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African cities are marked by high levels 
of inequality, low levels of infrastruc-
ture development, slow service deliv-
ery and declining job opportunities. 
Rapid urbanisation is putting pressure 
on already scarce resources and bring-
ing diverse groups of people together, 
making it difficult to manage differing 
interests and expectations.

The Inclusive African Cities Conference 
was held with a view to deepening un-
derstanding of rapidly urbanising African 
cities and providing a basis for develop-

ing locally appropriate tools for making 
African cities more inclusive. Inclusion 
and exclusion were explored through 
three broad themes:

Access to urban resources and infra-
structure – material inclusion and ex-
clusion.
Constructing urban citizenship(s) in 
everyday lives.
Emerging experiences of inclusion in 
African cities and what they teach us 
about cities.

The conference emphasised moving 
beyond dialogue to address implementa-

•

•

•

tion by provincial and local government 
departments, city managers and munici-
palities. Many presentations were drawn 
from around Africa to help supplement 
current development models that often 
overlook the broader realities of cities 
across the continent. From the confer-
ence material, the organisers set out to 
develop concrete criteria and common 
indicators for inclusive cities. What fol-
lows are articles assembled from select-
ed conference papers and discussions. 
Criteria and indicators are expounded 
later in this report. 

I N C L U S I V E  A F R I C A N  C I T I E S

Challenges and opportunit ies in contemporary urban Africa

The Inclusive African Cities Conference was held on 6 and 7 March 2007 at the University of the Witwatersrand, 
Johannesburg. The event was jointly hosted by the Development Bank of Southern Africa, the Human Sciences Research 
Council, the South African Cities Network, the University of the Witwatersrand, the City of Johannesburg and Urban Land 
Mark. The 158 delegates included city officials, city councillors, development specialists, academics and representatives 
from non-governmental organisations (NGOs). 
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Many people migrate to cities to take 
advantage of the range of services 
they offer, but these are often diffi-
cult for the urban poor to access. The 
poor are usually confined to the pe-
riphery of the city and so, are inad-
equately connected to opportunities 
and services. 

The economically productive activity of 
the poor is often overlooked, while ex-
isting policy models weakly adapt to and 
integrate the circuits and linkages of the 
informal sector. People inhabit diverse 
physical, political and cultural spaces, 
and often face confrontation, conflict, 
fear and avoidance. Certain groups 
become excluded – from those lacking 
access to or voices in state mechanisms 
– to marginalised women and migrants.

According to Councillor Mayathula-
Khoza (City of Johannesburg Mayoral 
Committee) it is not the sole responsi-
bility of any city government depart-
ment to make a city inclusive - it is the 
responsibility of all social actors and 
citizens, with local government (as the 
most accessible institutional sphere of 
government) being the key driver. With-
out inclusive development, cities will 
remain socially and socio-economically 
fragmented.

INCLUS ION AND EXCLUS ION

IN POST-APARTHEID SOUTH

AFRICA

While South Africa’s nine biggest cities 
occupy about two per cent of the coun-
try’s land area, they are responsible for 
about 70% of the gross value-add (a 
measure almost equivalent to gross do-
mestic profit). Cities make up almost all 
of South Africa’s productivity, yet over a 
quarter of their residents live below the 
minimum standards.

The South African government has 
committed itself to finalising a com-

prehensive and integrated anti-poverty 
strategy, as well as fostering national 
unity, value systems and identity. About 
2 000 former municipalities have merged 
into 284 and these new structures have 
a legislated obligation to implement 
development plans that integrate the 
lives of their citizens. 

The City of Johannesburg, for exam-
ple, has begun implementing a human 
development strategy to fight poverty 
and inequality, and build social cohesion. 
The strategy has three main pillars:

Safeguarding and supporting poor 
and vulnerable households in their 
efforts to access social safety nets.
Championing the rights of those 
economically marginalised by gender, 
generational and spatial inequality.
Building prospects for social inclu-
sion of marginalised groups through 
fostering social relationships and pro-
ductive partnerships.

To facilitate the aims of the human de-
velopment strategy, the city has recently 
established a help desk for migrants and 
refugees, and is initiating a campaign to 
address xenophobia. Mayathula-Khoza
says that it is necessary to recognise the 
strength and opportunity in diversity and 
to use it to build more inclusive cities. 
Migrants’ new forms of artistic and cul-
tural expression can also be tapped to 
promote the cohesiveness and vibrancy 
of the city.

Rapid urbanisation places huge de-
mands on land, water, housing, trans-
port, employment, healthcare and en-
vironmental resources. There are also 
demands for services and non-renew-
able resources. Other challenges are 
poverty, HIV and Aids, and the break-
down of the traditional family. If not 
addressed, these challenges seriously 
weaken social cohesion.

The South African Cities Report 2006 
notes that South African cities have 
replicated apartheid urban design in 

•
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ACCESS TO URBAN RESOURCES
AND INFRASTRUCTURE

By 2020 it is estimated 
that 46% of Africa’s 
projected population 
will be living in cities
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that growth is away from the city cen-
tre. Townhouse development has in-
creased markedly and, although this 
is a form of densification, it has mostly 
taken the form of sprawl and social po-
larisation. 

Houses are not being built close to 
places of work and play, so the poor 
cannot interact with the central areas of 
the city. The development of inner city 
housing is a small ‘pocket’ of change 
in this pattern. In response to the slow 
pace of change, the report identifies 
three critical areas:

Availability of land to bring people 
closer to the city.
The ability to deliver housing.
Mobility of citizens in accessing socio-
economic opportunities.

The report reveals that, in comparison 
to the period 2001 to 2004, the rate of 
urbanisation in major cities has been 
slower than anticipated, with major 
cities  shedding some of their popula-
tion to secondary cities. Richards Bay, 
for example, is growing faster than Dur-
ban because it is more accessible and 
because poor people move to places of 
economic growth. 

Sithole Mbanga (South African Cities 

•

•
•

Network) cautions that the strength 
of cities is built on the backs of rural 
migrants, which poses the challenge 
of urbanising people needing access 
to economic and social space. City 
growth currently benefits only certain 
people while the rest - and the most 
- remain trapped in poverty. A key chal-
lenge is to ensure that poor people are 
able to access this affluence. Buffalo 
City (East London) has had no econom-
ic growth in the last 15 years and while 
many people have moved there, they 
cannot be accommodated by the city’s 
economy.

VOICE AND PART IC IPAT ION IN

THE POST-COLONIAL C ITY

Various ‘speaking disabilities’ prevent 
inhabitants of the post-colonial city 
from participating, according to Ste-
ven Friedman (Institute for Democracy 
in South Africa). He outlines these ‘dis-
abilities’ as follows:

Voices are muzzled: Africans are not 
supposed to speak in the city because 
they are considered migrants.
Language is a restriction: due to lan-
guage barriers, it is possible to live on 

•

•

the margins of an African city without 
having a voice in the city. For exam-
ple, the dominant languages of Cape 
Town are English and Afrikaans, while 
most residents of Khayelitsha speak 
only isiXhosa.
Voices are muted: people’s capacity 
to organise and access public officials 
and power-holders is compromised 
when they don’t know common 
phrases or institutional-speak.
Voices are stalled: people feel exclud-
ed or discouraged to speak up unless 
the city is a space where they feel at 
home and where they can speak and 
be heard.

To move beyond the colonial city, these 
voices need to be freed and an incre-
mental process developed whereby 
‘voiceless’ people can influence the 
progress of cities. This requires a proc-
ess of free political engagement and 
negotiation, which means more than 
sitting around a table. It requires en-
gagement in an open process where the 
clash of ideas provides enrichment and 
a deepening of democracy in the city. 
Discussions with local people become 
the prime method for finding out how 
to change the city.

•

•

“Building an inclusive city 
is an ongoing process, 
not an end in itself.” 
Councillor Nandi Mayathula-Khoza
City of Johannesburg Mayoral Committee

The post-colonial contradiction

Colonial cities can never be over-
come. This is the argument presented 
by Makhuku Mampuru (United Cities 
and Local Governments of Africa) who 
maintains that the colonial city centre 
remains the exclusive preserve of the 
former colonial descendants while the 
outermost reaches of the city are the 
least affluent, most populous, poor 
and African. 

Mampuru highlights a contradic-
tion in African urbanisation whereby 
poor people are attracted to the city 
because they believe they will find 
a better life there, yet the African 
post-colonial city is poor. Most of the 
urban poor are self-employed in the 
informal sector and do not benefit 
from the wage earnings of formal 
employment. 

This poses three challenges: how to 
develop the ‘African’ part, how to 
retain the development of the co-
lonial centre, and how to help the 
city compete globally. African cities 
competing on a global scale has re-
sulted in regional blocks developing, 
sometimes at the expense of other 
blocks.
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Friedman outlines three approaches for 
expanding voices in the city: 
1. The Community Approach
Much participatory and governance 
literature stresses the need to include 
communities in decision-making. This 
approach recognises that if voices are to 
be heard, people must be perceived as 
a collection of individuals who can come 
together and speak. However, this ap-
proach ignores extreme differences be-
tween people, such as gender and social 
class. Often the sexes do not share an 
idea of what is needed. This approach 
also ignores the highly unequal power 
relations in communities, the dominators 
and the dominated. It silences those who 
do not present themselves as spokesper-
sons of the community.
2. The Civil Society Approach
This approach encourages different sec-
tors of society that oppose government 
to come forward and present their dif-
ferent voices. But it assumes that voice 
is available whenever it is needed - that 
people can be accessed whenever 
needed. Only those who have the re-
sources to access civil society structures 
are likely to have a voice. This approach 
also has a prescriptive way of hearing 
voices and forums tend to muzzle peo-
ple as not everyone can access them. 
The approach assumes that a group of 
people in a room can reach consensus 
in a limited amount of time.
3. The Active Citizenship Approach
Many residents of cities are not citizens 
with voting rights (Malawi is one of only 
four countries in the world that allow 
non-citizens to vote). Every resident of 
the city has a right to speak and it is the 
duty of local government to ensure that 
all who want to speak will be heard. It 
is important to not prescribe the con-
ditions under which people are heard, 
and to allow people to speak in their 
chosen manner.
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Effective versus free markets

State and market-based land markets 
are not accessible to the poor, but poor 
people still access and transfer land in 
a variety of ways that are unregistered 
and unsanctioned by the state. Lauren 
Royston maintains that informality is an 
expression of both market and state fail-
ure. She cautions against ignoring the 
actions of the poor in accessing land as  
this undermines their actions. 

The formal sector caters for private ac-

tors, while the state fails to allocate land 
for the poor. There are many alternative 
ways in which poor people trade in land 
but these are often extra-legal and can-
not be drawn into the formal sector. Roys-
ton proposes a new model based on ‘a 
continuum of informality’ and including: 
registered owners, unregistered owners 
on a legally subdivided plot, the owner 
of a house on an informally sub-divided 
plot, the tenant of a small backyard with 

formal written agreements, tenants with-
out formal agreements, and tenants of 
shacks without written agreements.

Complex and the diverse rules char-
acterise land transfer and management. 
There is a need to recognise the variety 
of ways in which the poor access land. 
Solutions to integration can be gained 
by enhancing the existing institutions 
used by the poor and creating effective 
markets rather than free markets.

THE ORGANIC AND

NETWORKED CITY

The prevailing ‘overarching map’ idea 
of city design overlooks the fact that 
people are part of multiple networks 
that cannot be steered in particular 
ways that designers think are appropri-
ate. According to Abdou Maliq Simone 
(University of London), even when urban 
planners have clear plans, they seldom 
work because they don’t capture the 
essential nature in which people organ-
ise themselves through their networks 
in a city. Defining the relationships be-
tween people, places and spaces is cru-
cial to finding out exactly how urbanisa-
tion deploys itself.

Feeling out of place is often necessar-
ily useful, according to Simone. Much 
emphasis on notions of belonging and 
emplacement often condemns people 
into a particular role or place, giving 
them a very limited horizon of what they 
think they can and cannot do. Evident 
within many African cities is the way ur-
ban Africans use the mentality of being 
out of place to their advantage.

To ensure inclusion, Simone believes the 
following must be taken into account:

The ambivalence of density: while this 
can create fear, avoidance and anxi-
ety, the mingling of different people 
with different identities also offers 
dynamism. People can ignore each 
other in highly dense areas and hide 
behind this ambivalence. There are 
always ‘in-between’ spaces and plat-
forms for ‘doing something else’ and, 
while this may make certain urban 
residents feel out of place, it is some-
times necessary and can be used to 
the advantage of those seeking to 
operate outside of formal social ar-
rangements or regulations.
There is a clear engineering of con-
straints in most cities: this takes the 
form of encampments or being ‘frozen’ 
in particular territories. This enables 
an interweaving and an intentional 
ambiguity. If people speak in a lan-
guage that is misunderstood, they 
can avoid confinement.
Street economies have affectations, 
routines, ways of paying attention 
and figuring out a complex environ-
ment. These are often the only re-
sources that people have and they 
force people to interact and talk to 
each other. This is a way for people 
to make a contribution in the built en-

•

•

•

vironment - by re-making that which 
is not fixed. An issue here is whether 
such actors feel they can contribute 
and whether such skills and activities 
are recognised and included.
Cities have significant amounts of 
space, infrastructure and services that 
are under-utilised. It is worth paying 
attention to how these spaces are 
appropriated and used - not by real 
estate developers, but by locals, in 
the form of cellphone battery booths, 
used car sales, etc.. These activities 
illustrate economic actors pursuing 
deals and trades, and the tactics used 
to connect expertise to the multiple 
activities and identities of others.
The notion of ‘intersecting econo-
mies’ can be used to analyse elaborate 
and highly productive middle-sector 
economics. This takes cognisance of 
the many different degrees of licit 
and illicit, illegal and legal activities, 
and the people who move across 
these networks.
‘Speculation from below’: this ac-
knowledges the speculative activi-
ties of people on the street instead 
of concentrating only on the actions 
of the wealthy. Attention should be 
paid to the high incidence of lateral 

•

•

•

“The ‘spin’ of the built environment 
has the potential to re-make through 
its intersecting economies”
Abdou Maliq Simone, University of London
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movement between low-skilled jobs. 
This is an indication that people are 
not just trying to earn more money, 
but are establishing themselves in 
different networks. Employment in 
these networks is often precarious so 
people often have to move, but many 
move of their own volition as a way of 
speculating.
Economically it is better for the rich 
and poor to share the same space. 
Intervention is needed when people 
become too far apart and when they 
are in conflict. Strategies can look at 
how to use incentives to modulate 
these situations.

•

INCLUS IONARY ACCESS TO

LAND: THE SHACK DWELLERS

FEDERAT ION OF NAMIB IA

The Shack Dwellers Federation of Namibia 
is a rural community-based savings 
scheme that has empowered very poor 
people (women in particular), both po-
litically and economically. The success 
of the savings scheme has provided the 
members with leverage to obtain gov-
ernment funding and they have linked up 
with trans-national organisations doing 
similar things. It is an impressive model 
of a public-private partnership that has 
influenced law reform in Namibia. 

The scheme began in an impoverished 
area in the Caprivi where community 
members started building houses for 
themselves and for pensioners who pre-
viously lived in shacks. They designed 
savings schemes that involve women 
collecting small amounts of money, 
anything from five cents to N$5 (R5), 
depending on what the household can 
offer. This money is then pooled to buy 
land and build houses.

Meetings between members provide 
a forum to share information about sav-
ings, provide emergency and income-
generation loans, and discuss develop-
ment priorities. Membership of, and 
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active participation in the group are 
the only requirements to access a loan. 
The Federation now boasts 390 savings 
schemes involving 15 000 households 
and has N$4million saved, all from com-
munity-based schemes. The 3 100 fed-
eration members have secured land, of 
which 1 174 have also accessed loans 
for improved services and infrastruc-
ture, while 1 200 members have taken 
loans for housing development and im-
provements. As a result of the scheme’s 
success, the government contributed a 
further N$1million to the Federation’s 
funds and municipalities now recognise 
its activities, allocating land and demar-
cating plots for the scheme. 

The importance of this success story 
lies in its relationship with the state and 
its initiation of pro-poor policies that 
the government now uses as a model. 

WHITE CAPS AND GRABBERS:
ACCESS ING LAND IN LAGOS

In Lagos, access to land is vested in 
a dominant class, which includes the 
country’s rulers who gained the land 

through patrilineal inheritance based on 
‘who was there first’. Customary own-
ership exists alongside a private own-
ership system, often leading to confu-
sion, which is exploited by spurious land 
vendors who sometimes employ violent 
means. A range of illegal activities at 
every level of society and government 
leads to vigilantism and, in extreme 
cases, extortion. Lagos illustrates what 
happens when there is no formalisation 
of property systems and when regula-
tions are not enforced.

One thousand people enter Lagos 
daily and it is the fastest growing city in 
Africa. The city suffers from many of  the 
problems related to rapid urbanisation: 
lack of water, traffic jams, air pollution 
and landfills, crime, and lack of accom-
modation. Those who desire permanent 
residences either come into contact 
with the White Cap Chiefs, who are the 
heads of the land-owning families of La-
gos, or are exposed to the chaotic mar-
ket behaviour of the land speculators 
and land grabbers. 

White Cap Chiefs own land on the 
basis of Yoruba tradition which entitles 
ownership to those who first arrive on 

land. This tradition was afforded legal 
protection under colonial rule as far 
back as 1862 and today rulers do not 
control land access but powerful landed 
aristocrats do. A Land Use Decree of 
1978 transferred control of municipal 
land to state governors but opposi-
tion from White Cap Chiefs resulted in 
the government allowing them to own 
landed property. This has resulted in the 
continuous sale of land.

 The ever-growing demand for land 
has resulted in land speculation and 
land grabbing. When leases expire, the 
land becomes available for sale. There 
are also strict rules on leases, which are 
often exploited in the fine print. Other 
rules are also manipulated by land grab-
bers, for example, if land is not devel-
oped within a specified period after it 
is purchased the vendor may re-sell it 
for a higher price. The vendors, which 
are often the White Caps, recruit youth 
from the large pool of  unemployed to 
act as land grabbers, and police are of-
ten bribed to turn a blind eye. 

Access to land is generally determined 
by the level of integration of individu-
als into urban Lagos, and most people 

One thousand people enter 
Lagos daily. This is the fastest 
growing city in Africa.
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reside on the fringes of the city. Only 
those with high incomes who can af-
ford to buy old houses and demolish or 
renovate them, are able to successfully 
integrate into the city. 

MAKING URBAN LAND

MARKETS WORK FOR THE POOR

Investment in and additions to town-
ship houses show that poor people 
use land very productively and exercise 
high consumption patterns despite fall-
ing outside the official classifications of 
productive activity. The contribution of 
the poor to the economy is underval-
ued or not recognised and, as a result, 
the government does not apportion 
land to the poor. It is questionable 
whether markets can work for the poor, 

as markets are competitive and result 
in the poor being apportioned small-
er units far away from the city centre. 
Strategies for including the poor need 
to recognise their contribution to eco-
nomic growth. 

Colin Marx (Isandla Institute) main-
tains that in order to make urban land 
markets work for the poor it is neces-
sary to re-conceptualise the economy. 
The task is to ‘re-place’ markets in a 
different context from the prevailing 
ones, which assume that economic 
growth will inevitably increase the 
standard of living of the poor. Since 
the demand for land is understood to 
be driven by the demand for economic 
activities, it is important to recognise 
poor people’s economic activities, or 
they will not be allocated land under 
this model. Since the activities of poor 

people are perceived as small and sur-
vivalist, they are not seen as suitable for 
buying productive land. It is assumed 
the poor consume whatever they earn 
and will not use allocated land produc-
tively. As a result, poor people are de-
nied access to well-located land near 
to industry and commerce. 

Marx proposes reconceptualising the 
economy by looking at the ways in 
which markets are performed and how 
they are more diverse and less coher-
ent than most assume. If policymakers 
include the ways in which poor people 
are economically active and shift their 
current view of how urban land markets 
are bound to processes of economic 
growth, it becomes possible to imag-
ine and justify a transformative agenda 
through which markets can be made to 
work for the poor.
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Cosmopolitanism versus homogeneity
African cities are both cosmopolitan 
and homogeneous. A cosmopolitan 
city as one that hosts races, cultures, 
and social practices from different 
parts of the world. Homogeneity re-
fers to, among other things, identical 
practices of marriage, religion and the 
extended family.
A cosmopolitan city may also be a glo-
bal city -  one that is open to sharing, 

borrowing, assimilation, competition 
and migration of cultures. This implies 
improvement in labour mobility and the 
reduction of political and geographical 
frontiers. Cosmopolitanism can work as 
a buffer against racism and encourage 
cultural freedom, but it can also be ex-
clusive, consisting of cosmopolitan aliens 
practising mutually exclusive cultures. 
Laury Lawrence Ocen (Lango College, 

Uganda) believes that African cities 
ought to use their cosmopolitan ad-
vantage to galvanise global engage-
ment in the promotion of non-racial, 
sexist, ethnic, political and religious 
social progress. He argues that cos-
mopolitanism that is democratically 
global, socially universal, and economi-
cally liberal and multilateral would be 
very constructive for Africa.

Citizenship embodies the notion of 
rights and obligations in terms of ac-
cess to basic services, housing, land 
and participation. Citizenship is as-
sumed to be inclusive but this is not 
necessarily true. Many people do not 
have a voice in cities and many peo-
ple are residents but not citizens of a 
country. Furthermore, formal relation-
ships and the right to vote may be in-
significant for many people, whose at-
tempts at inclusion go beyond merely 
being recognised and included by the 
state.

Pep Subiros says there is a deep contra-
diction between citizenship and urbani-
sation. Many African cities undermine 
the notion of citizenship, but citizenship 
is essential for the creation of sustaina-
ble future cities. It enables participation 
in a political structure, making people 
co-responsible for the future of the so-
cial framework. Access to basic services 
like water and health requires the ability 
to participate and have a voice. Citizen-
ship implies the existence of a public 
ground for negotiating these rights and 

the civic realm implies certain shared 
standards and rights. Contemporary 
urban development is based on the op-
position of differences and ‘islands’ of 
common space. 

Some state that the starting point is 
one of belonging, rather than citizen-
ship. There is a distinction between 
space and power which operates at 
three levels: the rights of the citizen as 
conferred by the state, economic func-
tioning, and ordinary, everyday interac-
tions.

Urban history illustrates that unof-
ficial governments are often the real 
governments, and this is the context 
in which citizenship is enacted. But un-
official governments are vulnerable to 
violence and they are outside of the 
public control. In the past people have 
proposed folding them into the offi-
cial government, but when the latter 
doesn’t have the orientation to do this, 
there is a need for melding tools, like 
social movements.

Subiros points out that it is difficult 
to find clear answers in the fluid reality 
of ‘factual’ versus ‘unofficial’ govern-

ments. It is important to find examples 
of hybrid situations to encompass this 
complexity. One example is from Brazil, 
where participatory budgeting has been 
co-opted by institutions but remains a 
hybrid situation. There is confrontation 
and cooperation, but the aim is to find a 
settled negotiation.

Another example is the ambiguous 
status of migration in Europe. In several 
countries the migration rules are tough 
but the economy nevertheless relies on 
migration. Although there are oppres-
sive laws at state level, cities accept 
migrants as residents and give them ac-
cess to health services. Some see this as 
a way of making migrants more vulner-
able as they become more visible, yet 
every few years migrants are legalised 
and permitted to stay.

People also design their own mecha-
nisms for inclusion and it is worth iden-
tifying when and where these exist. 
Although it is possible to try to identify 
the symptoms of social inclusion, how 
is it possible to know when this ideal is 
present? asks Belinda Bozzoli (Univer-
sity of the Witwatersrand).

C O N S T R U C T I N G  U R B A N
C I T I Z E N S H I P  I N  E V E R Y D AY  L I V E S

“Who is the gatekeeper of 
citizenship? What sort of inclusion 
are people after? One cannot 
assume it is territory. “
Pep Subiros
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FROM INCLUS IV ITY

TO EXCLUS ITY:  DOUALA

Over several centuries, Douala in Cam-
eroon developed as an ethnically inclu-
sive city until the 1990s when party poli-
tics divided the many communities of the 
city into separate ethnic groupings. ESD 
Fomin (University of Yaounde) believes 
political party affiliations based on ethnic 
groupings have led to the breakdown of 
relaxed relations in the city. 

The city began in 1640 as an exclusive 
Douala fishermen settlement. In the 
17th and 18th centuries, with a growing 
ivory and slave trade, fishermen became 
middlemen for European traders and 
created a monopoly for themselves. The 
trade in slaves required setting up quar-
ters and creating settlements for differ-
ent slave groupings. After the abolition 
of slavery in the 19th century, these 
neighbourhoods grew but remained a 
cohesive unit. The taking of slave con-

cubines by the Douala kings also diluted 
the exclusive Douala system.

Another factor that encouraged inclu-
sivity in the city was a need to combine 
strengths against the intrusion of Euro-
pean traders. According to Fomin, the 
need for all Cameroonians in Douala to 
put up a united fight against exploita-
tion by European traders compromised 
the exclusive attitude in Douala and 
quickened the inclusive development of 
the city.
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In 1884, German colonial administration 
over the city encouraged more immigra-
tion into the city, making it more cosmo-
politan and inclusive. The Germans were 
defeated and ousted after WW1, only to 
be replaced by the French. Cameroon 
gained independence from France in 
1960 and the first president ruled from 

1966 to 1990, offering no threat to Doua-
la’s inclusive, harmonious nature. Douala 
was a wonderfully inclusive city where 
different cultural entities could interact 
and speak to each other, says Fomin.

In 1990, multi-party pluralism came 
about and a new ethnic consciousness 
was born, dividing the city along ethnic 

and cultural lines. The situation in the 
city has not escalated beyond minor con-
frontations but Fomin is concerned that 
present political practices are undemo-
cratic and a threat to the inclusive nature 
of Douala. He encourages governments 
in Africa to help ensure that multi-party 
politics is not rooted in ethnicity.

An inclusive city is where residents and 
visitors feel welcome and can identify 
with the social and economic fabric

A tale of two precincts
Constitution Hill precinct was designed 
to reclaim a former apartheid institu-
tion and convert it into a place that is 
representative of the new South Africa. 
However, no-one from Hillbrow goes 

there, so despite its good intentions it 
is failing to share itself with the broad-
er population of the city. On the other 
hand, the Newtown precinct has a 
statue of Brenda Fassie, South Africa’s 

late pop diva, with an empty stool next 
to it. This is an interactive artwork that 
invites people to sit next to the Fassie 
statue. Although it is not a government 
project, it helps promote inclusivity. 

©
C

yn
th

ia
K

ro
s/

A
la

n 
M

ab
in

 2
00

6



I N C L U S I V E  C I T I E S  2 0 0 8    |  1 9

CIT IZENS OR CONSUMERS:
IDENT IT IES IN CONTEMPORARY

SOWETO

Consumerism leads to stereotyping and 
negates other, subtle influences on indi-
viduals. Consumption plays a role in the 
construction of identities but it does not 
determine a citizen. Detlev Krige (Wits 
Institute for Social and Economic Re-
search) states that market researchers 
and branding consultancies conveniently 
and narrowly brand young black men 
and women as consumers. This creates 
homogenised stereotypes that remain 
largely unchallenged. 

Active citizens have been replaced 
by passive consumers who no longer 
participate in and build forms of active 
democratic citizenship. This stereotyp-
ing does not take into account dreams, 
friendships or everyday experiences like 
racism and alienation in the workplace. 
There is a range of complexities involved 
in consumption and by classifying black 
men and women as consumers, inclusion 
and exclusion is created. 

Consumption patterns often reflect a 
need to ‘belong’. People choose to shop 
in Sandton instead of Soweto - finding a 
sense of belonging in a space outside of 
the township and proudly telling friends 
about their shopping trip. There is an 
immense feeling of lack and shame at-
tached to the township space. However, 
the construction of new shopping malls 
in Soweto may lead to emerging new 
patterns of behaviour and could bring 
a new sense of belonging to the town-
ship.

There are reports of people who moved 
out of Soweto as they became upwardly 
mobile but are now moving back into the 
township, suggesting that people are no 
longer associating Soweto with violence, 
impoverishment and underdevelopment 
- even if only on a symbolic level.

Krige’s study of a stokvel (an informal 
and rotating group savings scheme) 
reveals the struggles faced by a group 
of six men: increased costs in setting 
up a home and getting married, the in-
creased demands for money by women, 
and the pressure from other men in re-
defining standards of being successful 
in Soweto. These men are under pres-

I N C L U S I V E  C I T I E S  2 0 0 8    |  1 9



|    I N C L U S I V E  C I T I E S  2 0 0 82 0

War victims excluded in Sierra Leone
There is no inclusive agenda for children who are victims of the Sierra Leone war. After the demobilisation period, schools were 
reluctant to take back the former war soldiers, especially young girls with children. Some were sent back to school and some were 
apprenticed with traders and given tools, but there were no jobs for them so they sold the tools and became street children. Now 
there is a debate in parliament about the rights of children but a government dominated by traditional rulers does not prioritise 
progressive ideas about child-rearing.



I N C L U S I V E  C I T I E S  2 0 0 8    |  2 1

sure to prove their masculinity by means 
of consumption. Women, on the other 
hand, are seen as being materialistic. 
The conclusion is that men, in their tra-
ditional roles as heads of households 
- the providers and the unquestioned 
authority in the home – are being chal-
lenged by their access to money. The 
established forms of masculinity are be-
ing questioned.

This presents a concern about the con-
sequences of labelling an entire genera-
tion of young people exclusively as con-
sumers. There is a need to be critical of 
stereotypical labelling and search for al-
ternatives to the hegemonic stereotypes 
that markets create. 

TOWARDS INCLUS IVE SLUM

UPGRADE: NAIROBI ,  KENYA

The population of Nairobi is 3-million 
people. Slum dwellers make up 60% of 
this and yet occupy only 5,8% of all land 
used. Urbanisation and informal settle-
ments are neglected by authorities, who 
allocate resources in favour of the mid-
dle class. Slums are mostly located on 
state-owned land and they lack basic 
services. Residents are offered Tempo-
rary Occupation Licences by the pro-
vincial administration but they have no 
security of tenure.

Many civil society organisations have 
sprung up in response to the state’s 
withdrawal from urban service provi-
sion. More recently, slum dwellers have 
organised themselves into federations 
and groups to counter the problems 
of state exclusion and low living stand-
ards. These federations are engaged in 
community-driven initiatives to upgrade 
slums and squatter settlements, to de-
velop new low-income housing, to pro-
vide infrastructure and services, and to 
support members in developing stable 

livelihoods. They have also opted to 
work with government to show how city 
redevelopment can avoid evictions and 
minimise relocations. 

The foundations for these federations 
are thousands of savings groups formed 
or managed by the urban poor. They of-
fer emergency funds and a way to ac-
cumulate money for housing develop-
ment. Some of their activities extend 
to large-scale programmes that service 
hundreds of thousands of people. They 
also faciliate social cohesion. 

Many of the groups have influenced 
government policy-making to become 
more pro-poor, encouraging coopera-
tion between city councils, structure/
house owners, tenants, landlords and 
city authorities. A model for upgrad-
ing of slums has emerged, influencing 
government to issue title deeds for land 
that is sub-divided into small plots. In 
the past, upgrading commenced with 
the forced removal of people but now 
authorities are compelled to begin with 
an enumeration of residents. 

The federations have managed to 
strike a balance between working with 
government and avoiding co-option, al-
though some have struggled with invis-
ibility - forcing their presence on govern-
ment and donor organisations in order 
to be recognised. Their primary suc-
cesses have been making the needs of 
the poor visible and their voices heard 
(women in particular) and demonstrat-
ing a way of working with government.

PARADOX AMONG THE

POOR: ANTANANARIVO,
MADAGASCAR

A study of the citizens of Antananarivo, the 
capital of Madagascar, shows that most of 
the population supports democratic prin-
ciples and rejects authoritarianism. Yet

Democracy is 
necessary for 
inclusion

I N C L U S I V E  C I T I E S  2 0 0 8    |  2 1O
b

al
en

d
e 

ta
xi

 p
ar

k,
 L

ag
os

  ©
D

ar
re

n 
H

um
p

hr
ys

/i
A

fr
ik

a 
Ph

ot
os



|    I N C L U S I V E  C I T I E S  2 0 0 82 2

they remain politically passive, do not 
participate much in public affairs, do 
not mobilise around issues, and reject 
political protest. Moreover, surveys of 
informal settlements reveal that many 
residents resist democratic values.

The conclusion drawn is that living in 
poor neighbourhoods affects the po-
litical opinions of its inhabitants and, 
the more socially excluded people are, 
the more they distrust democracy. This 
distrust of democracy is based on four 
aspects: anti-democratic values, doubts 
about the effectiveness of democracies 
in general, criticism of how democracy 
is run in Madagascar, and personal dis-
appointment.

The most significant variations are: 
women are more distrustful than men; 
trust increases with religious practice; 
the experience of insecurity alters trust; 
the poorer the person the less trust they 
have in democracy; and being homeless 
at least once or being unemployed for 
six months or more also fosters a dis-
trust in democracy. 

Those who have been victims of dis-
crimination based on where they live, 
feel relegated and neglected. These 
experiences of exclusion and relega-
tion fuel “egalitarian resentment” and 
resentment for democracy, according 
to researcher François Roubaud and 
Jean-Michel Wachsberger (DIAL).

The capital’s poor, including 93% of 
those who have been homeless, often 
participate in neighbourhood associa-
tions (youth groups, collective paddy 
field farming, neighbourhood watches, 
sports groups, etc.) but this does not 
make these individuals more civic mind-
ed, the study shows. Instead, it fosters 
sectarianism, ethnic identification and 
greater distrust of democracy. 
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“Invisibility is a means to survive. When immigrants 
arrive in Spain the first thing they do is destroy their 
documentation so they cannot be repatriated”
Pep Subrios
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CHANGING IDENT IT IES:
MOZAMBICAN MIGRANTS IN

JOHANNESBURG

For Mozambican migrants to Johannes-
burg, the journey to the city has long 
been a rite of passage into manhood, 
whereby young men migrate to make 
money and then marry and build a house 
in their home country. Today, many find 
employment using a 30-day visa and 
some even describe the journey as an 
adventure, although most seek to end 
migratory existence before the age of 
30. There are also cross-border traders 
and those who settle in South Africa by 
obtaining documents through amnesty 
or illegal means. 

These migrants are often reluctant to 
divulge their Mozambican identity due 
to experiences of xenophobia. This is 
compounded by an absence of politi-
cal organisation and the weakness of 
social links between Mozambicans. The 

domination they experience gives rise 
to heightened individualism, which has 
an effect on the extent of their assimi-
lation, and on their notions of ethnicity 
and nationality. 

Research by Dominique Vidal (French 
Institute of South Africa) has established 
that there are no enclaves, little solidar-
ity and, although there is mutual support 
when migrants first arrive, this does not 
develop into a Mozambican community. 
Instead, the immigrants make a concert-
ed effort to blend in: they adopt South 
African dress, vernacular, and even forgo 
Portuguese in favour of English or Zulu. 
City life promotes a ‘de-traditionalisa-
tion’ and decrease in ethnic and familial 
solidarity. 

This emphasis on integration is due 
to initial experiences of hostility and 
distrust, and many embrace a phase of 
anonymity in the face of this. This is fol-
lowed by the construction of a new Mo-
zambican persona - the ‘good guy’, the 

trusted colleague, the good neighbour 
- in a bid to position themselves as ‘su-
perior’ and to compensate for their up-
rooted position. 

In contrast, these migrants depict 
South Africans as ‘lazy, rude, criminals’, 
according to the study. Mozambican val-
ues are idealised and presented as be-
ing in stark opposition to the violence, 
corruption, and hypocrisy of South Afri-
cans. They also extol what they believe 
is a Mozambican quality: a tolerance and 
respect for all human beings that goes 
beyond ethnic lines or nationality. Ironi-
cally this is similar to ubuntu.

In their hawking and street life activi-
ties, Mozambican migrants develop net-
works to monitor belongings and po-
lice movements. This fosters a sense of 
belonging, albeit fragile. Their children 
become socialised as South Africans, 
adopting township identity if they grow 
up in a township, and English culture if 
they grow up in suburbs. 
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Upgrade and displacement
In Johannesburg, migrants and immi-
grants find accommodation in a vari-
ety of forms: shared rooms in hostels, 
rooms in existing flats in the inner city, 
residential, office and industrial build-
ings converted either legally or ille-
gally into rooms with shared facilities, 
rooms in transitional and communal 
housing projects developed by NGOs 
and charity organisations, private 
houses converted into rooming es-

tablishments, former domestic rooms 
in the suburbs, backyard rooms and 
shacks in townships, shacks in squatter 
settlements, and temporary ‘rooms’ 
constructed daily by people living on 
the streets.
According to Lone Poulsen (University 
of the Witwatersrand), the city faces 
a dilemma in housing improvement. 
Many of the alternative forms of ac-
commodation could be made more 

acceptable with small improvements, 
thus improving the quality of living for 
tenants. But with improvements come 
increased rents, which lead to the dis-
placement of the poorest. 
Private or publicly funded improve-
ments to rented accommodation au-
tomatically exclude the large lower 
rungs of society who cannot afford to 
pay more for the upgraded accommo-
dation.

The line between exclusion and inclu-
sion is not always clear and it is not al-
ways possible to know when an inclu-
sive city has been realised. The notion 
of inclusivity is also not a static one - 
new inclusivities and new exclusivities 
are emerging all the time. 

Key actors include national government, 
which has a role to play in the develop-
mental state and via decentralisation 
of its functions. Similarly, local govern-
ment, as the sphere of government 
closest to the people, has a critical role 
to play in the provision of services and 
infrastructure. Social movements/civil 
society has a role to play in representing 
local communities, widening the demo-
cratic space and collaborating with the 

state/local government to address de-
velopment needs.

AIDS ORPHANS STRUGGLE

FOR HOUSING: KWAZULU-
NATAL,  SOUTH AFRICA

A study of Aids orphans in the peri-
urban area of Malangen, KwaZulu-
Natal shows the orphans face enormous 
problems regarding housing. They are 
largely excluded from feeling part of 
their communities and often live in very 
poor conditions, usually being taken in 
by extended families who are struggling 
to make ends meet.

An Aids orphan is a child who has 
lost one or both parents to the Aids 
epidemic. Aids orphans usually become 

the responsibility of the community and, 
in particular, the extended family. Even 
within the extended family, the orphans 
often experience extreme poverty and 
exclusion. Although they have access to 
child support grants, orphans don’t al-
ways have the documentation required 
to access the grants.

In a study researched by Catherine 
Ndinda (National Homebuilders Regis-
tration Council), 85% of the household 
heads were unemployed and most 
households relied on pension grants. 
Household sizes were between two 
and 11 people, with 90% of households 
having six members. Grandmothers 
cared for 72% of orphans and aunts for 
19.5%, while uncles cared for a small 
proportion.

A quarter of South 
Africans do not have 
permanent tenure
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Income levels ranged between zero and 
R2 500. Most households lived in mud 
houses that leaked, had broken win-
dows and doors, cracked walls, mould 
and poor ventilation. The poor state 
of the houses contributed to the poor 
health of the orphans, with 70% of re-
spondents saying the children’s health 
was poor. 

In South Africa there are an estimated 
1.1 million children who fall in this cat-
egory. The Medical Research Council 
estimates that by 2015 the country will 
have around 5.7 million Aids orphans.

OWNERSHIP VERSUS RENTAL

IN JOHANNESBURG

Sarah Charlton (University of the Wit-
watersrand) argues that South Africa’s 
focus on home ownership has had the 
effect of downplaying the critical impor-
tance of cheap rental accommodation 
for the very poor, and the role of the 
private sector in providing this.

In South Africa, the key elements of 
the national housing programme are: 
freehold ownership, a plot of land, a 
basic house and a minimum level of 
services. Houses built under the pro-
gramme are far away from urban cen-
tres that offer jobs and opportunities. 
This has contributed to perpetuating 
the marginalisation of the poor and has 
not helped them integrate with others 
in urban areas.

In response, an inclusionary housing 
strategy to incorporate the very poor, 
has been considered. The City of Jo-
hannesburg’s 2006 Growth and Devel-
opment Strategy is premised on the 
principle of the proactive absorption of 
the poor. The strategy introduces the 
concept of a ‘property ladder’ - a key 
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The challenge is to engage in the organic evolution 
of cities without encouraging lawlessness, because 
organic evolution will happen anyway

element of the ‘ladder of urban pros-
perity’. The City anticipates that house-
holds will move up this ladder as finan-
cial circumstances change over time.

In 2004, over one fifth of Johannes-
burg’s population of 3.2 million lived 
in informal dwellings, and over half of 
households had incomes below R1 600 
a month. If a household spends no more 
than 25% of its income on accommoda-
tion, more than half of Johannesburg’s 
households can afford a maximum of 
only R400 per month. It is clear that 
there is not sufficient accommodation 
at low enough levels for this sector of 
the population. Charlton believes the 
scale and extent of the need for cheap, 
well-located rental accommodation is 
not fully acknowledged and this crisis is 
in danger of being downplayed by the 
focus on the property ladder. 

A number of affordable models are 
being tested at the Alexandra Renewal 
Project. A cluster of 40 rooms for rent, 
organised around a central courtyard 
with a shared ablution facility, is be-
ing piloted as an alternative to shack 
dwelling. Rentals of between R350 and 
R700 are being considered. 

Access to cheap rental accommoda-
tion within the city is an imperative and 
the ideal of providing every person with 
their own house needs to be reconsid-
ered, according to Charlton. Inclusion 
should firstly give everyone accept-
able, affordable accommodation in the 
city, encompassing different typologies 
and choices for different interests and 

affordability levels. Johannesburg’s 
strategy of assisting the poor to move 
out of poverty could include access to 
cheap rental accommodation, among 
other measures, as a way to help peo-
ple move up the property ladder.

CONTESTED CITY SPACES:
THE INFORMAL SECTOR IN

NAIROBI

Informal traders in Nairobi are a major 
contributor to employment and city 
revenue, but the sector has traditional-
ly found itself excluded from the city’s 
planning. A new act and new alliances 
are making a difference to their repre-
sentation within the city structures and 
their inclusion in the formal economy.

In Kenya, the informal sector makes 
up 90% of new employment. The aver-
age income in the sector is 65.3% high-
er than the statutory minimum wage 
in Nairobi and Mombassa. However, 
this sector is without secure property 
rights, finance and public services and 
has struggled to effectively articulate 
its interests, including rights to trading 
and manufacturing spaces. 

In response, there is a move towards 
creating a positive legal and regulatory 
environment for the sector by review-
ing the labour laws, relaxing business 
restrictions, broadening access to fi-
nance and passing the Micro and Small 
Enterprises (MSE) Act.

Some of the Act’s reforms include: 

help with organising secure premises, 
recognising  the MSE associations and 
giving them a pivotal role in formu-
lating, implementing and monitoring 
policy that affects them. The traders’ 
national alliance, Kenasvit, now speaks 
to government on their behalf and the 
traders have access to policymakers, 
planners and administrators.

For the traders, being organised has 
allowed them to reclaim their right to 
space within the city. Professor Winnie 
Mitullah (University of Nairobi) argues 
that the ability of the street vendors 
and informal traders to interact col-
lectively has improved their claim on 
street trading spaces, and determined 
their survival and inclusion in urban 
governance.

INCLUDING WOMEN:
PRACT ICAL AND STRATEGIC

ISSUES

In South Africa, attempts by local gov-
ernment to include women are partial 
and uneven, according to researchers 
Alison Todes and Pearl Sithole (Hu-
man Sciences Research Council). While 
women are included in local politics, 
Integrated Development Plan (IDP) 
processes and local projects more than 
before, this isn’t necessarily changing 
pre-existing gender relations nor ad-
dressing deeper gender issues at local 
levels. At the root of the problem is the 
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belief that a quota system will automati-
cally lead to placement of women’s is-
sues on strategic agendas.

Research conducted in eThekwini Mu-
nicipality in the city of Durban (3-million 
people), the Hibiscus Coast (194 000 
people) and the rural municipality of 
Msinga, examined the following issues: 
the representation of women as council-
lors and officials, the establishment of 
special structures such as gender desks, 
the extent to which the participatory 
process of the IDP gives voice to women, 
the extent to which the incorporation of 
gender in IDPs reflects women’s inter-
ests, needs and rights, and the extent to 
which projects take account of national 
policy guidelines on gender equity

Conclusions show that gender is not 
given a priority in the three municipali-
ties and it is mainly interpreted as im-
proving levels of employment equity. At 
the time of the research (2005), women 
outnumbered men in all three of the 
cases, yet complained of resistance 
(from men) to their concerns. This sug-
gests that inclusiveness is no guarantee 
that gender issues are given attention. 

The rural component of the research 
reveals that although women’s participa-
tion is customarily denied in male-domi-
nated decision-making structures, the 
role of the wives of traditional leaders is 
similar to that of women councillors and 
receptive to the needs of women. But 
municipalities tend not to support them 
and issues are pursued in a reactive and 
isolated manner. 
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Within the IDP processes, women are 
compromised by their passive approach 
to meetings, where they become ob-
servers only and raise mainly domestic 
issues. Women also disguise their behav-
iour so as not to seem threatening. IDP 
participatory processes have become 
diluted and in all of the municipalities 
studied, attention to gender was limited 
and sporadic. Women’s strategic needs 
for gender equity, empowerment, per-
sonal safety and protection against 
abuse, equal opportunity, access to em-
ployment and social development are 
not the focus of IDPs.

Within projects the focus is on wom-
en’s practical needs (feeding families, 
educating children) more than their 
strategic interests (challenging stere-
otypes, providing space for self asser-
tion). Infrastructure projects attend to 
women’s practical needs but show few 
women in leadership roles, while local 

economic development projects focus 
on traditional activities like farming, 
sewing and informal trading, with mini-
mal returns for women.

The presence of national guidelines 
has, however, meant that women ben-
efit at a project level - they are involved 
in committees as workers and benefi-
ciaries. Women are being included in 
local politics, IDP processes and local 
projects more than before and, in the 
context of conservative cultural norms, 
giving expression to their needs marks 
significant progress for women.

INTEGRAT ING INFORMAL

TRANSPORT NETWORKS IN

DOUALA, CAMEROON

A study of informal transport networks 
in Douala, Cameroon, reveals innova-
tive responses by unemployed and mar-

ginalised youth to economic crisis and 
liberalisation in the city. Instead of en-
gaging in petty crime, men between the 
ages of 15 and 35 have responded to an 
ineffective transport sector by starting 
taxi businesses using motorbikes (bend-
skin) to transport people and handcarts 
(pousse-pousse) to transport goods and 
merchandise. 

The taxis are providing a rare avenue 
for gainful employment and have sig-
nificantly reduced urban poverty. These 
businesses can be started from person-
al savings or informal banking systems 
(rotational credit associations) and any-
body who is able to acquire a handcart 
or motorbike can start working immedi-
ately after learning to drive, (although 
few bendskin have licences). 

The disadvantages are long work 
hours and traffic pollution, while older 
handcart pushers suffer from backach-
es, rheumatism and even hernias. As a 

“Inclusivity is a moving target”
Belinda Bozzoli, University of the 
Witwatersrand
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result, most drivers consider this a tran-
sitional phase of employment. 

The bendskineurs and pousseurs are 
organised into small, tightly knit groups 
that offer solidarity, a social network and 
a safety net in difficult times. The pub-
lic has an ambivalent attitude to them. 
People appreciate the convenience of 
their services but don’t approve of their 
reckless and irresponsible road behav-
iour - drivers are aggressive and ignore 
the rules of the road. Police exploit this 
situation to extort bribes rather than en-
force the law, according to Christopher 
Sama Molem (University of Buea). 

Bendskin drivers claim that tax collec-

tors also exploit them by demanding in-
surance documents or driver’s licences. 
In response to harassment by officials, 
bendskineurs and pousseurs have dis-
played a remarkable ability for organis-
ing informally at several levels to protect 
their own interests. Usually based on 
ethnic and friendship bonds, the groups 
organise collectively to contest police 
harassment, via protest, revolt, and 
bringing traffic to a standstill by block-
ing intersections. 

Frequent unrest has led to attempts to 
restructure these informal operators and 
organise them into a professional asso-
ciation to regulate their activities. Mu-

nicipal managers (who also own fleets of 
bendskins) held several meetings with 
them in 2003 resulting in a partnership 
convention with a newly created profes-
sional association called Groupement 
des associations et syndicates de moto-
taxis (Grasmoto). 

The drivers agreed to resolve problems 
through peaceful negotiation as well as 
to register with the local administration, 
however, most are suspicious of such ini-
tiatives and continue to organise them-
selves informally. This innovative informal 
market continues to face the challenges 
of recognition and integration into the 
formal structures of the city.
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CHILDREN AS

PART IC IPAT ING CIT IZENS

Janet Prest Talbot (Children’s Rights 
Centre) argues that, from a young age, 
children should be encouraged to make 
an active contribution to decisions that 
affect their lives, so that citizenship 
can be nurtured. Talbot maintains that 
citizenship does not automatically start 
once a child reaches adulthood, and 
supports the active inclusion of children 
in determining their experience in the 
city and influencing decisions that affect 
their lives. 

Children’s participation helps them 
develop social skills and better perform 
responsibilities. Participation facilitates 
the flow of child perspectives into social 
decision-making, improves communica-
tion and negotiation skills, builds self 
esteem and confidence. Participation 
in significant affairs of life gives chil-
dren a sense of meaning and enables 
more mature, respectful relationships 
to develop between adults and children 
across generations. 

Studies of three child citizenship 
projects help illustrate these points. 
First, a local children’s organisation was 
encouraged to reflect on and analyse 
their communities’ needs by way of a 
photo-documentary project that docu-
mented unemployment and then moti-
vated the children to approach the ward 
councillor for help. Second is a national 
South African project that educates chil-
dren on how to monitor local municipal 
budgets in their community, afterwhich 
they advocate for allocations. Third,  the 
Children’s Institute worked with partner 
organisations from different provinces 
to identify 12 children vulnerable in the 
context of HIV and Aids. The chidren 
formed a group called Dikwankwetla 

Effective participation requires 
that authorities involve people 
beyond a grassroots level
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– the Heroes – and participated in work-
shops informing them about the Chil-
dren’s Bill and getting their opinions and 
recommendations on its contents. 

Talbot evaluated the quality of child 
participation in these projects and 
concludes that: children’s participation 
should be sought at all levels of life and 
not just in the public domain; once the 
design process is over it is critical that 
the children carry on doing participatory 
work; the capacity of children to partici-
pate and take action needs to be built 
through sharing of information, teach-
ing of skills, interaction of children with 
other children and adults. Finally, it is im-
portant to evaluate the impact of such 
initiatives.

PART IC IPAT ION FROM

COMMUNITY HALL

TO CITY HALL

In the policy-making process, claims of 
participation can be abused and used to 
include and exclude at the same time, 
so that only certain kinds of voices are 
encouraged. This is the predominant 
method of formal and state-led par-
ticipation, according to Richard Ballard 
(University of KwaZulu-Natal). He argues 
that the language of participation has 
become the rhetoric of post-apartheid 
government, with various agendas op-
erating under the guise of participation.

‘Nominal’ or ‘invited’ participation is 
insubstantial and doesn’t enable dia-

logue and discussion of policies. Meet-
ings with poor constituencies are held 
and the information collected is collated 
and aggregated, and it may be incorpo-
rated into strategic planning documents. 
Nominal participation can also be used 
to demobilise and de-legitimise groups 
who oppose government. Alternatively, 
‘substantial’ participation is premised on 
the idea that people affected by a de-
cision must have had an opportunity to 
influence the outcomes. 

Effective participation requires that au-
thorities involve people beyond a grass-
roots level and allow them to influence 
major decisions by discussing the ad-
vantages and disadvantages of different 
policy options. This enables people to 
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have a say in the development and final 
approval of a municipal budget. 

Research shows that, in some cities, 
IDP meetings were not open to every-
one and those organisations that do 
have representatives reflect only a frac-
tion of the population of the ward. Even 
where the representation is fair, it is 
possible that certain political positions 
on local government policy are not cap-
tured, as civil society does not represent 
all needs and interests. 

Meetings are often organised at short 
notice so that people have insufficient 
time to prepare, compromising the 
effective mandating of positions. Par-
ticipation involving technical input to 
the planning process is different to the 
meaningful transfer of decision making 
power (popular budgeting in Porto Ale-
gre is a successful example). 

If government is not willing to expose 
its policies to rigorous debate and the 
challenge of opponents, whether from 
social movements or elsewhere, then 
the participation it claims is ineffective. 

URBANISAT ION, INFORMAL ITY

AND INFRASTRUCTURE

PROVIS ION IN DAR ES

SALAAM, TANZANIA

Over 70% of the urban population of 
Tanzania live in increasingly crowded in-
formal areas that lack basic facilities like 
piped water and electricity. Residents 
have no legal property rights and face 
uncertain security of tenure.

Government attempts at intervention 
have failed to prevent excessive urbani-
sation, leading to intolerable levels of 
densification, with detrimental effects 
on public health, accessibility, liveli-
hoods, the environment and future in-

frastructure provision. The public sector 
has failed to reign in urban sprawl, to 
plan and survey land, and to compen-
sate existing landowners. Building and 
urban development standards are set 
unrealistically high.

Two urban forms have emerged: one 
densely packed, spatially unorganised, 
with limited or no infrastructure, occu-
pied by the marginalised urban poor, 
and another less dense, spatially struc-
tured, with basic infrastructure services, 
occupied by the wealthy.

In the latter case, land use planning, 
zoning, surveying and provision of trunk 
infrastructure precede building con-
struction. In the former, land is bought, 
built and occupied, with servicing and 
surveying possibly following. This serves 
to lower entry barriers to the poor by 
making land cheaply and readily avail-
able. Informal grass-roots actors and 
local community leaders play a role in 
sanctioning land allocation, which has 
helped improve security of tenure. But 
as densities increase, grassroots insti-
tutions become less effective, environ-
mental degradation increases and the 
capital investments of the poor are 
threatened.

Attempts at publicly-funded low-cost 
housing programmes during the 1970s 
and 1980s failed to deliver for low-in-
come households and the government 
has since embarked on various policy 
reforms and programmes, with mixed 
results. 

The 20 000 Plots Project
Conceived in 2002 by the Ministry of 
Lands and Human Settlement Devel-
opment, the project aims to curb the 
growth of informal settlements by sell-
ing off surveyed plots of different sizes 
to a range of income groups, with spe-
cial consideration given to women and 

“There is a tension between devolution to 
ensure effective participation and aggregation 
to ensure the pooling of resources” 
Richard Ballard, University of KwaZulu-Natal
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the disabled. The initial target of 20 000 
plots was quickly exceeded and by No-
vember 2005, some 30 655 plots had 
been surveyed and allocated.

The project has succeeded in reduc-
ing demand for surveyed plots, but its 
success is a matter of dispute. The plots 
are relatively expensive (the cheapest is 
equivalent to a year’s salary for a low-
income public employee) and must be 
paid in full within a single month. The 
plots are relatively far from the city 
centre and public transport is poor. No 
basic water and electricity services are 
supplied and those who have installed 
these at their own expense have paid 
high prices. Despite the initial emphasis 
on prioritising women, only 19% of pur-
chasers have been women.

The Community Infrastructure 
Upgrading Programme (CIUP)
This was initiated in 2004 to improve 
infrastructure in 19 low-income settle-
ments (later reduced to 14), including 
roads, water supply, electricity, solid 
waste management, drainage, sanita-
tion and community facilities. So far, 
work has only begun in two settle-
ments.

Challenges facing the programme in-
clude the prohibitive cost of installing 
infrastructure post-facto, often requir-
ing demolitions. There are disputes 
over payments required from house-
holders (set at 5% of costs). The small 
scale of the projects and their symp-
tomatic rather than causal relation to 
informal settlements, means that the 
projects are unlikely to significantly 
alter the polarised social-spatial land-
scape of the city.

Formalisation of Properties and 
Businesses for Poverty Alleviation
This is a Norwegian-funded project in-
spired by the theories of Peruvian econ-
omist Hernando de Soto. With 60% of 
urban properties existing outside the 
law, the project aims to formalise own-
ership of land and businesses, freeing 
up the ‘dead capital’ held by the poor 
in informal settlements.

The project aims to identify properties, 
including all assets upon them, and con-
fer legal rights by issuing licences that 
can be used to access credit facilities. By 
December 2005, some 217 407 proper-
ties were registered but only 12 451 
licences issued. Property owners are re-

luctant to mortgage licences for fear of 
losing their properties should they fail 
to meet bank conditions. And financial 
institutions are reluctant to accept that 
the two-year licences meet their requi-
sites for loans. They also maintain that 
the modest size of the loans make them 
prohibitively costly to administer. 

According to Wilbard Kombe and John 
Lupala (University College of Lands and 
Architectural Studies), government in-
tervention has proved too slow, too 
small-scale and too reactive to address 
the problem. A better method would 
be to empower the informal communi-
ties to take responsibility for the ways 
land is divided.

Grassroots organisation moves more 
swiftly than the public sector and there is 
general community acceptance of infor-
mal property rights. The state needs to 
provide the appropriate policy environ-
ment, including user-friendly guidelines, 
for community leaders to administer 
subdivision and enforce development 
control. Unless the potential of the poor 
is deployed to fill the capacity deficits 
of the public sector, it will be difficult to 
mitigate the social-spatial inequalities 
of Tanzania’s informal settlements.

“How does a portion of land perform, 
and for whom does it perform?” 
Colin Marx (Isandla Institute)
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WASTE MANAGEMENT

SERVICES:  CREAT ING NEW

FORMS OF EXCLUS ION

Post-apartheid policy has prioritised 
basic service needs but municipalities 
struggle to generate sufficient revenue 
to roll out equitable services for all. They 
have been obliged to adopt a range of 
alternative strategies, in an attempt to 
make service provision more affordable 
for the previously marginalised. Melanie 
Sampson (Universty of York) critically 
examined some of these strategies.

Municipal Community Partnerships 
(MCPs)
The Msunduzi municipality pioneered 
MCPs in the form of a three-way part-
nership between the municipality, 
the Built Environment Support Group 
(BESG), and the community structure. 
Aims included: community participa-
tion to reach areas that had no previous 
service delivery, creation of jobs and 
cost reduction of conventional delivery. 
However, the projects reveal a number 
of issues:

They are not registered with the rele-
vant labour bargaining council and op-
erate outside the labour regulations.
They can generate only one job per 
100 households if annual costs per 
worker are kept below R14 000. In 
practice, this results in the creation of 
a second tier to the labour market.
They operate only in the poorest ar-
eas while wealthier areas continue to 
be serviced by higher-paid, unionised 
labour.

Neither the community structures nor 
the workers appear to have been em-
powered. There is no capacity-building 
and BESG acts as a de facto project 
manager and employer.

•

•

•
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Black Empowerment Public-private 
Partnerships (PPPs)
Low levels of capital investment are re-
quired to enter the waste management 
sector, making it an ideal vehicle for black 
business. But in most cases, PPPs have not 
graduated beyond small, township-based 
services. The projects have typically taken 
the form of contracts between local black 
entrepreneurs, the council and a white-
owned waste management company that 
trains the entrepreneurs, helps them se-
cure financing and monitors performance.

Once again, workers fall outside the 
standard labour framework and are paid 
well below the rates set by the Road 
Freight Bargaining Council. There is also 
little compliance with labour regulations 
concerning protective clothing, sick leave 
and UIF deductions. Municipalities make 
little effort to monitor and evaluate the 
PPPs, resulting in sub-standard service 
and, ironically, resulting in apartheid-era 
inequalities of service to black areas.

Public Works Programmes (PWPs)
A public works programme in the Sol 
Plaatje (Kimberley) township of Galesh-
ewe focussed on the upgrade of roads 
and storm water drains, and the sweep-
ing of streets. The programme employed 
681 people (60% female), cost R13-mil-
lion and lasted 18 months. Wages were 
low (ranging from R31 to R65 per day) 
but they helped households with no in-
come to pay for necessities.

An initial problem with the scheme was 
that the town council made use of the 
PWP workers as a reserve of casual la-
bour, at no cost to the municipality. More 
serious problems came after the project 
ended, when the workers were plunged 
back into unemployment. Those who had 
bought household items on credit faced 
having them repossessed.

The Zivuseni Poverty Alleviation Project 
was established by the Gauteng provin-
cial government in 2002 to employ peo-

ple for three months at a time, with the 
aim of providing work and skills devel-
opment. About 258 people were hired 
in each three month period, all from 
households with no income, and mostly 
women. They worked alongside munici-
pal workers at the Pikitup waste manage-
ment depot in Soweto.

After three months of employment, 
the workers were again unemployed, 
with no improvement in their job-finding 
prospects. Relatively few received skills 
upgrading and most resented doing the 
same job as the municipal workers, yet 
for much lower wages.

Volunteer campaigns
In 2002, the ANC declared the ‘year of 
the volunteer’ and called upon the poor 
who could not pay for services, to mini-
mise service delivery costs by volunteer-
ing free labour. In Johannesburg, hun-
dreds of women, organised by local ward 
councillors, volunteered to clean their 
areas, working five days a week, unpaid, 
without food or equipment.

Most lived in the poorest areas, such as 
Orange Farm, and were motivated in part 
by keeping the area clean for children to 
play, and in part by the belief that their 
work would eventually be noted and they 
would receive paid employment. Some 
have continued to volunteer for years. 
Once again, the programme highlights 
inequalities: in wealthier areas, the coun-
cil can keep streets clean without the help 
of volunteering residents.

Waste management is highly labour in-
tensive. The various municipal schemes 
described above succeeded in lowering 
the costs of labour but they failed in their 
key aims of providing long-term jobs, 
skills upgrade and inclusion. Initiatives to 
extend services to previously under-serv-
iced areas therefore created new catego-
ries of ‘non-workers’ and new hierarchies 
of exclusion, perpetuating old inequali-
ties in a different form.

Municipalities struggle to 
generate sufficient revenue to 
roll out equitable services for all
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HIDDEN SPACES AND

L IVEL IHOODS IN BENROSE

Benrose is located in the southeast of 
Johannesburg’s inner city and home to 
a ‘hidden population’ of some 30 000 
migrants living in a range of informal 
housing. This includes abandoned fac-
tories, illegally-occupied flats, shacks, 
and run-down single-sex hostels dat-
ing from the apartheid era. Marginal-
ised from urban life, these people live 
an entirely separate existence within a 
closed social structure, struggling to 
survive within a sometimes violent and 
always insecure space.

Benrose has six single-sex hostels, 
five of them abandoned by their pre-
vious management structures and left 
to decay. The hostels consist of bar-
rack-style communal rooms surround-
ing closed compounds. The bulk of 
residents are young men under 35 from 
rural KwaZulu-Natal, 60% of whom are 
unemployed. They arrived with the 
expectation of soon finding work and 
moving out, but at least a quarter have 
lived in the hostels for between five 
and 10 years.

During apartheid, women were 
banned from the premises, which were 

controlled by a management-appointed 
induna. A non-elected induna still runs 
the hostel and collects rent, assisted by 
‘junior indunas’ who enforce his will, 
using violence or expulsion at times. 
The hostels continue to be strictly men-
only.

Spaza shops, taverns, barbers, shoe 
repairers and maskandi music sellers 
have established themselves within 
the hostels. With most residents unem-
ployed, time is spent listening to mu-
sic, playing cards and gambling, drink-
ing and smoking dagga. Crime such as 
drug dealing, gun-running and car theft 
is reported to provide a livelihood for 
some, and petty crime in the hostels is 
common. Police seldom interfere.

Alongside the men-only hostels, infor-
mal settlements have sprung up, hous-
ing mainly women and children. Empty 
plots once occupied by warehouses are 
now covered in shacks. Shacks are also 
erected inside abandoned factories. 
Homes or flats controlled by slumlords 
have been subdivided.

A 2004 survey conducted by the Re-
productive Health and HIV Research 
Unit, found HIV prevalence rates of 
56% among women and 37% among 
men. The majority (69% of men, 61% of 

women) are from rural areas and would 
prefer to live in their home communi-
ties. Seventy-six percent of the women 
surveyed, and 56% of the men, were 
unemployed, although as many as 20% 
of the men had been in Johannesburg 
for more than 11 years. 

Unemployment, insecurity and de-
pendence on one another have led to 
a lack of integration with the city and 
feelings of isolation. Benrose residents 
have no sense of ‘belonging’ to the city 
and many have never travelled to the 
city centre, which they fear. Residents 
have little access to welfare services 
and those who have attempted to lo-
cate services like clinics report being 
turned away and told to “go home” to 
the rural areas.

In 2006, a participatory photographic 
project was run in partnership with the 
Market Photo Workshop in Newtown 
and 20 Benrose residents participated 
in a two-week photographic course, 
setting out to document their daily 
lives. The results revealed many hid-
den activities, such as the collection of 
water from storm drains, salvaging of 
wood, illegal electricity connections, 
and residents’ voluntary work to main-
tain their community. 

“It is important to observe those areas of cities 
that have ‘pockets’ of inclusivity and to take 
collective and public notice of them”
Alan Mabin, University of the Witwatersrand

Photograph: Thembeni MntamboPhotograph: Phumzile NkosiPhotograph: Jilta Tati
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In sub-Saharan Africa, HIV prevalence 
in the urban population is 1.7 times 
higher than in rural areas


