 

structures set up to stage an event (Poynter, 2006). In cases where the greatest positive legacy has been 

achieved, such as Barcelona, the city bid ‘related to an existing urban development plan’ (Poynter, 2006). Other 

commentators note that an incremental or gradualist approach to sport events – hosting smaller-scale events 

fi rst and gradually building up to a mega-event – produces the best developmental results.

The manifold legacies of mega-events, positive and negative, are summarised in fi gure 1.
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Figure 1: Sport mega-event legacies

Source: Adapted from Swart (2008) and Matheson (2008)

3. The legacies of the 2010 FIFA World Cup for 
the Western Cape

3.1 Capital and operational expenditure and economic legacies

As noted above, the economic impacts of sport mega-events are generally regarded as their most important 

aspect and usually constitute the prime reason why governments bid to host them. Economic eff ects 

relate, directly, to the generation of revenue (from both domestic and foreign investors), mainly through the 

development of event infrastructure, the accrual of new income from event spectators and participants, the 

creation of short-term employment through the development of stadiums and other event facilities and 

indirectly, to the increase in government tax bases and the longer-term maintenance of new employment 

positions after the event. Sport mega-events can also induce growth in ancillary sectors, in particular leisure, 

tourism and construction.

In preparation for the 2010 tournament, investments were made by the Western Cape government, in 

collaboration with the City of Cape Town and the national government, in the following major infrastructural 

programmes in the city:
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• The construction of Cape Town Stadium

• The development of a sport and leisure precinct (Urban Park) adjacent to Cape Town Stadium

• The upgrading of two FIFA-approved venue-specifi c training sites (Athlone and Philippi stadiums)

• The upgrading of Cape Town International Airport

• The upgrading of six railway stations and rail stock within and leading to the central business district

• Major road upgrades, in particular Hospital Bend and Koeberg Interchange.In total, the City of Cape Town 

spent close to R2,5 billion on capital and operational developments for the 2010 FIFA World Cup (table 1). 

This is in addition to the R9,059 billion spent on World Cup preparations by the provincial and national 

governments. These public sector investments will be augmented by private investments, which together 

are expected to reach R30 billion over the next ten years. Table 2 provides a breakdown of the total capital 

investments made in Cape Town for the World Cup.

Table 1: World Cup-related investments by the City of Cape Town

Capital investments Major operational investments

Cape Town Stadium Stadium commissioning

Urban park
Establishment of fan park, public viewing areas and fan 
walk

Venue-specifi c training sites (Athlone and Philippi stadiums) Final draw on 4 December 2009

Transport (upgrading of roads, road signage, traffi c management 
systems

Volunteer programme

Food-testing equipment Green Goal programme

Upgrading of  visitor information and booking system Marketing

Electrical reinforcement Private security

Disaster operations centre Expansion of  tourism visitor services

Radio communications equipment Disaster management

Fire engines Traffi c

Traffi c control vehicles and motorcycles Law enforcement

Lighting for coastal landfi ll Signage

Emergency services: helicopters and ambulances Environmental health

Waste management

Transport operations

Sport development

Schools programme

Child protection

Media services

Source: City of Cape Town (2009)
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Table 2: Value of World Cup-related investments for the City of Cape Town

Capital investments Major operational investments

Cape Town Stadium 0,5 bn

Capital investments (on other infrastructure) 1,203 bn

Operational investments 0,316 bn

Total 2,419 bn

Investments made by provincial and national 

government and other national agencies

Provincial government investment 1,069 bn

National government investment 4,027 bn

Upgrade of  Cape Town International Airport 2,210 bn

Railway station upgrades 0,553 bn

Upgrade of  rail rolling stock (SA Rail Commuter Corporation) 1,2 bn

Total 9,059 bn

Total estimated net private and public investments over the next ten years 30 bn

Source: City of Cape Town (2009)

Over the short term these capital and operational investments have already had certain direct spin-off s for 

the Western Cape in terms of employment. The construction of Cape Town Stadium, for instance, created 

more than 2 500 on-site jobs. Contractors involved with the stadium provided training to 1 179 artisans. The 

development and upgrading of transport infrastructure, furthermore, provided employment for many of the 

province’s residents.

In terms of training and human resource development, the provincial and city governments supported a 

number of small business development, skills development and empowerment programmes. The projects 

undertaken by the City of Cape Town include:

• A 2010 business information outreach programme, providing information on World Cup-related business 

opportunities to business chambers and community business forums

• A 2010 business readiness survey

• A 2010 investment marketing strategy

• A programme targeting, training and supporting informal traders within range of the World Cup zone in the 

central business district.

The Department of Economic Development and Tourism of the Western Cape developed a 2010 information 

booklet for Small, Medium and Micro Enterprises (SMMEs), and distributed 3 500 copies across the province. 

In addition, the department initiated a programme to disseminate information to communities and 

enterprises about how to participate in and benefi t from the FIFA World Cup. This initiative, the 2010 Outreach 

Programme, has reached 1 334 participants. Finally, the Cape Craft and Design Institute has developed a 

strategic plan to optimise market access for craft producers during the World Cup. More than 700 of the 

Western Cape’s craft producers have been reached through the programme. Other entities such as the Cape 

Film Commission and Wines of South Africa also benefi ted from the programme.

In terms of revenue, the event can be expected to generate certain returns for the Western Cape. During 

the four-week duration of the tournament, the province will host many of the event’s foreign and domestic 

visitors, spectators, media and team entourages, all of whom will use provincial accommodation, tourist, 

leisure and retail facilities. It is estimated that up to 450 000 foreign tourists will arrive in South Africa to see 

World Cup matches (DEAT & SA Tourism, 2005). Up to four-fi fths of those, about 360 000 people, are expected 

to visit Cape Town and the surrounding sites. The income from this will have great economic importance 

for the province. Income will also be generated from the hosting of the international media personnel who 

cover the event, as well as the accommodation of World Cup teams at base camps throughout the province. 

Three base camps have been secured; two in Knysna and one in George. Base camps attract not only fans, 
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but also the international media and they give towns exposure. The Western Cape’s three base camps will 

create many opportunities for the tourism, accommodation and retail sectors of Knysna, George and the 

surrounding areas.

In the long term, the return on investment will need to be measured in terms of four indicators:

• The number of full-time equivalent (FTE) jobs created in the Western Cape as a result of the World Cup

• The additional revenue the event generates for the province in the months after the tournament and for 

years afterwards

• Provincial tourist arrivals and income

• Foreign direct investment.

All of these can be termed the indirect and induced economic legacies of the World Cup.

The economic multiplier eff ects of mega-events are generally most signifi cant in the tourism sector. In the 

wake of the 2002 Commonwealth Games in Manchester, for example, the city recorded 300 000 new tourist 

arrivals per annum, accounting for £18 million (approximately R234 million) in additional annual tourism 

income. It is estimated that for each £1 million of public investment made in the 2002 Games, ten FTE jobs 

were created. In total the Games are estimated to have generated 6 300 FTE jobs, of which 2 800 were direct 

and indirect permanent employment (CPC, 2004).

Given the importance of tourism in the Western Cape’s economy, this sector is likely to experience the most 

durable impacts from the World Cup. This could be in the form of a growth in accommodation facilities and 

tourist attractions, sustained increases in tourist arrivals, and hence income, and the development of a stable 

and competitive destination brand. The Western Cape is already the most popular destination for international 

tourists to South Africa and many establishments and tourist sites have received international awards. A 

successfully hosted tournament, logistical effi  ciency and eff ective destination marketing during the World 

Cup can further bolster the province’s tourism competitiveness.

For the City of Cape Town, a further long-term source of revenue lies in the use of Cape Town Stadium for 

various sport, leisure and exhibition activities. After the 2010 World Cup the stadium will be reduced from its 

seating capacity of 68 000 to 55 000 to enhance its multiple uses and accommodate a range of activities. In this 

way diff erent sports, tourist, leisure and business markets can be targeted and grown to ensure the fi nancial 

sustainability of the stadium. The development of an extensive urban park around the stadium will seek to 

stimulate sports participation.

At the same time it is important to ensure that the direct and indirect economic gains are distributed 

throughout the province and that revenue generated from the tournament is also spent on alleviating poverty 

and other pressing socio-economic concerns. While the latter is a matter of policy, the former is a function of 

planning. Appropriate planning in the run-up to the World Cup can ensure that the event’s positive impacts 

spread through the Western Cape. Although many World Cup activities are centred in the City of Cape Town 

and the stadium, the event will enjoy wider distribution through the regional base camps. Football fans are 

likely to stay close to or follow their national teams. Tourist marketing should encourage World Cup visitors 

to travel to diff erent locations throughout the province. After the World Cup similar programmes should be 

developed to promote the province as a whole to potentially new tourist markets.

However, provincial authorities are cognisant that as much as planning should aim to spread the positive 

spin-off s of the tournament, it is also important to contain the potential negative eff ects. This is because the 

negative ramifi cations of sport mega-events can also be geographically distributed. Some negative spin-

off s have been identifi ed above. Others could include drawing resources and services, such as policing and 

emergency facilities, away from the provincial hinterland to the City of Cape Town to serve World Cup needs. 

It is also likely that the event will place some strain on the province’s water resources. If proper planning is not 

made in advance, this may hold long-term consequences for the Western Cape.

Beyond planning to ensure a fair distribution of the income and business opportunities generated from the 

tournament, the Western Cape government needs to adopt measures to ensure economic empowerment 

and development opportunities in the long term. For this a clear grasp of the revenue and tourism impacts of 

the FIFA World Cup is required. Conducting longitudinal surveys for a number of years after the tournament 

will be important. Policy towards empowerment should be developed and implemented transversally. The 

government is in the process of conducting an SMME impact study. Results generated from this study will help 

develop an understanding of the economic impact of the World Cup.
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3.2 Infrastructural legacies

In material terms, the most important legacy that the FIFA World Cup holds for the Western Cape is the 

infrastructure developed in preparation for the tournament. As indicated, mega-event infrastructure can not 

only signifi cantly reshape the urban landscape but can also have longer-term economic eff ects over the whole 

region. Potentially such infrastructure can alter hosts’ economic conditions.

Major infrastructural developments undertaken in the Western Cape specifi cally in preparation for the World 

Cup have been described above. A further development that is important and that has much long-term 

potential is the upgrading of road infrastructure and the expansion of transport services, including:

• The establishment of a city-wide transportation network providing access to the main World Cup venues, 

elements of which are the development of an Integrated Rapid Transport system, the use of coaches and 

buses to transport spectators and visitors into the city, and the scaling up of urban and perimeter rail services 

(fi gure 2)

• The improvement of key transport nodes leading to the city, of which the upgrades of the Koeberg 

Interchange and Hospital Bend are the most extensive

• The upgrading of key transport corridors, particularly along the N2, which includes the works that have been 

undertaken on the approach to Somerset West and on White Bridge over Knysna Lagoon. 

The N2 is a major access road to the city and many visitors are expected to stay along the Garden Route. 

George and Knysna are major secondary locations ancillary to the World Cup host cities of Cape Town and Port 

Elizabeth. Both towns will accommodate visitor overfl ows from the host cities and their local tourism economies 

will benefi t accordingly. The regional airport at George, furthermore, has been upgraded and will help alleviate 

passenger pressure on Cape Town International and Port Elizabeth airports during the tournament. Finally, 

George will serve the base camps and visitors located along the Garden Route.

The World Cup-related transport developments will bring numerous tangible benefi ts:

• The upgrading and improvement of roads both within and outside the city will help reduce bottlenecks that 

disrupt traffi  c fl ow

• The alleviation of congestion within the urban core will reduce travelling time and increase logistical 

effi  ciency. Provided that urban transport management systems are improved concomitantly, in the longer 

run this could be a factor in raising economic productivity

• Improved access and increased individual mobility will play a role in greater individual empowerment, which 

is a long-term objective of the provincial government

• Through specifi c investments, existing transport nodes and corridors will be strengthened while the 

foundation is laid for the future establishment of new transport corridors that link the city with the rest of 

the province more effi  ciently

• This will aid the future development of economic corridors between the urban centre and the provincial 

hinterland, and could provide a major boost to the province’s towns.

Overall, if eff ectively implemented and coordinated after the tournament, the transport development 

programme for the World Cup will represent one step forward for the provincial government’s long-term vision 

of establishing an integrated, effi  cient and sustainable public transport network comprising various modes of 

travel (trains, buses, minibuses and non-motorised transport) to support a growing provincial economy.
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3.3 Social and environmental legacies

3.3.1 Participation, inclusion and community development

The Western Cape Department of Cultural Aff airs and Sport has set itself the goal of ensuring that the 2010 FIFA 

World Cup aff ects all the communities of the Western Cape positively. The department aims to optimise social 

awareness, acceptance, participation and inclusion in the tournament and also to maximise the World Cup’s 

developmental potentials. It has identifi ed the following as important areas: football development, arts and 

culture, public viewing, social transformation and the development of an eff ective volunteer programme. 

A range of sport-in-development initiatives has been undertaken in collaboration with international and 

national agencies, such as the German NGO Gesellschaft für Technische Zusammenarbeit (GTZ), the Dutch 

Stars in their Eyes Foundation and the South African Dreamfi elds Project. Through various football coaching 

and ambassadorial programmes, grassroots football in the province’s poorer areas is receiving much-needed 

support. The Dreamfi elds Project is an empowerment-through-sport programme that helps to provide football 

equipment and upgrade pitches in poor communities and seeks to enhance entrepreneurial development.

A similar FIFA-supported initiative was launched in December 2009 in Khayelitsha – the fi rst of FIFA’s 20 Football 

for Hope Centres, through which the 2010 World Cup will be used as a platform to support football development 

throughout the African continent. The Khayelitsha Football for Hope Centre is a youth and life skills facility where 

programmes in health, development and entrepreneurship are provided to young men and women.

While many sport and community development initiatives have long been in existence in the province, 

the 2010 FIFA World Cup has given impetus to the establishment of several new programmes. Although 

conditions are diff erent, the experiences of the hosts of other sport mega-events suggest that event-related 

social programmes can have important benefi ts by raising the self-esteem of those targeted, strengthening 

Figure 2: World Cup-specifi c infrastructure in the City of Cape Town

Source: Western Cape 2010 Coordination Unit (City of Cape Town)
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community cohesion and increasing global awareness. It is important, however, that such programmes be 

sustained so that they continue to support life skills development.

During the tournament, participation and social inclusion will be optimised through the city’s volunteer 

programme, and through the establishment of public viewing areas (PVAs) in the city and province. The City of Cape 

Town will appoint 469 volunteers for the World Cup and a further 62 personnel as supervisors and coordinators. 

These staff  will provide support services at World Cup sites such as the media centre, accreditation centres and 

public viewing locations, and will also off er tourism services. As such they will receive specialised skills training.

Ten public viewing areas will be created: an offi  cial FIFA Fan Fest on the Grand Parade, four more PVAs in the 

city and fi ve in locations throughout the province (table 3). The provincial PVAs have been named ‘Fan Jols’ by 

the government of the Western Cape to refl ect the culture of the province. (A ‘jol’ is a local term which means 

‘party’ or ‘festival.’)

Table 3: 2010 Public viewing areas in the Western Cape

PVAs in the City of Cape Town

FIFA Fan Fest (Grand Parade), including Fan Walk 
(Somerset Road)
Athlone Civic Centre
Bellville Velodrome
Swartklip (Indoor Sports Complex)
OR Tambo (Multipurpose Centre)

PVAs (Fan Jols) in Western Cape regions

Cape Winelands
West Coast
Overberg
Central Karoo
Eden

Worcester
Vredenburg
Bredasdorp
Beaufort West
George

The fi rst PVAs were set up for the 2002 FIFA World Cup™, and they were a key feature of the 2006 FIFA World 

Cup™ hosted in Germany. Commentators have noted that the positive atmosphere and social spin-off s of 

Germany’s World Cup were in large part attributable to the success of the host city fan parks and numerous 

PVAs. The PVAs established during the 2010 World Cup may carry similar benefi ts. PVAs are noteworthy for the 

unique retail opportunities they provide. According to FIFA regulations, marketing opportunities within Fan 

Fests are restricted to FIFA’s major partners and sponsors. The provincial government and the City of Cape Town 

are nonetheless making use of available opportunities to try to meet small business development objectives.

3.3.2 Environmental legacies

As noted, due to their size and intensity, sport mega-events have environmental implications for hosts, but 

they also off er many opportunities for the initiation of programmes that can introduce new environmental 

protection standards and monitoring. Values embodying ecological integrity that underlie sport mega-events 

today, as well as the behaviour changes they can induce, can therefore be very positive for hosts.

The Green Goal Action Plan is the main framework on which the provincial and city governments have set 

objectives for long-term positive environmental legacies for 2010. Pioneered during the 2006 FIFA World Cup, 

the Green Goal programme seeks to mitigate harmful environmental practices during the tournament. This 

involves measures to use water and energy resources effi  ciently in the stadium, the eco-friendly disposal of 

waste and the minimisation of the event’s carbon footprint. Forty-one projects have been identifi ed, of which, 

by the start of the tournament, most will have been implemented. Some of these projects are: estimating the 

World Cup’s carbon footprint and selecting carbon mitigation projects, scoping to buy wind energy, launching 

the Cape Town Green Map to be distributed to tournament visitors, environmental training for 2010 volunteers 

and promoting responsible tourism.

Extending these projects after the 2010 tournament could lay a strong foundation for a positive 

environmental legacy for the Western Cape. Many of these projects involve the acquisition of new knowledge 

and the spreading of new social values that feed into the longer-term sustainable development goals of the 

provincial government.
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4. Conclusion

In line with its commitment to reducing poverty and inequality, and as part of its democratic mandate, the 

Western Cape government aims to limit the potential negative socio-cultural impacts of the 2010 FIFA World 

Cup tournament and ensure equitable access to economic opportunities.

A number of physical, economic and symbolic legacies can accrue to the Western Cape from the World Cup. 

Events of the scale and nature of this global football tournament, however, carry with them many potential 

negative ramifi cations that have to be anticipated and managed.

The long-term legacies of such an event should be appraised in terms of a matrix of variables, using a range 

of legacy indicators. Furthermore, events unfold over a lengthy period, from the time when bids are prepared 

and the planning takes shape to when the events are hosted and their immediate aftermath. Each phase is 

aff ected by diff erent types of actors, and involves a linear and cumulative progression by which learning takes 

place and policy takes shape and is adjusted. As a consequence, it is important to look at an event’s impact in 

terms of the entire period over which it has unfolded.

Major interventions to be undertaken to optimise the potential of the tournament for all the Western Cape’s 

residents include:

• The enhancement of the provincial tourism product and the promotion of a strong and durable tourist 

brand built around the distinctiveness of Cape Town and the Western Cape

• Eff ective and collaborative marketing during the tournament to solidify and advance a unifi ed destination 

image

• The use of city and regional beautifi cation projects to help support destination promotion programmes

• The enhancement of intra-governmental governance structures and their mobilisation for collective targets 

related to economic growth after 2010

• The mobilisation of international business and government-to-government networks established in the 

build-up to the tournament to stimulate foreign direct investment in the province after the World Cup has 

come to an end

• The further development of an integrated post-World Cup urban transport network with a focus on strong 

logistical support and eff ective management

• Audits and evaluation of the success of World Cup-related sport-in-development, community development 

and life skills programmes and continued support of those programmes.

• Continued implementation of viable Green Goal projects.

Longitudinal research is required to assess the legacies, positive and negative, of the World Cup for the Western 

Cape. The establishment of a proactive feedback loop comprising research, assessment, policy adaptation and 

implementation will be especially important in the long term. The provincial and city governments have already 

initiated a number of studies on the legacies of the World Cup. These include, inter alia, the development of 

a sport impact assessment model (in partnership with the national Department of Sport and Recreation) and 

audits and desk top studies of the impacts of the tournament on informal and street traders.
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