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ABSTRACT

Starting from the background of the modernisation/dependency
debate, the author examines traditional top~down and bottom—
up approaches to regional planning. The major findings of
this document are that South African regional policy has
been dominated by political rather than economic criteria,
Furthermore, the wvidence indicates that regional policy has
shown particulariy poor resulks, and will continue to do so.
The author finds that gpeither top-down nor bottom-up
approaches constitute a comprehensive approach to regional
development in Southern Africa. The suggesied outcosme is a
combination of the two approaches. The bottom-up school's
major contribution is seen to be the promotion of rural
development and community based decision making. The
Transkei case study however highlights the importance of a
simultaneous urbanisation policy to allow agriculture in
Transkei to become viable. Transkei's relative disadvantage
in attracting industry requires that the emphasis falls on
the existing metropolitan and secondary cities to
accommodate rapid urbanisation, Implicit from this is that
the South African government abandon the political ideal of
apartheid and concentrate on a more economically efficient
industrial location policy, whilst simultaneously providing
substantial support for rural development policies,
optimally within a more conducive institutional environment,
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Ch.

1.

INTRODUGTION

Barly development planning theories and their
associated regional planning policies were primarily
based on economic theories. The major thrust of
these theories lay in the assumption of ‘'trickle
down' or ‘spread' effects both ln interpersonal

income and regional terms. In the latter regard,
Hirschmann (1938, 83) views regional inequality as
inevitable. He writes that “there can be little

doubt that an economy, to Lift itself to higher
income levels, must and will First develop within
itself one of several regional centres of economic
strength." This in the course of the development
process means that international and interregional
inequality of growth is an inevitable concomitant
and condition of growth itself. However, in terms
of the widely accepted Kuznet's (1955) view, this
inequality would peak in the middle stages of
development and then decline thereafter {EL Shakhs,
1980). In this way, a lessening of spatial and
aspatial ineguality would occur. (See £ig. 1).

Diagram 1 The Kuznets Curve
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Experience has shown however, that thes 'growth'
orientated strategies have not achieved the desired

results., In addition, it has been argued that
“traditional regional ©policy instruments have
essentially only accentuated existing market e 1

trends", that is, there has been a further
strengthening of the existing core areas (Stohr and
Podtling, 1978, 86). although in some casges
targeted natlonal econemic growth rates were
achieved, it became clear that income ineguality,
disease, malnutrition, iiliterdey, poverty and
unemployment had reached proportions as never before
in human history.

Thus the feeling was that the trickle-down type
approach eéencouraged growth without development;
development being seen as involving an increase in Je
output, and a better distribution of this output,
through greater participation of the poor. T

As a reaction to trickle~down policies, and their -
increasingly apparent fallure, a number of changes

in development econemizs theory occurred. New [
schools of thought that arose included the >
‘redistribution with ¢ =wh', 'basic needs’ and more oo

recently a regional plasning school of thought .
dominated by the works > WB Stohr (Stohr & Taylor, '
1981: Stohr & Todtling; 1978: Stohr & Todtling, .

1876: Stokz, 1981) aimed at development from below.l PR

Taylor (1879, 4), writes on Stohy, L

L In this dissertation the terms "Development From Below TN
Strategies" and “Bottom-up strategles” are used g
synonomously.
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the author argues convineingly that the
conceptual bages of current development
practices are neavily reliant on neo-classical
sconomlcs strongly concentrated on laxge scale,
vertically organised, institution~based
processes to the neglect of non-market and
informal processes, and a strong emphasis on
economic process te the exclusion of processes
of a social and political nature. The empirical
evidence they consxder/ suggests that the
overall result >f axisting polivies has heen a
widening, tather Ehan a narrowing, of
disparities, and that growth centre/hinteriand
spread effects have generally been small and
limited in geographical extent.

Prom their analysis of case studies, . - r and
Taylor conclude that in the context of p Jies for
broad spatial development, it is difficult to
justify growth centre policies for lagging areas.

The results of their analysis suggest that regional
policy must concentrate on the following issues:

a. levels of decision making, primarily on a
terv:gorial and community basis.

k. the aobilization of individuals, social groups
and territorially organissd small -communities
for the achievement of common benefits in
social, economic and political terms. (The
emphasis here is ths: economically less
developed social groups glve clear priocrikty to
thelr own self E standards and
subordinate external = sondmic and other
interactions to these suandzrds),

¢. the channeling of gconoris, social and political
backwash effects, to facliltate greater spatial
equity of living conditions. To this end ~
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1. greater attention should be paid to non-

market and non~institubion based activities

and to the requirements of small-scale
.human and environmental relations;

2. one must facilitate the shifting of
decision-making powers Erom today's mainly
functional (vertical) structure towards a
(horizontal) territorially based structure;

3. policies must be adapted to specific
historical, institutional and political
conditions in each country or region.

OBJECTIVES

The objectives of bthis dissertation are firstly, to
analyse the major theoretical underpinnings of the
top-down strategies with specific ragard to the
development ©of growth centre theories. Secondly,
the historical development of South African regional
strategy is traced, providing dinsight intc the
dominance of political criteria over economic
criteria by the South African Government. Thirdly,
kthe current successes and failings of Uthe douth
African strategy to date are analyzed. Specific
areas of concern include job creation, costs of job
creation and generation of self-sustaining economies
in the homelands.

The fourth objective is to outline the major aims,
objectives and eriteria for implementation of
'bottom~up' strategies. Special consideration will
be placed on the issues (points &, b and ¢)
summarised on the previous page and on the nature of
policies used in the past to achieve bottom~up

- 2 Py A ek ms omolkB san s e
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grovth, The Eifth objective is to consider the
effect of a bottom-up strategy on a specific region
in South Africa. “Transkel will be used as a case
gtudy, and particular attention will be placed on
evaluating the impact of a bottom strategy to policy
and decision making, iaterregional relationships,
and employment creation in both urban and rural
areas,

The sixth objective, taking bcth bottom-up and top-
down strategies, 1is to identify any areas of
interface between the two approaches which could
advautageously be wused simultaneously, to the
advantage of Transkelan development.

Finally, in terms of the above analysis, planning
implications will be discussed on the basis of a
regional planning approach in South Africa, with
specific emphasis being placed on planning
implications for the Transkei.

- P - B, . eoe
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TOP-DOWN & BOTTOM-UP DEVELQPMENT PARADIGMS

INTRODUCTION

The term 'development' has in the past been
used/understoed by development planners/economists
to mean different things, and the effectiveness of
development policies has been measured in different
ways. The term 'development' has often been used
synonomously with 'growth' and measured in terms of
an increase in a country's gross domestic product.
More recently, however, the term development has
been seen as involving the promotion of peoples'
'well being', success of policies being measured in
terms of both mater:3)l and non-material aspects such
as healthful diets, medical care, labour
oppertunities, bousing and political fruedom. The
more recent concern Focuses on issues of equality
and ineguality, or the unequal access of people to a
society's resources (both material and non~
materisl).

Problems of unequal development are experienced at a
number of levels, These levels include the
international level {between the advanced
industrialized countries and the third world
countries}), within countries (between rich
minorities and poor majorities within a specific
country), and  structural differences | between
different sectors (between mining sectors and
agricultural sectors). Finally spatial differences
ocour in so far as 'who gets what resources and
where?', Fair {1982,3) explains,

The differences in levels of development between
regions can be explained not only in terms of
their dJifferent resource endowments or their

& L. P 7 N . i
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£avourable or unfavourable locations, but also
in terms of their place in the political and
economic system of the nation in which they are
enmeshed and the international system to which
the nation itself is tied.

There are two main paradigms that currently dominate
thinking about development - they are the
modernization {or diffusionist) paradigm and the
dependency paradigm.

These two paradigms embody fundamentally differaat
perspectives as regards what causes
underdevelopment. The main bone of contention
vetween the two paradigms is “does the centre as a
source of innovation and economic activity diffuse
benefits to a less developed peripnery or does it
drain the periphery of its wealth and manpower?® Is
the centre, a country's metropolitan core, a
generative or parasitic agent in the
development/underdevelopment process™. (Fair, 1982,
4)

Before discussing cop-down development strategies it
is helpful to locate the strategies within the
debate between the modernization and the dependency
paradignms.

THE MODERNISATION PARADIGM

The underlying philosophy of this paradigm is that
if underdevelopad countries are to progress to the
same level of development as the £first world
countries then they should adopt the same western
values, production systems, technologies and
administration systems.

[V " ixd

R -
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Rostow's (1960} theory of the 'stages of growth' is
a classic example of the modernisation school.
Rostow envisaged countries as passing through a
number of stages of development Ercm traditional
society to a stage of 'high mass consumption’ which
characterises the most advanced countries and their
economies.

Rostow assumed that all countries begin from a
common baseline and underge unilipear transformation
along a development continuum of economic and social
change. The theory uses growth as the major
measuring indice, that is growth of GDP and
development are used synonymously. It is assumed
that a diffusion of growth will occur from the more
developed to the less developed areas, thus
eradicating poverty from an economy. Implicit here
is that workers Lrom the traditional sector would
move to the modern sector, obtain higher incomes and
thus achieve a higher standard of Lliving. in the
same way at an international scale, by following a
modernisation approach, less developed countries
would catch up with the more developad countries.
This was to be achieved by the growth of the
manufacturing industry and the gradual replacement
of imported goods by locally made goods (Fair, 1982,
8).

Friedmann {1966) translated Rostow's model into
spatial terms. Friedmann concentrated on nodes,
networks and surfaces. Nodes were seen as the Socus
of human activity - they were arranged
hierarchically. Networks were concerned with the
lines of communication and movement which connect
the nodes to one another. Surfaces were produced by
human activity around a node such as trade areas,
and urban spheres of influence.

= % - [ st




-9 -

Together these elements give rise to spatial
paktberns. Some initial trigger, for example
colonial settlement, would set off development in a
particular locality. Once development began, the
process would tend to be cumulative causing an
agglomeration or nodal pattern of activity, Thus
the pattern of economic activity is spatially
uneven. This leads to the emergence of a core and a
periphery where the core tends to dominate
{econemically, politically and socially).

fhe modernisation paradigm assumes that this growth
could be diffused to the less developed regions.
This would be achieved by spread effects from the
core to the periphery, via purchagses from, and
investments made in the hinterlan’ 1. Y also by the
absorbtion of unemployed persons : ~odre.

The most important trickling down effects are
generated by purchases and investments placed in
the hinterlands by the growth peoints ... the
latter may also raise the productivity of labour
and per capita consumption in the hinterlands by
absorbing some of their disquised unemployment
(Kansen, 1982, 17).

Within the modernisation paradigm, the policy of
impilementing 'growth centres' 1s seen as a means of

reducing inequalities in the space =sconomy. (The
theoretical workings of 'growth centre' policy
Eollow later in this chapter.) The major

theoretical underpinnings of growth centres, rests
on the assumptions that firstly, concentration of
investment will achieve economies of scale.
Secondly, the assumption that economic growth will
diffuse down the urbsn hierarchy and thirdly, the
assumption that economic growth will diffuse into
those areas surrounding the growth centres.

. i
& = T R s,
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The major criticisms of the top~down approach, are
expanded in later sections of this document. As
guch, they will only be noted at this stage as a
means of providing some background to the dependency
theorists critique that follows this section. The
most commonly noted areas of criticism centre on the
failure to achieve trickle~down effects (Stohr and
Podtling, 1$78); the widening, rather than the
narrowing of disparties betwe: ) regions (E1l Shakhs,
1986); the poor rates of job creation achieved by
top~down strategies (Friedmann and Sullivan, 1975);
and £inally the increased dependency of the
peripheral economies on the core areas (Dos Santns,
18703 .

THE DEPENDENCY CRITIQUE

The concept of 'dependency' evolved in Latin America
during the 1960's and was originally used to
describe the relations between the South American
countries and the More Developed Countries (MPC's).
It has since found favour in some writings about
Africa and Asia. The vise in popularity of the
dependency paradigm can be largely attributed to the
failure of top~down strategies to demonstrate the
benefits of aspread or trickle-down effects.

There is no unified body of thought which
characterises dependeacy. The various formulations
of dependency, include those based on Frank's (1966,
1967) "development of underdevelopment", dos
Santos's {1968, 1570} "new dependency", and
Cardoso's (1972, 1973} dependent capitaligt
development and dependency as a result of
imperialism. Chllcote (1984) emphasises that there

= - s Ba e b . s
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is a differing emphasis by different advocates of
'dependency'. Oplinions on what is central to the
'dependency’ debate vary.

the literature on dependency woves in many
directions, and critics set forth a multitude of
pesitions, Some critics attack the nationalist
inclinations of some advocates of dependency who
oppose outside influence. Many argue that
attention to external considerations of dependency
avoids considerations of the internal class
struggle, and others believe that dependency
obscures the analysis of imperialism (Chilcote.,
1384, 237},

Tomlinson (1981), in his apalysis of the varied
approaches to dependency found that there were two
central themes that emerged from the literature.
These themes relate to "external trade dependency"”
and less development countries (LDC's) “"class
structures™ in terms of their position in the
international capitalist economy.

External trade dependence refers to a LDC's reliance
an external sources of demand for econcmic growth.
Dos Santos (1970, 231} defined dependency as
characterising a situation in which the economic
development of a certain country "is cond tioned by
the development and expansion of another economy to
which the former is subjected." This depsndence can
take the form of a LDC being reéliant on a MDC for
the demand Ffor, and the price of its primary
exports. 1f the LDC exports secondary -gocods, the
LDC can become dependent on MDC technology, spare
parts, management and access ko MDC markeis,

Tomlinson (1981, 20} indicates that the more common
dependence is on one or a Cfew primary exports
resulting in an LDC becoming vulnerable to price
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fluctuations and external demand for their products.
Chileote (1984, 307) further expands this
phenomenon, referring ko

Eluctuations in the balance of payments, which in
dependent countries often leads to deficits caused
by trading in a highly monopolised international
markek, the repatriation of foreign profits, and
the need to rely on foreign capital aid,

The impact of this dependence on Ffluctuation of
demand and of price resylts in the LDC becoming
dependent on the expansion of an exteranal economy
for their own expansion.

Matxist analysis makes a central contribution to
dependency theory in terms of class structures in
LDC's.

Class structure is particularly relevant if one
views economic and policy change as being
propagated by specific classes in their struggle
with other c¢lasses to accummulate we=alth.
(Tomlinson, 1981, 20}

The external dominance of a nation's economy hinders
the formation of an indigenous industrial
bourgeoisie in the LDC's. External contrpl of the
national economy determines the areas and priorities
of economic growth in the dependent economy, thus
limiting local initiative and capital from
indigenous entrepreneurs. The means of ensuring co-
operation Erom the LDC is attained by the formation
of a compliant managerial bourgeoisie, whose role is
to ensure stable and protected conditions of
production Eor the Multl National Corporations
(MNC's), for example by giving them the internal
market as part of an ilmport substitution industrial
strategy (Sklar, 1979}. The managerial bourgeoisie

o
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usually derive their incomes from high paying jobs
in the state apparatus. The state in turn is
generally supported by the MDC's and their country
of origin by means of technical and economic aid.
The relationship between the MNC's and the
managerial bourgeoisie is self perpehuating as
Cardoso {1973} explains

development benefits all classes asgociated with

international capital ... ut it undermines
national interests that are not linked to the
multinational ccrporatxons, sucl as local

entrepreneurs (Cited in Chilcote, 1984, 303).

Valensuela and Valensuela (1979, 550) support the
above opinion, and go on to add that there is in
fact co-operation hetween the managerial bourgecisie
and foreign investors.

Such persons often pursue their interests by means
of economic partnership or collaboration with
foreign investors ... the managerial bourgeoisie
has a pronounced tendency to coalesce with
bourgecise elements at comparable levels of
control in foreign countries.

Thus, because the MNC's provide support for the
managerial bourgeoisie, it is in the interest of
this class to ensure that policy, both political and
economic, serves to Further the interests of the
MNC's. The net result of this dependeant situation,
is that the LDC's become underdeveloped.

[As] the structure of dependency deepens, (this)
leads deperdent countries to underdevelopment, and
aggravates the problems of the people as those
countrles conform to an international and internal
structure strongly influenced by Lhe role of
multi-national corporations as well as by the
international commodlty and capltal markets
{Chilcote, 1984, 307).
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Blthough dug-ndency theories have most often been
formulated ..ing nacions as the base level of
analysis (Temlingon, 1981, 19), the theories do have
regional applicatiuvn. At the regicunal- level urban
metropoles or cities are seen as centres of
domination. These centres are usually viewed as
offghoots of colonialism and are considered as
operating in the service of international
capitalism. The promotion of growth centres, viewed
by the modernisation theorists as a means of
stimulating the diffusion of growth, are viewed by
the dependency theorists as an instrument used to
drain the periphery of their resouroces rather than
being concerned with developing the less developed

areas. Thus growth centres are an instrument for
"... the mindless pursuit of economic growth
regardless of the sacial cest" {Richardson 1378

cited in Falrz, 1982, 22).

The most important criticism of dependency theory
relates to the way in which its advocates have
concentrated mainly on criticising modernisation
theoty, and explaining why modernisation theory is
responsible for the lack of progress made by
development attempts, without offering any real
alternatives as to how changes could be implemented.
Ag  such, the dependency debate's only real
contribution to the generation of planning
strategies lies in its abillity to isolate the
shortfalls of past top-down or modernisation
strategies, and to draw atteéntion to the continuing
plight of thoase ‘classes' who, because they are not
pelitically or economically powerful encugh to be
invelved in the planning of their own development,
have been ignored by the bourgeoisie who haye tended
to be more wconcerned with furthering their own
political and econemic aims.
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Browett (1980) summarises the dependency schools
contribution as follows:

What we are left with, 1is a barren analytic
approach which can explain what has happened in
the past ... but which, as yet, offers few, if
any, insights as to how changes can be implemented
in the structures it has interpreted. In brief,
it provides an undarstaanding the basic
structural causes of cthe oeatradictions within
capitalism but does little to generace proposals
for their elimination (Cited ina Pair, 1982, 34).

8 of the d y theories’ failure to
provide any alternative to past top-down strategies,
and whilst accepting that top-down strategies had in
Fact failed to live up to expectations, a number of
reformist approaches within the modernisation school
were introduced. fhese included basic needs, the
redistribution with growth concepts and bottom~up
theory, the purpose of this chapter is to contrast
with top-down theory the theoretical underpinnings
and practicability of the bottom-up approaches which
gained increasing interest through thelr apparent
emphasis on rural and regional development and
community participation in development planaing.

TOP~DOWN DEVELOPMENT STRATREGIES

INTRODUCTION
From the early 1950's, until very recently, the
'top-down' development paradigm has dominated

spatial planning theory in the development of the
less developed countries (LDC's}). The results of
top-down strategies are summarised in the following
chapters. The purpose of this section is to outline
the theoretical traditions 'nderpinning the top-~down
schoel, and to provide a brief summary of the
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effects of top-dowa spatial policies so that they
can, at a later stage, be compared with the bottom-
up school.

The dominant foundation of the top-down theory is
that "development (w. ether spontansous or induced)
in a relatively few dy.amic sectors and geographic
clusters will, it is to be hoped, spread over time
to the rest of the spatial system” (HANSEN,
1981,15). There are two dominant traditions - neo-
classical theory and the cumulative causation
theories. ®he former's importance lies in the
viewing of spatial ineguality as an aspect of the
development process, which will decline as
development proceeds. It therefore serves as an
arguement against the need for regional policy. The
latter, however, see regional inequality as a
response to spatial cumulative causation processes,
and argue for regional policy.

THE NEO-CLASSICAL REGIONAL GROWTH THEORY

The neo-classical model explains trends in spatial
inequality through reference to autonomous economic
forces.

In terms of neo-~classical economic theory ...

interregional disparities and interactions are
basically conditioned by regional differences in
access to production factors and to markets ...
core reglons are characterised by scarcity of
natural  resources and of labour whilst
peripheral areas usually have a sgcarcity of
capital and technology.

Core regions should therefore have high returns
Eor natural resources and labour, while
peripheral areas should have high returns Eor
capital and technolegy (Richardson, 1969. Cited
in Stohr and Tedtling, 1978, 96).
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Again in terms of nwo-classical economig assumptions
velating to the mobility of factors of production,
Richardson (1969) goes on to add that factors are
expected te move from areas of low return ko areas
of high return.

Natural resources and labour should therefore
£low from peripheral areas to core regions,
while capital and technology would be expected
to flow in the opposite direction frem core
regions to the periphery. These flows would
increase factor supply in areas of scarcity and
reduce it in areas of abundance, whereby factor
prices would be expected to equalize over space.
As a consequence, income should also equalize
over space (8tohr and Todtling, 1978, 96).

Thus, capital and labour are assumed Lo move to
areas of greatest return, which are assumed ko be
where they are most scarce {Tomlinson, 198l}. In
the same way, given the above assumptions, and
because capital will be scarce in peripheral areas,
and since labour will be attracted to core areas to
realize higher wages, "the labour £flow will be
expectad to restrain wage increases in the core and
to bid up wages in the periphery as the shortage
develops there” (Tomlinson, 1981, 14-15). This,
coupled with a capital flow to the periphery, should
in turn promote its development.

The neo-classical model is critigised on two major
aspects. First, the assumption that all production
factors would tend towards spatial equilibrium of
supply and demand was not always the case in
practice.

Such a tendency is counteracted by different
degrees of mobility and heterogeneity of
factors, and by increased factor returns due to

'
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the unequal spatial distribution of external and
scale economiers (Stohr & Todtling, 1978, 96-97).

What the above means is that capital concentrates in
the core due to its agglomeration economies
available there.

Sacond; in terms of the movement of labour and
capital, evidence suggests that the processes
involved are far more complex.

Although labour in aggregate terms moves from
(usually low wage) peripheral areas to (high
wage) core regisns, this movement should not be
considered in aggregate terms, but should be
disaggregated, since migration is highly
selective. Migrants from peripheral to core
areas usually come from the more mobile and more
preoductive population strata (i.o. the potential
high-wage earners) of peripheral areas (Stohr &
Todtling, 1978, 87).

The effect of the above phenomenon is two-fold. The
production potential of the peripheral arez is
lessened, and the average wage lavels of the
periphery also decline.

UNBALANCED GROWTH

Unbalanced growth has three notable advocates;
namely Perroux (1955), Myrdal (1957) and Hirschmann vl ©
(1958). Unbalanced growth is important because it ¢
contextualises later regional policies. Hirschmann
(1958) and Myrdal {1957) pointed to problems with t
the seeming inevitability of trickle down or spread
processes, Perroux (1955) provides the origins of
the much applied growth centre theory. * e
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perroux (1955) initiated the unbalanced growth
debate with the formulation of the 'growth pole'
concept (pole de croissance). Perroux based his
theory largely on the concept of external economies
and industrial dependencies together with
Schumpeter's theory of innovations. The growth pole
was described specifically in terms of an abstract
economic space.

In contrast to the balanced growth approach,
“"perroux maintained that analysis of sustained
growth of total production should concentrate on the
process by which various activities appear, grow in
importance and in some cases disappear" (Hansen,
1981,18). Perroux {1953} emphasised polarised or
unequal growth. He suggested that growth did not
appear everywhera at the same time; rather it
manifests itself in peoints or 'poles' of growth,
with variable intensities, and it spreads by
different channels and with variable terminal
effects for the economy as a whole.

The Ffundamental concepts that arise from the growth
pole theory are that poles are firms or industries
(or groups of industries) Efrom which growth and
change is initiated. The growth effects of the
poles can be transmitted by forces between poles,
with growth being directly related to the activity
of the poles themselves and to the economic activity
between them. One firm or industry becomes dominant
over many when the percentage f£low of goods from the
‘dependent’ industry to the ‘'dominant’' industry is
greater than the percentage flow from the 'dominant!'
to the ‘'dependent' industry or firm. Thirdly, the
bigger the industry, the greater is its sphere of
influence/dominance over the other industries that
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sell to it, Finally, a firm or industry is said to
be propulsive when it has great size; has a high
level of interaction with many other firms, and has
a high degree of dominance.

Hirschmann (1958) had a similar Ffocus when he
advocated that, development strategies should
concentrate on relatively few sectors. These
sectors should be determined by measuring the
backward and forward linkage effects in terms of
input and output maxima. Growth was seen to be
transferred from the leading sectors of the economy
to the Cfollowers, from one E£irm to another.
Hirschman identified both polarisation and trickle-
down processes including the benefits of
agglomeration and associated external economias,
which included polarisation angd trickle-down
processes via inter-regional trade and capital
investment to underdeteloped regions. He also
asserted that it is better to snhance the growth of
existing poles, and argued that spread would occur
because O6f the use of the less developed area as a
resource base, and because of subsequent investments
in these peripheral regions.

Myrdal's (1957) work on cumulative causation was
published at about the same time as Hirschmann's
{1958). Although developed apart from Hirschmann,
Myrdal's theory contained a number of conceptual
similarities that coincide with those of Hirschmann.
He suggested that once a centre started growing,
internal and external economies would further its
growth ‘cumulatively’, at the expense of other
areas. Capital was seen bto flow to the growth
centres because of the agglomeration economies
available there, and because that was where the
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market is. This resulted in increased incomes and
demands resulting in Ffurther investment. The
peripheral areas are maintained at a disadvantage
because savings flow to the core from the
hinterlands. ‘Spread' effects were seen as positive
and in opposition to the above backwash effects, as
are factors such as increased outlets for the
hinterland's products and raw materials, finally
there are certain non-econcmic factors chat favour
the core areas.

These are caused by inadequacies of the
hinterlands ... Their inability to support
adequate health and education facilities, their
generally conservative outlook - related to the
acceptance of more primitive forms of traditiom
and religion - are all detrimental to the
experimental and rational orientation of an
economically progressive society (Hansen, 1981,

Priedmann (1972) further developed the diffusionist
idea. He attempted to Fformulate a systematic and
comprehensive centre~hinteriand development model.
Priedmann stated that development occurs as a result
of innovation. This development originates ia only

a small number of points, These ‘'points' are
located at the 'point! of highest potential
interaction within a communication Eield.

Innovations diffuse from the core areas to areas of
lower potential interaction, while peripheral
regions are dependent on the core regions and their
development is largely determined by institutions in
the core. Peripheral regions are dependent on core
regions by virtue of market relations as well as
administrative organigation.
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GROWTH CENTRE THEORY

Growth centre policies for regional development have
been the major means of implementing regional top—-
down strategies. A growth centre is seen as being
large, relatively rapidly growing, highly
interlinked and with linkages oceurring locally.
The original concept clearly stems from Perroux's
growth pole theory. Whereas growth poles, as
defined by Perroux, existed in a purely economic
space or a theoretically open economy, growth
centres are the geographical application of a growth
pole. &s mentioned earlier, growth centre theory is
heavily influenced by the works of Hirschman (1958),
Myrdal (1957), Friedmann {1972} and Richardsen
(1969).

There are three prominent principles that provide
the backbone to growth centre policy. Firstly, the
concentration of investment in centres will achieve
economies of scale and thereby facilitate the
centres' sustained economic growth. Secondly,
economic activity diffuses down the urban hierarchy.
Growth centres, by filling in the gaps in the urban
hierarchy, speed up the diffusion of innovation,
thus promoting growth. Thirdly, spatially there arc
optimal locaticns for growth centres at which
maximum growth can be achieved.

The above three points are therefore concerned with
the existence of agglomeration economies, the
diffusion of growth and the subsequent spread
effects of development to the growth centre's
hinterlands.
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“Agglomeration economies are those economies
available ta firms, that bBring about their
location in close proximity to one another and
cause an agglomeration of people and economic
activity" (Nourse, 1968 cited in Tomlinson,
1981, 214).

Tomlinson (1981, 214~5) describes the factors that
characterise the existence of agglomeration
economies as being of Eour types namely transfer
economies, scale economies, localization economies
and urbanisation economies,

Pransfer economies result in = savings in
transportaktion ctats because of firme locating in
close proximity bto one another. Scale economies are
mobile - the increased management expertise
available to the firm, and immobile ~ those
economies which are achieved only with adjacent
location. It is immobile scale economies which
create spatial agglomeration. Localization
economies (external to the firm but internal to the
industry} include the availability of a large
skilled labour pool, the development of markets For
ray materials with resultant savings in costs, and
the facilitation of research. Finally, urbanisation
economies are characterised by a large and flexible
labour force, high level of publie services,
commercial and financial services,

Important to note, however, is that although the
above Ffactors contribute to the existence of
agglomeration economies, what *“he theory does not
explain is, how growth s inltiated at any
particular location and the optimum size of new
growth centres that will result in agglomerations.
It does not give any indication of size and the
relationghip between dsize and growth rate.

I
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Because of this ‘'incomplete’ theory, present
thinking in relation to policy making is that one , s
should minimise the number of unknowns until a :
better understanding of growth initiation has been N ﬂ
gained. Therefore investment should be concentrated o
on existing agglomeration economies and proposed
growth centres should already bhave a number of
existing external economies - to implement ‘new
town' type strategies involves inefficient use of
resources and involves planning with too many E
unknowns (Richardson, 1978, Rondinelli, 1983).

With regards to the role of diEfusion of innovation,
this as seen to be a function of social B
communication, and a process of learning, accepting
and decision making, The city was seen to serve an
important role through its high lavel of o

communication, education and training. Innovations e “u?“

were seen as jumping between larger centres and from .
centres at higher levels to centres at lower levels. ’
In terms of the barriers to channels of . 4
communication, the most important constraining
Eactor is the distance between nodes.

Growth centres contribute to the process of LR
diffusion because of three supposed effects of -
such centres. Thegse are that they remove
threshold limitatiens ..., that they reduce the
time it takes for innovations to diffuse; and
that they lncrease accessibility which affects Y
especially household exposure to, and adoption
of, new innovations (Tomlinson, 1981, 12%).

In attempting to diffuse growth to the rural areas,
the emphagis is placed on the use of the urban
hierarchy as a carrier of growth, to bridge the gap
m“ between the greater cities and smaller villages.
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The role of the growth centres is therefore, to take
agglomeration economies to the periphery and is so
doing to link the periphery into the diffusion
network.

Myrdal (1957) and Hirschmann (1958) indicate that
the spatial interaction between growing and
stagnating regions limits growth. A& growing centre
will attract labour, capital and commodities, but
these inflows have backwash effects resulting in the
loss of skilled wevkers and locally generated
capital in other regions. P..thermore, it was also
Eelt that economic growth was usually propagated
along the major tranmsport routes linking the most
important centres together (similar to PFriedmann's
(1966) 'networks').

THE EFFECT OF TOF-DOWN SPATIAL POLICIES

Borrowing from Stohr and Todtling (1978) it is
evident that the growth orientated policies have had
some unexpected side effects. Thes effects can be
grouped under quantitative and/or qualitative
aspects, v

Wwhen considering the quantitative aspects {job
creation, reduection of unemployment, income
disparities, net out-migration) the following
results are evident. Pirstly, spatial develapment
policies have for the most part been only partially
successful in changing spatial inequalities in
material living levels. (Stohr and Todtling, 1978,
90). The evidence suggests that where there was
success at the inter-regional 1level, this was
usually accompanied by an increase in disparities at
the intra~reglonal level. Secondly, in terms of the
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use of concentrated investment in specific growth
centres, the spread effects down the urban hierarchy
have bean very small wikh the backwash of benefits
to the core regions having been much larger than was
anticipated. ‘The increased income in lower order
centres or rural areas created strong income
myltiplier effects in higher order .owns, but not
the other way round. Thus there was a lack of
spread effects to the lower urban hierarchy.
Thirdly, the effects of improved inter-regional
accessibility were more beneficial to the existing
core areas, with benefits to the periphery being
only marginal. Fourthly, the impact of Einancial
investment incentives has offered more attraction to
capital intensive branch plant industry, which
offered only limited benefit to local employment
creakion,

As regards the qualitative aspects of development
{relating to the question of which sectors are
promoted in the peripheral areas, the levels of
technology that are used, the control/ownership
relations aof plans and the organisational
characteristics of plants) Stohr & Todtling (1978)
suggest that the Efollowing results are evident.
Firstly, regarding technology levels, mainly capital

intensive industries are boosted. There has been
little contribution to employment because of the
capital intensive nature of production; there

appears to be no active policy promoting sectors
with high intra-regional multiplier effects.
Secondly, regarding control and ownership of
industries, mainly 'branch plants' are evident - the
reason being that they f£ind it easier to bridge
large distances. Job creation from these branch
plants is of relatively low skill level. Further,
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the evidence collected suggests that branch plants
are the first places where employment is reduced
during macro-economic fluctuations. It is unlikely,
nowever, that this argument would be as valid in
terms of the South African regional planning
strategy, because the incentives offered are so
profitable, that industry can still make profits
even whilst producing no goods (Wellings and Black,
1386, 15).

The policies discussed have to a greater or lesaser
extent been partially successful in their
quantitative aspects such as the number of Zjobs
created, the amount of investment, the level of
raegional unemployment and net out-migration.

In terms of the qualitative aspects, relating to the
causes of poverty and the structural aspects of
spatial disparities, there has been only marginal
impact. This factor has in ltself resulted in the
shifting of disparities from one level to another,
rather than the elimination of the prablems, there
has been a shifting of the problem from the inter-
regional level, to the intra-vegional level.

A general criticlsm offered against this type of
modernisation economic approach is that far too much
emphasis has been placed on economic, guantitative
considerations. This economic consideration has
dominated to such an extent that actual development
issues of the more gqualitative nature have been
ignored. Thus a new emphasis has been created.

The challenges to reglonal development planning
in the LDC's thus lie primarily in the ability
simultaneously to expand the economy and
equitably distribute lts resources in an effort
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to hasten the spatial transition process (El
Shakhs, 19280, 13%).

The above guote shows a new orlentation to
development planning =~ the assumption that spread
effects are a function of growth would seem to have
only limited validity. Clearly economic growth is
not enough to promote ‘'development' per se. it
development is seen as an increase in output and a
better distribution of that output to the region as
a whole, redistributional policies are going to be
needed, and the issue of poverty must be tackled
head on. Seers (1977 cited in Taylor, 1879, 9},
advocates that the new paradigm should have as its
primary focus objective, social development with
focus on specific human needs and not only economie
growth. Thus planning policies should Fit
ecological constraints, priorities should be given
to rural development and to the prevention of
poverty im the areas where it is most widely
experienced.

The peripheral economy should attempt to move away
from its dependence on the core region's markets,
the core region's Institutions, core based decision-
making. Rather, there should be a concentrated
effort to mobilize the periphery's potential (mostly
in the provision of labour) in a manner that can
best benefit the periphery. A prerequisite for such
a change in attitude away from supporting the core,
would seem to be the devolution of decision-making
power to the peripheral areas.

In summary then, the shortcomings of the 'top-down'
approach necessikate a new approach with a framework
that tackles the structures {institutional,
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cultural) in the peripheral areas; which concentrate
on the peripheral needs and problems and which
motivate a dynamic regional economy.
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BOTTOM~UP STRATEGIES
INTRODUCTION

The bottom-up school aimed to counter the negative
effects of top-down >lanning, a major area of
concern being the apparent failure of 'trickle down'
from the urban to rural areas. The solution to this
problem was not seen to be as simple as
redistributing national income. The bottom-up
school concentrates rather on the prometion of self
sufficiency, the promotion of more rural Jjob
opportunities, the more effective utilization of a
LDC's natural and human resources, the provision of
a minimal level of health facilities and education
for all, Thus ... ’

Instead of optimising selected factor
components, {top-down) thus creaming off the
buman and natural resources of favoured
segments, the basic objective is the full
development of a region's natural resources and
human skills, initially for 'basic needs' of all
strata and then for other development objectives
(Stohr, 1981, 43).

The dominant theoretical underpinnings of the
bottom-up school clearly take cognisance of the
dependency paradigm and its criticisms of . thke
capitalist approach to development. The perceived
success of the Chinese approach to development has
also bnnsted support for a change away from a
modernisation approach. A proje.''s success should
be measured not in terms of its profitability, but
in terms of its contribution to the lecal people's
guality of 1ife, especially the impact on the rural
poor. Critical to a project's success is the
EFullest use of local labour and low levels of
capital intensive technology (Ayazi et al, 1978).
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The development (in the widest sense) of the rural
poor is viewed as a central issue within the bottom-
up approach. As such, institutional arrangements
should support the rural masses.

It is rightly argued that centre down
organisaticn never allowad planning to reach the
grass roots level. Inrcead it strengthened
semi~-feudal class relations, placed the
commanding heights of the economy in Efewer
hands, further strengthened structural
ridgidities ~ spatial, sectoral and others - and
kept milllons of people out of the modern
production system - and made the rich richer,
the poor poorer (Misra & Natraj 1981, 276).

Cognisance needs to be taken of the social and
political processes affecting the population's
lives, and institutional arrangements need to
reflect thie concern (Ayazi et al, 1978). Bottom~
up policies promote the transformation of existing,
or the creation of new, institutions to promote
development in line with self-determined objectives
as opposed to foreign or far removed institutions
imposing their values. For this reason, recommended
planning areas are of a very small scale (Weaver,
1981) - the emphasis is on usmall interactive
villages, co-operatives and communes. At this level
it is  felt  that independent peasant . based
otganisations can be formed which promote co-
oparative/collective participation in the management
of development work (Almeyra, 1978).

The above is a very notable move away from past top-
down strategies which involved outside institutions
imposing development priorities and policies on the
local communities. For these economlies, agriculture
is seen as the propulsive lndustry, and the primary
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aim of development is to provide employment for all.
Only once the whole labour force is active, are more
labour saving modes of production considered. As
these units accumulate members, so their decision-
making powers increase. Finally, as more jobs
become available in the rural areas than in the
urban areas, the dominance of the urban centre will
lessen. The rural areas will also benefit more as
the profits derived from surplus production are re-
invested locally (in health, education, physical and
service infrastructure). This is not to imply,
however, that the bottom~up approach is limited to
rural development. The use of bottom-up strategies
within a third world context, where the majority of
population is rural, would however, result in the
greatest emphasis falling on ruiz) development.

REQUIREMENTS FOR IMPLEMENTING A BOTTOM-UP STRATEGY

The decentralization of decision making is a major
focus of the bottom~up approach to regional planning
and effective local level representation is a pre-
requisite for efficient implementation of projects
{stohr, 1981). There is within the bottom—up school
a definite trend away from today's centralized
(functional and vertical) levels, towards a more
{horizontally) territorially based level of
decision-making structures.

The 'road' to development is not seen as necessarily
following in the footsteps of the more advanced
regions. It is suggested by the bottom-up schoml
that if the periphery follows the core's decision-
making, and acts in support of the core's decisions,
the periphery can become trapped in supporting the
core in an unequal relationship. This dependency
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relationship is seen not only in regional terms,
that is between the urban areas and their
hinterlands, but also on a national and
international level, Hekbert {1984, 136 ) writes:

In practice the theoretical underpinnings of
neo-regionalism seem to derive from a version of
dependency theory, and particularly £from its
conception of the world trading system as an
exploitative  hierarchy in which the core-
periphery relations operating on a global scale
are mirrored in the internal organisation of
dependent countries.

Once trapped wibhin such a ‘dependent’ position, it
becomes very difficult for the periphery to break
the relationship. The reason for this is that
having followed the core's decisions, peripheral
development increasingly becomes integrated with
that of the core. To break off such a relationship
without having the capacity to continue with the
current activity and without having the necessary
mzans to achieve self-sufficiency, would be
detrimental to the economy of the dependent country.

The periphery is at a distinct disadvantage because
it provides oniy the basic resources to the core,
such as unskilled labour and raw materials. The
core in turn, wuses its capital, knowledge and
technolagy to process and to market the final goods.
The problem that arises from these trade relations,
is that the core has invariably paid unfairly low
prices for the peripheral resources (Rondinelli,
1986}, and very little of the profits derived from
the periphery's resources are reinvested back into
the periphery. Rather, the trend is for profits to
be re-invested in the core, thus strengthening its
position relative to the periphery. Politically and
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socially, for the periphery to jeopardise any job
creation in circumstances where people 1live in
extreme poverty is unfavourable and unrealistic;
however, the bottom—up school does advocate that one
should attempt to avoid the situation in the first
place. By attempting to mobilize a region's natural
and human resources internally, one can minimize
dapendence.

This is not to say that development f£rom below
advocates a policy of regional autarchy - rather,
the policies should aim at channeling today's widely
uncantrolled economic, social and political backwash
effects to facilitate greater spatial equity of
living conditions {Stohr, 1981). Clearly,
traditional market forces have not, at least in the
short run, managed to create the equilibriating and
optimizing mechanisms akttributed to them by neo-
classical economics.

Thus to summarize the gquestion of decision-making
powers, the 'bottom~up' school of thought takes the
stance that the eventual reversal of polarization
trends is contingent on achieving an equitable
social and spatial distribution of political power.

To this end, the modernization policies adopted in
the «core reglons, ought not to be simply
transplanted into the rural areas (Hendry, 1978).
As oppused to the use of core-based high-technology,
and capital intensive policies, the existing
regional situation should be consideved; and the
existing needs and potentials of the reglon should
be evaluated (Hendry, 1978). Decislons on the use
of the periphery's resources should be taken by the
local population in these areas (Almeyra, 1983). To
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rmake such regionally sensitive decisions would
require decision-making powers to 1lie in the
relevant region itself, In this way, one could
avoid the situation where the core's goals dominate
the rural area's develupment policies.

Closely linked to the decentralization of decision-
making is the necessity of a convineing policy by
pentral government to promote rural development. To
this end, it {s essential that the relevant
government give legal recognition to the
establishment of communes/co-operatives/integrated
villages, thus -naking the establishment of such
units easier (Ayazi et al, 1978). If these grass
roots level units are to be successful, vital too is
that loecal government organisations and commune
services are established within a region. A good
example of such action is the Chinese approach to

regional planning (Gray, 1984). The central focus
of the Chinese plan is firstly the provision of
basic needs; secondly, to ensure that the

population has productive work; thirdly the
provision of essential commodities and medical,
health and education facilities. Planning occurs
within a well defined national framework for local
control of decisions regarding use of resources,
planning Eor production, infrastructural
improvements, work distribution and employment of
surpluses (Wu and Ip, 1981). In this way, those
involved in production are directly responsible For
the quality of their work. In additien’ to this
devolution of power, national policies constantly
support the rural sector by numerous methods
including the reduction of agricultural taxes, price
support mechanisms, bonuses for extra production and
so on (Wu and Ip, 198L). In terms of urban versus
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rural development and the role of industry, the
Government promotes the developmant of small scale
industries that are supportive cE agriculture.
Indusktry '"may be engaged in the production of
inputg, such as introgeneous fertilizers for
improvement of agriculture, in the repair of
agricultural machinery or in processing of
agricultural products (Wu & Ip, 1981, 176).

Another major issue requiring government
intervention, relates to the queshion of land tenure
and the effective utillization of a country's natural
resources, Past top-down strategies are blamed for
having resulted in land being unevenly held and not
intensively used (Hendry, 1578). At independence
for instance, Mozambique had modernised Ffarming
covering an area of 2.5 million hectares, However,
it was found thak 1.5 million hectares of this land
was only utilized to about 20 per cent of its full
capacity (Almeyra, 1978, 37). To implement a
bottom~-up strategy, it is wvital that the full
potential of the land is realized. For this ko
occur the land must be put into production and under
the bottom-up approach this production would be
labour intensive employing the rural masses. Thus
the land would need be redistributed. The methods
of redlstributing the land has varied from country
to country. Kenya, Zimbabwe and India have had a
policy of buying back formal sector owned land and
then dividing up the land for peasant farming. In
some soclalist countries like Yugoslavia private
land, owned by absentee landlords, was conflscated
and then developed into co-operatives.

El Shakhs (1980) indicates that there is a change in
attitude required by government as regards national

» - . P [




- 37 -
plapning and the integration of core and peripheral
economies. Undear the top-down approach, the issue
of integrating the core and peripheral areas inte
the same economy was seen as a way of encouraging
economic growth/development of the peripheral
economy. ‘The 'distance function' (between the core
and the periphery) was seen as a negative concept -
distance was seen as an obstacle Lo economic
integration and in turn to the ultimate goal of
spatial equilibrium. The ’'bottom-up' proponents
argue, however, that the ‘distance functlon' should
be seen as a positive concept ~ it stimulates a
spatially disaggregated dinteraction and decision-
making system.

On this issue El Shakhs (1980, 146) writes:

Increased spatial interaction, urban industrial
development, and integration among such units
(regions or countries} tend to accentuate their
initial disparities and reinforce development
dependencies favouring those relatively
advantaged units. This process has Erequently
been intensified by external or internal
colonization policies, increased flows of labour
and capltal, economies of scale and of
agglomeration, anhd a ‘cumulative causation'
process of doncentration. Spatial systems thus
enter a process of dependent development and
integration focused on their emerging core
regions.

IMPLEMENTING BOTTOM-~UP POLICIES

The theory of ‘'bottom-up' strategies and related
policies is often very muddled and remains largely
untested in practice (Hebbert, 1984). To detarmine
the nature of implementation policies one can draw
on the available information relating to Kibbutzim,
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socialist co-operatives or integrated villages, The
dominant theme throughout is the use of policies to
slow down urbanisation and to reduce urban~rural
wage differentials through upgrading the peripheral
areas and a devolution of decision-making powers.
(The important policy emphases are underlined for
clarity.)

The nature of bottom up policies varies - they can
operate from the supply side and the demand side.

The supply side policies are mainly involved with
the gontrol of regional resources (Stohr and
Todtling, 1978). The bottom-up school places great
emphasis on the full utilization of local resources
and local technology before the use of imported
skills and ‘technology (Ayazi et al, 1878},
Integrated resource mobilization of rural resources

iz more important than economic profitability. The
reason for this stance is that during a downturn in
the economy, the peripheral economy 1is invariably
more seriously affected, The fact that employment
was previously contingent on core needs/demands
results in unemployment in the periphery. Por this .
reason 'bottom-up' theory advocates mobilizing R

regional resources for regional demand, so thak a "
collapse in external demand will not have such harsh .
effacts on the local economy. In the same way, o

technology levels need not necessarily compete with
those levels in the core areas. Thig competition

results in the peripheral areas having to use LR
capital intensive technnlogy thus limiting the <
capacity to provide ragional employment i

s

opportunities through labour intensive employment.
Furthermore, projects must attempt to promote self

sufficiency amonggt communities. To this end each




>

- 38 -

planning unit (communs, co-operative or integrated
village) must concentrate on producing necessities
using local technology and the Fullest employment of
local labour as 1s possible (Stohr, 1981).

In terms of naktural resource use, policies could
range from regignal ownership of natural resonrces
to communal control of the processing methods, waste
disposal and the distribution of profits (almeyra,
1983). fhe objective is to ensure that the
decisions affacting the economy and quality of life
in the periphery, are taken by people resldent in
the periphery. In this way, the situation where the
core dominates the periphery and where core needs
determine the nature of tie economy, can be avoided.
The policy implemented in China has been to allow
local control of surpluses generated in agriculture
and small scale industry in the rural areas.

Local control of production, .,. and the
development of smwall scale industries in China
are all structured to provide the generation of
rural surpluses as well as their rentention in
the same lecal unit for the use and benefit of
the local population (Wu & Ip, 1981, 176).

These policies, by stimulating regional control of
the natural resources, will prevent the core area
exploiting the peripheral natural rescurces to their
own henefit, and which invariably results in too
much concentration on certain sectors  usually raw
material provision} and a general lack of diversity
in the regional economy. Thus, when those specific
raw materials are no longer needed, or the natural
resource has been depleted, the regicnal economy has
very 1little to sustain it, and the economy
collapses, This, in turn, results in numerous other
development problems, the most obvious of which are
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unemployment and out-migration. Thus, in terms of
natural rvesource use, the core area's demand for
natural tesources tends to have short-term benefits,
and at best, limited development value. It is
importasik within the 'bottom-up' school to develop
rather & -ar more Giversified economy based on the
production of as many of the region's resources as
possible (3tohr, 1981). In this way, demand for the
preoduct shb-'G be long-term thus guaranteeing the
supplier a - -¢ket. In the same way, by developing
as wide a range of resources as possible, a general
collapse of an economy can be avoided, which can be
the result when only & few primary sectors, based on
core needs are developed.

With respect to employment, the emphriis is on the
promotion of ryral developmesat (Chopra, 1982b).
From the 1literawrre it is evident that rural

development is seen ag the main policy involved in

the generation of more employment opportunities.
The literature (Fondinelii, 1986; Bell, 1986}

mentions a number of case studies illustrating how
past rural development initiatives have failed to
interest the targeted communities or to produce
positive results. The main criticisms of past

schemes ave varied, but there is consensus that’

major problems centred around a lack of local
involvement in decision making (Rondinglli, 1986); a
lack of understanding of new initiatives implemented
by top-down policy makers; the introduction of
foreign and complex technology; a lack of
understanding by decision-makers of the relevant
communitiesa' needs, aspirations and culture (Frazer,
198l); a lack of participation and interest by the
target communities in the implementation of
projects; a lack of Eflexibility in planning

. [ s T
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approaches (Ayazi et al, 1978); an apparent lack of
conviction by the relevant governments of the
opportunities and benefits to be gained from rural
development, (Rondinelli, 1986) reflected by
insufficient £unding and central government
legislatijon; and £inally a dominant emphasis on
industrialization and urban development in place of
rural development (Stechr, 1981).

Countries (India, China, algeria, Yugoslavia) have
resprinded to the above mentioned criticisms in a
number of wuys. To the problem of a lack of
involvement by the iocal communities in decision-
making, policias encouraging ths decentralization of
decision-making powers are most cotmon:

policies and programmes affecting agrarian and
rural systeen should be formulated and
implemented with the £ull wunderstanding and
participation of all rural peocple, inrluding
yéuth, and their own organisations at all
levels, and that developmeant effortg should be
responsible to the varying needs of different
groups of the rural poor (Aremn, 1983, 15).

Implementation has shown varying degrees of power
devolution down to the commnune/inteqrated
villyga/co-operative level. In China, decision-
making powers are decentralized down to the commune
level where an elected body - the Revolutionary
Ccmmittee - has the role of implementing and co-
ordinacing state policy and the representation of
the lpeal community's viewpoints (Wu and Ip, 1981).
Respongibitlitieg are wide ranging, from population
registraktion, to the control of migration, to
ensuring that local conditions from below are also
reflected in policy decisions. To ensure that there
is a good understanding of the type and nature of
problems experienced in the rural areas, cadres from
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the urban areas have to spend time ar the grass

roots level by doing manual labeur and living in the
rural areas for a specified time.

In Algeria the situation is similar with the central
government channelling £inances to the communes.
Finances allocated to the communes ara» managed by
the commune authorities on the basis of local

decisions {(Sutton, 1981, 363-4). In Yugoslavia
state owned farms are considered 'social property’
or ‘agrokombinats'. These are,

admizistered directly by the workers, who make
decisions independently (though in accord with
the general plans of the Republics and the
Federal Government) concerning the life on the
enterprise ... The workers form homogeneous
groups ... these organisations decide about work
relations and the results obtained, that is to
say, about the utilization and distribution of
income after deduction of management expenses
and investments (Almeyra, 1983 27-28).

Indications from the literature are that this poliey

has been very successFul, PFood production has
increased significantly, and the standard of living
equally so. Purthermore, because of the wide

ranging successes the Government has been able to
concentrate more on historically less developed
regions.

The attack on problems relating to the
implementation Of new technologies and more modern
farming practices, is two pronged. Firstly, the
decentralization of decision making power has
brought planning back to the grass roots level,
resulting in local communities deciding to use
methods they are familiar with, or can most easily
adapt to (Weaver, 1981). Secondly, there is a
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general consensus that labour saving techniques and
modern methods are not advisable. Rather, attention
in project design must be given to,

directing greater attention towards the creation
of gainful employment as a basic aim of rural
development, even when this may lead to a
reduction in productivity gains or involve the
promotion of apparently unsophisticated
technology (Ayazi et al 1878, 47).

That the relevant Government 1s firm in its
conviction about the promotion of rural development
(as opposed to urban/industrial development) is
reflected in the opporticning of funds and the
provision of services ko the rural areas
{Rondinelli, 1986).

India's views on the rural versus the industrial
sector can bs traced back to Gandhi, who expressed
the desire that local communities take the Full
responsibility for development using local and

regional resources to the fullest extent. vital

too, was that each individual had the chance: to ° ‘
develop to his or her personal best. To this end = u
Gandhi felt that industrial growth was a negative in(
aspect.

I do not want to accept something when I sgee
that its effects outweigh whatever good it
brings with it., I want the dumb millions in our
land to be healthy and happy ... there are too
many idle hands (Gandhi, 1952 cited in Misra and e
Natraj 1981, 277).

From the literature it would appear that Gandhi's ®
views are extremist. The bottom-up school does not 2 -

3 w,
totally exclude industrial grewth, and nor does i

development planning in India reflect such stréhg
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condemnation of urban/industrial growth, However,
clear from India‘'s sixth plan (1980-85) is the
dedication of Government policy towards promoting
rural development. Misra and WNatraj (1981, 275)
indicate that planning in India is adopting a more
bottom-up appreach than in the past.

The accent 1s shifting from sectoral growth to a
judicious blending of growth and distribution;
from centralized planning to multi-level, if not
decentralized; from expenditure-oriented to
physical-achievement-orientated; Erom a
bureaucratic and mechanistic approach to popular
participation; and from economic development to
human development.

vital too, was the provision of service
infrastructure.

The new programme also took care of other
infrastructural needs like extension services,
tachnical guidance, supply of inputs, marketing
and development of lowal skills (Padmanabhan,
1983, 19).

Similar concern for the provision of service
infrastructure was shown in Algerian planning

{Sutton, 1981, 365) and in China. In China,
distributing Facilities were organised into a
nationwide network =~ the All China Supply and

Marketing Co-operatives. Through this co-operative,
contracts were made with work teams (the basic unit
for agricultural production in China} to supply the
co~operative. The co-operative in turn supplied the
day to day goods to the logcal people. "fhese co-
operatives thus served as a central sxchange for
goods between urban and rural areas by bringing
goods te the villages and supplying produce te the
cities® (Wu and Ip, 1981, 171).
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The Chinese government also ensures the provision of
credit facilties and short and long term loans at
how or interast free rates.

In terms of education and training, the orientation
is towards levels commensurate with local needs and
aspirations. The type of training need not be
identical to that offered in the core areas (Higgs
and Moore, 1960j. Bearing in mind the aim of the
‘bottom-up' school of diversifying the regional
economy, and of mobilizing the widest possible range
of natural and human resources, edugation must be
directed fowards the uegional needs (Galli, 1981).
It is very unlikely that these will be similar to
those of the core, because the core has attained 2
far more mechanised, technology~orientated level of
development. An ~ obvious example of such an
appllication would be to train people to become
agricultural experts as opposed to computer
programmers.

The most commonly discussed demand side policies
{those policies involving the guidance of regional
preference patterns) relate to the degree of intra-
regional interactions, communication and transport
integration (Stohr and Todtling, 1978, 9). The ueed
€or the above mentioned type of policy is emphasized
in an attempt to promote the diversification of
regional economies. !

Stohr and Todtling (1978) advocate the use of
selective gpatial closure to inhibit transfers (to
and from a region) which :(aduce their potential for
self reliant development, In this way the overall
efficiency of all production Ffactors of a less
developed region could be increased in an integrated
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fashicn. By internalizing the production and
marketing of commedities, it Is thought that the
lacal economy could be boosted. Subsequent
development impulses such as the establishment of
agro-based industry, the demand for services and
infrastructure, would be expected to flow upward
Erom the local, to the regional, to the national
lavel {otohr and Todtling, 1978).

Integral to rural development is the economic
protection of regional and local .ndustries {(usually
agro-based) by way of  «credi. and marketing
subsidies; ~late land reform supplemented by
price supp restructuring of land taxes in
favour of . sasant farmer, and agricultural
subsidies; the creation of independent peasant
based occganisations promating cellective
participation and increased institutional access to
income generating assets; the provision of minimum
public  services; the devolution of state
bureaucratic functions te increase participatory
dumocracy and local level decision-making regarding
local and regional matters (Lo and Salih, 1981,
148). The result of the abovementioned puints would
be the assumed increase in overall efficiency of all
production £actors. (Notably absent from the
literature, is any explanation as regards who, or
what institution, will finance the suggested
subsidies,) Purther, development impulses would be
janitiated internally and urban or service centres
would not dominate the periphery to the extent they
fnave in the past. Rather, centres would correspond
to the region's needs, their major function being as
marketing centres, for the collection and sale of
surplus production. In addition, Lhese centres
would provide various provisions for the local
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inhabitants including fertilizers, farming

equipment, clothing and processed foodstuffs such as
salt, sugar and cooking oil.

As previously menticned, development impulses would
be expected tc flow upward from the local, to the
regional and then to the national level. Thus urban

centres would develnp a8 a  function of their
respective hinterlands demands and not the reverse.
The implications of the above policiez are seen to
be the reduced dependence on imported necessities,
on equipment and expertise, and the increased
national ownership and contiol of subsoil assets and
improvement of the national capacity for negotiating
wikh transnational corporations.

THEORETICAL POTENTIAL OF BOTTOM-~UP STRATEGIES

At a theoretical ievel, the most outstanding benefit
of a bottom-up strategy 1s the manner in which it
directly tackles rural development, an aspect only
indirectly tackled in the past by top-down
theorists. In past top-down strategles rural areas
nave experienced very little benefit and in some
instances have aven shown @ tendency towards
increased poverty {Stehr and Todtling, 1978).

The policy of the promotion of agriculture has the
advantage of being labour intensive, (although it is
also labour displacing) thus giving employment
opportunities to the rural massds whilst at the same
time being more cost effective in terms of job
creation then urban development. Increased emphasis
ig placed on the provision of basic needs facilities
(El Shakhs, 1980), in the rura areas including
health, physical infrastructure and education which
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have definite benefits for the rural poor in terms
of social implications, access to markets and human
development. The emphasis on human development has
the advantage that it 4s a long term investment,
enabling the population to be employed in more
varied capacities,. and equipping them to help
themselves. At a practical level, however, Hebbert
{1984) argues that the emphasis on rural development
has not materialized:

decentralized models of government ... have not
bgen particularly distinguished in their rural
bias or redistributive achievements, (Hebbert,
1984, 142)

The theoretical underpinning of the bottom—up
school's  prediction that decentralization of
decision-making would promote greater emphasis on
rural development, lies in the assumption that local
control of local resources would lead to the
promotion of rural development. Implicit too is the
assumption that decentralized government would be
far wmore sympathetic to public participation in
decision making. Hebbert rejects this arguement:

Toc often Lt transpires that decentralized
institutions are just as likely to entrench the
power of counterelites as to open up new avenuas
of partlcipation (Hebbert, 1984, 141).

Hebbert goes on to suggest that, in terms of the
local control of lecal resources arguement, reglonal
governments are often too close to the wealthy
minorities on whose political support, social esteem
or commercial c¢ollahoration they depend. Referring
to the Yugoslave case, Hebbert illustrates that
regions compete within any poltical system. The
evidence he provides {1984, 143) shows that regional
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differences amongst the Yugoslavian Republics has
increased since decentralizing administrations, The
cause for this increased regional inegquality is that
regions differ in their ability to make use of
autonomy. Hebbert (1984, 143-144) explains that
Eiscal decentralization is more advantageous to
prosperous regions which are able to generate
internal resources. Furtker, decentralization
limits the amount of resources available for central
redistribution to the less favourable regions. In
terms of the administrative capability of the
various regions, experts and administrators are a
scarce resource, and particularly so in the third
world countries. Finally, Hebbert explains that
decentralization or any move toward federalism opens
up a field of political competition between
regions =~ political competition that invariably
benefits the hiskorically strong regions.

In economic planning terms the emphasis is primarily
on increased food production for local demand, thus
enabling a country to become moere self-sufficient
and avoid wasting income derived f£rom exports on
importing basic food stuffs. Industry is seen as
evolving in response to agricultural demand, and
will concentrate on processing local production and
manufacturing goocds required for rural production
{fertilizers, clothing, housing materials and
farming equipment} and consumption goods (salt,
sugar, cooking oil, soap and matches).

Industry will not be promoted if it is a drain on
the economy or if it relies on the use of skills not
readily available. By using appropriate technology,
local labour can be used, and the import of mre
expensive highly trained personnel can be avoided.
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The bottom-up school's prio :cies for economic
development as mentioned above, have however been
criticized in respect of the promotion of 'selective
spatial closure', a term coined by Stohr (1981).
Weaver (1981) has emphasized that "the exploitative
nature of the core periphery relations must be ended
by a conscious choice to use regional resourcss for
regional purpeses" ({1981, *95). It is in terms of
this  arguement that Stohr {1981) recommends
regionally initlated controls "to inhibit transfers
to and from regions which reduce their potentital
For self reliant development" (1981, 45).

Hebbert {1984) argues, however, that this type of
strategy "is one generally thought too challenging
even for nation~states®" (1984, 136), and that the
"frontiers of even the smallest, most open economy
define a significant system of economis
interdependence” {1984, 138).

In terms of institutional changes, the emphasis is
on legal level participation in decision-making to
avolid the situation which existed in past .op-down
strategies where urban interests were promoted at
the expense of ths rural poor (Rnndinelli,. 1986).
In iine with this decentralization of Lower, is a
more sympathetic allocation of central government
funds to the rural areas, thus providing a much
needed capital input for rural development. To
assist rural development, use is wade of price
controls (to prevent unfair terms of trade), and
access to low interest loans, and credit facilities
is improved. Purthermore, rural contributions to
the GDP will be locally invested to provide more
facilities in the rural areas.

pS
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Without, wishing to 'labour' previously made points,
it is important ko consider the above theoretical
benefits of those institutional changes in terms of
the previously made criticism, namely that in
practice regionally decentralized government has not
shown a particularly noteworthy emphasis on rural
development. Saecondly, the bottom-up theorists do
not oconsider adequately the prospects of the
relatively disadvantaged regioms.

It is also worthwhile to consider the motiviation of
the bottom-up school's advocation of decentralized
government, because it explains to an extent why
bottom~up theorists have so marked a pre—occupation
with regional control of decision-making. Ir part
the motiviation centres around the argument that
core regions have been exploiting peripheral
regions, and that the peripheral regions are
institutionally incamable of halting this unfair
relationship. Thus thers is a strong emphasis on
regions turning in on themselves and reverting to a
more self~sufficient path of economic development.

There is, however, a second major debate which
provides motivation £or decentralized government,
and that is the contention that the nation state is
in long term decline as a political institution, and
that regional government is in ascendency (Hebbert,
1984, 137). Friedmann and Weaver (1979) referred to
the 'world historical forces' of Aglohalism and
regioualism, This argument, operating at an
international and national level suggests that
"internationalisation of ‘transactions leads to
decreased resources for central control, and in turn
to increased rugional protest" (Hehbert, 1984,
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137). Hebbert, however, argues that the role of the
hard shell nation state is likely to be hardened
rather than softened by the world economic crisis.
Furthermore, Hebbert  suggests that  historical
precedent supports his hypothesis.

Therefore, although the bottom-up approach clearly
tackies some of the major problems previously
experienced by past planning strategies, they do,
however, have a oaumber of practical problems as
regards implementation.

A major problem relates to the implicit assumption
that rural development can function without
urbanization as a prerequisite. The bottom-up
priorities presuppose that there is access to land
for the rural population, and that sufficient land
exists for sach family to partake in viable farming.
This .3 not the case in many LDC's. If there are
land access problems, or an overpopulation of the
rural areas to a degree that makes viable farming
impossible, then a prerequisite for ryral
davelopment is the removal of surplus population
from the rural areas. Such a situation would
require active urbanization policies to redure rural
overpopulation.

With respect to desision-making processes, bottom-up
theorists fail to tackle the issue of implementing
such a policy ({Hebbert, 1986). That the rural
communities should have decision-making powers is
Erequently stated, but how or why the existing
centralized bureaucracy is going to implement such a
policy is not discussed. Questionable too, is
whether one needs only local level decision-making.
Central government Efunctions such as the national
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budgeting procedure, requires centralized planning.
Furthermore, the decentralization of planning and
administration presupposes that there are sufficient
suitably skilled personnel in the rural areas to
implement planning policy at the local level. The
number of planning and administrative organisations
required to implement policy at the grass roots

level would be phenomenal and very expensive to
implement and finance. With both skilled personnel
and <zagital beiag in short supply in LDC's
{Rondinelli, 198¢} this i3 clearly a problem area.

So too can the proposals as wegands the provision of
village services in the rural areas be criticised,
as such provision is very costly and not explained,
is where financing should come from. This leads cne
back to the question of urbanisation.’ One of
urbanisations strongest features at least at the
theoretical level, is its ability to generate its

own finance for much of its physical and service

infrastructure. In the third world situation
however, this tends not to be the case where the S
national economies are generally weak. However, SN

urban growth still has the advantage in that the
provision of services in an urban area tends to be

more easily implemented because 2f its compact
spatial arrangement. The compact spatial B
arrdy -+ant reduces costs of provision and the cost
to ¢m user because of economies of scale and
location. BAccesa to services Ls also easier in the
urban areas, which allows a greater number of people
to use them. Finally, urban employment is generally M
better paid, profit margins for producers are higher S
and productivity per unit of labour is higher. N :
N These Ffactors together with effective production
techniques in the urban areas also pru.ide income o
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for the central government through taxes. If the
political will ewxists, some of this finance can be t
re-invested in the financing of rural development N
{Dewar et al, 1984a}.

The above point leads onto a final issue that is not
given adequate consideration by the bottom-up
theorists, that 1s, what is the priority :o be
adopted in the case of a country wishing to embark
on a bottom—-up strategy as regards industry that is
capital intensive but very profitabla? Although
providing only limited job creation, such industry
does contribute to the natiopal econemy through
taxes anrd an increase in the GDP. Bottom~up
policies indicate that such industry is not to be
promoted, but this can be interpreted as "killing

the goose that lays the geolden egg" in the sense
that such industry, by prowiding the national
economy with excess funds which can be re-invested
in the rural areas, is a benefit to rural
development (Lee, 1381}).

2,4 DEVELOPMENT FROM THE BOTTOM AND/OR THE TOP

It is the opinion of the author that bottom-up and .
top-down strategies, if implemented separately in a ;“’ B N
LDC are not satisfactory planning strategies. This
is not to say they have nothing to offer to a

development strategy, rather that they both ignore i
important aspects of development. Top-down N
strategies, although having shown results in terms <

of increased GDP have tended to concentrate on urban
and industrial development whilst ignoring to a coe
large extent the plight of the rural poor
(Rondinelli, 1986). Bottom-up strategles on the
other hand are Far more sympathetic to the issues of
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rural development and the upliftment of the rural
poor. However, bottom-up theorists are too radical
in their efforts because they tend to ignore the
necessity of urbanisation in the third world
context., The most obvious example illustrating the
short sightedness of the bottom—up approach, is the
instance of a LDC which has an overpopulation
problem so severe that rural development and, more
specifically, the agricultural sector cannot become
effective, The cause may be that there simply is
not sufficient land available to support a
completely rural development orientated strategy.
An .effective urbanisation strategv could in this
instance result in surplus rural population being
absorbed into the urban economy. thus reducing the
population density in the rural areas and thus
alleviating land pressure problems.

The bottom-up theorists (Stohr & Todtling, 1978:
Stohr, 1981) were very e¢ffective in highlighting the
inadequacies of the top-down approach - owéver they
seem to be guilty of what is probably -the worst
mistake. In the same way that top-down approaches
were not comprehensive enough to tackle both urban
and rural development and as a result only really
tackled ths urban problem, the bottom-up approach
is very similsr in this respect. They tackle rural
development without giving sufficient consideration
to the role and importance of urban development.
More specifically, the bottom-up approach ignores
the situation where urbanisation is a prerequisite
for the success of a rural development strategy.

The role of urbanisation can be seen as a means of
abgorbing rural surplus population and of increasing
a country’'s GDPP through secondary and tertiary
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activities (Dewar et al, 1984a). The role of rural
development is to provide employment for the
greatest .part of the rural population possible and
at the same time ensuring that the resources found
in the rural areas are used to gain the maximum
benefit for the national economy, and in so doing
making the rural areas economically more profitable.
The role of rural areas are not only to produce food
for a subsistence economy [although this might
initially be the primary concern) but also to
provide inputs for the urban manufacturing economy.
The urban areas rely on rural produce for their
manufacturing industry, and the.rural areas rely on
the urban areas for a market for their produce
(Bratton, 1986: Sinha, 1984). Thus both economies
are interlinked, which underlines the importance of
a national development strategy which takes
cognisance of both urban and rural development.

Past experience (Rondinelli, 1986) has shown
however, and the dependency theorists have indicated
this very clearly (Sklar, 19879, Chilcote, 1984) ,
that the trade relations between urban and rural
areas have in certain instances been very unfair,
with the urban areas gaining unfair benefit. This
exploitation of the rural areas has most commonly
taken the form of viewing the agricultural sector,
as a source of cheap food for urban workers, and so
restraining pressure on wages, and as a means of
generating capital, from axports, for
industrialization.

Many economists saw agriculture as a sector to
be 'squeezed' to obtain the resources needed for

urban industrial development, and thus
agriculture recelved a relatively small share of
national investment. {Rondinelli, 1986, 234~
238).

» - otk PP SO
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The abuse of these trade relations does not,
however, justify the condemnation of urbanisation
that has been forthecoming #.om the dependency
theorists. What it does highlight however, is that
pricing policies and controls need careful attention
in a development strategy to prevent unequal terms
of trade and to protect the rural producer (Sinha,
1384},

&n aspact closely linked to the point above relates
to the urientation of a mountry's production towards
external demand. There are a number of faults with
this, the most obvious keing that in order for the
LpC to compete in interaaticnal trade, it has to
produce its goods as cheaply as possible. Maasdorp
{1984, 226-227) found in his survey of Durban
industrialists, that capital intensive methods often
had advantages over labour intensive methods in some
industries, in enabling industrialists to compete
effectively in export markets. Thus labour
intensive production can be more expensive than
capital intensive production, but by adopting
capital intensive production, however, one reduces
the amount of employment created and reduces the
size of the internal market/industrial potential.
Another result is the promotion of structural
underdevelopment which results £rom a country
relying on revenue from its export» Lo purchase its
basic Food supply. Fluctuations in demand for ius
exports can result is food shovtages and starvation.
It is preferable Ffor a country to concentrate
£irstly on producing a sufficient gquantity and
variety of crops for its own congumption and then to
concenktrate on the export of surplus crops and the
Eurther processing of rural resources for
international demand.

= fe _ dhab B A et S and
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BAn issue which receives almost as much emphasis as
the urban versus rural development debate, is that
of decision-making, and the decentralization of
decision-making powers. The institutional
arrangements of a country are critical to a
country's planning because the powers that be,
ultimately decide who gets what and where.
Centralized degision-making has the theoretical
advantage in that it facilitates efficient co-
ordination in policy implementation. In practice,
however, Rondinelli (1986) suggests that central
government technical ministries have shown little
knowledge or interest in the spatial dimensions of
regional development. Purthermore, Rondinelli adds
thak, *central administration often has been
unresponsive to local need, is unduly complex, and
inordinatelly slow" (Rendinelll, 1986, 257).

It would appear then that Rondinelli (1986) and
Hebbert (1984) have isolated problums affecting both
centralized and decentralized decision-making
structures. Hebbert is, however, not opposed to the
idea of decentralized decision-making, but stresses
that bottom-up theorists have not paid adequate
attention to the manner in which such changes should
be implemented. Heobert suggests that the most
effective means of implementing such change is in a
step~by-step fashion with the modernisation process
and with simultanecus use of policies related to
nation-building, market integration, demographic
mobility and technological diffusion. Furthermore,
Hebbert (1984) is adamr»+ that a political system
that consists only .vitorial parties cannot
function effecki . that a degree of
centralization is st.:’ sessary to ensure that the
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historically stronger regions do not simply become
even more dominant. Decentralized decision-maklng
has the advantage of allowing a greater section of
the population to wvoice thelr opinion, thus being
more vepresentative of the population as a whole,
and as such, whilst bearing the previously made
criticism in mind, it is imperative that attention
be given to "strengthening the administrative and
tinancial capacity of local governments and
organisations to initiate reglonal development
projects” (Rondinelli, 1986, 258).

Under past top-down strategies, the rural population
has been largely ignored, or has had planning
projects imposed on them without prior or sufficient
consultation. This has resulted in 3iscontent with
top~-down approaches and a great deal of suspicion of
new planning approaches or policies aimed to benefit
the rural population. "o a great extent the fallure
of past projecta has been as a result of a lack of
understanding of local level needs, desires and
aspirations, implemented by often caring but
paternalistic planners (Aremo, 1983).

Emphasis has alse “een placed on promoting urban
development througi the use of rural resgources with
limited benefits acoruing to ‘the rural areas. To
offset the exlsting #eelings of mistrust and to gain
better insight iate the needs, deslres and
aspirations of the local population, it is necessary
that rural communities are iscluded in planning for
their development. Po ensure that they are not
merely advisory, it is wvital that there ig a
decentralization of decislon-making powers te the
local level {Rondinelli, 1986) . The
decentralization of decision-making alsc avoids the
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situation where the urban elite gain control of a
country's development priorities and control
development to suit their own purposes. However,
the decentralization of decision-making should not
be looked at too radically. Bottom—up theorists
have tended to ignore issues of national planning,
tending to over-emphasize community based planning
and decision-m;aking (Hebbert, 1984). What has been
ignored is how the transition will be made from an
existing LDC with top-down decision-making towards
the use of bottom~up decision-making. Specifically,

no motivation is suggested for pursv 19 existing
sentralized governments to decent.- =ze. The
promotion of mininationalism is v .ely to gain

favour with centralized government if this creates
new power bases for potential alternative government
(Hebbert, 1984, 146},

Some top-down decision-making will be necessary to
co-ordinate local level decision-making. In some
ingtances some territories will be better off than
others, and the weaker ones will need more

a3 Litance. This has to be controlled at the
ra: 9wnal and national planning level, requiring a
degree of centralized comtrol. The allocation of

the state budget, pricing controls and marketing
strategies all require a level of control - control
that co-ordinates the l¢wal level decision-making.
It should also be requgnised that decentralizing
decision~making and the administrative affairs to
the local level, pre: wses that education and
skill levels exist ab t iueal level to co-ordinate
local, regional and £iraliy national planning. This
is clearly not the cas n most LDC's where skilled
and highly trained manpowar is in short supply {This
feature is highlighted in the case study that
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follows)., Therefore, for the purpose of defining a
suitable institubtional Eramework, for intervention,
a degree of decentralization of decision-making to
the local level as regaids the rural development
priorities (including types of technology, range of
crops, land tenure arrangements), is important, but
one cannot simply hand over control of an economy to
the local level (Hebbert, 1984). Regional and
national planning require a degree of centralized
decision-making to guide the national economy, for
example by executing a redistributive Eunction, to
protect weaker regions.

Between the bottom-up and top-down approaches a far
greater number of development issues can be directly
tackled. In fact for a development strategy to be
guceessful, the author shares the sentiments of
Rondinelli (1986) and Penouil (1881) in that both
bottom-up and top-down strategies must be used
together. The simultaneous use of both approaches
must not be viewed as a means of 'copping-out' ar of
‘gitting on the Ffence' because of a lack of any
other alternative. BHoth approaches have demostrated
their henefits and both show glaring iradequacies.
Most of the criticism has been against the
modernisation or top~down approaches, and some more
radical critics may well argue that as a development
effort, top-down strategies have failed so badly,
that they do not warrant consideration. However, in
the authors opinion, the usefulness of the top-duwn
approaches was inititially overrated in the sense
that Lt was expected to tackle all development
problems. This is a naive expectation: Top~down
policy clearly concentrates on urban growth and the
benefits of this growth accrue for the most part to
the urban dwellers. Top-down pollcy pays very
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little attention to rural development 'per se'. The
urbanisation process does, however, have one major
benefit for the rural areas - by absorbing surplus
rural pepulation off the land, and by lessening land
pressure problems it enables a rural development
stiategy to be implemented more successfully (Dewar
@t al, 19%84a). A rural development strategy offers
direct attention +to the rural poor, and the
development of rural resources.

R
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BACKGROUND TO SOUTH AFRICAN REGIONAL PLANNING
FoLICY Rheh

THE SPATIAL MANIFESTATION OF GROWTH IN SOUTH
AFRICA

The study of space economy {('space economy' refers
to the geographical or spatial pattern of economic
davelopment, or the manner in which the economy
becomes spatially manifest) is important in terms of
the South African situation because the country is
characterised by a highly unequal distribution of

economic activity and welfare between <the core
areas, the inner periphery and the outer-periphery. s
These phenomen:s. have serious implications for
regional planning in Southern Africa.

Regional policy in South Africa must be seen in RS
the context of capital accumulation T
characterised by severely uneven development.
The country's largest agglomeration, the
Pretoria-Witwatersrand-Vereeniging complex (PWV) .
has emerged historically as the chief repository e
of physical and social infrastructure and as the
most concentrated site of capital accumulation - '

in Southern Africa ... the core areas as a N
whole - the PWV, Cape Town, Durban-Piuetown, soge !
plas -minor metropolitan areas like Bast .London, ;
Pietermaritzburg and Bloemfontein - generated Ty
fully 72 per cent of the Gross Geoyraphic e

Product (GGP) in 1955, a figure that remained
high at 65,8 in 1975 (Fair, 1975, S5Z}. v

Tomlinson {in conversation) supports Fair (1975) in
indicating that whilst 20 per cent of South Africa's maten]
population live in the PWV arsa, they contribute 43 ‘
per cent of the Gross Domestic Product, whilst the # "
homelands, cowmprising 38 per cent of SA's population :
contribute only 4,3 per cent of the GDP. PR
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The South African space economy has ‘nodes' of
population and development, which are interconnected
by lines of communication and movement channels.
These channels or ‘networks' allow the flow of
capital, goods and services via roads, railways and
telecommunications, The 'surfaces' that have arisen
are created by human activity and are manifested as
‘trade areas' and 'urban spheres of influence'.

The diagram below shows the South African space
economy in graphical terms.

DIAGRAM 2

THE SPATIAL MANIFESTATION OF GROWTH IN SOUTHERN
AFRICA

INNER PERIPHERY
INTERNEOIATE PERIPHERY
OUTER PERIPHIRY

SOURCE: Board, Davies and Fair, 1970
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THE INNER PERIPHERY

The inner -peripheral ‘areas are charactecrised by
well-developed networks which link them to the core
areas. Such networks include road, rail, air and
telecommunication services. The diagrams included
below illustrate the dominance of the major nodes in

Soutnera AF

DIAGRAMS 3, 4, S,

-

o

= =
JRUNK TELEPHONE TRAFFIC

DOMESTIC AJRLINE TRAFFIC

SOURCE: Board, Davies and Fair, 1970

iy 2
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In a similar way, the core and inner peripheral
areas dominate the economic activity in the region.
Fair (1982) emphasized that the inner periphery
displays a well-graded system of metropolitan
centres, characterised by a high growth rate and
development potential.

These inner perlpheral areas of South Africa show
marked contrasts in levels of economic development
compared ko the less developed areas. The inner
peripheral areas are characterised by large scale,
sophisticated manufacturing, construction and
service sectors, as well as mining and large -scale
commercial agricultural sectors. Most secondary and ot
tertiary activities are also located close to the

main metropolitan core areas. The diagrams below o
show how manufacturing and - . cial activities G
have become centred around ¢t. . .ant nodes and
networks. S

DIAGRAMS 7 & 8 e

SOURCE: Board, Davies and Fair, 1970 B




- &7 -

THE INTERMEDIATE PERIPHERY

From the previous diagram (pg. 63) showing the South

African space economy, it should be noted that those’

areas shown as intermediate’ peripheral economic
space, include most of the commercial farming
activities and mining activities within the Southern
African economy. These intermediate areas have a
fairly good provision of basic infrastructure and a
range of service centres, nich are closely linked
to the core.

OUTER PERIPHERY

The outer periphery, consisting predominantly of the
homelands (Maasdorp, 1984), by conkrast, does not
have such a wide range of centres as the
intermediate periphery. Economic activity is
generally small scale, with largely subsistence
agriculture being predominant. Simkins (1984, 142)
indicates that more than 80 per cent of households
in the outer periphery earned less than the minimum
living level of income in 1980.

The output of the outer-periphery is generally low
and is heavily dependent on income earned in the
more developed sector through labour migration and
remittances. In terms of the outer pevipheral
areas, per capita GDP was R202 (1980}, but per
capita GNP is R547. Income from migrants and
commuters accounts for almost two thirds of the per
capita GNP {DBSA, 1984).

Ligthelm (1984, 544-5), using the Transkel as an
example, summarises the typws of conditions found in
these outer peripheral areas:
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the quality of human resources and their access
to basic services is also very poor. Some
examples in Transkei are: almost a third of the
rural population (which is in the most cases
more than 90 per cent of the population) has
received no training; infant mortality is 130
per 1 000 births, which is amongst the highest
in the world; the average distance to clinics
in rural areas is 7 km; rural households spend
on the average 3,5 hours rar dJday cellecting
water, while the per capita cons ien of water
is only 10,8 litres compared with a hyglenic
norm of betwsen 20 and 50 litres; tood
shartages are a general occurrence and almost a
£ifth of all children between six months and two
vears show signs of the Ffour most important

nutritional diseases; and serious housing
shortages are encountered, particularly in urban
areas.
3.2 DEVELOPMENT OF TEE SOUTH AFRICAN REGIONAL Y

PLANNING POLICY

The existing space economy in Southern Africa is not
only the result of natural resource distribution.
Numercus other factors have been involved including
political, social and economic factors.

the pattern of regional ineguality, which exists
in South Africa today, is not a pattern which
has always existed, nor can it be z:tributed in
"toto" to inherent and immutable variations in

natural resources. The roots of regional 8
inequality are to be found in the ilnter- PR
relationships between inherent resource TR

attributes and the material conditions of
production and distribution, a relationship K
e which is in a constant state of transformation o

(Dewar et al, 1984a, 9). %

The background to the existing South African
strategy can best be analysed by looking at planning

policy, and the role politics and economics have T
) played in South African planning policy over the g
years.
~ " - s . I —n e g
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The very first attempts at the promotion of
development can in fact, be traced back to the 19th |
century. After the Second British Occupation and
the arrival of the 1820 setlers, the 'modernisation’
of the rural areas became an issue. Priorities
included the establishment of district towns, * o
military posts, trade centres, improved farming
methods, and the expansion of the public service

including administration, education, health,
banking, transport and postal services. It is 3
notable that very few attempts were made to improve [
living conditions in .those areas occupied by blacks.

THE MINING REVOLUTION (1866 - 1918)

The major impact ©of the mining revolution in South
africa was the very rapid economic growth. This

economic growth had significant spatial implications
in the Eorm of the rapid urbanisation of both blacks
and whites.

The growth of the mining sector and the

resultant rapld inflow of pecple to the mining *
areas gave rise to the development of a number 8
of large towns and stimulated a variety of i

manufacturing and commercial activities which
were located in those towns or at the major sea
ports handling the trade to and from the mining .
areas (DBSA, 1984, 40). e 0y

Thus, the mining activities and related service
activities created agglomeration Eforces and there
was a concentration of economle activity. Economie
activity in the urban areas centred on the mining
activity. However '"the market Efor agricultural
goods, a by-product of the mining settlements and
ports, stimulated both white and black Ffarmers and
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put them into competition with each other" (Dewar et
al, 1984a, 11).

The mining sector had only a limited capacity to
stimulate service-industry job opportunities for
whites. It was not long before unemployment among
the whites became a problem. These 'poor whites'
were largely the rural poor who had moved to the
urban areas to raise their standard of living. With
the unemployment problem, the ’'whites' became
vesentful of the blacks who were continuing to
urbanise, The blacks, it was thought, were
exacerhating the unemployment problems of the whites
because of their willingness to work for lower
wages.

Partly as a result of this conflict, the 1913 Land
Act was passed. Phe aslajor purpose of this Act was to
prevent blacks from owning land in prescribed white
areas, and to set aside 13 per cent of the total
land area for black ownership (Dewar et al, 1984a,
13). The effect of this act was to drive blacks
into wage labour. Because of the small percentage
of land given to the blacks, the Reserves became .
overburdened. . .

Land was overgrazed and its Eertility
diminished; crop yields began to fall on poorer
and smaller arable plots; the great majority of
households relied in part on remitted migrant
wages for existence and reproduction (Beinart &
Bundy, 1978, 294).

Clearly the overpopulation of the Reserves was a
major issue in their resultant underdevelopment. 1In
terms of this problem, the Native Land Commission
{1916) was instituted to lnvestigate the quality of M
life in these territories. The Commission a
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recom:-»’2d that additional land be purchased for
the Reu: .. &s becouse of this overpopulation. These
recommenda”ions were not, however, acted upon until
1936.

Agricultural conditions in the reserves continued to
deteriorate, and in 1929 the Native Agricultural and
Lands Branch in the Department of Native Affairs was
established to assist Reserve agriculture. The
emphasis of this organization tended to be mainly on Lt
soil conservation rather than including the Reserves F ',; :
in other government programmes £for agricultural 2
development, and as a recult little was achieved as
regards the stimulatior of agriculture in the
Reserves. Concern  about this deteriorating °
situation was subsequently expressed by the Native !
Economic Commission of 1932. .

1836 - 1948

It was only in 1936 with the Native Land and Trust
Aot that the recommendations of the WNative Land
Commission were accepted by parliament and there was
a release of land for black settlement and a
recognition of the need For the development of the
outer peripheral areas. The amount of land granted
however, was one million hectares less than the 1916
proposals.

The overcrowding of the Resarves and the rapid
economic growth of the core areas during the post
war boom, further encouraged blacks to urbanize.
This factor was seen by the existing government as a
problem, and as a result the Government thought it T e
E especially necessary to curtail the rapid inflow of v
" black people to the urban areas and to improve the H
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sucio-ecconomic conditions of the outer peripheral
areas.

In an effort to contain the urbanisation problem, an
investigation by the Pagan Commission was instituted
in 1946. The report of the Fagan Commision {1948)
criticized the migrant labour system, and suggested
that Blacks be regarded as a permanent urban
phenomenon, living under family e2ndiktions in the
urban ar<¢ds. Also menkioned in the report was the
belief that rural urban migration could be slowed
down by the creation of industries in the Reserves.

1948 ~ 1979:

The WNationalist Government which was elected to
power in 1948, further developed the idea of racial
segregation. Elected on a racial segregation
ticket, the Nationalist Government rejected the
suggestion of the Pagan Commission that Blacks be
regarded as permanent uran residents. Furthermore,
whereas the Fagan Commission had suggested reducing
rural urban migration, the Government intended
reversing the flow.

1948 (and the coming to power of the Nationalist
Government) saw a change in state policy from
one of controlled allocation of migrant labour
to an all~out akfempt to stem the flow of blacks
to the white urban areas and to displace black
urbanisation to the Homelands {Dewar et al,
1984a, 15).

The Government thought  that the 'Homelands'
(previously called 'Reserves') were the simi:lest
means of resettling the blacks in areas separate
Erom the white areas and appointed the Tomlinson
Commission (1950) to investigate the development of
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these areas. In 1954 the report of the Commission
was issued - its suggestion was that a choice must

be made betweer integration and segregation. The i
Commission's o, fon was that segregation was "
preferable.

A scheme of industrial decentralization was
suggested as the major instrument to stimulate the
development of the outer periphery. The Commission .
considered whether industry should be decentralized S
to the Reserves themselves or to ‘'border areas',
The aim of using a border area to locate industry B
was to allow the commuting of black labour to a work
place in 'white' South Africa, thus avoiding direct
investment into the Reserves. The Government in its
White Paper (1956) rejected the idea of investing in
the Reserves themselves, opting rather for the
border industry concept, The Cemmission had also LA :
suggested agricultural reforms in the Reserves, and
that the Reserves be developed into economically
viable units to stem the flow of workseekers to the
white areas. These suggestions of agricultural and i
economic reform wera also rejected by the Government !
in the 1956 White Paper, although various of its P
v dations were tly acted on.

B

The border areas identified by the Government for 4
investment included Rosslyn, Hammasdale, Newcastle,
Ladysmith, Pietersburg, Berlin, Brits and
Rustenburg. The major instruments used to implement B
the decentralizatlion scheme were positive measures
aimed at attracting job opportunities to
decentralized areas, the conktrol of industrial .
development, and the control of migration of blacks e
to the existing core areas.
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although the broad concept offered by the Commission
was welcomed by the Government, many of the policies
and proposals for ensuring a separate development
were rejected.

The Tomlinson proposals were never fully
implemented: political factors prevented the
allocation of the massive resources needed to
estahlish urban based industry... (Dewar et al,
1984a, 26).

Since the Tomlinsen Commission report, and until
recently, the focus of regional policies in Southern
Africa has been on the decentralization of economic
activity and the development of the outer periphery.
The desirability of developing the outer periphery
was emphasised by the Viljoen Commission, 1958,
which argued against the social costs of Eurther
concentration. Decentralization was also seen to
have certain politiecal advantages.

The Viljoen Commission (1958) ... advocated
decentralization on the grounds that Ffurther
urbanisatmn of the African population would
increase the likelihood of political subversion
{Wellings and Black, 1986, 11).

By 1968 the ‘border area' concept had failed to
induce growth by 'spill over' in the homelands.
The success of the ‘border area' concept is aptly
summed up by Wellings and Black (1986, 2).

«.. The border area's were never more than
marginally successful in attracting investment
and taelr impact upon development within the
bantustans proved negligible.

The Government therefore, in a radical - departure
from its previous stance, agreed in 1968, to
encourage decentralization to the homelands
(Maasdorp, 1982, 239).
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At the same time, (1968) the Government instituted
the Physical Planning Act Ne. 88 of 1967 through
which controls were instituted over the further
zoning 2nd use of industrial land in the
metropolitan areas of the PWV, Port Elizabeth-
Uitenhage, Bloemfontein and Cape Town. In terms of
the Act restrictions were placed on the proclamatiosn
of industrial land (section 2) and the extension of
existing factories (section 3}. In terms of
extensions, Bell (1973, 242) quotes statements
indicating that “no permission (toc extend) will be
granted to any industrialists if there is any
increase in the Rantu labour™. The aim was partly
to ensure that there was no furtker increase in the
number of blacks employed in the mekropolitan areas.
An additional purpose of this BAct was to force
industrialists to locate in the outer periphery, and

as a means of regulating the employment of Africans
in che urban areas.

Reaction to this act included “consternation,
confusion and protest" (Wellings and Black, 1986,
3). Using official statistics, Gottschalk (1977,
57} found that there were 3,1 jobs vetoed Cfor
African workers in 1968 For every job created.

Furthermore, 9,2 jobs were blocked for every one job
created for African workers during the first Eive
years of the industrial decentralization strategy. :
Tomlinson and Addleson (1984} added that a further
result of the Act was a rapid increase in the price va

of industrial land in the metropolitan areas. ®

Largely because of these negative responses to the ;
Act, the Government agreed in the 1971 White Paper
to confine section 2 controls to the PWV and to lift
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section 3 controls on industries defined as
'locality bound’' or labour intensive with respect to
white workers. Despite this softening of Government
policy, between 1968 and 1978, rejections under
sections two and three stil}? affected respectively
about 220 000 and 100 000 jobs (Wellings and Black,
1968, 4).

Prior to 1975 the industrial decentralization policy
had focussed on border areas and the homelands, to
the exclusion of the rest of the country. This
situation was significantly changed with the
introduction of the National Physical Development
Plan (NPDP). The NPDP involved the establishment of
thirty eight planning regions, and the designation
of growth points. {Prom this point onwards,
reference is made to Industrial Development points,
which is the current term used by the SA
government. ) The NPDP excluded metropolitan areas
and the homelands. The motivation behind the NPDP
however, remained very much orientated towards the
promotion of separate development.

It harps on old refrains - the social costs of
excessive population congentration, and white
depopulation of the platteland. The objective
is to attain a more even geographic distribution
of population, efficiency and equity
considerations being borne in mind within the
limits of separate development policy (Maasdorp,
1982, 244).

Maasdorp {1982, 224) goes on to add that the NPDP
could be criticized in many respects, the most
glaring being the lack of evidence provided as
regards the social costs of concentration in the
existing metropolitan areas, the exaggeration of
interregional income differences, the failure to
examine the causes of platteland depopulstion, and
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the failure te realize that the real problem is not
an inter-regional but an inter-racial income gap.

The NPDP's success was not marked and the industrial
decentralization policy continued to show poor
results, particulacly with regard to job creation.
McCarthy (1982, 238) indicates that between 1960 and
1980, 150 000 Jjobs in total were created in the
border areas and the homelands compared to the
115 000 new annual entrants to the labour market in
these areas, which was totally inadequate. Green
and Hirsch (1982a, 43-44) provide similar evidence
in their analysis of job creatien in the Ciskei
between 1970 and 1980. "Wihen well over 100 000
people were¢ relocated to the Ciskei, barely more
than 3 000 industrial jobs were created in that
reginm."

THE 1982 REGIONAL, PLAINING STRATEGY

The 1982 White Paper revealed some significant
modifications to the past industrial
decentralization strategy. Firstly, regional
planning was to be conducted according to economic
boundaries coverning the whole of South Africa,
including the 'ZIndepenent and Self Governing
States'. South Africa was divided inte eight
functional regions., These economic regions
transcended political boundaries. The Government
8till, however placed highest priority on industrial
decentralization within the homelands. This
emphasis was reflected by the .evel of incentives
offered in homeland locations. Secondly, the stated
intention was to focus incentives on a more limited
number of points, Priority for investment was to be
determined by market forces. Thirdly, the incentive
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package was improved by providing long term
assistance for investors, plus the use of short term
cash .paymants Lo investors to avoid cash £flow
problems. Fourthly, the importance of the
metropolitan regions to economic growth and Jjob
creation was recognized, and it was not intended to
1imit unneccessarily their economic growth. To this
end, direct controls are being replaced by indirect
fiscal disincentives. These are the Croeser levies
on employmen. and turnover, which are being used to
finance the Regional Service Councils (RSC's).
Finally, the role of the private sector in the
development of BSouthern Africa became a priority.
To serve this purpose, the Development Bank of
Southern Africa was established in 1983 to mobilize
funds £rom the private financial sector.

Several types of Industrial Development Points

(IDP's) were distinguished, each ktype of point

having a different priority. Five different types

of points were identified. These included:

1. Metro areas - in these areas, “"conditions for
existing agglomerations make establishment of
industry most favourable."

2. Deconcentration Points - "points adjacent to
metropolitan areas to which industrial growth
could be deconcentrated."

3. Industrial Development Points - “points where
alternative agglomeration advantages could be

created to counterbalance the existing
metropelitan areas."”

4. oOther industrial points =~ "poinks with less
potential to develop as counterbalances and/or
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where the development needs are not as large as
in other areas."

5. 'Ad hog'-cases - ‘"exceptional cases where the
relevant decentralization authorities may decide
to grant certain incentives on merit."

The regions, deconcentration points and development
points have not been listed in order of priority for
allocations under the incentive scheme, As a
general prineciple, the industrial development points
receive highest priority (Maasdorp, 1985, 226).

POLICY DEFICIENCIES OF THE 1982 PROPOSALS

Numerous weaknesses of the 1982 policies are X ©
mentioned invthe literature. Drawing on the works - .
of Zille (1983a and 1983b}, Maasdorp (198S),
McCarthy (1985) adidleson and Tomlinson (1985)
Wellings and Black (1986) and Kok (1986) the major
weaknesses include the following. Pirstly, at a
theoretical level, the new policy has not addressed
itself to the question of how many growth centres
the economy can sustain, or more specifically, how
much government-assisted decenktralization the
economy can sustain. The selection of a possible 44

IDP'g and 12 deconcentration points
{Decentralization Board 1984, 21-25) would seem to ’
indicate that "the same mistake is being made as in { |

the past, and the degree of dispersion wmay be T !
substantial" (Maasdorp, 1985, 225). The 'limited 1
number' of areas which have the greatest potential T E
for success have not been identified. Thus although N

official policy has indicated that only a Cfew . ‘]
centres will receive priority (Wellings and Black,
1986, 4), the Government is stlll plagued by the
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problem of attaining viable homeland development.
Simon Brand, at the time economic advisor to the
Prime Minister, explains the predicament ftaced by
the Government. Whilst agreeing that far too many
development points had been identified for the
decentralization strategy, he explains that,

... everyone wants to be on the list, If cne
just chose the six most favouraible areas, they
would all be in white areas. All the black
states want to have places like that
(development points) as well (cited in Zille
1983b, 66).

Obvious £rom the above, 1is that sound economic
principles, must, in the South African policy, come
second to the attainment of homeland development.
This pre-occupation with separate development is the
second major problem with the 1982 policies.

It operates within an important ideclogical
constraint, that is, the imperative of
'homeland’ development sets the limits for the
identification of regions. The ten homelands
are dividel amoung seven regions each of which
requires at least one growth centre, and this is
more than one might regard as optimal, given the
past experience not only in South Africa but
abroad (Maasdorp, 1985, 224).

The third major problem, is one that has continued
to plague Government policy since the inicial stages
of the industrial decentralization programme. The
1982 policy again refers to the problems of over-
concentration experienced in the metropolitan
regions, but these problems are not defined and are
not proved, To a degree, it can be argued that the
official policy has softensd in this respect since
the White Paper recognizes the metropolitan area's
important eqonomic contribution, and the aim was not
to funnecessarily limit!' industrial growth.
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However, limits continued to be placed on the PWV
and the Durban~Pinetown regions. The costs incurred
by these limitations are .carried by the taxpayer in
subsidising decentralization.

The cost implications of decentralization 1is the
fourth area of criticism. This aspect is further
Algousgsed in the following section concerned with
the resalts of regional policy in South Afrieca. At
this stage, however, Tomlinson {in conversation)
mentions calculations to the effect that the direct
subgidy cost now exceeds R1 000 millicn. In
addition, Wellings and Black .(1986) report. that the
cost of creating decentralized jobs is about four
times the cost of equivalent jobs in the city.
Furthermore, they go on to report that their surveys
have revealed that

the provision of incentives 1is the most
important factor influencing industrialists's
decisions to invest at growth points (Wellings
and Black, 1986, 14).

On the effect of incentives to industrialists's
decisions to decentralize, Bell (1984) has argued
that the intreduction of incentives has merely re-
inforced an existing trend, and that a substantial
proportion of those industries that have
decentralized would have done so spontaneously.
This issue 1is elaborated upon in the following
chapter, but if one accepts that Bell is even
partially correck, then the cost per job in enticing
those industrialist who otherwise would not have
decentralized to the new growth centres would be
even higher.

aak
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Fifthly, the cost of job creation in the new growth
centres has been exacerbated by the selection of
sites for decentralization which have in some
instances had no existing infrastructure. Besides
the fact that initial investment in basic and
- service  infrastructure is  considerable, the
effectiveness of this investment has been diminished
because of the manner in which investment has had to
be dispersed over a large numer of points. Maasdorp
{1985) and Addleson and Tomlinson (1985) make
reference to the problems expressed Dby the
industrialists as regards the locations selected by
Jthe Goverament. The major complaints include the
lack of physical infrastructure ahd social services,
a shortage of skilled and managerial labour, and the
increasing "real cost of labour" (Maasdorp, 1985,
227).

THE WHITE PAPER ON URBANISATION

On the 26 March 1985 the State President requested
the President's Council to adv.de him on ways in
which the process of urbanisation could best be
ordered in such a manner “... as best to counter the
present social, economic and physical problems
resulting from rapid urbanisation" (White Paper,
1986, 2).

One of the most significant results of this report
was a change in Government policy regarding the
priorities for urban investment. The new emphasis
is now placed on the stimulation of certain
metropelitan areas and large towns #4nd not so much
on the promotion of remote border areas. Paragraph
6.10.5 of the White Paper states that
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recognition should be granted to the key role
played by the various metropclitan core areas
{including in particular, the central business
districts of Johannesburg, Durban and Cape Town)
as first-order centres in a broad metropelitan,
regional and national context. These areas
should continue to be actively and gualitatively
extended and promoted.

The new emphasis is on deconcentration as opposed to
decentralization, with industrial growth being
located at dispersed points S0 km or so from the
cities. Priority is given to those cities located
along the ourrently identified development axes
"particularly those which are advantageously located
in relation to the Self-Governing National States

R

and the Independent States ..." (White Paper, 1986,

31).

A further major aspect highlighted in the 1986 White
Paper is the issue of rural development. Paragraph
6.13 states that:

The Government acknowledges that rural
development is an important element of ordered
urbanisation, ... and should not be seen in
isolation (White Paper, 1986, 30).

The IDP's are glven priority in the pursuance of
rural development. The stated intention is that the
number of centres which are to be developed should
be limited in order to ensure that the cummulative
advantages of concentrated decentralization are
achieved (paragraph 6.13.8). There has been a
definite shift away Erom the creation of 'new'
growth centres as a means of employment. Paragraph
6.13.6 states that:

the rural development strategy should mainly be
orlentated towards the purposeful development of
existing towns into vital centres where the full
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spectrum of economic, social and administrative
services are offered in order to provide
employment opportunities for people who cannot
be absorbed by the -primary sector (White Paper,
1986, 31).

The urbanization White Paper is commendable in the
sense that greater emphasis is to be placed on the
development of wurban aveas that have a natural
aced

ability to generate employmen:t and growth., R
to the above is the move towards deconcentration
rather than decentralization. This can be
interpreted as acknowledgement by Government that
metropolitan and secondary cities are the most
likely vocations for industrial expansion
{Rondinelli, 1983). Equally important has been
Governments acknowledgement that there must be an
active pursual of rural development in conjunctinn
with urban development. However, the most negative
aspect of Governments policy only became evident
some time after the urbanisation White Paper. In
July 1986 (Business Day, July 28) it became evident
that citizens of TBVC states will not he allowed to
work anywhere they choose in South Africa. The
result of this must surely be, than the government
will continue to promote the creation of separate
economies, both urban and rural in the outer
periphery. fThe implications of such a strategy have
been spelled ouk throughout the history of South
Africa's industrial decentralizaticn programme.

TOP-DOWN STRATEGYES IN SA: THEORY VS PRACTICE

To analyse top~down regional planning policy in
South Africa, analysis must concentrate on the
nature of the implementation of the growth pole or
centre theory. In khis section, the rfundamental
criteria of growth «centre strategies will be
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compared with the South African implementation of
decentralization,

Firstly, in terms of the theory, a 'growth centre'
should be an existing, growing centre which
naturally attracts labour, capital and commodities.
Within the context of the South African strategy
there is a different emphasis entirely -~ the
designated growth centres in Southern Africa are
chosen in terms of a ‘'lack. of development®.
Further, the centres do not have the natural ability
to attract labour. Rather, owing to high population
increases and unemployment, the demand is for khe
provision of jobs. The implications of such a
policy are that by attempting to form wew
agglomerations where currently none (or few) exist,
the straktegy is more likely to fail, and secondly by
cheosing the areas with the highest demand for jobs,
emphasis was on the outer peripheral economic space.
In these areas, the market potential for investment
is lowest.

It has been argued {Bell, 1984, 18) that the private
sector will decentralize to make use of the cheap
homeland labour. Wellings and Black (1988) however
find strong evidence to suggest that the Government
incentives are the main attraction to industry.

Tomlinson and Addleson (1984) question the
presumption that labour is, in fact, cheaper in the
homelands.

If one pays x producing 10 units a month R100
per menth, and y producing 25 units a month
R200, y is the cheaper labourer. Industrialists
in the homelands actually complain of the low
productivity of homeland labour which lacks an
“industrial culture" {Tomlinson & Addleson,
1984, 16).

T
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Secondly, a prospective growth centre should have an
existing well-defined physical, social and service

infrastructure. In this respect again, the South
African strategy differs markedly from that of the
theory. Many prospective cewntres in the South

African strategy are very small and in some
instances are even 'new towns'.

The implications of this policy in terms of South
Africa are, the considerable cost of providing the
necessary basic service and physical infrastructure.
It is certainly questionable whether it would be
more advisable to share infrastructurz and to avoid
duplication. In addition by following a "new town"
approach, and bearing in mind the current lack of
knowledge of agglomeration economies and how such an
economy is created, it is in no way guaranteed that
the infrastructure that is provided, at great cost,
will in £act be fully utilized.

Thirdly, the theory indicates that a prospective
‘growth centre' should have an existing well-
developed communications infrastructure - it should
be integrated into the major networks. Because of
the location of ¢ .wth centres within the outer
periphery in the South African strategy, the
'centres' are usually far removed from the major
communications and goods networks. The implication
of such physical location of growth centres within
the Southern African context are that the 'centres’
are not adequately connected to the markets of the
country. Not only is the basic communication
infrastructure lacking, but the existence of goods,
capital and information flows (which are a vital
part o©of commerce and industry) are minimal.

L

5
o
il o
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However, in this respect there has been a slight
change in government policy. The 1982 White Paper
and the 1986 White Paper on urbanisation both
indicate that the Golernment will now promote arban
growth in line more with economic criteria, namely
in centres which exhibit natural or greatest growth
potential. However, the subsequent inlications from
Government that the TBVC states will remain areas
subject to influx control, implies that the
pursuance of urban growth within these countries
will continue. In this context, the above criticism
therefore remains valid.

Pourthly, a prospective growth centire should exist
as part of the upper urban hierarchiy c¢f towns such
as Bloemfontein and East London. The South African
policy which concentrates on areas with a demand
for, but an existing lack of, development, results
in centres being located almost exclusively in the
outer periphery. Thus towns in the South African
concept are predomipantly very low-order
hnierarchical towns. Within the South African
strategy, the high-order towns are, in fact, given
the lower—order priorities.

The implications of the clear contradiction of the
theory are that, by choosing lew-order towns, the
agglunzration potential of these centres is severely
limited, This, in turn, must l1.ait the potential of
the conktre to become self-sufficient. Purther, by
choosing low~order towns, the centres are spatially
very distant from the major markets and suffer
N accordingly in terms of integration into the

S country's economy,
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Fifthly, in terms of numbers of growth centres, the
theory indicated that concentration of investment
should be the priority (Richardson, 1978). In what
was an over-ambitious move, the South African policy
opted for the promotion of development in a large
number of points spread over a wide area. The
number of centres is a function of the unemployment
and petential job demand in the periphery.

The wide spread of 'centres' spatially, iz largely a
politically~induced factor. Because of the
Eragmented nature of the homelands, wmany centres
have to be created over a wide area of the country.
The implications of this change from the theory are
that a vast amount of money has to be spent on
duplicating infrastructure at many points in the
Southern African economy. In addition, the amount
of money available for rural development and
industrial decentralization is limited. Thus very
little concentratlon of investment can occur in so
many centres. This factor limits the potential for
any of the centres to become self-sufficient or even
attractive to investment.

CONCLUSION

The South African space eccnomy is characterised by

nodes of development and large areas of under-
development. The dominant nodes include the PWV,

Cape Town, Durban, Pietermaritzburg and bt
Bloemfontein, while the outer~periphery/ ’
underdeveloped areas are predominantly the e
Independent and Self-Governing States. ‘0,‘
oo S

Inherent growth potential is highest in the inner

peripheral and core areas, whilst it is lowest in
the outer peripheral areas.
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Since the 1820's there have been policies aimed at
the development of the rural areas of Southern
Africa. It was, however, with the advent of the
wining revolution that the rural problem also became
a Black/White problem.

It was the urbanisation of Blacks and Whites that
resulted in conflict and competition for urban-based
jobs. Because of rural poverty and wurban
opportunity, this conflict was exacerbated by a very
high degree of rural-urban migration. The
competition for urbar-based jobs resulted in the
'feeling', and eventually ti policy, that Whites o
should live in the urban areas ‘and that the Blacks g
should live in the outer-periplery or 'reserves'.

It was not long befcre these 'reserves' with their
inherently low potential for development and their
very high populations, became problem areas. The B
immediate result was that urban areas became the .
targets for Black in-migration. This was ‘
immediately seen as a problem by the Government
which was attempting to halt Black urbanisation, or
at _1east trying to keep it down to a level where !
johs could be provided. Thus it became the priority « t
for the Government to generate employment e i
opportunities for the Black population in the outer i I
periphery. It was thought that the creation of
employment would halt the migration of Blacks to the
urban areas. '

So, after making the official choice of separate
development, according to the £indings of the
Tomlinson Commission, a policy of industrial

decentralization was instituted by the Government, - |
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Initially this industrial development would be
stimulated in the South African 'border areas' only,
but as a result of the failure of growth to spill
over the borders (into the 'homelands') investment
was then allowed in the 'homeland areas' themselves.
Again, however, the results have been far less
spectacular than was envisaged, and the Govermnment
in the White Paper (1982) emphasised that sectors
other than industry are also to receive attention.
Furthermore, because of the high costs in providing
infrastructurs, fewer points will be developed as
IDP's, and more cognizance is to be taken of market
factors in locating ‘growth centres’.

A notable positive trend is that the South African
Government has, in the 1982 and 1986 White Papers,
shown an increased awareness of the necessity to
promote development in higher order towns which have
greater potential for self sustaining growth.

However, a number of discrepancies from the original
theory continue to be part of the South Aafrican
strategy, namely the choice of centres in the outer
periphery; the choice of centres in terms of areas
lacking natural development potential, and the
choice of towns which are part of the lower urban
hlerarchy. {(This is a result of the above two
points). These problems are particularly relevant
with regard to the TBYC atates, which remain
hindered by influx conirol.
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4. TEE RESULTS OF A TOP~DOWN APPROACH IN SQUTHERN
AFRICA

4.1 TEE AIMS OF SOUTH AFRICAN REGIONAL POLICY

The major aim of the South African regional economic
pelicy, as stated by the DBSAZ, is:

Regional ecenomic policy in Southern Africa is
aimed at obtaining a more balanced distribuktien
of economic activity in Southern Africa and
promoting the economic development of the outer
periphery (DBSA, 1983, 46).

As has previously been mentioned, industrial
decentralisation is to be the driving economic force
to achieve the above aims. The Tomlinson Commission
{1954) had been appointed to make recommendations on
the economic development of the homelands. Having
diagnosed major probiems of overcrowding and
population growth relative to the growth of
employment opportunities, the Commission called for
a vast resettlement project and the need to remove
50 per cent of the people off the land. This meant
the creation of urban areas and the creation of non-
agricultural employment.

Aside from the above stated goals, a further
perceived goal of ‘"legitimizing the homeland
governments both in the eyes of their own people and
internationally, is apparent. In 'legitimizing' the
Homeland Governments, the general aim clearly, is to
provide these Governments with some sort of power
base/economy which will encourage blacks te settle

2 The DBSA is the main instrument for directing capital
flow to the homelands,
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in these areas. Such 'legitimisation' would take
over from the current influx contrcl measures. The
following quote sems up this argument:

The objective of decentralization in Scuth Africa ls

to give sufficient economic content to the
policy of homeland development so that the
governments that are created in those states are
not simply fictitious governments but that they
have an economic base to create their sources of
tax revenue to enable them at least in some
respects to act independently from the South
African Government ... Influx control must be
controlled more through economic measures so
that people will voluntarily remain in and go to
areas rather than being forced to do so (s
Brand, cited in zille, 1983a, 75)

The White Paper on urbanisation (1986) tends to s B
indicate a change of attitude by the South African o
Government as regards the enforcement of influx
control. Paragraph 4.3.4 states that:

In future, freedom of movement to and within
urban areas will apply to all citizens of the
RSA on a non discriminatory basis.

However, S0 as not to totally abolish the idea of b
separate development, paragraph 4.3.5 of the White % 1
Paper emphasises that separate living areas for
various population groups in the towns and cities .
will still be observed at dispersed locatiens within
50 kilometres of the cities.

Wellings and Black (1986, 22) express the opinion
that ...

Whilst the Governments new rhetoric stresses the

'economic interdepence’ of 'white' South Africa st
i and the bantustams, the ‘'development' of the
latter into separate sub-economies remains a *

o central objective of the apartheid regime.
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Wellings and Black's predictions have subsequently
deen confirmed with respect to the TBVC countries.
The leading article in 'Business Day' on July 28
reads as follows:

The most dire predictions of the left have been
£ulfilled by Government's reversion to a form of
geand apartheid which treats residents of Venda,
Bophuthatswana, Ciskel and Transkei as aliens in

This above article goes on to add that “"unauthorizeg®
South Africans from the TBVC regions will not be
regarded as permanent residents and that labour
controls will continue.

RESULTS OF THE SOUTH AFRICAN POLICY

The degree to which the South African regional
economic policy has achieved succegs in terms of the
stated goals can be gauged in a number of ways.

In terms of a reduction of economic imbalances the
question really at issue, is whether or not the
outer~peripheral areas have become more atvractive
to investment; whether they are reducing the
relative attractivensess in terms of migration to the
existing metropolitan areas and whether the
economies generated there, are viable, self~
sufficient units or not,

Job creation rates have been notoricusly low
throughout the implementation of South Africa's
industrial decentralization programme. Between
1939/60 and 1969%/70 there were only 11 500 jobs
created Bell (1984). Because of this dismal rate of
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job creation decentralization into the homelands was

encouraged. Tha subsequent results were only -
marginally, better. Between 197G and 1978 the ,? >
official figures record only another 34 900 jobs . . ‘1

{Maasdorp, 1982, 242-3). The table below shows some
interesting trends, particularly significant is the
substantial increase in job creation following the
1982 incentives. The most recent figures for the I
1984/5 period show a continuing increase. However, j
these figures require careful interpretation.
Firstly, it must be noted that usually only Lless

than half the 'proposed jobs' are actually created. o ):.
Secondly, the contribution of the new jobs, although Lts
a substantial increase since 1982, is still minimal N
compared to the "two million or so unemployed in the ’

Bantustans ..." (Tomlinson and Hyslop, 1%84, 6). T

TABLE 9; FROSECTS ESTABLXSHED. CAPITAL INVESTED AND
EMPLOYMENY CREAYED UNDER THE AUSPICES OF ThE
DECENTRALISATION SoRRD: 1375-158

PROJECTS ESTABLISHED FRIVAIE SECIOR  EWPLOVAENT

YEMR  OR EXPANDED CAPITAL INVEST- GREATION X
HERT.
1978 9 so,z s 730 S
1976 91 67:9 s 738 <
1977 136 174 12 469 & f
1978 123 12 8 408 <
1979 178 132 1 are
1980 152 ‘e 1 421
1981 214 248 11 792 ;
1962/832 1 X 65 342 2
1983/042 1 190 1 201,63 69 al4 g
19847852 1 215 1.118 12 488 .o
1. The dita reters to projocts fn CASA and the
i fon=1ndepand Up to and tncluding -
: 1981, ¥as the relevant -
o catendar o 1t 1s April 1 to L .
% March 31 al the fellewing year, Apr{l 1982 v

¥

baing whon fho row ﬁ.cll\tl‘ﬂ\“ﬂl(nn cancessfon
package bagan

» 2. Th. '|g|"'lﬂ far 195218.?1 1983/84 I"d 1952486 w

b egts. ractice

- ianery s PTUINTT ar e brepescd \

projects are uctnlny (mu‘omnnt‘d.

NN The halviag of the proposed capital cammitment [N
A betvoon 1982/83 and 1983/84 results from thers

‘ . having boan two projects {n 1902/83 which alane .
Lotautrea for s RLZ EIT1 {60 Tnvastnonts .

| SOURCE insan  and  Addlesan , 1986 . SAJE,
% (farthcenlnv)‘ .
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In terms of the issue of whether or not the IDP's
are reducing the relative attractiveness of the
existing metropolitan areas, there is heated debate.
The Decentralization Board figures would tend to )
indicate that the increased incentives since 1982 i
have had a marked effect. Bell (1986) does not
contend the significance of the increase in job
creation as much as he contends that a substantial
proportion of the iucrease was due to spontaneous
decentralizatiou. This argument is important to an
evaluation of the Gecentralization policles validity
because, if decentralization has been occurring
predominantly as a result of the ineentive package, [
then such decentralization might well stop should i
the decentralization incentives be halted. On the
other hand, if Bell's analysis is correct, then it
can be argued that the incentive package is merely
re-inforcing an existing trend, and that if the
incentives were withdrawn, a substantial proportion
of the dscentralized industries would continue to
operate \in the decentralized locations. So too, s
assuming Bell 1s correct, has the decentralization .
policy been particularly ineffective. In fact ik ’
can be argued that the incentive scheme has been
protecting, decentralized companies f£rom competition,
thus reducing the efficiency of the companies
{Tomlinson and Addleson, 1986). b . !

o Bell's (1984, 1986) analysis shows that between
1956/7 and 1965/6 the proportion of manufacturing
employment situated in the major industrial areas
inereased from 79,6 te 81,9 per cent. Between
1965/6 and 1979 this percentage dropped constantly
from 81,9 per cent to 76,9 per cent. In the
. homeland and border areas between 1967/8 and 1979 i o’
these areas increased their percentage from 11,75 »
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per cent to 15,54 per cent. Bell goes on to add
that in terms of annual growth rates, between 1961/2
and 1967/8 the main industrial areas experienced a
gréwth rate of 5,9 per cent, a rate that €ell during
the 1967/8 to 1979 period to 2,1 per cent. The
corresponding rate of growth in the homelands and
border areas increased slightly Erom 5,2 per cent
(1962} to 5,3 per cent in 1967/8 to 1979.

Bell and Padayachee (1984, 435) argue that this ‘vv-y
trend is in response to international competitlon :
from the newly industrializing countries and Jagnn
and this has had the effect since the late 1960's of i
encouraging industrialists to 1look For cheaper °
labour, The advantage of cheap lubour is that it i
allows industrialists to maintain their
profitability. To an extent, Maasdorp (1985, 228)
finds supporting evidence for Bells arguement.
Maasdorp (1985) found that the textile industry in
the Durban Metropolitan Area bas been experiencing
difficulty in finding suitable labour to operate in
the shift-orientated industry. Maasdorp's shtudy
revealed that both White and Indian workers were
becoming less amenable to shift-work as other . ¢
opportunities open. For this reason, the ;
decentralized areas were becoming advantageous. N i
Factories in these areas are close to residential
areas, and as a result shift work is easier for the
employee.

Several counter arguments have been ralsed by
Wellings and Black (1986), Tomlinson and Hyslop
(1984}, and Hirsch (1983). Pirstly, the empirical
evidence (Table 2) indicates that state intervention
- in the'form of incentives has played the major role
) in promoting decentralization. Secondly, Hirsch d

o e
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(1983, 11) argues "... if dJecentralization is such a
tempting prespect to papltal, why have so Ffew
capitals taken it up?* ‘Hirsch goes on to aak ...
why has the state been forced to assist capital to
the extent it has through cheap loans and investment

aalh It must, however, be noted that Bell's
contention is that a significant number of labour
Jakensive industries have in fact baen

deceantralizing without using the Decentralization
Board's incentives. As such they are not included
in  the Decentralization Board's statistics.
Thirdly, whilst there is some evidence of a sectoral
bias ‘towards more labour intensive -#forms of
production in decentralized areas, they do not seem
to be significantly more export orientated, ncr has
it been shown that there 1is a disproportionate
number of industries affected by excessive
competition £rom exports, (Wellings and Black,
1986, 12). Finally, Wellings and Black (1986) draw
attention to the considerable hostility within the
business community towards the decentralization
poliey.

It is important to consider the nature {labour or
capital intensive) of jobs created in  the
decentralized locations, as this feature has a
direct bearing on both the cost per job created and
khe number of jobs created. Furthermore, it has a
direct bearing on the valldity o. Bell's (1986}
arguement digcussed above.

Outside of Bell, the literature, including Wellings
and Black {1985), Kok {1986), the Rleu Commission
{1983), and Maasdorp (1985}, expresses the opinion
that in addition to the actual shortfall in jobs
created the jobs are of a capital intensive nature.

ol
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It is clear that the progress nade with the
decentralization programme has leit a good deal
to be desired and that such progress has
apparently been of a more capital intensive
rature (Kleu Report, 1983, 20).

Wellings and Black {1986, 25) refer to studies by
McCarthy (1983} which illustrabte that there has been
a mo apid growth of the capital component, in the
Border, Ciskei and Southern Transkei regions, than
the labour component. Similar opinion is expressed
by Glaser (1983, 20) who states that labour
processes "hase by no means been consistently .labour
intensive®.

Also, in an attempt ke force/encourage
industrialists to locate away from the PWV, Maasdorp
(1982} sugyLsts that between 1968 and 1980
permission for waivers for 115 000 jobs were refused
as a result of section 3 of the Environment Planning
aAct. Purthermore, Mazsdorp estimates that only
34 000 of the job opportunities were subsequently
decentralized (Maasdorp, 1982). What is obvious is
that job creation is being 'stunted' in an effort to
control the spatial location of ' these jobs.
Further, those Jjobs created are done so at
subsidized costs. '

The net effect of the capital intensive nature of
job creation, the cost to the Government in
providing incentives, and the duplication of
infrastru.ture is that the coat per decentralized
job is approximately Eour times its metropolitan
equivalent (Wellings and Black, 1985, 14).
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In terms of the poliey's ability to help stimulate
viable economics in the outer-periphery, there
appears to be general consensus that the policy has
£allen short of expectations. Numerous authors,
including Dewar, Todes and Watson (1984) Tomlinson
£1983) McCariay (1983) Maasdorp (1980, 1982, 1983),
indicate that little success has been achieved in
the creation of self-sustairing growth poles. They
point out that the IDP's lack the ability to
generate agglomeration economies,  to attract
propulsive industry, to capture the multiplier
effects, create linkages or to diffuse benefits to
the surrounding region.

In attempting to explain then, why there has been an
increased investment in the decentralized locations,
a survey conducted by Wellings and Black {1986, 14)
found that "the provision of incentives is the most
important factor influencing industrialists
decisions to invest in growth points". Green and
Hirsch (1982b, 43) found similar evidence in their
research,

Industrialists ... consistently indicated that
the cheap capital/loans ... wery the most
important incemtives other than the conditions
of the labour force.

This being the case, it would appear that the
Government has accepted that incentives will have to
operate indefinitely to maintain investment in the
decentralized locations. Dewar et al {1984, 63)
indicate that "it appears unlikely that incentives
will be phased out". Wellings and Black (1986)
refer to a comment made by Dougie de Beer, Chairman
of the Decentralization Board coanfirming that “he
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Government appears to have accepted the cost
ineffectiveness of the homeland growth points.

One of the most salient points of the new
incentives is that there is a general acceptance
now that the regional development areas and
points have & more or less permanent cost
disadvantage iaherent in the establiclment of
industries in those areas (Wellings and Black,
1986, 1i5}.

It is generally acknowledged that despite the number
of jobs created in the industrial development
points, 1little success has been achieved in the
creation of self-sustaining growth poles ... A
nunber of authors (Todes & Watson, 1984a,;
Tomlinson, 1983; McCarthy, 1983; Maasdorp, 1980)
have pointed out that the IDP's lack the ability to
generate agglomeration econowmies, attract propulsive
industries, capture the mulkiplier effects, create
linkagas or diffuse benefits to the surrounding
region.,

In terms of the promotion of economic development in
the outer periphery the 1956 Goverument White Paper,
stated that after a period of 50 years an
approximately equal proportion of Whites and Blacks
should be reached in European Territory. This goal
has failed. "Even the most conservative estimates
of the de facto black population in the Common Area
of South Africa in 2000 indicate the failure of this
goal” (Tomlinson & Hyslop, 1984, 38).

an attempt to explain this apparent Cfailure or
alternatively, to assess the success of this goal,
analysis will centre on the impact on agricultural
production, urban development and job creation.
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There is little doubt that the rate of employment in

the outer periphery has increased, particularly with
the 1981 White Paper incentives, Further, as has
previously been mentiocned, the amount of capital
investment in the outer periphéry is also rising

rapidiy. However, in an effort to evaluate the

policy's impact on the development of the outer- UL
periphery, one must assess the ‘multiplier = .
effects’ -~ or the effect of an investment on

regional incomes and employment.

A paper b}'('roml'inson and Byslop illustrates the P
problems currently experienced in Southern Africa. .
They go so far as to say that "new evidenye
indicates that the Bantustan Governments are ndt
able to bear the costs of the decentralization
concessions” (Tomlinson & Hyslop, 1984, 43/4).

Similar studies by Dewar et al (1984a) and Wellings
and Black (1986) alsc indicate that the effrct of
the regional multiplier in the homelands is
suppressed by numerous factors. The most important
of these factors include 'trickle down' effects, and
the effect of local ownership and profit sharing.

In terms of the backward and foreward linkages
Tomlinson and Hyslop (1984) and Wellings and Black
(1986) draw attention to the fact that the majority
of the inputs are in fact drawn from the
metropolitan areas of South Africa.

The proportions of plant/manufacturers and ©ne,
service inputs drawn from the local economy &
(foreward linkages) are negligable (Wellings and JREES
Black, 1986, 26). §
»
e
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Trickle-down effects have also been limited. There
has been very limited tapping of local purchasing
power in the area, leakage of purchasing power out
of the regions being the dominant process. This has
been manifest in the growth of small white towns
located on the borders of the homelands, making use
of the increased purchasing powers of the homeland
pepulation.

The scarcity of managerial talent and the
difficulties .avolved in mobilizing capital are
regarded as the major limitations to local ownership
and profit sharing.

Also as previously mentioned, although the
decentralization trend is 'picking up' the actual
job creation rate fails Far short of what is
required.

Dewar et al (1984a) suggest that the impact of
growth centres in the outer pariphery has been very
limited. They suggest that regional impact has been
small because the wages paid are low and so,
subsequent income circulation is only minimal
{Tomlinson & Hyslop, 1984, 38). Dewar et al Watson
(1984a) add that the centre's hintatl_.and has
registered very limited impact because most of the
inputs in the production-cvcle are imported wikh
very limited use of local resources.

e agriecultural production has largely
stagnated. Attempts at promoting agricultural
production in these areas have placed too much
emphasis on large scale capital intensive
projects ... little has been achieved in
promoting rural development or alleviating
pcserty in  the rural areas of the outer
periphery (DBSA, 1984, 49).
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in the same way it is argued that the growth
centres, as alternatives to the existing core areas,
have failed tc advance., Job creation in all sectors
has been small and as a result, the degree of
urbanisation has been very limited. Those towns or
'centres' that do exist, lack viable econcmic bases.
Bell, (1984, 14) writes that the crux of the matter
is that the actual number of jobs created is very
small. “Taken overall, therefnre, these numbers of
extra jobs clearly cannot be expected to have had
any significant impact on the geographical
distributinn of the Black population..."

Lastly. a point made in evaluating the previous goal
is worth re-iterating - the ‘'growth centres' in the
South African strategy have Failed to achieve any
degree of self-sufficiency or to generate any
agglomeraticn tendencies. This in itself is an
indication that the goal of deweloping the outer
periphery has failed, puirtially at least. The
limited success that has occurred, is in terms of
jeb creation.

Legitimizing the homeland Governments is a difficult
if not subjective goal to evaluate. Tomlinson and
Hyslop (1984, 8) interpret the philosophy behind
this goal as being that, "a stronger industrial base
in the Bantustans fosters the growth of the dominant
petty bourgeoisie. This facktor in turn gives
Bantustans greater credibility in the eyes of the
international c¢ommunity and in those sections of
their own population.

In terms of the above, any measure of the success of
this goal must be in terms of the creation of an
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economic base, or of a group of people who benefit
from this policy and in whose incerests it is to
carry on with the South Afvican apurtheid strategy.
This being the case, people would voluntarily
inhabit and invest in the homeland or outer
peripheral areas. This would also reflect a more
balanced distribution of economic activity. In
terma of the success of the South African sktrategy
Bell (1987) writes:

Though some significant changes in the inter—
regional distribution of manufacturin
employment have occurred since the late 1960's
‘the degree of dindustrial decentralization
actually achieved to date is relatively small
and certainly falls far short of what is needed
to make blacks voluntarily remain in and go to
certain areas rather than being forced to do so.

The 1986 White Paper revealed a changing priority
towards deconcentration points for investment in
terms of the urbanisation policy. This emphasis
reinforces to an extent a ktrend that has been
occuring in the past. Maasderp (1985) indicated
that although the IDP's received priority from the
Government, "it is the deconcentration points which
may be Favoured by investors" (Maasdorp, 1985, 226).
Wellings and Black (1986) indicate that a preference
for deconcgntration points has been evident for some
time. The concentration of decentralized activity
in those centres which are most advantaged
economically has been a feature of the programme
from the beginning. )
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4.3 CONCLUSION

Prom the above discussion it can be seen that
although investment in ‘the outer-periphery has ERE
increased, and although job creation appears to have o
been fairly high, the Government's stated goals have Bg:
not been achieved. It appears that the problem lies
in the actual potential of the outer periphery to
support the amoupnt of people that is required. The
following exert outlines clearly the problems
facing the South African strat _gy:

At st of the problem is the lack of
co. aness of these peripheral,
artifa. .uy-stimulated growth points relative
to the other industrial centres of South Africa
their disadvantages measured inter alia, in
terms of such factors as lack of access to
markets, lack of highly and easily exploitable
naktural resources,. few economies of scale,

inadequate financial and other back-up N
facilities, and inadequately trained labour I3
force (due to a lacgk over long periods of time 2’,

of extensive Investment in social overhead
capital), insufficient sccial and cultural
faoilities to attract skilled labour and
management, and so on, are tco great to be
overcome through incentives" (Dewar, et al,
1984a, 174-175).

One notable exception to the above comment must be
nade., Large corporatiens can internalize the
provision of sgervices required by them, thus
enabling subsidiaries of such corporations to chuose
locations further removed from markets and
agglomaration economies. Thus it is the smalli
companies which rely on numerous external sources of
services which are more likely to base their
location decisions on the existence of agglomeration
economiss. Furthermore, taking Bell's (1984, 1986)
o claims into consideration, labour intensive industry
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would appear to be atbracted, although only to a

limited extent to date, to the peripheral areas.
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TRANSKEL: B CASE STUDY

INTRODUCTION: TRANSKEI - A PART .OF THE SOUTH
AFRICAN POLITICAL ECONOMY

In using the Transkei as a case study, it is vital
to look at the historical specificity of this region
within the context of the development of South
Africa. The Transkei is an integral part of the
South African economy. Although the South African
Government has acknowledged this principle in the
1982 White Paper, prior to 1982 Transkei was viewed
as an independent economy -and .even. sinece the 1882
White Paper a certain amount of circumspection is
expressed about the Governments preoccupation with
nomeland development {Wellings and Black, 1986,
22),

One cannot ignore the fact that the establishment of
the ’'Homelands’ is a means of implementing separate
development of all vraces in Southern Africa.
Indeed, the Homeland system and the policy of
industrial decentralizatlion must be recognised as a
means for the South African Government to create
separate development of races and to provide the
Homeland governments with "a certain minimum
economic power" (Brand, 1983, 38}.

An analysis of the transition of the majority of
local inhabitants in the fTranskel region from
pastoral cultivators to peasant ' producers and
£inally to wage workers in the South African economy
is vital to any analysis of Transkei's current
development opportunities and constraints -
ineluding an understanding of the growth and
development of South Afriga and its economy,
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Initially the local economy in the Transkel region
was subsistence based. However, with  the
advancement of Europeans into the interior, and the
subsequent contact with the local population, the
type of production changed. It then became
concerned with peasant production aimed at the
regular production of goods for external markets in
the South African interior. Security for the
peasant farmer lay in his access to land for
production and the use of family labour to ensure
agricultural production on a subsistence basis.

When the British took over the Cape Colony at the
turn of the century, they sought reguliated trade
with the indigenous population.

In 1817 they established a bi-annual trade fair
at Grahamstown whica the Xhosa were permitted to
attend. By 1824 trade fairs were being held
three times a week at Fort Willshire; this
meant that Xhosas were entering the Cape Colony
on a regular and legal basis (Louw and Kendall
1986,7).

During these early stages, peasant producticn was
contrelled by the demands of the market. The
Buropeans promoted barter and trade with indigenous
tribes with a view to transforming these subsistence
farmers into "a class of indigenous farmers whose
prosperity was dependent upon the regular sale of
their surplus produce to white purchasers ..."
(Southall, 1983, 63} By kthe 1840's and 30's the
natives were selling tobacco, firewood, calttle and
milk, and selling surplus grain for cash or stock
{Louw and Kendxll 1986, 9). By 1865 locas
production had improved so dramatically that ncotive

ki

|
E
4
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agriculture was of a higher standard than European < i
agrilculture,
Taking everything into consideration, the native . !

district of Peddie surpasses the European
district of Albany in its productive powers
{Bundy, 19792, 71).

As the indigenous people were exposed to more and
nore western material goods, they too began to show
concarn for the material accummulation of wealth and
to avoid tribal laws prohibiting such practices. At
the same time there was increasing encroachment of
white fasmers into the region which .resulted in the
increasing disposession of locals from their land,
With their security becoming seriously undermined,
many blacks began Lo rely more heavily on wage .
labour for survival. Those peasants still posessing
iand still enjoyed goed profits from their .,
production for the Buropean market. ®

The discovery of diamonds at Griqualand West in 1867
and of gold on the Witwatersrand in 1886 resulted in
rapid population growth and an increased demand for
Earm produce from the peasants. By 1830 there were
many progressive black Farmers who had purchased I
their farms outright. They invested much of their
profits in Ffences, walls, irrigation and improved
stock breeds, and adopted the most advanced farming
methods of the time. They lived in brick houses -
{built by Buropeans} and stocked them with
Eurniture, crockery, cutlery, stationary and so on ’

They were the mainstay of agricultural
socleties and associations, owning Earms of up to °
1710 morgen {(Louw and RKendall 1986, 10). The
discovery of diamonds and gold also had an impact on
the demand for manual labourers. Manual labour was




- 10 -

needed for the construction of roads and railways as
well as for the mining operations. To solve this
problem,

“"legislators were in no way backward in
establishing a Eframework of co-ercive laws and o
tax measures whose design and effect was to draw
out a greater supply of labour from dominated
and recently subjugated African communiti.s"
(Southall, 1983, 70).

The introduction of a hut tax forced adults to Eind B
a cash income. This was generally achieved by the
sale of cattle and crops. Those rendered landless

by the colonial incursion or who had insufficient ”ff.,‘w
land to provide for even a meagre subsistence were

becoming increasingly impoverished. In 18%4 the o
Glen Grey Act drawn up by Cecil Rhodes became law in e

the Cape. This act provided for lindividual land
tenure in black reserves on the basis of equal
distribution. To facilitate equal distribution of
land, the Reserves were split into agricultural
holdings of ten acres each, with no man being
allowed to own more than one lot. DLouw and Kendall e
{1986) emphasise that this Act was aimed to increase N
the supply of labour to the mines.

The Government was well aware that ten acres of .
poor land could not provide for the needs of one
Eamily, and that most of the men would be forced
out of the reserves onto the labour market (Louw :
and ¥endall, 1986, 13}. ,

This had the desired effec! of the legislation, and . |
many were forced to go and look for work on the ’
labeur market. This situation became even worse as
overstoeking, overpopulation angd indebtedness
increased, A major effect of these problems was "B,
that surplus preduction from the Transk:i region
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began to decrease, a phenomemon that would result in
fcod shortages for the indigenous people -
structural underdevelopment of fthe Transkeian
economy became an issue. Bundy (1979) writes "The
territories -produced@ wage labourers somewhat in
proportion to the extent that strustural
underdevelopment had been induced by the penetration
of colonial rule and capitalist economic relations"
(Southall, 1983, 73}.

The indigenous population had become increasingly
aware of the root of their insecurity and in an
attempt to move back to peasant preduction in place
of wage labour, Africans were trying to buy bkack
land from white settlers. This was considered to be
a threat to the supply of wage labour for the mines
and was prevented by the passing of the 1913 tand
Act limiting the size of Transkei.

The natural rate of population increase made

overpopulation in Transkei a critical issue - a
situation enhanced by the continuing decline of
agricultural production. Agricultural production

had been devastated by the 1894-5 drought, by the
rinderpest epidemic of 1897 and by East Coast fever
in 1910-1l1. As if natural disaster, legislation and
a shortage of land were not enough, relative access
to markets Ffurther destroyed peasant production.
The European farmers and the peasants competed for
similar markets, but the Buropeans™ enjoyed
favourable legislation, state subsidies, reduced
railage rates and better credit facilities - none of
which were offered to the African peasants.

The lot of the new wage labourer might not have been
go bad had he been receiving a good wage. This had

sl
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not been the case. The wmine owners - the dominant
employers - had agreed amongst themselves to pay
eerktain minimial wages to avoid competition Ffor
labour. Furthermore, wages wers kept particularly
low because it was assumed by the mine owners that
the labourers were also in possession of small farms
in the Transkei which would supplement their income.
The low  wages paid, greatly improved rhe
profitability of the mines. In fact the situation
in the Trandkei wis rapidly worsening and the non
migrant part of families were increasingly unable to
eke out a subsistence for themselves, let alone
-syupplemant the migrant labaourets wage. -Whezigrant
labourers wage was in fact becoming the major source
of income for the whole family, a condition that
still exists today (Abedian, 1983: Wakelin and
Haines, 1986).

The early thirties marked the decline of reserve
agricultural production,

The tale is one of inc¢reasing pressure of
population on deteriorating land, and the fall
was not only in productivity per head, but in
the total crop produced ... in the Transkel it
was conspicucus after 1930 {Wilsom 1971, $5-8).

The migrant system also resulted in & shortage of
active ~ocking males in the Transkei. By 1936 "the
male au-crtees as a percentage of males aged 18-54
was 53 per cent" {Southall, 1983, 77)}. This greatly
affected the potential local work force, nobt to
mention family and social life. It Dbecame
increasingly evident that the population in Transkei
was living below the bread line - malnutrition was
rife, infant mortality was high, sanitation was poor
and water supplies were insufficient. The
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increasing pressur.: on the land in the Transkei also
resulted in damage to the lands carrying capacity
{denudation, donga erosion, destruction of forests).

In stark contrast to the success of the Peddie
district in 1865, where indigenous agricultural
production was of better qguality than European
production, by 1940 condikions in the Herschel
district were described as follows:

A lot of the area is mountainous and most of the
rest is badly eroded, so there is not much left
for cultivation ... There is virtually no work
in the whole area ... All forms of malnutrition
are obviously a problem throughout the Reserve
(Louw and Kendall, 1986, 11}.

With the coming to power of the Nationalist
Government in 1948, the policy of controlled
aliocation of migrant labour was changed to an all
out attempt to stem the £low of Blacks to the white
urban areas. As a result urbanisation of the
Homelands became the major policy. 8o too, the
reorganization of homeland agriculture became a
priority. Although Betterment Schemes had been in
use since the 1930's, proclamation 116 of 1949
marked the full implementation of the Betterment
Schemas. Land was demarcated by the authorities
into residential, arable, forestry and grazing land.
In practice resettlement was only undertaken after
the publication of the Tomlinson Commission in 1955.
With the co-operation of Chiefs and Headmen
regettlement has continued steadily. By 1979 a
total of 745 administrative areas had been planned
and of these, 486 had been completed (Baskin, 1984,
3). Betterment Schemes tended to benefit only the
chiefs, headmen and wealthy peasants. The mass of
poorer peasants bitterly resented them. In order to
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implement this rehabilitation programme, the Bantu
Authorities Act (1955) was implemented, in so doing
consolidating the powers of the administrative elite
and returning power to the tribal chiefs: (Southall,
1983, 104).

In 1960 a policy of industrial decentralization was
implemented. The results of the South African
policy have already been discussed (Ch. 4}. Suffice
to say that political factors prevented the
allocation of the massive resources needed to
establish urban based industry, Furthermore, the
application of growth pole theory 4 decentralize
industry was more politically based than
economically viable.

SUMMARY

The picture of the current state oF ™"ranskel's
economy, and the success of the adoptt regional
development policies to date, is 'bleak' .., say the
least. A gquote by Prof W L Nkuhlu of the Uriversity

of Transkei aptly sums up the situation. fo.o I
wish to state that the situation in Transkei is
dagperate ..." (Wkunhlu, 1984, 11).

One does not have to look far to find the reasons
for thls gloomy outlook. On the Transkei esconomy
Thomas (198l) writes "...  even the limited
inFormation available shows that Transkei's economy
is currently Far from buoyant and the prospects for
any dramatic improvement are rather limited"
(Thomas, 198l, 1).

Agricultural production, the cornerstone Qof the
Pranskei's econcmy has not developed at all; in
Fack:
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.. aver the last 20 years maize yields have
been decreasing, this has been explained by
pointing to population growth, increased soil
erosion, decliaing soil fertility and an
increased build up of pests and diseases
(Baskin, 1984, 9).

tand pressure ceontinues to be a major problem.
There is an overpopulatica of bumsus aad livestock
and the resultant problems inciude severs erosion;
decline in yields; poor condition of cattle; loss
of natural resources such as game, fish and fruit;
increaging malnutrition and a growing class of
landless people (Baskin, 1984: Haines et al, 1984).

Industrialization - the pivotal element of the South
African and Transkeian strategies - has proved very
costly and has shown poor growth tendencies. Baskin
{1984, 15} writes, "Estimates ... show that
employment in the industrial capitalist sector grew
at annual rate of only 2,2 per cent compared with an
estimate growth in the labour supply of 3.1 per cent
between 1960 - 1980".

The demography of Transkei is also Efraught with
problems. As a result of the very high migrancy
levels ",... the two age groups which create the
biggest economic, political and/or social burden -
juveniles and old age people - have increased
fastest" (THOMAS, 1981, 5).

In terms of institutional arrangements, there is
growing resentment by the local communities about
the lack of representation, and the non-democratic
cholce of representatives. Further, allegations of
bribery, corruption and power abuse are widespread
{Southall, 1983: Haines et al, 1984: Wakelin and
Haines, 1986).
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Finally, the case study itself wili show thar;

Transkei represents a classic case of a
peripheralized, underdeveloped region, its
internal economy is weak, it is highly dependent
upon an external economy; -it 18 characterised
by some economic sectors which are modernized
and externally dominated and oriented, and
wchers which are fragile and primarily
orientated to survival; the economic and social
welfare of the people is low, but significant
variations occur spatially and in terms of class
{Dewar et al 1984, 43).

TRANSKEI - PHYSIOGRAPHY AND RELATIONSHIP TQ THE
SOUTHERN AFRICAN SPACE ECONOMY

Transker is situated within the south east section
of Southern Africa. Transkei covers an area of
43 798 km2. The geographical location of fTranskei
is between latitudes 30 degrees and 33 degrees south
and longitudes 27 degrees and 30 degrees east.
Natural boundaries are Formed by the Indian Ocean,
the Great Kei River and the Drakensberg mountains;
This state also borders on Lesotho and the South
African provinces of Natal and the Cape. It is
evident from the maps included below, that Transkei
is located in the outer periphery.

i
H
i
i
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DIAGRAM 10

THE GEOGRAPHICAL LOCATION OF TRANSKEI IN RELATION TO THE
SOUTH AFRICAN SPACE ECONOMY

1) (e pepipueny THE GEOGRAPHIGAL LOCATION
OF TRANSKE!

TRANSKEI

SOURCE: Board, Davies and Iair, 1970.

As was stated in chapter 4, these 'outer peripheral’
areas are characterized by a luw level of economic

activity, a poor provision of service centres, a
high level of outmigration, increasing population
pressures, very low levels of income, high

unemployment levels, a high level of malnutrition
and high infant mortality rates.

The Transkei represents a classic ocase of a
peripheralized underdeveloped region. 1Its internal
economy is weak and it is highly dependent upon the
South African economy. Historically the region has
not been viewed as an important productive arsa
within the Southern AErican space uwooacmy and has
received little Linvestment in infrastructure and
services. The Transkei's major contributlon to the
development of the Southern African econemy has been
through the production of migrant labour for the
mining industry.

e N -, ™ i s e At emaienccnihbi o
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DEMOGRAPHY

Estimates as to Transkei's population, population
growth rate and growth in the labour force vary in
the literature. The official statistics from the
1980 Population Census suggest an overall population
(de facto) of about 2,65 millicn in 1980 (Thomas,
1981, 3), whilst Robinson (158%L, 4) suggests a2
Eigure of just under 3 million. Thomas (1981, 3)
egtimates the population growth rate to be 2,67 per
cent a year, a figure very similar to the official
statistics of 2,6 per cent. Muller (1984, 7)
estimates a higher figure of about 3,0.per cent over
the period 1964 to 1982, In terms of the growth in
the labour force, Baskin (1984, 15) estimates a
growth rate of 3,1 per cent, a figure very similar
to Muller's (1984, 7) prediction on the annual
growth in population.

The average population density in Transkei is 43
petsons/kmz, with densities reaching up to 85
persons/km? in some administrative districts. The
coastal areas have the highest densities,
particularly in the north-eastern parts of the
country whilst the drier more mountainous western
areas have densities lower than 25 persons/kmz
{Hawkins Report, 1%80).

In terms of urban/rural ratios, it seems that about
95 per cent live in the rural areas. (Robinson,
1981, 4; Thomas, 1981, 4). Theose living in rural
areas live in scattered -mesteads or consolidated
villages. These i’ . so8e as part of the
consolidation polic. the late 1950's. The
aim of this policy wi combine the arable and
grazing lands of individual homesteads and to

3
;
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provide more services. about half of the rural
population now lives in these <villages (Robinson,
1981, 4).

Of the urban population, about one half live in

Umtata, (38 000) and Butterworth, {24 500).
(ROBINSON, 1981, 4). The £ive per cent rate of
urbanisation is iow. "Compared ko most other Third

World countries such a rate is still extremely low"
{Thomas, 1981, 4}.

The age structure of the ‘'resident' Transkeian
population is characterized by a large number of
dependants. In 1980 it was estimated that some 42
per cent of the total were under tha age of 15
(Thomas, 1981, 3).

In conclusion velative to the amount of land
available in Transkel, the population is very large,
resulting in a bhigh population density, a feature
which is compounded by the high population growth
rate. The impact of population pressure not only
affects the accesl to land and the viability of
agriculture, bukt <sserates a huge demand for
employment For physawval and social infrastructure
which creates great demands on a limited central
Government budget. The prohibitive populakion
pressure limits the wviability of rural agriculture
because of a shortage of land.

EMPLOYMENT

Employment creation is regarded as the top priority
in development planning in Transkei, The ability of
the Transkelan economy to create employment is
particularly low, Osmonde, Lange et al ({1982,25)
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indicate that in the north-~east region only 13 per
cent of the labour force is locally employed. The
situation in the north-west region is even worse.
Vandeverre et al (1985, 9) indicate that in this
region only ¢ per cent of the labour force is
employed in local wage jobs. The south-east region
is substantially better off in this respect, with 30
per cent of the labour force locally employed.
However, the South west region includes Umtata,
which has a significant impact on the <mount of

local employment. An important phenomt -+ to note,
i. that in all three of the above reg’ , as much
as 50 per cent of all local employm . is in the

public sector (Osmonde, Lange et al, 1982, 1983:
vVandeverre et al, 1985).

THE MIGRANT LABOUR SYSTEM

Muller {1984, 8) indicates that in 1982 two fifths
of the Transkeian labour force was employed in a
migrant cdpacity.

Nume, .. 1s problems characterise the migrant labour
phenowenon. The most obvious are serious social
pressures that arise from separating families.
There are however, a nuber of other serious
problems that face regionai vlanners/economists as a
result of migrancy eFmloyment . First, "the
relatively high returns ¢n migration in comparison
with subsistence producti.or combine cumulatively
with the legacy of underdewe!ipment to undermine the
emergence of a peasant sewrsr™  (Muller, 1984, 10).
Secondly, although migrant lahour provides a certain
amount of remittances to belster local incomes and
profits, tax revenues accrue to the country in which
the labour is employed whilst the soclial costs fall
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on the migrants' home country (Muller, 1984, 19).
Thirdly, migrancy fails to relieve rural land
pressures because although the migrant himself
can/could be clasgified as an urban worker, his
family still remains in the rural areas of Transkei.
The homelands have therefore become the dumping
grounds for the old, the disabled and the young.

A number of ‘problems' for the Transkel are however,
eased by the migrant labour system. The most
obvicus of these effects is’ the provision of
employment. Considering thakt about twenty per cent
of the Llabour~supply in Transked is unemployed,
(Muller, 1984, 8: Nkuhlu, 1984, 4), if there were
to be a decline in the migrant labour opportunities,
unemployment and increased social discatisfaction
would result, It must be remembered that “with moxe
than half of all economically active men being
employed as migrants for at least 8-7 months a year,
migrant-earning trends have played a major role in

determining household income levels" (Thomas, 1981,
14}.

Moll's {1984} survey of the ' Lowar Roza
Administration Area' in the Qumbu district,

considered as one of the more prosperous peri-urban
areas in 'Transkei (Moll, 1984, 39), illustrates the
trend Thomas re?ers to. Moll found that migrant
remittances were a very important soure of household
incoms, constituting about 32 per cent of total
household income. This figure was particularly
remarkable in view of Moll's findings that migrants
remitted only 20 per cent of their income. Moll's
20 per cent remittancy ratlo is, however, notably
low in comparison with other similar studies
performed in Transkei. Abedian (1383, 268) suggests
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that about 40 per cent of migrants wages are
remitted. Both figures, however indicakte that a
remarkably large part of :housshold income is based
on migrant wages. More recent surveys by Wakelin
and Haines (1986, 444) found that less than 20 per
cent of household consumption is produced on the
land, the remainder of income coming largely from
remittances.

Of the numbers of people employed as migrant
labourers, and of the creation of job opportunities
in Transkel, Nkunlu (1584, 6) writes: "The Transkei
is not in a -position to absorb «&Lhe 420 000
TPranskeians who are now employed in the RSA, nor to
provide employment for the additienal 27 000
expected to enter the labour market annually."

Pinally, it must also be remembered that the income
level of migrants is far higher than any comparable
job Transkei could offer. i.e. "... a person could
be unemployed for ¢ years; work onea year as a miner
and still be better off than a worker who had spent
the entire period in the subsistence sector ,.."
{Muller, 1984, 10).

PUBLIC SHCTOR BMPLOYMENT

The Government/Public sector provided a large share,
34,00 per cent (Muller, 1984, 7), of the employment
opportunities in ‘Tranaskel in 1982. This job
creation ls largely the resulk of the development of
a government bureaucracy. In terms of Efuture job
creatlon, this sector will reach, or may already
have reached, a stage where it cannot expand any
further. Nkuhlu (1983, 3) writes, "It is estimated
that about 54 000 people are enmployed by the
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Government this year. ... As far as I can see the
Governmen: is no longer able to absorb the annual
increase of matriculants."

PRIVATE SECTOR EMPLOYMENT

The promotion of the private sector enjoys a very
high priority in the South African and alsc in the
Transkeian regional strategy. The promotion of the
industrial sector was till recently seen as the
major wvehicle of this job creation. As was
previously mentioned, private sector employment in
Transkei is smail. Muller (1984, 89) .supgests that
22,4 per cent of the local employment opportunities
are in the pri.ate sector. The number of persons
employed in the industrial sector is small relative
to the potentizl demand.

Estimates of the number of persons employed in the
industrial sector vary. Muller (1984, 8) estimates.
only 14 000 in 1982, while for the same year the
Transkeian Department of Interior suggests 28 000.
Thomas (1983, 240) suggests a maximum of 20 000.
The message from these estimates is however, the
same. Considering that the demand Eor jobs is about
27 000 per year (Thomas, 1983, 227},
industrialization has not managed effectively to
provide job opportunities which can offer labour
non-migrant employment 1n Transkei,

There are numerous reasons for this lack of job
opportunities, the main reason being that investors
do not find Transkel an attractive investment
proposition. It seems that not even the Government
subsidies will provide a suitable stimulus. Muller
{1984, 9) writes:

:
|
s




- 124 -

Even the substantially increased incentives
announced at the Good Hope Conference in 1982
are unlikely to be able to attract sufficient
industries to overcome the legacy of structural
underdevelopment and isolation £rom major
markets.

The reason for this lack of investment is that the
axigting wmetropolitan areas of South Africa are
still far too attractive for private investment
compared to the essential underdevelopment in
Transkei -

... it is impossible to fly in the face of the
basic dynamic causing economic concentration:
The presence of large markets, the possibilities
of economies of scale in production, backward
and forward linkages between industries,
efficient communication services .... the
presence of financial and other back=-up
services; the presence of high-order social and
cultural services ..." (Dewar et al, 13%84a,
93/4).

Dewar et al can be criticized on the above comment
in the sense that, the more recent empirical data
(as discussed in chapter 4) suggests that
industrialists have become more responsive to
industrial decentralization and deconcentration.
Bell (1984, 1986) has alsc drawn attention to the
increasing trend of spontaneous decentralization
particularly ko the deconcentration points.

" althoigh debate continues around Bell's Findings,

his empirical evidence, especially in his more
recent work (1986, 277), is certainly worthy of
consideration (Tomlinson and Addleson, 1986} .
Particularly significant are Bells findings in
relation to the changing spatial division of labour
in the manufacturing industries. Bell's (1986)
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analysis  suggests that since the 1960's a
combination of market forces, control of population
mevements in the metropolitan areas, restrictions on
the use of black labour in the metropolitan areas,
and the effect of increased trade union
organisational activity (since the 1970's) have all
played a part in encouraging a process of industrial
deconcentration (Bell, 1986, 284}).

Equally significant are the Eindings of Green and
Hirsch (1982) and Wellings and Black (1986)
indicating that industrialists consistently refer to :
the incentive package, and particularly .the wage SN
subsidies as the primary motivating force
encouraging decentralization. If one accepts that

the incentives are the primary motivating force in

industry decentralizing, then, even whilst
acknowledging Bells £findings, it appears that the
amount of private investment in Transkei,

particularly in the industrial sector, will be
dependent on the cash incentives offered by the
Transkei Government. Muller (1984, 9) suggests that
these limits of 'generosity' for the Transkelian
Treasury might already have been reached.

& THE RURAL SUBSISTENCE SECTOR o

The rural subsistence sector in Transkei experiences o
major problems. First, there is a shortage of land .

available for families to successfully grow an m.‘:‘
. annual crop. A survey by Leeuwenberg, (1877, 16) .
showed that in 1977, 67,3 per cent of people in o b

Transkei could never produce enough to feed

themselves and only 8,9 per cent could always
produce enough t¢ Feed themselves. A more recent 8t
survey by May (1985) based on the Umzimkulu
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district, a region which "as a whola compares very
favourably with the rest of the North East Regicn'.
{May, 1985, 23) indicates that the performance of
subsistence agriculture in Transkei is poor.

The findings of May, although based on a limited
survey are indicative of the problems experienced
with subsistence agriculture in Transkei. The most
significant findings were that less than 14 per cent
of the households surveyed were capable of producing
enough maize to meet their own needs, Secondly,
more that 48 per cent of the sample population was
landless. ‘'This figure is well above other Figures
quoted by Baskin (1984) and Muller and Tapscott
(1984) indicating figures of 20-30 per cent and 23,3
to 28,6 per cent respectively, and as such should be

considered somewhat higher * verage. Wakeling
and Haines (1986, 450) inds 4t even for the
few that have plots, agriecu « as a means of

subsistence is limited because the plots of land are
too small. Thirdly, only 2.5 per cent of the
landholders had any hope of meeting the requirements
for self-sufficiency in terms of maize production.
Moll (1984, 27) in his analysis of the Qumbu
district found that only 4 per cent were self-
sufficient in maize production. Finally May, who
suggests that cattle ownership is a means of
providing a degree of economic security, a source of
food and milk and a saleable item, indicates that 55
per cent of the households sampled did not own
cattle, Finally, Moll (1984, 37) also found that
the poorest group in his survey were those surviving
off agriculture only.

The critical nature of the above statistics is

highlighted when one considers 95 per cent of
Transkei's resident population live in rural areas.

sl
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A major problem which relates to the above findings,
is that 'of population pressure on the land. This
pressure can partly be attributed to a high natural
birth rate and cultural preferences but mainly to
the small amount of land granted to Transkei by the
South African Government, a feature made worse by
influx control legislation. The major cultural
aspects affecting land pressure are the result of
excessive commitment of 7 snskeian savings to stock.,
and the phenomenon of communal grazing. There is a
strong tendency for a person to keep stock longer
than he would if the rost of grazing had to be borne
by that person. By the same token, stock owners are
in posession of far more stock units than they could
conceivably afford were they to carry the burden of
providing grazing for these animals.

what makes the 'cattle complex' problematic is
that in Ffulfilling his own ambitions, the
individual disregards the costs he imposes on
others, when his cattle consume the grazing,
erode the land, spread disease etc. The basic
reason for this disregard is free communal
grazing (Southey, 1981, 48).

Population pressure is also ingreased as a result of
the policies of the South African Government (since
1948} stemming the flow of blacks to ‘'white South
Africa'. fThis increase in pdpulaticn density places
a great burdea on the productivity of agricultural
land and has caused a decline 1id agricultural
production.

A further problem is migrancy. In the employment
section of this chapter, and above, this phenomenon
has been discussed. The returns on a migrant job
are far higher than those which can be earned as a
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subsistence agriculturalist, Thus "The
relationship between migrant employnent and
subsistence employment seems -clear. As long.as the
prospects for migration improve, the committment to
the drudgery. and risks of peasant existence
decline" (Muller, 1984, 11).

SKILL LEVELS IN TRANSKEL

Besides its agricultural land, Transkei's only other
major natural resource is its people. There is
however, a major deficiency in the Transkeian labour
market and that is the quality of available labour.
This low quality of labour available is partly
responsible for and partly a result of, the region's
structural underdevelopment, The low-skill levels
encourage a lack of investment because the investors
perceive the phenomenon in a negative light. At the
same time, those industries which do locate in the
region use mainly unskilled labour and this does not
have any beneficial impact on the local skill
levels. Nkuhlu {1985, S5) indicates that 87 per cent
of the jobs created are in the unskilled labour
category.

The shortage of skilled labour is also a feature in
the public sector. "Yirtually all government
departments have numerous vacancies for engineers,
architects, economists and technicians, This limits
the capacity of the country to plan and implement
development projects" (Nkuhlu, 1984, 3).

Because labour intensive industry attracted to the
region further promotes these low-skill levels, and
because other industry, vrequiring more highly-
skilled labour will not locate in the region until

el
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the skill-levels have been increased, it would
appear that the Government will have to make some
effort to worrect the situation. Mkuhlu (1984, 11)
writes "... The Government must initiate a training
programme based on ... skill requirements. ...
Financial incentives must ke used te influence local
nationals to obtain qualifications in the required
£ields" (Nkuhlu, 1984, 11).

UNEMPLOYMENT IN TRANSKEL

The degree of unemployment in the Transkel is very
high, Nkuhiu (1984, -4) and Muller (1984, 8) offer
the highest estimate at 20 per cent. Thomas (1984,
2) suggests 16,5 per cent, and Dewar, Todes and
Watson {1984, 81} suggest 16,0 per cent., In terms
of absolute numbers, 16,0 per cent represents some
145 000 people, More recent studies (1985) by the
DBSA on the rural dreas in Transkei indicate that in
terms of the eighteen villages surveyed, of the
5 707 potentially eccnomically active people, 27.9
per cent were unemployed. (DBSA, 1986, 58)

Findings by Dewar et al (1984a, 81) relating to job
creation as a result of industrial decentralization,
indicate that at Butterworth and Umtata, over the
twenty years prior ko 1984 only 11 000 jobs were
created. Compared to the increase of 27 000 job
seekers per year, this is minimal. It is estimated
that unemployment increases at about 4 000 per annum
{Dewar, Todes & Watson, 1984, 81). Compared to
current job oreation trends this is critical.

The situation is aggravated by the Fact that
currently, two out of flve persons in the labour
merket are migrants. The number employed in migrant

- - ey SR - O S VT
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jobs appears to have been falling in recent years.
"available statistics on migrant employment suggest
a recruitment peak of about 425 000 men in 1978
followed by a decline to about 345°000 in 1979 and
1980" (Thomas, 1881, 6).

It seems that the unemployment issue is bound to
become even more critical &£ job creation in
Transkel continues at such a poor rate. Thomas
{1981) writes,

Should the RSA economy cool off considerably and
few new employmnent opportunities become
available for ‘outsiders’, Transkei's internal
socio~political stability could be endangered
seriously as a result nf increasing unemployment
{Thomas, 1981, 7). °

Finaliy, ooupouriing the serious sghortage of
employment opportunities available to people in
Transkei, is the fact that ‘commuter’ job
opportunities to Pranskeians are minimal,
"Transkeians are poorly placed to engage in commuter
labour. The nearest metropolitan area, Bast Loandon,
is more than adequately serviced by Ciskeians"
{Muller, 1984, 14).

CONCLUSION

The phenomenon of migrancy has both benefits and
constraints, The major benefit is from the number
of employmant opportunitles 1t offers and the
subsequent income that is remitted to families in
Transkeli. The major problems are social, and the
negative effects migrancy has on agriculture.

The public sector is currently very'large, but
opportunities for future growth of employment are

Al
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very ed, thus requiring the private sector to
contrilite the majority of jobs in the future. The
performance in the privace sector has, however, been
poor and it seems that even with the current
incentives, Transkel has no alternative for the

existing metropolitan areas.

The subsistence sacedr is pesat -ith problems: the
shortage of arable land; & vast number of people
wishing to use the rural land; unequal access to
land; zand the comparative attractiveness of migrant
labour job-opportunities,

There is a good supply of cheap iabour, but this
opportunity seems to be greatly reduced by the fact
that the skill-levels of the labour force are very
low, and act as a strong deterrent to invegtment,

Unemployment is currently a very serious problem in
Transkei. The future looks depressing considering
the poor record of job creation in the private
sector, the overburdened exlsting agriculture
sectar, and the fully-staffed public sector. The
problem becomes even more serious iLf one considers
the number of people currently employed in migrant
labour in South Africa.

AGRICULTURE IN TRANSKEI

Because of the lack of natural resources in
Transkei, the existing resources of agricultural
land are central to any plannlng strategy.

Davoid of any exploitable mineral resources, far
away from major industrial centrves or harbours,
poorly located to compete with Ciskei - East
London, Central KwaZulu and other industrial
growth points, and ill suited to mass tourism or
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other significant service industries, Transkeil
has little else other than its land resources to
offer as a base for economic development ... a0
swomder ... that development plang have placed
major emphasis on agricultural development
({Thomas, 1984, 2).

AGRICULTURAL PRODUCTION

Ve aim of agriculture is to create a class of
EFull-time peasant farmers who could produce crops
and livestock for sale in the Llocal and export
market" {Nkuhlu, 1984, §),

The sudress of .agrisultural proluction in Transkei

has been limited. Maize production and the
livestock count are almost identical to what they
were in the 1950's (Robinson, 1981, 6). Baskin

(1984) however suggests that maize yields have in
fact been declining over the last twenty years.
This has been explained by pointing to populatien
growth, increasing soil erosion, declining soil
fertility and an increased build up of pests and
diseases.

There are, however, many reasons responsible for

this Ffailure. Public sector funding for rural
development comes almost exclusively Erom the
Central Government budget, In terms of the

apportioning of the ‘'economic cake', for the year
1983/84, Erom total Government spending of R627
million, spending on rural development - ineluding
gchools, health, roads, pensions, drought relief and
agriculture - amounts to some R168 millien.

The table below shows the rural related-spending in
Transkei for the 1983/°1 budget:

wad
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{1983/84 BUDGET

R'000 %
Traditional leaders and t.ibal district 2 097 1,2
administration
Agriculture 10 344 6,2
Education 53 899 32,1
Health 27 914 16,6
Pensions 58 000 34,8
Parastatal organizations and gspecial
projects 6 910 4,1
Post Offices 575 6,3
Government transport and road consty. 3 650 2,2
Social Welfare and drought relief 3 057 1,8
Other construction and repairs _ 1 500 0,9
167,946 100,0
SOURCE: Thomas, 1984, 5.

Taking a closer look at the above table, it is
interesting to note that only about 6,2 per cent of
rural-related spending is specifically Eor
agriculture. Even more significant is that in terms
of the total cenktral Government budger, agriculture
recelves only 1,6 per cent of the total. Clearly
then, although the impartance of agriculture is
stressed by development economists in Transkei, the
budgeting would tend to indicate that agriculture
and the idea of an 'integrated rural development'
(IRD) strategy is not enjoying the emphasis it
deserves. "“.... The apparent acceptance of an IRD
strategy by Transkei's planners and policy makers,
is in no way reflected by the current pattern of
allocation of public funds" (Thomas, 1584, §).
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Future budgeting does seem to indicate a larger
share of funds t» thils sector for the 1983 - 1588
planning horizon. It is proposed that projects
relating ko peasant farming should add up to R115
million over the next five years, representing an

increase of 18,1 per cent. Although this does
represent a dramatic increase, Thomas (1984, 7-8)
notes that
although the five year planning period started
i in 1983/84 the budget has not revealed absolute

. spending in the order of magnitude suggested. A
: further limiting factor could be the impact of
the recession in South Africa, Considering that
South Africa provides Transkei with most of its
budget ..., GNP = Rl 907 million (1982) of which
the R1 153 million comes largely Erom migrants"
(Nkuhlu, 1984, 1).

The current ecomwiic squeeze "in South Africa could
lead to lower budget grants Ffrom South africa to
Transkel resuliting in less jobs for Transkeians, and
a cut in the number of Transkeian migrants,
resulting in less remittances.

Ancther major problem affecting Transkeian
agriculture is the growing land pressure and
landlessness. The increased land pressure and

landlessness in Transkei is caused by an over-
population of humans and livestock. Robinson (1981,
6-7) outlines the symptoms of this phencmenon

+o. replacement of cattle by smaller stock;
increasingly severe soil erosion, critical
shortage of manure, decline in crop yields:
poor condition of cattle in drought years
resulking in heavy stock losses; progressive
disappearance of such natural resources as game,
fish and fruit, increase of malnutrition and the
emergence of a growing class of landless people
(Robinson, 1984, 6-7).
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This overburdening of the land results in a loss of
agricultural potential. This is a phenomenon that
#has also been found in a aumber of the South African
'Homelands or Naticnal States'.

Most policy planners have tended to smphasize
the importance of agriculture in development
plans However, a thorough analysis of the
possibilities of rural development leads almost
inevitably +t& the conclusion that a massive
outwards migration of people from rural KwaZulu
is a necessary condition for the development of
its agricultural potential (Buthelezi
Commission, 1982, 172).

The phenomenon of tural land pressure is closely
linked to the jscidence of urbanisation. In the
following section on 'Industry in Transkei' the
reasons behind the lack of urbanisation will be
analysed. ©Needless to say, in TMranskei, a similar
problem exists to that which was referred to above
in KwaZulu.
agriculture.

Rural population pressure is inhibiting
The affect is that agricultural output
Erom already established plots is diminishing and
with population growth, more and more people need to
be fed.

The existence of the above problem of landlessnass
has been investigated by Baskin (1984), May {1985),

Wakelin and Halnes (1986). Baskin's (1984, §5)
survey reveals
We have thus deduced that right across the

Transkei in all regions, magisterial districts
and villages, the degree of landlessness falls
within the range of 20 =- 30 per cent. If
anything, this range understates the degree of
landlessnass, for many houssholds contained more
than one family but had to remain as cne because
the younger married members could not obtain a
separate kraalsite let alone arable land.
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Traditionally the allocation of land, to which all
‘Transkeians are entitled, has been the
responsibility of the chiefs and headmen. The
‘nistorical background' of Transkei revealed that
the problem of landlessness is not a new one, and
that it began largely as a result of European
migration into the Transkei region and the
subsequent influx control measures instituted by the
South African Government, which resulted in there
being a ‘shortage of land in fTranskei. Thus the
situation existas where it is not possible to
allocate -an-economivally wviable plot of land to all
Transkeians. The Chiefs and Headmen continue to
have the respcnsibility‘of allocating land to their
subjects. A major problem that exists in this
regard, is that the allocation of a limited supply
of land has become subject to increased corruption
and abuse. Land has been allocated on a
preferential basis involving bribery and personal
Eavours (Bammond-Tocke, 1975, 211; Southall, 1982,
89; Baskin, 1984, 12). This unfair allocation of
land is exaccerbated by the fact that some land
owners are accummulating far larger portions of land
than others, lezving even less to be sub-divided
between the poor.

COMMERCIALIZATION OF AGRICULTURE

The commercialization of agriculture is part of the
‘modernisation' paradigm of development. It is
envisaged by protagonists of this approach, that
agriculture in this form, will bring about more
widespread development and upliftment in the rural
areas.
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Fundamental to the above are the following
assumptions, made in terms of the 'modernization'
paradigm. Pirstly, it is assumed that 'backward’
peasant farmers will change their agricultural
methods as a result of the demonstration effect
provided by commercial farms. Secondly, the
assumption that extra jobs and income will be
provided for the rural surplus population by the
emasgent farmers and estates. Thirdly the internal
multiplier will operate, by which the benefits of
the export product will be retained within the
vegion from which it originates, to provide for
Future investment. Fourthly, better~-off Ffarmers
will have higher rates of savings and will re-invest
in the rural areas. Fifthly, that a lavel of
bureaucratic efficiency exists: That there is a o
plentiful supply of skills and resources and finally :
that the creation of a surplus rural population will
help ke stimulate the formation of urban centres
(Dewar et al 1984a, 97}.

Dewar et al (1984a} go on to add that in practice,
the demonstration effect has enjoyed some success
and the exposure to new techniques and methods has I
given the locals new ideas. However, !

the demonstration effect has been prevented from :
operating more widely by, on the one hand, the !
numerous and complex structural factors :
inhibiting general agricultural development, and
on the other, by the huge gap between the high bl
technology cash cropping of the estates and the
o subsistence - type agriculture practised
SR elsewhere in the reglon.

As regards the improvement in skill levels, it has
. been found that the farmers serve more as a labour 7
force instructed in a top-down Fashion, than i
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independent farmers learning a new 'range of modern
skills.

In terms of kthe creation of extra jobs and improved
incomes, the cost of agricultural job creation is
still considered to be high in relation to
Transkei's resources (R6 300 per job). Further, the
number of jobs created by such schemes? is small in
terms of the present and Euture demand for jobs in

Transkei.

Incomes have alse been found to offer little
compekitdon £for .migrant wages. Ao -anaiysis by
Dewar, Todes and Watson (1984a, 102) illustrates
clearly the Ffutility of much of the agricultural
pursuits by individuals on the present schemes.

The success of the creation of an internal
multiplier is based on the assumption that export
earnings will remain within the Transkei region.
However, analysis shows that

... it seems unlikely that estate farms can
break into the South African market to any
.&ignificant degree and chances of bresking into
markets beyond this are even more remote. The ot
chances therefore, of generating revenue .
sufficient Lto provide a basis for Future
development must also be regarded with stwe
scepticism (Dewar et al 1984a, 104}. a4

In terms of bureaucratic efficiency, it has been R
mentioned before in this chapter (Employment) that
i there is a critical shortage of suitably skilled

by personnel in Transkei. .
. - . . . o}
3 To date the main commercial farming enterprises have
been a number of relatively capital intensive schemes
(Ncora, Magwa and Majola Tea Estates}. 2y
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Bearing the above in mind, it is cbvious that it is
extremely difficult ko run high technology farming.
As a result, this kind of expertise has to be
imported (usually from South Africa) at great cost.

ORGANIZING RURAL DEVELOPMENT

At present, the Department of Agriculture and
Porestry is the key department organising rural
development matters. It has a limited capacity
though, due to staff shortages, lack of sgenior
management, lack «of an efficient countrywide network

of offices and a lack oFf transport and communication

facilities, Bearing in mind the complexities of the ’,'5
agricultural issue it is net surprising that ... »",
"Recent years have, unfortunately, repeatedly shown
that depairtments f£ind it difficult to initiate k]

within their own spheres innovative, grass roots i
based development efforts" (Thomas, 1984, 9).

CONCLUSIONS

Agricultural potential is Transkei's major asset,
because of a general lack of any other major natural
resources. Its performance has been poor over the
last 30 years and will centinue to datericrate as
the population increases. Verbal support for the
agricultural sector is sufficient, however, the

policy suppert is not represented in the budget
allocations and real expenditure. Commercialization

of agriculture has had only limited success because
g there are so few employment opportunities relative >
3 . to the migrant option. Furthermore, the incomes
. obtained from agriculture are low and offer little

competikion to migrant earnings. In terms of access .

o

r .
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to markets, the existing South African markats tend
to be too competitive for Transkei produce.

INDUSTRY IN TRANSKEIL

As has already been mentioned in the employment
section, the private sector hag a very small share
in total employmeat creation. , In evaluakting the
current success of this sector in Transkei, there
are a number of guestions to be looked at. Does the
growth centre generate any self sustaining growth?
To this end, important issues include the success
attained in astracting industry, and the formation
of agglomeratiop economies. Seeondly, it is
important ko ascertain the regional impact of the
policy. More specificaily, what has the impact been
on employment creation, income generation and
service provision in the centres themselves and in
the hinterlands?

The most important characteristics of propulsive
industries are that they are large, modern, fast
growing, capital intensive, form part of the
most advanced sector of the economy and have a
high degree of backward and forward linkages to
other indusbrial sectors (Dewar et al, 1984a,
66).

9wo major probiems suggested for this fallure to
attract industries are, first, that there is a
shortage of skilled labour available locally. Thus
the skilled labour compenent for any industry, needs
to be imported at great ocost. Second, that the
comprehensive back-up services required for
industry, as well as the required physical
infrastructure, is not avallable,

- & 5 el B M e e, e
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In considering the formation of agglomeration
economies in an urban area, one is primarily
concerned .with the prowvisien of essential back-up
services {banking, £inancial, repairs,
communications, utility services) and then the
provision of labour for industry, and finally a
market for products produced. In terms of Transkei,
it has been found that in the development 'poles’
these services are inadequately provided. The
service structure in Bulterworth and Umtata are both
insufficient because they are ".... not large enough
te generate sufficient thresholds to make the
establishment of an -adeqguate range or level of
services a viable proposition" (Dewar et al 1984a,
71,

Within the South African industrial decentralization
strategy the disadvantages of locating in the outer-
periphery, and in Butterworth and Umtata

specifically, were envisaged as disadvantages which
e could be offset by incentives to industrialists, ‘
Kyl making up Ffor the lack of facilities and .
it agglomeration economies in the growth centres. In
Ul fact it can be arqued that the incentives are very

lucrative to an investor. The fact remains however, . ‘”f
that to date, very little industry has been ot
- attracted into Transkei. Because incentives are

offered in a ‘'blanket system' to all types of
industry and to all aspects.of the production
o process (labour, capital, . transport, training,
EY relocations, housing, electricity) the problem
arises where 'lame ducks', (firms which rely on
T subsidies to survive), are making use of the

- o incentives. Branch plants tend to promote low-
1 skilled and low-paid jobs (Stohr & Todtling, 1878).
> Branch plants also tend to have linkages over larger y |
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distances and therefore make fewer purchases, have
smaller multiplier effects and contribute to leakage
cutside the region.

On this issue of industries gaining incentives and
not providing very much benefit, Nkuhlu (1984)
argues that in the past, emphasis has been on job
creation and not on the 'type' of jobs created, or
on the multiplier effects a particular industry
could have on a region.

The re¢ommendation is that preference be given
to industriss thak use local raw materials or
are likely to use services of other industries
in the region. In this way industrialists would
have a multiplier effect which is not the case
at present.... Industries whose only
contribution to Transkei is wages paid to
unskilled labour, are still being accepted .....
it is unwise to accept industries that are not
likely to contribute to enhancing the level of
skills of Transkeians, wuse uo Transkeian
produced raw materials or parts and produce
products that are of no use to Transkeians
{Nkuhlu, 1984, 6-9}.

Nkuhlu's Ffinal comment that many of the industries
locating in the region are of no use to Transkeians
is, however, somewhat short sighted in the sense
that job creation in Transkei is of primary
importance, and any industry that provides
additional employment does have a direct benefit,
Where Nkuhlu is correct though, is that the South
African tax payer may well be subsidising some
unprofitable industries who rely on the incentives
offered to operate. This is, however, a Eeature
that has arisen from the South African Government's
persistence with promoting industrial development at
the various IDP's. It ils For this reason that the
Transkel Development Corporation (TDC) has to accept
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any industry which will provide employment for
Transkelan labour.

Thus the fallure to attract industry to the
decentralized industrial points is not entirely the
fault of the incentive system. As was previously
mentioned, the South African strategy based on
industrial decentralization through 'growth poles'
deviates from the theory, in that the 'growth poles’
have been located too far from the existing core
areas, in centres that to date have grown very
little and may in the Cfuture continue to be
ineffectual.

Baskin (1984, 9) predicts that even the
substantially increased incentives announced in the
1982 White Paper "are unlikely to be able to attract
sufficient industries to overcome the 1legacy of
structural underdevelopment and isolation Erom major
markets."

The above prediction by Baskin receives support from
studies by Wellings and Black {(1986) and Bell {1986}
whose f£indings indicate that there is a tendency for
inrdustrialists bo xelogate to the deconcentration
points rather than the IDP's. Further, the 1982
White Paper and the subsequent 1986 White Paper on
urbanisation illustrate .a changing emphasis of the
South African Government towards the promotion of
centres with a greater natural potential for
generating growth.

In terms of the regional impact of the policy, the
first point te look at is the benefit to the pole
itself. Questions tc be asked are; Has there been
an increase in incomes? Has there been an increase

™4
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in employment? Has there been an improvement in the
types of urban services available?

The wages offered by industries in Butterworth are
low in rela:ive terms. Por unskilled labour, they
are between 35% and 57% of the national average and
in absolute terms R104,08/month as opposed to the
household subsigtence level of RZ36,56/month (Dewar
et al 1984a, B4).

With respeckt to unemployment, the creatiom of a
total of approximately 1l 000 job opportunities in
Butterworth and Umtata {Thomas, 1983, 47) relative
to the over 150 000 unemployed; represents a
minuscule amount, a phenomenon worsened by the Fact
that it appears that those industries moving to
decentralization points are becoming increasingly
capital intensive {(Wellings and Black, 1986; Kok,
1986; Maasdorp, 1985).

In terms of the urbanisation of population. rather
than having resulted in a much better su »sly of
urban services, industrial growth has simply
resulted in an overburdening of the kisting
serviges in Butterworth .and Umtata. This phenomenon
is made worse by the fact that there is a general
rural :to urban migration occurring as people search
for employment. "Phis rural urban trend places
increased pressure on Umtata and Butterworth to
provide housing, utility and social services as well
as jobs for a rapidly increasing population®
{Robinson, 1981, 8).

In terms of the impact of the pole on its
hinterland, as was outlined in Chapter 2 the growth
pole should have such an impact through the purchase
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of raw materials and foodstuffs from the hinterland;
through wage remittances to rural families; through
absorption of surplus population off the land and
through the spread of capital from the pole into the
hinterland.

The previously mentioned study by Dewar, Todes and
Watson (1984a) shows that the problem facing
Transkei is that raw materials are, in many cases,
produced more cheaply and reliably in South Africa
than in Transkei. The South African goods are
cheaper because they are greatly subsidised
(Bembridge, 1986) and finally, as was discussed in
the previous section on agriculture, agriculture
faces numerous problems with commercialization.

It has already been mentioned that industrial wages
are very low because of the unskilled nature of
employment and the labour surplus market. Bearing
this fact in mind, it is clear that the amount of

money remitted can be very small. "In terms of the
scale of rural poverty, the effect of
remittances from the pole must, ... be minimal"
{Dewar et al 1984a, 88). The magnitude of the

problem to be faced in Transzkel 45 apparent when one
considers that 60 per cent of the presently rural
population will have to be urbanised to allow the
commercialization of agriculture (Development
Strategy, 1980-2000) This means that 200 000 extra
jobs need to be created in industry by the year
2000. The seemingly impossible nature of this task
is reinforced when one considers that only 11 000
jobs have been created in Butkerworth and Umtata in
the last 15 - 20 years.
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The spread of capital Erom the ‘'peole' intc the
region, occurred in advanced capitalist economies
when diseconomies of scale arose and economic
activity moved away from the pole to cheaper land
and labour, and less congestion of land uses and
tragfic. The ‘'growth poles' in Transkel are
however, both far too sm’all to experience such
diseconomies and are growing at far toov slow a rate
to experience such di ies in the for le
Euture.

CONCLUSION ~ INDUSTRY

To date, few industries and no propulsive industries
have located in Transkei. The reason for this lack
of investment is unguestionawly the lack of
agglomeration economies and the poor quality of
labour available. Although the incentives offer:d
to industrialists are substantial, they still do n.c
compare with the perceived disadvantages of locating
in the Transkei.

The regional impact of the policy has been minimal
with incomes being low, unemployment being high, job
creation remaining very low.

The effect on the hinterland has been small, with
local purchas.ng power still centering con the South
African markets where food and produce are more
readily available and at lower cost.

Industry has falled to absorb any major proportion
of the rural population - there has not been
anywhere near enough urbanisation and the prospects
for the future are dismal.
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INSTITUTIONAL ARRANGEMENTS N £

The purpose behind an analysis of the institutional

arrangements in the Transkei is to broaden ones i
understanding of the current interventive context in 4

% :
terms of its socisl structure, power relations and *

administrative dynamics. This in turn highlights i3

alliances contradicuinms, strengths and 3
weaknesses struchiuca. In terms of these -
selationships one c¢an begin to understand the )

population's perceptions of the institutional

arrvangements, thelr implications for intervention
and £inally one can apply this knowledge to

implementation of suggested policies and projects.

RURAL SQCIO-SPATIAL ORGANISATION

SIAGRAM 12:  LEVELS COF LCON, GOVERIMENT IN THANSKEL
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Generally speaking rural spatial organisation can be
broken down into four main categories. At the
lowest scale ‘'scattered homesteads' exist. These
homesteads consist merely of a group of huts
clustered around some natural resource, usually a
water supply or brushwood. A group of homesteads is

called a ‘location section'. These location
sections are usually separated gpatially from one
another and are based upon a common lineage. In

charge of this unit is a sub~headman who in turn is
responsible to and appointed by a headman. Four or
five location sections make up a 'location' usually
about 80kmZ in extent {Hammond~Took 1975, 16}. In
charge of this unit is & 'headman' (appointed by the
government) who has far reaching powers controlling
the basic means of production that is the access to
land, and the ability to impose taxes on his
subjects. The control of the headman results in his
authority being crucial to administrative processes |
and his far reaching povers impose (possibly by
coersion) solidarity and loyalty of his subjects
(Baines et al, 1984j. Finally, 30 or 40 locations
make up a magisterial district controlled by a
magistrate.

Overlapping this traditional structure are the
Pribal Authorities (of which there are 165)
instituted by the Bantu Authorities act of 1951.
The institutionalisation of the tribal authorities
has been criticised as being a political marceuvere

the ... source of chiefly authority lay in a
new, four-tiered administrative structure which,
by emphasising the legitimacy of tradition,
sought expressly to limit popular participation
in decision making and to place local government
in the hands of a conservative elite (Southall,
1984, 1.04).

e
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The size of the tribal authorities varies, but they
all have 'locations' as their basic components -
these locations are never shared by chiefdoms.
Criteria for the chiefdomship at the time of
implementation was clear proof of descent from the
last known Chief. The heads of the various tribal
authorities in a ‘district' together form a district
authority of which there are 28 in Transkei.
Districts are in turn grouped into ‘regional
authorities’.

The most important strand of government is now the
tribal authority. The balance of power lies
predominantly with the “hiefs who have become
closely associated with tte juvernment. Before the
intreduction of the Bantu Anthorities system in 1955
Chiefs had only enjoyed limited -judicial authority.
With the introduction of the new system, the power
of the Chiefs was greatly increased. The Chiefs
were given ‘'ex officie' membership of the -

Territorial Authorities, they could claim taxes, ©
they controlled the Regional Authorities and they MRS
are integrally involved in the judicial system ::j
{Southall, 1983). This ¢lose association.has in
: some cases resulted in Chiefs resenting this
c By situation because their subjects feel that they are “f

no longer represented fairly by the Chiefs, as much
as the Chiefs represent and implement Government oy
pelicy {Klopper and Krone, 1984, 64). Yo
Dissatisfaction also exists because headmen are Q@*
excluded £rom participation in the Pribal .
Agthorities Council. The 'location’' which lends
g itself to grass-roots intervention (controlled by a
Vo headman) is therefore not adequately represented.
y For this reason, participation can be hijacked by

¢ ot
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people wishing to serve and propagate their own or
state interests.

Tribal authorities are divided into Regional and
District Authorities. Their main function being to
serve as guide and advisor to the Chiefs in the
exercise of local administration. The chiefs ar
entrusted with wide and varied responsibilities, the
most important being law and order, control of
workseekers and unauthorized influx into urban
areas. The Chiefs also assumed the power to
allocate land, formally a responsibility of the
headman. Tne control of the judicial system by the
Chiefs effectively prevents any official complaints
by the locals against the Chiefs as regards the
abuse of responsibilities. The Chief is the arbiter
in the Tribal Authority courts, and as such can
reject and accept cases as he sees f£it. T

councillers are unlikely to go against his judgeme

because, 'whilst the judgements of the Chief .

court must, in theory be ratified by his
councillers, it is generally recognized that these
officials are supportive of his actions" (Haines et
al, 1984, 15). Clearly then, the responsibilities
of the Chiefs are open to .abuse. "A number of
chiefs come to demand payment for their services as
intermediaries between the central state and their
subjects - payment from the former as well as the
latter" (Haines et al, 1984, 7).

The Chief's assumed responsibility for the
allocation of land is also open to abuse and
widespread use of bribery {Baskin, 1984; Southall,
1983),
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State pensions made via the chief or headman are
also often abused. The pensions can and have been
refused "where individuals (or their families) have
fallen into disfavour or are geen as trouble makers
(Haines et al, 1984, 16).

A further problem that faces the Chiefs role in
Transkei as a representative of nls subjects, is
that by becoming mcre closely associated with the
Government, he has also become associated with the
South African Government and as such is viewed as a
part of the South African political machine.

Greater power meant diminished legitimacy.
Chiefs were no longer perceived as
intermediaries between the state anc its
followers, but unambiguesly as the instruments
of the South African State (Beinhart and Bundy,
1978, 305).

In terms of planning and policy implementatiocn, the
tribal authority system is the primacy
administrative structure through which rural
development programmes are channelled. District
vommissioners who oversee the Chiefs and headman,
have expressed dissatisfaction with the system
because of their lack of co-operation and lack of
training.,

Other implementation problems are that there is no
government department specifically assigned to
implement rural development - rather aspects are
covered by a number of largely = autonomous
departments: Agriculture, Health, Works and Energy.
Local Government and Land Tenure. WNot surprisingly
there has been very poor co-operation and co-
ordination between departments.
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CONCLUSION

any proposed planning stategy and policies are
obviously affected by the institutional
arrangements, The above discussion isolates a
number of problem areas which will affect the naturs
of propasals and the effectiveness of subsequent
project implementation.

Clear from the previous discussion is that there are
serious limits to the possible effectiveness of
public participation in the planning process, and in
the making of decisions that affect the lives of the
local communities. Decision making comes from the
Government via the Chiefs and headmen down to the
local population, and there appears to be very
little evidence of a reverse f£low of information.

Any future proposals involving public participation
will have to look at both the cause and the symptoms
in the sense that even 1if the institutional
arrangements and the major actors were to become
more receptive to a bottom-up or grass roots
decision making process, it appears that the local
cemmunities will take .some convincing that the
system can work Eor them. It is necessary to have a
degree of power devolution to the grass roots level,
to encourage local initiative and promote local
enthusiasm.

PHYSICAL INPRASTRUCTURE
The major elements of physical infrastructure in
Transkei include the road network, the provision of

running water, sewerage provision and power
provision,

el
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Analysis performed in the north-eastern area
(Osmond, Lange et al 1982, 29) found that improved
road access and public transport provision is a high
priority (second only to water provision) amongst
rural dwellers. The quality of roads in Transkei
deteriorates sharply as one moves from the urban to
the rural areas = an aspect which negatively
influences access to other activities and services
£or the population (particularly the rural
population} and pushes up the costs of publie
transport.

Acoording to Dewar et al (1984, 63) public transport
concentrates on main routes, particularly those
passing through Butterworth and Umtata. Access to
these centres from the rural areas, and between
rural ar¢as is very poor.

Inadeguate access to clean water is a major problem
in Transkei, and particularly in the rural areas.
Dewar et al (1984a) indicate that water supplies
were adequate in only 16,95 per cent of Transkei.
Almost half of the Transkel was classifisd as being
'needy’ in terms -of water supply. Wakelin and
Haines (1986, 445) survey of 18 villages Efound that
most villages were inadequately supplied, and in
those that were supplied, the quality of water was
poor, because humans and cattle shared the same
source. Furthermore, more than half the households
surveyed had to walk more than 1,5 km to obtain
water, Analyses done by Osmonde, Lange et al
(1982, 1983) and vVandeverre et al (1985) found
similar results for the north-east, the south-east
and the north-western regions of Transkei. Urban
areas are considerably better serviced than the
rural areas, having piped, reticulated water.




- 154 ~

Sewerage systems in the smsll urban areas are
predominantly of bucket systems and septic tanks.
The rural areas use the most basic system of pik
latrines.

Electricity is supplied from ESCOM in only four
towns, namely Butterworth, Umtata, Idutywa and
Umzimkulu. Most of the other urban areas of
Transkel rely on diesel generation for electricity.
The rural areas are predictably worst off, relying
on wood for cooking and candles and paraffin for
lighting. The use of natural £fuels in an
uncontrolled and unplanned manner has resulted in
the denudation of forests.

SOCIAL INFRASTRUCTURE

HEALTH

There is a paucity of information as regards health
conditions in Transkei, but the high rates of infant
mortality, starvation and infectious diseases
reflaet the poor environmental conditions in P
Transkei. She infant mortality rate is regarded as
a health indicator of the level of development and :
availability of primary health care gervices in a L?‘
country (Klopper and Krone, 1984, 189). In §
Transkei, the infant mortality rates are between !
130-155 per thousand (Thomas, 1983, Ligthelm, 1984).
These rates are high in relation to the rates of 9,4
for whites, 18,8 for coloureds, 20,4 for Asians,
34,6 for Africans experienced in Cape Town (SAIRR
1982, 528). Most of the infant deaths result mainly
b from malnutrition. Tuberculosis is the dominant
E infectious disease experienced in Transkei,
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accounting for 14 per cent of all cases reported in
South Africa as a whole (SAIRR, 1982, 527).

Health facilities range from primary health care
services, provided through 171 static and
residential clinics plus 44 wobile clinics, and are
operated by nurses. The second level of health care
ig provided at a number of genaral district
hospitals staffed by doctors. Specialist or
tertiary healtil care is found in Butterworth and
Umtata. This level of health care consumes the vast
majority of health resources, allowing only 10 per
cent of the annual budget to be spent on primary
levels of care as opposed to the 60 per cent
allocated to tertiary level services (Hawkins
Report, 1980, 132). Wakelin and Haines (1986, 445)
indicate that although people have to walk great
distances to reach medical facilities, the reliance
on western medicine has increased. It is
interesting to note ‘in this regard, that among the
criticisms of rural clinies is that they do not
dispense sufficient medicine or administer enough
injections.

In terms of the above information, it is apparent
that the primary level, which is care delivered at
the point of contact between the patient and the
health service is gaining the least support from the
Government. This level also has the potential to be
most acceasible to the population living in the
rural areas.

EDUCATION

The Hawkins Report (1980) indicates that over 50 per
cent of the de facto population in Transkei had
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received little or no education in 1970. Literacy
levels are low, with only 22 per cent of cthe
population having passed standard two, and only 7
per cent of the population having passed standard
seven. Statistics on the levels of attendance at
school in 1978 show that as much as 83 per cent of
children of schoel going age do attend schools
(Hawkins Reporkt, 1980, 128) but that the guality of
education received is unsatisfactory. The reasons
Eor this were isolated as being due to, high pupil-
teacher ratios, poorly qualified teachers and the
perception by the locals that education is inferior
to 'white' education.

The provision of education facilities favours the
more highly urbanised south-west of the region, with
the north-east being particularly badly serviced.
There 1s a bias in Government budgeting towar
spending on education in the urban areas and
tertiary rather than primazy and pre-sct
education.

PROBLEM STATEMENT
DEMOGRAFHY

1. The Transkei experiences a high population
growth rate, a feature compounded by a shortage
of land resulting in high population density on
the land.

2. In terms of urban/rural ratios there are
particularly few urban dwellers. This fact,
coupled with the 1limited amount of land
available and the large number of population,
results in very high rural land pressure.
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3. Because of the low urbanisation levels,
agriculture is forced to support far more people
than it can accommodate. This results in non-
economic farming units and poor agricultural
production.

4, fThe Transkeian age structures are such that
relatively few people of a working age are
required to support a lazge number of
dependants.

EMPLOYMENT CREATION
1. There 1is a particularly high incidence of

migrancy which has numerous social and economic
problems.’

2. Employment in the public sector is large, but it
would appear that this sector's capacity to
provide jobs has been exhausted. :

3. The growth of employment opportunities in the . .
private sector has been small. Further, the
cost of creating jobs in bhis sector has been

5 particularly expensive.

Id 4. The subsistence sector is beset with problems,
the major ones being the sairtage of arable o
X} land, the attractiveness of migrant labour and v

the large population living in the rural areas.

-
Ti

& 5, In terms of labour supply available, although >
the large supply of cheap labour is a potential
\ advantage to investors, the critical shortage of " 1
= labour of a semi-skilled and skilled nature has -

. N ™ B " et axd s




- 158 -

a negative effect on the investment potential of
Transkei.

3, Unemployment is a critical problem in Transkei ~
the prospects are made less attractive by the
fact that the past performance of the priva
sector in job creation has been particula

L Y.
It AGRICULTURE

1. Agriculture has performed unsatisfactorily over
the last 30 years.

2 2. Rural population densities are prohibitive te

agriculture in Transkedi.

3. fThere is a lack of CGovernment support fct

2SS

agriculture.

1& + el 4. The commercialisation of agriculture faces ma W i
; problemz in view of the fact that the locals a.
slow, and in some cases hesitant, to learn ne.
skills; the number of jobs created is small; R
kthe existing South African market is deminant;
and there is a shortage of sultably skilled .
labour in Transkel. i

5. Access to land in Transkei is unequal with
landlessness being a major problem.

INDUSTRY

1. Few industries have beenr attracted to the
Transkei. -

G

"l L
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2. Related to the point above, agglomeration
economies intended to stimulate self-sustaining
growth are not evolving, and the possibility of
them forming in the future is bleak.

3. Although the incentives offered in this regicn
are particularly lucrative, they still do not
outweigh the perceived disadvantages of locating
in the outer periphery.

4. The regional impact of the policy has bean
slignt - lincomes are still very low; job
creation is inadeguate compared to unemployment
and the cvost of job creation is prohibitive,

5. Industry has failed in its task of relieving
szae of the rutal population pressure through
the creation of urban-based employment.

INSTITUTIONAL ARRANGEMENTS

1. There is 1little scope for local level or
community based participation.

2. Representation of the rural populatien is non-
democratie and the appointed representatives are
in some instancas not trusted by their subjects.

PHYSICAL INFRASTRUCTURE
1, ‘The region ig lacking in the basic
infrastructure necessary to attract private

investment.

2. The rural areas have a very poor provision of
infrastructure which inhibits rural deve..pment.
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SOCTIAL INPRASTRUCTURE

1.

There is a very low level of literacy and a very
small percentage of people who have passed
standard six.

There appears to be a shortage of appropriately
qualified persons and a lack of training
programmes.

There is a shortage of staff for both hospitals,
clinics and schools.

Financial assistance to health services is not
aimed at preyentative health care.
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PLANNING IN TRANSKEI

INTRODUCTION

Central to Transkei's development strategy is the
greatest possible increase in the earnings and
social welfare of the labour force. To this end,
emphasis is placed on the promotion of agriculture
and local industry. In an effort to improve
conditions in the rural areas and to provide labour
intensive employwent, emphasis is placed on rural
development. Related projects are under the
guidance of the central Government Rural Development
Steering Committee and committees established at the
magisterial district level to promote community
level involvement.

A number of development agencies. have also been
established by the National Planning Committee {NPC})
to co-ordinate the implementation of the
Government's planning policies and to implement
central government policies. These include the
Transkei Development Corporation {TDC), Transkei
Agricultyral Corporation {TRACOR) , Transkei
Appropriate Technology Unit +(TATU), .and %ranskei
Small Industry Development Organisation (TRANSIDO).

Broadly speaking, Government planning policy can be
divided into policies affecting employment (included
here, the primary, secondary and tertiary sectors),
social development policies and spatial development
policies.

JRE BN
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EMPLOYMENT POLIC1ES

From the 'Development Priorities and Public Sector
Spending' White Paper of 1982, it is evident that
the key sectors in the development strategy are seen
to be those which generate exports (forestry, hydro~
electric power and tourism) and those which replace
imports {crop and livestock production, Eforestry,
fisheries, quarrying and manufacturing of locally
required goods).

TEE PRIMARY SECTOR

There has bewn conflicting debate over the reasonsz
for the apparent failure of agriculture. Offiecial
sources have argued in the past‘that the quality of
land given to the homelands includes some of the
countries most productive, and the the reason far
the failure of agriculture is that black peasants
have simply not maximised their opportunities
{Southall, 1983, 222-223). This arguement is in
stark conkrast to the previous evaluation of the
decline of agriculture in Transkei. However,
without repeating the previous discussion at this
stage, the arguement previously stated is more
L convineing and more carefully documented than the
: notion that black farmers are, to put it sinply,
'backward'. In fact historical evidence, previously
discussed, is convincing in the manner in which it
N depicts the African farmer as being quick to react
e to favourable market forces and to reap the berefits !
from the capitalist system (Louw and Kendall, 1986).

As has previcusly been mentioned, the Tomlinson
Commigsion suggested numerous agricultural reforms |
(. to complement the proposed industrial &




- 163 -

decentralization programme. The Commission adopted
“he stance that black agrigulture was deteriorating
as a result of poor farming metheds and as such the
modernisation and commercialization of agriculture
was recommended. The Commission suggested that the
reserve population be divided into two classes, one
dependent upon wage labour and one dJdependent on
peasant farming.

The plot sizes recommended by the Commission were

about 52 morgen per family, Those unable to obtain

b land would go and work as urban based wage labour.

) o This proportion was by far the greater.

approximately 71 per cent of the Reserve population

3 [ would be transformed dinte a landless class
e g (Southall, 1983, 224).

N In an effort to modernise agriculture, the
Commission suggested that Betterment Schemes be

S . implemented. These Betterment Schemes involved
reorganizing the rural land into residential, arable
and grazing land. It was alsc suggested that a
portion of the rural population be settled on
irrigation schemes to promote more effective farming
methods on smaller plots of langd. The
recommendation that the existing tribal tenure
system be replaced by a Eorm of Ereshold was not
received favourably by the Transkei Government. The
reason for this was that Efreehold tenure would
undermine the existing tribal structure.
Furthermore, the Betterment Schemes were costly.
For these vreasons, the implementation of the
Commissions proposals was gradual. However,
Southall (1983, 22%), indicates that by the 1580's
Betterment Schemes have been widely implemented in
o Transkei, and have become "increasingly acceptable
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as beneficial results became apparent”. The issue
of promoting freehold tenure remains a thorny one
because this system would effectively undermine what
is one of the Chief's major privileges, that is the
allocation of plots, Wakelin and Haines (1986, 450}
£ind that the land tenure problem has important
negative effects on rural attitudes. Linked to the
complaints about smallness of allocated plots, was a
very real sense of insecurity of tenure,
particularly in those settlements which were waiting
or unde:goin;; rehabilitation, However, bearing in

mind that the Chiefs predominate in the Ti ' caucus,
the Commission's suggestions willy regmain
unimplemented for some time (Southall, 1983). The

principle of freehold has, however, been accepted n
Fingoland, and Southall (1983) argues that if it is
successful, the commercialization of land values B
might be difficult to stop. ( -

Since the Betterment Schemes were often poorly
received, use has also been made of 'group farming'.

The groups farms or co-operatives are motivated on
the grounds that the land units are toc small, The
success of these farms has according to Southall
been minimal. Southall (1983), however, does not
explain in any detail why group farming and the use 12
of ‘co-operatives have falled. Certainly other B
studies in third world countries have shown that, if
group Ffarming and the use of co-operatives can be H
beneficial (Bratton, 1986: Sinha, 1584). Thig is
. an issue that is further discussed in the policy 2
section, but it is the author's contsntion that the
failure of group farming and co-operatives may be
largely attributed to the lack of back-up services
and Goveranment support. Grindle (1985), Bratton B
(1986), Dewar et al ({19%84a} and Sinha (1984) Pl
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indicate very clearly the important role Governmex:nt
has to play in this respect. Southall also suggests
that the success of the irrigation schemes advocated
by the Commission has been minimal. The costs of
implementing the Ncora scheme (R40 million) is very
high and the amount of land under irrigation is very
small {8outhall, 1983). Recent surveys by Wakelin
and Haines (1986) find that subsistence farmers have
suffered as a result of Betterment Schemes. May
{1985, 18) expands on the problem explaining that
betterment has been roorly implemented. The result
~# this has been the partial and unco-ordinated re-

ation of land for resettlement, which in turn

.ced in both a high indicence of landle. * .iss,
- 4 skewed distribution of landholdings.

The commercialization of agriculture by official
agencies has shown mixed results. Little has been
done about the promotion of livestock farming, but
the Transkeian Government and the TDC have become
involved in a few ventures ~ namely the Magwa and
Majola tea estates, some phormium tenax projects,
coffee projects and sugar projects. Forestry has,
however, been the longest standing joint venture
having been pursued on .a large scale. Haines (1985,
943} indicates, that one possible exception to the
criticisms of Betterment Bchemes and estate farms is
the Eoraestry projects. The major benefit that has
been forthcoming f£rom this secktor, is its positive
contribution to the slowing, and even the reversing
in some instances, of ecological deterioration ‘in
the Transkei.

However, what is obvious from the analysis of
Transkelan agriculture since 1948-9 is that rural
development has played second £iddie te the
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promotion of industrial development. Thomas' (1984,
5) earlier statistics on the Transkeian budget
allowances are very informative - only 1,6 per cent
of the 1983/4 budget allocations was for
agriculture.

Agriculture is viewed as the largest and rnost
important sector of Transkei's economy and must
therefore make the greatest contribution to meet the
Government's central goals of employment creation
and increased food production. To this end the
Government has advocated the promotion of a class of
full time peasant farmers, who would produce crops
and livestock products for sale on local and sxport
markets. In terms of implementation, the Governmert
recognises the need for participation of rural
people in project identification, planning and
implementation. The Regional and Tribal authorities
are seen by the Government to be the major bodies
invelved in the promotion of consultation with local
communities.

It is important to bear in mind the potential
conflicts that might arise from this arrangement.
The Pribal .buthexities no . lenger enjoy the
confidenge of their subjects. The Chiefs are
viewed, in some cases, a3 being "puppets" of the
South African Government and of the Transkei
Government. ‘They are also accused of bribery and
abuse of their allocated responsibilities (Baskin,
1984: Haines et al, 1984). For these reasons, any
planning strategy involving public participation
could well be faced with a lack of co-operation,
distrust and disinterest from the locals.
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Highest priority is given to projects which improve

crop and livestock production and promote the use of
technologies appropriate to peasant farming, TATU 54
is involved in the development and implementation of ®
such technologies and is also invelved in a number 1
of rural development projects aimed at the community
level, The goals of TATU conceutrate on human and
natural resource development in order to encourage
economically viable Jdevelopment at the lowest K

possible cost. The technology it employs is simple_
and easy to understand, and involves labour

intensive technigues. Encouragement and assistance
is given to rural communities to undertake self-help .
projects which improve their living conditions, and
demonstrations are given on how to reduce the b
capital and maintenance costs of clinics, schosls o
and other public works. TATU is involved in a wide
variety of projects including building projects S
{schools, clinics, self-help housing and marketing
centres), the use of new building technigues (timber
Erame construction, ferro-cement construction and
soil-cement construction}, water projects (domestic
water  supply, irrigatien schemes and sprifg
protection schemes), agricultural pre lacts
Kl {experimental crops, drought resistant garean;nq}

w, intensive free cropping) and £inally training

'\ f projects {water tank making, netwire manufavture and ¢
candle-making) .

Lig

L« % The community response to TATU projects is generally
;;‘ positive with the locals becoming actively involved
A in decision-making, implementation and the planning
] of future projects. A good example of community N
involvement in such a project in Transkei is the
N Gabazi road reconstructlon project. The Gabazi o
¢ community was isolated from the outside world and




- 168 -

with the help of TATU's "outreach servizes" (aimed .
at assisting villageg to plan, apply €for and o
organise the implementation of local development
projects), they established a strong action
committee whose bzief was to organise the
reconstruction of the rcad. On completion of the
road. a local vroad improvement committee was
established who are responsible for the continued 254
maintenance of this road. Further

«.. the confidence inspired by the success of
this project has resulted in the community
looking towards solving other common problems
such as inadeguate domestic and irrigation ;
water, wood fuel shortages and so on. A nunmber &
of other communities have also expressed an
interest in re-constructing their access rocads
{TATU, 1986, 30).

The promotion of appropriate technologies in rural
development policy is viewed as important because,
Eirstly it tends to be more labour intensive thus
providing more employment opportunities. Secondly,
appropriate technologies tend to be less

sophisticated, require less technical inputs, less
capital expenditure and are easier to understand - i
an important factor CEor public participation in
projects and for acceptance of new proposals. .
| Provision is: also made for the promotion of !
" D commercial agriculture through carefully controlled
credit facilities to individual groups.

Other areas of priority include the provision of %
water in the rural areas with the emphasis, in the
short te.m, being on provision for residential u

rather %han large scale irrigation projects, t.

developient of appropriate organisa‘ -ons ar . i‘
institutional arrangements for rural development and
the promotion of forestry, £ishing and mining.
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In terms of the prusotion of agriculture, TRACOR is
the major government institution involved in
implementation. The role of TRACOR can be seen as
the promotion of agricultural development, increased
food production, increased productivity and the
creation of employment, TRACOR is involvel in the

identification, planning and Einancing of projects

with public and private capital. TRACOR also
provides technical assistance and training to lnmcals
participating in agricultural development; and

ensures the access of the agricultural community to
agricultural supplies and serwvices.

The planning policies of TRACOR concentrate on the
involvement of local people in agriculture, the
optimal utilization of resources, the pron(otion of
entrepreneurial activities by Transkeians, the
prometion of agro~based industries and to provide
financial assistance to Ffarmers, agricultural co-
operatives and other bodies.

TRACOR's funding comes predominantly £rom the
TPranskel Government's budget, and as such it is fair
to assume that decision-making will be defined by
the Transkei Governments policy. Furthermore, the
board of directors of TRACOR are all appointed by
the President of Transkei, The dominance of Central
Government policy on decision making issues that
immediately affect the rural communities is
significant, Any distrust that the local
communities feel for the Government (whether because
they perceive the Government's association with the
South African Government unfavourably, or because
the locals feel the central Government is not really
concerned about the quality of life in the rural
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areas) is reflected in the acceptance of advice and
projects promoted by TRACOR. This is unfortunate
because if the situation arises where TRACOR dozs
offer some sound/helpful advice, they can expect a
negative reception of the advice because of feelings
of distrust.

The feelings of distrust are exacerbated by the lack
of local decision-making powers at the
local/community level. Evident too from the
literature on the implementation of Betterment
Schemes is that the locals do not believe they will
benefit Erom new farming practices or that these
practices are designed for their benefit.

S THE SECONDARY SECTOR

The active promotion of industry in Transkei has as
its origin the Tomlinson Commission. The policies
suggested by the Commission have been discussed
previously, and as such it is not necessary to
e explain the nature of and results of these
H industrial policies in this section. More important
is to examine the current emphasis placed on
different types of industry by the Transkeian
Government.

In terms of the planning priorities in the secondary
sector, the emphasis i{s on small scale and informal
sector industry. The aim is development at a
grassroots level. It is ilmportant to note that this
is a move away from those labour intensive large
At scale industries advocated in the South African
industrial development programme and as such, are
more sensitive to Transkel's critical employment

problems.




- 171 -

This change in emphasis is also important because it
can be interpreted as an acknowledgement by the
Transkei Government that rural development does not
automatically occur as a result of urbanisation or
industrialization. The high priority given to rural
development (although not necessarily sufficient)
suggests that the national policy is now to tackle
both urban development and rural development as
separate, but related issues. This is further
illustrated by the fact that it has been stated in
the development strategy that 40 per cent of the
existing rural population need to find employment
outside the agricultural sector (Development
Strategy, 1980-2000, 44).

Priority is given to industrial (resource based
industry) ventures that develop or utilize local
agriculiure, for#stry and human resources; that
supply inputs for other industrial, construction or
service industry; that can replace imported goods
for local consumption, and finally those which
develop a competitive advantage in their exports to
the RSA or foreign markets. The increased emphasis
on industry that uses local factors of production
can be interpreted as an acknowledgement by the
Transkeian planners of the past backwash effects,
where the benefits of industry were largely
experienced outside of Transkei.

The TDC has the responsibility of implementing
commercial, f£inancial and industrial projects. In a
similar fashion to TRACOR this organisation also
provides capital, technical expertise, specialised
advice for the agquisition and establishment of
industrial/commercial enterprises. The TDC provides
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easy term loans, stands surety and acts as executor
and administrator for any person, citizen or
business in the Transkei. TRANSIDO assists the TDC
through the promotion of small scale industry and
the informal sector.

Funding for TDC is from the Transkei Government ‘,"f(*\
althsugh project funds are obtained from the DBSA e
and the capital market. Decision-making can be 2
expectag. to Epilow that of Government, as the 7TDC ey
directors are appointed by the President of Bj .
Transkei. =

Little emphasis is given within the Transkei's
planning priorities (1983) as regards instituticnal
policies that will be implemented to support the
development of small scale enterprises and the
informal sector. This lack of detailed policy is
unfortunate, as it can be interpreted as showing a
lack of understanding of the complex problems that
Eace small enterprise development in the Transkei.
More recently, however, (1.985) the Institute of
Management and Development Studies (IMDS)} of the
University of Transkei hosted a seminar with the
main objective heing to establish the criteria
necessary for the active promction of small business
development in Transkei, = The main resolutions of

B this eeminar were that the Transkeian Department of
a Comr =%, Industry and Tourism should ensure the co~-
ordination of small business development through the
Rz development of a Council for the Promotion of Small ¢
3 : Business. A major function of this council would be .
the development of a programme addressing problems “:

experienced by small businesses regarding access to s
o credit/capital and management expertise in both the
3 | formal and informal sectors of the Transkei's -
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economy. The use of a 'rebate scheme' was suggested
to enccurage private sector consultants to render a
variety of services to small businesses, thus
ensuring a wider geographic spread of services, with
less emphasis on the public sector to directly fund
and implement the provision of such services. The
need was also expressed for tine deregulation,
privatization and decentralization of services where
pessible, in order to improve the profitability of
the private sector (Viljoen, 1985, 571-572). The
above resolutions, although not yet formally
included in Transkei national planning policy, serve
to indicate that greater cognisance is being taken
by some of the related planning/research
organisations in the Transkei of the complexities
facing small enterprise development.

THE TERTIARY SECTOR

The promotion of the tertiary or service sector is
seen as a means of promoting employment through the
stimulation of local enterprises, the involvement of
local entrepreneurs and the promotion of local
initiative, using labour intensive and -apprepriate
technologies, Government priority is that
commercial and £financial services of a minimum
standard are spread to all parts of Transkei.

The development agencies involved in the
implementation of the tertiary sector policies,
include TATU, TRTC (Transkei Road and Transport
Corporation) and TESCOR (Transkei Electricity Supply
Corporation). All of these organisations are
predominantly appointed by the Transkeli Government
with limited project financing coming from the DBSA.

—rd
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It is worthy of note that TATU also provides inputs
for both the primary and secondary sectors in so far
as they employ appropriate technology. The extent
of TATU's involvement includes the provision of
technology for rural development, research of
various technolegy types, technical assistance to
exploit, utilize and develop any natural resources
in the promotion of appropriate technology use and
the guidance to any undertakings and enterprises
involved in any development programme.

MIGRANT LABOUR

on the issue of migrant labour, the Transkel
Government recommends that an agreement be entered
into with South Africa to ensure that the number of
Transkeians working in the RSA as migrants or
contract workers be maintained or increased.

The philosophy behind this is that the Transkei
simply cannot absorb the 420 900 “ranskeians
currently working in the RSA., If South Africa were
to provide wmore employment £or Transkelans and
particularly for those living in the rural areas,
the degree of overpapulation conld be decreased, a
factor that is a preregquisite for rural development
in Transkei.

SOCIAL DEVELOPMENT POLICIES

The Transkei Government views the promotion of
education as the key policy for social development.
The Government priority is based on the philosophy
that through education one can generate a capable
and informed population who can contribute to the
growth and development of society. The improvement

i
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in skill levels also allows the population to £ind ]
work oppertunities more easily both in Transkei and "
in Southern Africa. N

The policies the Government has suggested include
the provision of free basic education, expansion of
training Efacilitles, the promotion of non~formal o
training {to provide practical training) and adult
education programmes.

In terms of health care services, the emphasis is on o
primary health care, the extension of clinie
gervices, mobile «clinics and community health
centres.

As regards housing problems, whilst acknowledging
the serious nature of the problem, the Government &
has indicated that they can only play a supportive
role in the provision of infrastructure for the

construction of housing stock, the onus lying to a ;“
greater extent on the private sector.

6.4 SPATIAL DEVELOPMENT 1B

The major policy wsdvocated by Goyernmegnt is the [
promotion of service centres. The Government
philosophy is based on the premise that if the
Transkei hopes +to employ a large proportion of its
population on the land, markets are needed to sell o

output., The promotion of rural service centres in
Transkei has been criticised by Dewar et al (1984a) i
and May (1985) amongst others. The actual benefit
that could be obtained from rural service centres,
namely the provision of essential services for the u;’
rural population are not as much in question, as is
the potential for these centres to function I
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economically. Wakelin and Haines (1988, 450)

indicate that, few, if any, of the villages show any

sign of economic development. Economic stagnation

{even regression in parts) is rather the norm.

Dewar et al (1984a, 185) emphasise that the type of
centres that would have the greatest potential for L
becoming a viable economic centre are those that oo
aiready exist as growing vibrant centres. They go LR
en to add that "“De Nove settlement creation hag
limited chances of success and often simply results
in a wassive waste of infrastructural investment".

The service centre concept is also based on the i
notion that urban nodes can in some way stimulate . E
rural development, by providing easy access to ‘
innovations, c¢redit, markets and extension agents, }
May (1985, 29-32) indicates, howaver, that such & .
growth pole type of strategy would have only limited )
impact, in that there is no real basis on which °
improvements can be made to rural agriculture. The ‘
major problem he dutlines is one of access to land.
Furthermere, May suggests productivity is low,
alternative forms of employment are limited, and
that existing .small taewns . have shown a gteady
decline over the past decade. Admittedly May's
study is notable for its very high landlessness 4
statistics of 48 per cent, but even using Baskin's )
{1984), and Muller and Tapscotts {1984) figures of
20-30 per cent, May's point is still valid in that a
significant proportion of the rural population would
have no opportunity to improve their agriculturali “
production. In terms of a service centres ability
to satisfy the rural population's basic needs, May
found that basic needs as indicated in the survey,
. gentred on day to day needs (building materials, L [

g
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fuel, roads, transport and water provision).
Wakelin and Tapscotts' (1986, 444) survey identified
similar basic needs. Rural service centres have L

according to May, very little chance of effectively e i
providing foxr such needs. Such projects rely more .
heavily upon local organisations than upon spatial
pianning, and indeed, may benefit little from the
development of a hierarchy of service centres (May
1985, 32). 4

From this then, it is apparent. that in the Transkei L
basic needs cannot simply be met at a service
centre, but should perhaps be tackled by local
development agents and b the rural community at the
village level, such as have past road projects been
tackled by TATU., Dewar et al emphasise that the use
of the se&rvice centre approach, is not only
contingent on the provision of physical and social
infrastructure, but that also required is a
"significant re-orientation towards local democratic ¢
control and decigion~making" (1984a, 186).

This function will be assumed by small towns whose o
minimum services are seen as being administrative, ’
. 3 residential  utilities, agricultural .extensien,
o health, education, commerce and industry. The major
role of service centres is seen by the Transkel
planning authorities to be to provide access to
markets for farmers. To this end, the priorities
document advocates -

i the establishment of a hierarchical network of
: physical bases from which to deliver public
services; agricultural support services to X
increase productivity with a view to
transforming subsistence into market oriented
farming; the provision of basic infrastructure
| (Development Priorities and Public Sector
i Spending 1983-1988, 1983, 19).

i
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These services are to be provided/located in centres
tnat are accessible to the local population, with
cognisance taken of a hierarchy of functions. The
anvisaged hierarchy incorporates existing towns "and
other places which at present suggest themselves as
suitable due to accessibility or an existing
concentration of activities” (Pevelopment
Priorities and Public Sector Spending, 1983-19%88,
1983, 19). (The provision of this additional
infrastructure «can also be wviewed as being
supplemsntary to those social infrastructural
policies mentioned above.) The table included below

illustrates the envisaged pakttern of urban
settlement deemed necessary by the Transkei
Government.
THE PROPOSED PATTERN OF URBAN SETTLEMENT IN
TRANSKEL
Number Population Total “Urban"

r Centre Population
1563 2003 2003

000°s 000's 000's

Umtata 1 70 200 200
Butterworth 1 30 50 250
Other Regional
Centres 4 3 - -
Market Towns 20 1 15 300
Rural Nodes 90 G.4 5 430

1200

SOURCE: Develepment Priorities and Public Sector Spending
1983-1988, 20.

INSTITUTIONAL POLICIES
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making structures. Reference is made through TATU o E
to encouraging local initiative and giving limited . !
government support to innovative, motivated rural 7
organisations. Clearly absent is any attempt to o )*
give rural communities real decision-making powers i ¥
as regards their own development be it agricultural
production, marketing policies, or investment of
profita. B
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A CRITICAL EVALUATION OF BOTTOM-UP POLICIZS IN
TRANSKEI

The assumption that Transkeian agriculture 1is
potentially viable, is subject to a number of
constraints. | Studies by May (1985), Wakelin and
Haines (1986), Moll {1984) to name but a few, all
indicated that there is one very dominant constraint
limiting the potential of Transkeian agriculture,
and that is rural population density. The effect of
this factor is that many of the rural population
have no access to land and many of ‘' <9se that do,
have such small parcels of land, ti they are not
economically viable. May {(1985) .. . Moll (1985)
indicate that between 2,5 and per cent of
landholders in Transkei, have sufficient land to
become self sufficient in maize production. The
above two points indicate that were an agriculture
based strategy to be promoted, it must be noted that
a large percentage of the population would not
experience any benefits, and secondly that the
success of the agriculture policies would hinge on
large scale resettlement programmes removing the
+.cplus population from the land.

Important to the adoption of a purely bottom-ip
approach would be that Transkei has a wide range of
natural resources whioh can provide the basis For
the diversification of the economy. It is very
apparent from the nati 1 planning policy emphasis,
that Transhei's only smpal potential lies in the
exploitation of i.s agricultural and human
resources. As suer, any economic strategy in
Transkei will rely <un the maximization of this
potential. The exisi:uy constrainks on agriculture
have been discussed zbove, and require no further
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emphasis here. Thus it is important to discuss the
second aspect of this assumption ~ the potential of
Transkel's human resources. Bell (1984, 1988) has
atgued convincingly, ki at  there has been a
significant trend of spontanecus decentralization by
certain manufacturing industry to maximise the
potential of the cheap labdur supply in the oucer
periphery, Although there has been much criticism
of Bell's analysis from numberous sources {Tomlinson
and Addleson, 1986; Birsch, 1983; Wellings and
Black, 1986), it is apparent that Bell has
identified a trend to decentralize, although the
scale of such investment certainly appears to be
limited in terms of its job creation potential. Far
more notable from the case study is the fact that
very little industry has lccated in Transkei, and
very few jobs have been generated from the promotion
of this sector.

The implication of the above is that Transkei has
very little potential to diversiZy its economy or to
maximise the potential of its cheap labour other
than in the agricultural sector. Thig being the
case, bearing in mind the existing constraints that
exist on tbe development of -the agricultural sector,
it is painfully -evident that the Transkeian
economies development depends on the agricultural
sector., To diversify this sestor, requires the
removal of excess rural population to urban areas.
or to other sectors of the economy where they do not
exert pressure on the arable land,

This leads to a further problem. The emphasis
placed within the bottom-up approach on urban
development only as a result of agricultural demand
is fundamentally inadequate in the case of Transkei.

Ll
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The only way the surplus rural population can be
absorbed off the arable land (thus making
agriculture more viable), is if a process of rapid
urbanisation takes place. For this reason, the q
shortage of policies aimed at the stimulation of

urbanisation as a prereguisite renders the bottom-up
approach in Transkei unsuitable to a large extent.

Bottom-up policies relating teo the provision of L
aumercus facilities including physical and social :
infrastructure, c¢redit and marketiny subsidies, i ¢
price supporks, agricultural subsidies (Lo and /
Salih, 1981) take on utoplan flavour in Transkedi.
‘Pranskei's econemy is far f£rom bouyant (Nkuhlu, H
1984), unemployment is rampant (Muller, 1984; #

Thomas 1984; DBsSA, 1986}, and the agriculbtural 5 .
sector it generally sktagnant (Moll, 1984; May, "

1985; Wakelin and Haines, 1986). The implication [
of this, is that the Transkeian Treasury does not o
have sufficient funds to offer the suggested i
subsidies and price supports, and what is more, any : 1
restructuring of the Transkeian economy appears to §
be dependent on the revitalization of the
agricultural sector.

Moving now to an evaluation of implementing
decentralized decision-making structures, what is
most evident, ls that the suggested policies are
utopian in the extreme. The benefits to be obtained
from a bottom-up approach are certainly desirable,
| and whilst in no way wishing to discredit the
j; concept of decentralized decision-making, it is
important to take note of 4 number of potential
weaknesses in the approach. t
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The Firs: criticism is that the bottom-up approach
assumes :hat existing centralized government will be
amenable £o the idea of decentralizing power.
Hebbert (1984) argues +that it is unlikely that
centralized governments would willingly hand over

control if it weakens the entrenched elite's power .

base. Klopper and Krone (1984} have indicated that
in the Transkei the Chiefs make up two thirds of the
THIP. As previously mentioned, the Chiefs enjoy
wide ranging powers (Scuthall, 1983) in the existing
Transkeian administration system, and if they stand
to lose these powers through the decentralization of
decision-making, it is not unfair to assume they
will reject the concept. The bettom—up theorists
have paid lit'le attention to detail when suggesting
how decentralization will occur (Hebbert, 1984} and
as a result, the concept of decentrslization, though
a good one (Rondinelli, 1986), has little chance of
being accepted by the Transkeian Government unless
it is tempered in many respects (This will be
discussed in the following chapter).

The second area of concern relates to the
relationship between decentralized govermment and
rural ‘development. It is questionable whether
decentralized decision-making structures themselves
will in fact necessarily benefit the rural
population. More important is that decentralized
decision-making is also democratic. it can be
argued that the existing structure based on chiefs,

di and sub d represents such a

decentralization of decision making. The existing
structures in Transkel allow a degree of regicnal
control of regional resources - that is the
allocation of land, level of taxes and distribution
of pensions (Southall 1983; Klopper and Xrone,

e+ e e
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1984}, The case study, however, highlighted the
Eact that this decentralization ot power has been
abused. Haines et al (1984) indicate that the

Chiefs and their councillors have formed small
elites, abusing their powers and showing little
cancern for rural development. Wakelin and Haines
.(1986) and Klopper and Krone (1984) suggest that the
tribal system inhibits local initiative. What is
apparent though, is that rural elites tend to gain
control of the regional resources and decision
making powers and the system becomes very
undemocratic. Hebbert (1984) suggests that this has
been the dominant trend throughout the world, where
there has been a decentralization of decision
making.

The inequalities that could result from the use of
i bottom-up policies, are not limited to differences
‘o within a region. Hebbert (1984) arqgues that
differences between regions are just as likely.
Differences between regions arise because some i

regions are historically stronger and richer than 3
others. The reasons for this vary - some regions o
have poor soil and very little rain, while other do o
not. Some regions have better linkages to markets.
A recent study by Wakelin and Halnes (1986, 444-461)
based on 18 villages in the Transkei highlighted the

B : fact that conditions between villages varied H
s substantiaiiy in terms of  health Ffacilities, i
T prevision of water, education facilities, P
pr= oy unemployment and economic activity. Similar e
RN findings come from studies by Thomas (1981), Baskin :
BN . (1984), Muller (1984), Moll (1984}, May (1985) to :
)‘ name but a few. The impact of such regional '
«'“ inequality, especially in terms of access to land .
;4 and markets would be that those regions favourably ;
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situated would tend to re-inforce their strength.
Purthermore, if a centralized government is to be
abandoned, a& critical question arises. Who or what
institution will be responsible for redistributing
wealth in favour of the weaker regions? The
expressed aim (Stohr and Todtling, 1978) of the
bottom-up school was greater equity of living
conditions - yet the arguement suggested bv Hebbert
(1984) as discussed above would seem to indicate a
re-inforcement of inter-regional differences.

A further point of a practical nature that must be
noted, relates to the implicit assumption by the
bottom-up theorists that a level of expertise exists
in the various regions, thus allowing mini-
governments to operate. Hebhert (1984) argues that
such a level of expertise is rarely found in Third
World countries. Certainly the case study of
Transkei indicates a distinct shortage of skilled
personnel in the region (Nkuhlu, 1984; Dewar et al,
1984a; Moll, 1984). Finally, severe doubt can be
placed on the feasibility and desirability of
attempting to effect a degree of selective spatial
closure (Stohr and Todtling, 1978) on the Transkeian
economy. It .has been established that the Transkei
economy has only limited potential €for expansion,
and that only the agricultural sector and agro-based
industry {when surpluses have been generated) can be

developed in the short term. Further, <the
development of the primary sector is heavily
constrained. The Transkeian economy has Llittle
prospect of being able to employ the <ranskeian
population. Rather the reduction of population

pressure and unemployment hinges on the South
African economy  absorbing Transkeian labour.
‘Therefore, considering that Transkel has a weak

o
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sconomy, and relies to a large degree on migrant
remittances from the South African economy (Thomas, :
1981; Moll, 1984; May 1585), it seems unrealistic E
for the Transkei to attempt a strategy considered by
Hebbert (1984) to be too challenging even for
countries with very strong economies.

CONCLUSION

The previous discussion has examined the theoretical .
f ? benefits to Transkei from the implementation of a -
bottom-up strategy and a related critique of the
suggested policies. The c¢ritique, although tackling

some of the fundamental concepte of bottom-up
strategy, does not however, render the concept
useless. In a previous chapter of this dissertation
{Development £rom the botte and/or the top) a
number of issues were no ¢~ the bottom—up
policies that would be usefy - ;ms of a regional

useful to summarise those bottom~up policies which
can effectively be used in an integrated planning R
strategy, albeit that these policies require a .
certain amount of modification, to make them more
feasible in .the Transkei context. The mpdification
of these bottom~up policies, plus the use of other
policies of a top-down nature are discussed in the

planning strategy. By way ¢. . conclusion, it is i
i

following chapter. Y

Phe major contribution of the bottom-up policies %o
fod a4 regional planning strategy in Transkel lies

Firstly in the increased emphasis on rural e
development, and more specifically in the promotion
a of agricultural development in TPranskei. Useful o
contributions from the bottom-up approach that

require further consideration include, the use of
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pricing controls for rural produce, policies aiding - 4§
the marketing of rural surplus, policies affecting
the access and distribution of arable land to the
farmers and the promotion of appropriate n 1
technologies required, physical infrastructure and
labour intensive farming methods in Transkei.

The promotion of urbanisation in response to rural
needs also has definite advantages in terms of the
development of multip‘ier effects, and a more ., §
spatially dispersed lecation of @ urban centres. REA
Finally, the decentralization of decision-making has ;
advantages to the rural population, in the sense
that it has the potential to give rural communities
greater control cver their own development, and is N
generally held to make rural development planning
more effective.
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A RECOMMENDED PLANNING FRAMEWORK FOR TRANSKET

INTRODUCTION

The emphasis of the following chapter is on a policy
Eramework £for fTranskei. However, the policies in
some instances are not limited to Transkei. Rather
the stance is taken that the success of the
strategy, involving the promotion of rvural
development 4in Transkei, is contingent on the
promotion of urbanisation in South Africa as a whole
(That is, the homelands included). Furthermore the
author rejects the concept of any form of influx
control within the boundaries of South africa.

The major contribution of the bottom-up school of
thought is in the promotion of rural development and
to a degree in the promotion of decentralized
decision-making. With regard to rural development,
policies borrowed from the bottom-up school although
not exclusive to a bottom-up approach inciude the
promotion of collective farming (implicit here being
community based decisicn-making), a more active
promotion of rural development in terms of the
distribukion of fhe  Transkeian budget, greater
emphasis on the provision of rura’ physical and
service infrastructure, the promotion of rural
gervice centres as a function of rural production
and need, and finally to policies aimed at tha
promotion of easier access to a wider range of
services in the rural areas. It is important to
note at the outset however, that the suggested rural
development peolicies are based on the asgsumption
that Transkeian agriculture can become a viable
prospect economically. Linked to this assumption,
is that population densities on farming land will
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decline to an extent which will allow Ffor the
economic viability of agriculture. Implicit from
this, .is that a degree of urbanisation will occur in
the Transkei, although the major urban growth is
considered to occur in the existing metropelitan and
secondary cities in South Africa (Rondinelli, 1983).

As regards the urbanisation processes which will
absorb some of Transkei's surplus population, as
previously mentioned the author £inds the
enforcement of influx control measure against
Transkel and the other TBVC states unacceptable,
Aside of the moral issues that influx control can be
eriticised for, its ¢ffect is highly detrimental to
the Transkelan economy. Por the purpose of this
document, it is assumed in this policy section that
free movement will be allowed for all people living
in South Africa (including those citizens of the
TBYC states). Implicit from this statement is that
a policy of free urbanisation will be adopted by the
South African Government which includes the TBVC
states.

The promotion of urbanisation in Southern Africa is
discussed after the policies relating o rural
development. Due to the fact that the South African
decentralization programme has shown such poor
results to date, a sgomewhat different approach is
adopted by the author in terms of recommended
government poliecy. It must be noted that the
promotion of urbanisation as a prerequisite far
rural development, as is the casge in this document,
is a definite departure from the traditional bottom-
up approach. Thus the urbanisation policies in this
document are of both a bottom-up (as regards the
promotion and establishment of rural villages,
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service centres and rural towns), and a top-down
nature {in terms of the promotion of
industrialization in the metropolitan and secondary
cities).

The final major section of this chapter is devoted
to the issue of decision-making in terms of
Transkel. Here too, there is a mix of bottom-up and
top-down policies. The use of community based
decision-making, especially in the rural areas is
accepted, however, the author takes a sympathetic
stand to Hebbert (1984) and Rondinelli (1986)
amongst others, who suggest that a dQegree of
centralization in decision-making is important to
ensure that regiopal inequalities within the
Transkel are not exaccerbated,

RURAL DEVELGPMENT

The major issues that arise from the bottom-up
theory as regards the promotion of rural development
have been mentioned in the introduction to this
section, and they reguire no repitition here. The
purpose of this section is to apply the bottom-up
theory to the ggneration of policigs for rural
development in Transkei.

Central to a bottom-up approach to rural
development, is the promotion of agriculture.
Erskine (1984, 458) indicates that there are a
number of key factors that should alse be inciuded
in a bottom-up approach to agrlcultural development. '
A sumrmary of Erskine's Eindings serves as a good
means of contextualising the following policy
section.
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Tiw boktom-up emphasis is primarily based on the
‘stisuiation'  of  agriculture rather than the
planis.ng of rural agriculture. The emphasis is
placed «¢n encouraging ‘“"self help" rather than
enforcing new projects or farming methods. Priority
is placed on stimulating existing potential and
ensuring motivation, by allowing fair terms of trade
between the farmer and the market.

Intervention is limited to the provision of required
physical and social infrastructure te improving
access to markets, 23 supporting farmers
asgociaticns, to encouraging further education, and
to the provision of technical advice - for example
relating to water, scil, and irrigation potential
and the diffusion of new technology. Thus the role
of the goverament is one of providing services for
rural needs (Chopra, 1982a). It is useful to
outline the major eriteéria that have in the past
limited agricultural production. Without restating
those problems highlighted in the case study on
Transkei, a number of critical areas of concerned
can be isolated, Drawing on the case gtudy,
Bembridge (1984a), Lenta and Maasdorp (1984) and
Hakin (1984) the eritical areas of concern.can be
summarised as including the following, all of which
are addressed on the following pages. First, there
is the problem of access to land, second, labour
supply problems, third, availaility of capital,
fourth, access to new innovations, £ifth, the
relative attractiveness of migrant labour, sixth,
the issue of type of land tenure, seventh, access to
marketing facilities, eight, organisational
problems, particularly as regards the role of
central Government and ninth, access to physical and
social infrastructure.

NI SR
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LAND TENURE ARRANGEMENTS - THE ADVANTAGES AND
DISADVANTAGES OF FREEHOLD TENURE

In 1983 the Swart Commission suggested thak tenure
arrangements in the Ciskei should be varied between
communal rights, leasehold vights and freehold
rights. Central to any policy on land tenure is
the question, will freehold rights increase the
productivity of agriculture, and will it result in a
more even distribuktion of land? Before suggesting
suitable policies, it is worthwhile to outline tra
benefits and problems of freehold tenure.

Moll (1985) pravides an excellent summary of the
arguements for and against freehold tenure in the
South African homelands, and as such a brief summary
of Moll's Eindings and others including Lenta and
Maasdorp {1984), Sinha (1984) and low (1984),
provide a good background ko the land tenure
arguement .

Moll (198S) concludes in his analysis that freehold
tenure would be unlikely to greatly improve the use
of arable land in the hemelands. .Moll argues that
the 20~30 per cent of land that remains unused each
year is not necessarily the result of the land
tenure arrangements, ascribing this phenomenoan more
to Factors such as the occurrence of drought, ko
fallow and marginal land. Lenta and Maasdorp (19584) ’
support this position arguing that shortages of
£inance, meana of ploughing, and persons not
utilizing their Farming rights are the major causes
(1984, 41-42). The impact of these viewpoints is
that it is highly questionable whether or not free=
hold tenure would improve the intensity of land use
and overall producti 1.
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In terms of access to credit facilities, Bratton
(1986) and Sinha (1984) argue that communal farmers
enjoy far ater access to credit than single
private fare..u. Moll (1985) suggests | that
considerations .:her than ownership of land play a
significant role in access to credit facilities "not
the least being goed financial sense on the part of
the lending agency" (Moll, 1985, 42).

A second area of consideration is the validity of
the assumption that £reehold would increase a
farmers desire to invest and farm his land to a
higher degree (Sinha, 1984). Moll (1985), suggests
that other factors such as incentives, the use of
pricing policies, terms of trade, and the provision
of marketing facilities would be far more
significant. Certainly, Bratton's (1986) study in
Zimbabwe found that the small capitalist Earmer has
less access to these benefits than those farmers
practicing group farming en communal lands.

The most convincing arguement for freehold can be
based on the findings of the case study relating to
the abuse of power by the ‘Tribal Chiwfs in the sense
that they have adopted corrupt practices in
allocating land {Baskin, 1984: Southall, 1983:
Haines et al 1984), It can also be argued, though
based on speculation to a degree (Moll, 1985), that
the constant threat of havings one's land
configcated by the Chief has resuited in a degree of
insecurity. Low (1984, 301) summarises well this
phenomenon.,

whilst indigenous land tenure systems have
considerable Elexibility as regards land
allocation, this flexibility does not mean that
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land is necessarily made available to those who
are most willing and able to  use it
productively.

The above discussion does not in itself provide
. adequate justification for freehold or communal land
tenure systems. Both have their advantages. ‘R
However, what does become very evident from Moll '
(1985), Grindle (1985) and Sinha (1984), to mention
only a few, is that a far greater emphasis appears
B te be placed on other considerations such as access ~
to preoduction assets {labour and draft power) and g
production services (including extension services, .
credit input sypply and market outlets), than on =
type of land tenure, These aspects are discussed in H
the following paragraphs. At this stage, though, a i
tentative recommendation {s made that communal
tenure has distinct advantages for agricultural
activities. In terms of urban and residential
areas, policies are discussed in a later sectlion to
follow. However, it must be emphasised that the R
r dation for 1 tenure in the farming !
sectors is based to a degree on the following
discussion dealing with relative access of rural
population ke production services and assets.

ORGANTSING RURAL AGRICULTURE ~ THE PROMOTION OF
GROUP FARMING:  ACCESS TO PRODUCTION ASSETS AND
PRODUCTION SERVICES . \'

N The promotion of communes, kibbutzim, collectives
i and integrated villages has been recommended by 38
bottom~up theorists and was discussed in the R
theoretical section of this document. The previous “
discussion was not conclusive about which type of
tenure was most advantlageous‘ The purpose of this
discussion is to evaluate by means of examples the
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relative advantage of communal tenure. The criteria
used for evaluation have previously been mentioned,
and relate to the rural population's access to
production services and assets. However, although
the arguement that £ollows indicates that communal
farmers enjoy a wide range of benefiks that
individual farmers do nokt, many of the benefits
osfained by commural farmers could equally apply to
private i iduais, who, although operating on . a
freehold tenure basis, form co-operatives. In light
of this Ffact, the following discussion could be
interpreted to apply for éarme:s on both private or
communal land, but who operate through communes

{group farms) or go-operatives.

Much of the following discussion is based on the
group Ffarming practices currently pursued in
Zimbabwe. This study has particular relevance to
Transkei for a number of reasons. The main
similarities between the Transkei region and
Bratton's (1986) survey in Zimbabwe include the fact
that the survey area was characterised by a ~
predominantly rural population. Secondly, the

survey area was in the tribal trust lands of

Zimbabwe .which -are predeminatly -.communally based.

Thirdly, problems of extreme population pressure are

experienced. Fourthly, the area was characterised

by a& high level of male migration, of up to 45 per

cent (Bratton, 1986, 371). Finally, this evaluation

is interesting because one of.the Swart Commissions

recommendations for Ciskel was that group farming be

promcted, and group farming and the use of co-

operatives has been used in the Transkei.

In Zimbabwe 44 per cent of cultivators belong to
some form of farmer organisation or another. In
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terms of the problems faced by the farmers there is
basically no difference to those mentioned
previeusly relating to Transkei and the South
African homelands {Bembridge, 1984: Lenta anpd
Maasdorp, 1984).

In terms. of access to land on the Zimbabwean group
farms, in general the collective organisations
(group farmers} control their own land, and there is
relative equity in the size of land holdings.
Farmers in Zimbabwe control the use of their land by
way of a 'use right' (Bratton, 1986, 374), similar
to the rights in Transkei. The notable difference
though, is that land holdings are far more equal
than is the case in Transkei.

Zimbabwean farmers also experience labour supply
problems. At certain peak periods during the year,
extra labour is needed for weeding, harvesting and
ploughing. Lenta and Maasdorp (1984) defined
similar problems in the homelands, a feature which
is exaccerbated by the high incidence of male
migrancy. Bratton (1986, 373) indicates that in
Zimbabwe the mc' common practice is for ¢ommunal
groups to organisz themsalves into Jlabour groups and

to practice reciprocal labour sharing. Sinha's
(1984, 68) studies showed similar results "... a
commune type of organisation ... can mobilize

surplus labour more effectively in the creation of
infrastructure, irrigation networks and land
improvement™.

The advantage of communal farming practices is that
procedures for pooling are more institutionalized.

o

i it i L
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Labour groups have a written roster of work
assignments which is linked to a pattern of
improved practices and which controls the
rotation of work around the Eield of each member
(Bratton, 1986, 375).

The extent to which communal Farmers benefit over
individuals is apparent from Brattons (1986, 375)
f£indings, that 46 per cent of farmers in communes
had access to extra labour, wbilst only 21 per cent
of individuals had access to extra labour.

May (1985) identified the contribution of draft
animals to Transkeian cropping as being significant
especially in terms of ploughing £islds. ‘The
situation in Zimbabwe is very similar. Along with
land, farmers in the survey said that draft power
was the principle constraint that prevented them
from producing more crops {Bratton, 1986, 376).

The response of the rmollectives in Zimbabwe to draft
problems is very similar to that of labour problems.
Those farmers that have oxen are willing to lend
them to farmers without, in return for the use of
labour. Bratton's (1986, 376) findings indicate
that 42 per cent of farmers make use of other
peoples draft animals and reciprocate by way of
Earming labour groups which work for the farmers who
lent them the cattle. The result of this communal
use of cattle is that most farmers can then plant
both a winter and a summer crop. 'Those individual
farmers who do not have access to other farmers
cattle, tend not to plant winter crops; 82 per cent
of those who do not borrow cattle, do not plant
winter crops.
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The situation as regards access to production
services is again much easier for communal farmers.

Transkeian and Zimbabwean farmers experience similar’

problems in terms of access to extension gervices,
credit, transport and marketing facilities.

Wakelin and Haines (1986, 452) indicated that
Transkeian farmers rarely made contact with
extension officers. Bratton (1986, 377) indicates
that enly 3" per cent of individual farmers in
Zimbabwe see an extension worker in a season,
whereas 86 per cent of the group farmers had contact
with an extension worker. The reason for this
phenomenon is that it is far easier for field
workers to visit a number of farmers on a communal
farm than it is to see individuals. Furthermore,
the communal farmers are advantaged, because they
cultivate a wider range of crops, which results in
the fact that group farmers are three times as
likely to gain benefit from and make use of
technical innovation.

In terms of access to credit facilities, the pattern
repeats itself. ®W 11 (1985, 42) indicates that
lending institutions should use "good £inancial
sense” in allocating credit to farmexs. Bratton
(1986, 378} found in his survey that "the recovery
rates from group farmers" of credit given, “are
significantly higher than from individual farmers",
that is 92 per cent versus 54 per cent. The
implication of this is that group farmers are a far
better risk than are individual farmers. Sinha
{1984, 69) expresses similar Eindings," farmers,
supported by communal organisations are in a much
better position in this respect than capitalist
farmers. ‘
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In terms of input supply such as the purchase of B
seed, fertilizer and chemical pesticides, the small
capitalist farmer is eqgually disadvantaged. In the 11
absence of subsidies or special production schemes, N
spall farmers always pay top prices for inputs and o
enjoy the least reliable supplies (Bratton, 1986, v

R 378). .
Sinha (1984, 68) explains that the group farmers are B
T b able to obtain economies of scale. The most P

economical way of purchasing inputs is direct from
the factory. Bratton (1986, 378) indicates that the
. group farmers are far more likely to gain directly
" from the factory (77 per cent versus 38 per cent).
s The savings on & bag of fertilizer can be anywheré H
g between 30 and B0 per cent when purchased directly i
from the factory. Similarly in terms of supply of w4
. inputs, suppliers and transporters attend wmore ,
- o promptly to a large bulk order with a single M
delivery point than to small and framented orders ‘
Erom scattered individuals (Bratton, 1986, 379). <

In terms of access to markets the situation is
similar «again - group farmers-are more than .twice as
likely (57 per cent versus 25 per cent as
individuals to move their surplusses out of the
communal lands to an official marketing centre.

Finally, having demonstrated that group farmers have
L far better access to what Lenta and Maasdorp (1984,
7) referred to as ‘'farm level factors' and
‘conditioning factors’' (that is government measures -
. and outside influences that effect the nature of N
i production), it is important to consider what unpact
ks this has had on agricultural production.
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Bratton's (1986, 380) findings are that,

e under avery set of agro-scological
conditions, Earmers in groups are consistently
more efficient at maize production than
individual farmers.

Bratton goes on to add tha:t group E£armars sell
between twice and seven times as much waize as
individuals and at a higher prics. Furthermore,
group farmers grow a much wider range of crops than
do individuals.

I1f one now ramlates the above discussieon to Moll's
(1985) discussion (previously covered) about whether
or not free hold tenure would necessarily improve
a.gricultural production, it seems evident that
communal farming practices have a far Jreater
benefit to production and profit making for the
farmer than ls the case for the individual farmer.
One particular advantage of free hold that did arise
was the contention made by Moll (1985) and Low
{1984) as rrgards insecurity as a result of the
threat of land being repossessed. Although the
claims have not been substantiated, there is
certainly a chance that this could be a problem.
Vink (1984, 446) proposes that this could be
prevented by policy proposals which remove the right
"to interfere in any way with farming operations, as
well as excessive rights to expropriation of land",
This is a significantly different approach to that
suggested by the Swart Commission {for Clskei) which
recommended that Tribal Authority rights should be
increased (1983, 19). This was specifically in order
to gain support from the Tribal .Authorities to
implement reforms. The evidance suggested by Baskin

BN
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(1984), Muller and Tapscott (1984) amongst others,
indicates that the Transkeian Tribal Authorities in
Eact axploit their powers and as such the author
does not accept the Swart Commissions suggestions.

Equally evident, however, is that the collective
organisation relies on a well develcped state
apparatus which co-ordinates the provision of
extension services, marketing, credit facilities and
ensuras an adequate provision of physical and social
infrastructure to support the group farmers. Sinha
(1984, 67) concludes that agriculture seems to
suffer unless adequate support facillties, such as
credit, marketing, storage and other infrastructure
are provided.

THE IMPACT OF MARKETING SUPPORT, PRICE SUPPORT AND
AGRICULTURAL INCENTIVES

The discussion above highlighted the importance of
support facilities to the promotion of increased
production, The purpose of this section is to
illustrate the impact of government support on
agricultural production, and to highlight some of
the potential hazards of haphazard government
support.

The example of Mexico is somewhat far removed from
the Southern African situation, but does serve to
illustrate the potential impact of greatly increased
central government investment in rural development.
In 1980, President Jose Lopez Pertillo introduced a
massive initiative to improve rural conditions and
improve agricultural productivity in Mexico
(Grindle, 1985, 172). This initiative was known as
the SAM or Mexlcan Feood System.
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The major inmput of the SAM was tc provide subsidies
for the production of staple crops; to provide
price protection for grain producers; to subsidize
the purchase of fertilizer, seed and credit: to
drop interest rates and to provide crop insurance
Eor both loss of potential profit as well as
production costs. In addition, subsidies were
provided for processors and consumers in order to
offset the past unfair terms of trade between the
urban and rural areas. The cost of servicing the
above incentives was enormous, public investment
being increased by 35 per cent.

The results of the §AM project were equally
spectacular. The area of land harves:ed in grain
increased by 19 per cent between 1980 and 1981.
Grain output increased by 19 per cent over the same
period, whilst general agricultural output increased
by 22 per cent. Finally, the amount of imports of
basic grain required by Mexico dropped from 8,2
million tons in 1980 to 2,5 million tons in 1981
{Gindle, 1985, 176).

The SAM project did, however, have its  problems.
The incentives were not carefully enough targetted,
and the result was that many of the existing wealthy
farmers gained an unfair benefit, reinforciag to an
extent income disparities (Grindle, 1985, 178). The
major problem, however, was that the incentives were
g0 generous, and so widely available, that the
Mexican government could not continue with the
programme when the price of petroleum {Mexico's main
asget) dropped world wide. What the SAM project digd
achieve though, was to illﬁstrate how responsive
peasant agriculture was to favourable market
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conditions. A further issue that became evident was
that it is vital that the required finance is made
available for investment in rural agriculture. This
is significant in the South African situation. If
the South African Government is going to promote
rural development, as was indicated in the 1986
White Paper on urbanisation, then it is vital that
the Government avolds the use of any restrictions
(such as section 2 and 3 of the Environmental
Planning Act) in the urban areas that might hinder
the economic growth of the South African economy.

whilst accepting Grindle's (1985) findings that
pricing policies and the stimulation of agriculture
through the use of incentives is vital to any rural
development policy in Transkei, the author remains
critical of a number of aspects. The use of
incentives must be more cautiously implemented than
was the case in Mexico. Two major faults of the SAM
project were that in many instances, the poorest
section of the rural population gained least benefit
from the incentives because the wealthier farmers
were better able to wuse the incentives; and
secondly, the cost of servicing the incentives is
too much for .a country with a weak economy.

Far more appropriate would be to menitor the
relative terms of trade betwsen the urban and rural
areas, as opposed to merely ra‘ising the selling
price of agricultural produce artificially. Sinha
(1984) provides a convincing arguement against the
use of large blanket incentives. 8inha argues that
increasing the price of food graln priges by too
large a margin can have a negative impact, Lif the
£inal urban prices are nok also subsidised.
Increased rural food prices will increase the urban

E‘,;.
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conditions. A further issue that became evident was
that it is vital that the required finance is made
.available for investment in rural agriculture. This
is significant in the South African situation. If
the South African Government is going to promote
rural develspment, as was indicated in the 1986
White Paper on urbanisation, then it is vital that
the Government avoids the use of any restrictions
{such as sectlon 2 and 3 of the Environmental
Planning Act) in the urban areas that might hinder
the economic growth of the South African economy.

whilst accepting Grindle's (1985) £findings that
pricing policies and the stimulation of agriculture
through the use of incentives is vital to any rural
development poliey in Transkei, the author remains
critical of a number of aspects. The use of
incentives must be more cautiously implemented than
was the case in Mexico. Two major faults of the S5aM
project were that in many instances, the poorest
section of the rural population gained least benefit
from the incentives because the wealthier farmers
were better able to use the incentives; and
secondly, the cost of servicing the incentives is
too much for a country with & weak economy.

Far more appropriate would be to monitor the
relative terms of trade between the urban and rural
areas, as opposed to merely ra}sing the selling
price of agricultural produce artificlally. Sinha
{1984) provides a convincing arguement against the
use of large blanket incentives., Sinha argues that
increasing the price of food graln prices by too
large a margin can have a negative impact, if the
final wurban prices are not also subsidised.
Increased rural food prices will lncrease the urban
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prices that in turn will increase the cost of
living. This increases the cost ©f labour in the
urban areas, and thus the cost of inputs required by
the rural areas, which originate f£rom the urban
areas. Thus this sets off an inflationary cycle.
This inflationary cycle has negative effects on the
relative advantage of local goods produced for
export (Sinha, 1984, 72). The author's conclusion
is that in using incentives, one wust carefully
analyse the existing terms of trade, support those
farmers who are unfairly prejudiced, but take
precautions against supporting agriculturalists who
are in fact inefficient and who rely on the
subsidies to keep themselves in business. It is
useful to note that this criticism could apply
equally to the provision of subisidies for industry
as noted by Wellings and Black (1986).

The above discussion has particular significance
because many authors including Wakelin and Raines
{1986), Dewar et al (1l984a), May (1983), Moll
{1924), have indicated that the access to such
services in Transkei is particularly poor. Te a
large extent, this may explain why, as Southall
{1983) pointed wout, group .farming and cn-o;ier.atives
in Transkei have shown such poor results.

SPATIAL DEVELOPMENT POLICIES IN TRANSKEL

The previous discussions have dealt with land tenure
arrangements, community organisaktion and the role
and use of incentives. The purpose of this section
is to provide a set of policies detailing the
spatial distribution of activity. Important areas
of consideratlon relate ko the provision of physical
and social infrastructure in the rural areas, and of
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improved access to these services by the rural
population.
The Tr, ian Government d the promotion of

a service centre approach in their Development
Priorities Paper (1983) largely as a means of
improving the access of the rural population to
physical and social infrastructure, and as a means
of absorbing surplus rural population into non-
Earming employment, A number of policy documents
have been released by the National Planning
Committes including the "North-East Region of
Transkei Spatial Development Plan 1983-2003
{Osmonde, Lange et al, 1982), Development propcsals
for the South Western Region of Transkei" (Osmonde,
Lange et al, 1983) and more recently the "North-West
Region of Transkei Spatial Develepment Plan, 1985+
2005 (Vandeverre et al, 1985). Haines (1585, 542)
argues that these studies have a far more f£lexible
approach to the provision of services and periodic
markets, than has ‘been suggested by Dewar et al
(1984a). The flexible approach adopted in the plan
for the North-West region combined with the
assumption that rural agriculture can become viable,
also offsets those probleims previously mentioned by
May (1985) and Wakelin and Haines (1986) as were
mentioned in the previous section on Transkei's
spatial development policies. Yandeverre et al,
(1985) argue {(for t.) MW region) that although most
of the population is regarded as rural, they rely to
a large extent on migrant remittance as opposed to
rurally generated incomes to survive. Similar
£indings have been forthcoming from May (1985), Mell
(1984), Wakelin and Haines (1986).
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A problem that arises from this phenomenon is that
most of the rural population rely or urban services,
especially shops and transport facilities to
survive. Not all those people who live in the rural
areas farm for a livelihood, many rely on urban
services for thej* daily needs (Vandeverre «t al,
198%). In terms of this problem Vandeverre et al
{1985) indicate that there is inadequate access tc
services ian the rural areas of Transkei. The
author's policy emphasis in service provision is
Jargely aimed at the rural farming community. The
author's stance is a typically bottom-up approach.
That is, services are geared firstly to improving
agricultural production, and only when agricultural
preoduction demands other functions such as sites for
urban industrial growth, will they be prowided. The
motivation for this appioach is partly based on
£inancial constraintg. The industrial
decentralization strategy adopted by the South
African Goverament provides z multitude of evidence
to support the contention that the mere provision of
an urban centre will not guarantee that the centre
will become economically viable (May 1985, Dewar ek
al, 1984b}.

Howaver, although the provision of services for the
rural community is wvital (Bratton, 1986, Sinha,
1984), it is impractical to suggest that the
required services should be spread over the entire
area of fTranskei and into every rural village.
Certain criteria should be wused in selecting
sultable centres from which and in which services
can be provided, either on a permanent or a
temporary basis. Based on the bottom~up philosphy
that need should dictate, criterja would include the
follewing. Firstly, which areas (this could be a

|
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village, a commune, or a group of villages) have the
greatest potential to benefit £rom service
provision. Secondly related to the above, which
areas, currently cannot become viable because of a
shortage of services. It is important that this
second criteria should not be confused with the
policy approach used in the past by the South
African Government in prioritizing locations for
industrial investment. Service provision will not
be a priority in an area simply because the area has
né services. An area will only become a priority
area if the provision of services will improve the
agricudltural production of that area. Thirdly, the
choice of location for further investment will be
based on tre exzisting hierarchy of towns. So as to
decrease the likelihood of investment being wasted,
it is recommended that investment focus on existing
centras in Transkei as far as is possible.
Furthermore, centres wikth an existing communications
network which link towns to other higher and lower

order centres and their hinterlands are preferable,’

because their primacy within the region already
exists. This is not te imply that only exlsting
towns will be promoted. If it is found that a
certain area .oan economically .support a -sarvice
centre, then investment must be channelled into such
an area.

The author follows a similar approach to Vandeverre
et al ({1985) in recommending a range of centres.
The range of centres is based on the existing urban
hierarchy of Transkei, Service  provision is
concentrated initially on the lower section of the
urban hierarchy, This is at the village level, the
rural centre, which is an existing centre that has
emerged as a result of a significant degree of
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centrality (either as a result of public investment
such as a hospital, or because of the ability to
create numerous jobs in the past, such as the tea
estates), and finally the rural towns which also
already exist and already have a fairly ¢
comprehensive range of public and private services. o s

P As previously mentioned, it is impractical to
suggest that a comprehensive range of services be B
provided a. every rural centre in Transkei, and for
A this reason, the author has opted for a hierarchy of
service provigsion between the wvillages, the rural -
centres and the rural urban centres. Similarly, F
following Vandeverre et al's (1985) proposals, use 2
is made of a number of periodic services. The o
advantage of this approach, iz 7hat depending on the 03
intensity and demand for periodic functions, one can P
guage the need for permanent .service cenktres. ;
Before the level of demand has become evident, the
use of periodic serviczs and markets allow a degree
SRR of improved access to services by the rural
5 population. It also ensures that public investment
H is not wasted in areas where no demand exists, and
ensures public investment is concentrated in centres
¥ with the greatest. potential.

The major function of centres will be to facilitate

& easiler distribution of bagic services  and

A facilities. Egually important is that this spatial 1
"y form will allow central government to allocate “
k resources in a rational manner. The concentration “{

of investment will allow for a better range of
services to be provided, which in turt will act as N
an incentive to the location the informal and non- :
farming sector ({Dewar et al, 1984a). The increased
range of services also has obvious social henefits fu

- ra e . _dbiw " - e aad
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including easier access to health facilities,
markets, and to a wider range of amenities
(Vandeverre et al, 1985),

The author does not envisage the rural based urban
growth as having a large impact on reducing rural
overpopulation, Although a certain amount of the
rural population, who are not engaged in farming
practices and who curreatly rely solely on migrant
remittances to survive, will be absorbed into urban
employment of an informal or formal nature, this
percentage will be small. The author views the
existing Soulh African metropolitan and secondary
cities as being the major urban cores that will
absorb the rural surplus population (This aspect is
discussed in a later section of this chapter).

It is important to identify the range of services
required, as perceived by the rural population
themselves. From surveys done by Wakelin and Haines
(1986), May (1985), Muller and Tapscott (1984} and
Tollman (1984) the following prioritjes arise,
although the order of priority differs from survey
to survey.

I3 = Y [ ik ey
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TABLE 14: BASIC NEEDS PERCEIVED BY THE COMMUNITY AS PROBLEMS
IN RANKED ORDER 2
Range of Community % of Total Sample who
i Basic Needs perceived a problem with a
P Baslc Need
w
i 1. Building Materials 94,9 N
2. Feul 92,1 o
= 3. Roads 80,0 3
3 4. Transport 75,8 “2
b S. Water 62,3
. A 6. Medical 61,1 [ I
3 7. Parming 57,4 :
8. Livestock 51,0 1
. 9. Schools 49,8 <
SR 10. Phene 47,8 i
8] 11. Goods unavailable 41,0 b
? 12. Employment 33,6
I 13. Selling Goods 26,8 i
: 14. Post 24,4 |

BOURCE: May, 1985, 31

There are a number of noteworthy differences between

surveys. Firstly, whereas May's (1985) survey
indicates that employment creation is not a
particularly high priority, Muller and Tapscott's -

(1384) and Tollman's (1984) surveys conclude that
employment is particularly important. Wakelin and
Haines {(1986) survey showed a similar trend to that
of May's {(1985) as did the Vandeverre et al (1985).
Similarly, the priority of education facilities
differed. May's (1985) survey again found education
was a lower priority, ln contrast te Wakelin and
Haines (1986) and Vandeverre et al (1%83) £indings,
The wvarious surveys show many such differing
perceptions of priority by the rural population.
The impact of these differences is that no 'blue
print' type approach will be suitable across the
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entire Transkei in terms of service provision. i

Clearly some survey areas had more pressing demands ;
£or services of a particular nature than others.

For example, May's (1985) and Wakelin and Haines' ~ *
survey areas were characterised by very high levels
of migrancy. The majority of the rural population ; &

in these areas relied on migrant remittances, and Lo
this phenomenon might well explain why the provision )
of employment opportunities receive a relatively low
priority. Thus the provision of services in rural
centres must be tackled in a sensitive fashion,
based on community dJecisions, thus allowing the
communities to select their own priorities for
service provision. Dewar et al (1984a, 187)
5 highlight the fact that simple standardised .and
hierarhically-determined approaches are dJoomed to
failure.

i L Nevertheless, included below is a brief outline of
service provision for villages, rural centres and
rural towns, based tc a large extent on the findings
of Vandeverre et al (1985, 38-43), for N.E.
3 Trangkei. Bearing in mind Dewar et al's comment
above, 1t must be noted that this is only an example
of what could be involved,

!

!

% Villages are regarded primarily as service or
’

consumption delivery aress. Priority is given to
the provision of basic infrastructure. Improved
:; access to a wlder range of services is ensured o
£ through the provision of socsial and commercial

services on a periodic basis {every two weeks). In !
» line with Bratton's (1886) and Sinha's (1984)
¢ papers, rural agricultural production is supported
b by the provision of inputs inecluding access to . :
I3 extension services and markets. Vanceverre et al !

B N
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{1985) suggest that provision should occur on a
periodic basis every two weeks. The basic physical
infrastructure includes improved access to running
water (May, 1985: Wakelin and Haines, 1986) within
walking distance, that is ,5 kilometer (Vandeverre
et al, 1985). Roads should link villages te rural
service centres or the nearest rural town and should
be passable by 2 wheel drive vehicles all year
round. Vandeverre et al (1985) indicate the need
for a woodlot within 5 km of each village, as a
means of providing fuel for household use (May
198%5). Eealth services are to be provided
periodically (every two weeks) within one hours
walking distance, as are educational facilities of a
primary school level, although they are required on
a daily’basis. Public transport should take the
Form of a daily bus service, with stop off points
within 2 km walking distance from each village
(Vandeverre et al 1985).

Rural centres will act as service and production
centre with a possible residential component in the
long term (Vandeverre et al 1985, 38). Their major
function will be to provide a wider range of higher
order services, than are found in the villages, on a
periodic or permanent basis depending on demand.
The range of services suggested by Vandeverre et al
(1985, 38-3%) include all weather. access roads ko
nearest tawn; reticulated water supply to major
consumers (for example a clinlc); electricity to
provide light for a Ffew hours per night, a woodlot
in the immediate vicinity; post office facilities
{on a perlodic basis); water borne sewage for major
users and pit latrines for small users; housing
facilities £or permanently located government
offielals; agricultural extension services {(on a

[un
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periodic basis); a junior secondary and primary
school; mobile clinic and shopping facilities

{operating on a periodic hasis).

The major function of rural towns will be to provide
a more comprehensive range:. of permanent services
aimed at rural needs including in the long and
aediem  term  agro-processing industry and  the
infermal sector. [Furthermore, the rural towns will
serve as & distribution depot from where the
periodic services that operate in the rural sexvice
centres will function. Setvices required include
{Vandeverre et al 1985, 41l}: retliculated water
within the town and to individual users; tarred
roads linking towns water borne sewage disposal for
Eully developed areas of the town and pit latrines
for peripheral areas; electeicity to kndividual
houses; bulk power to large scale users, refuse,
postal and telephone services, access to woedlots in
the immediate vicinity; police stations; education
facilities including senior secondary schools; the
provision of industrial sites or support services
for small scale industry and buginessmen. Marketing
facilities include co-operatives, storage Facilities
and a credit agency.

Finally, housing should be provided for government
officials, whilst provision should be wmade for
residents to erect their own dwellings on plots
gervices to a range of affordable standards.
Furthermore, it is in terms of residential land and
industrial land that use can be made of freehold
tenure.

Freehold tenure for private owners especially as
regards industrial investment has definite

3
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advantages. Whereas it has been argued in this
document that agricultural production could benefit |
communal or group farming practices, criticism has
been forthcoming Erom a number of sources opposing
the lack of freehold rights in urban areas. Haines
{1985, 344) states,

the continued refusal to allow non-Transkeians
to buy land ... nas cost the territory a
substantial sum in terms of private investment.
& prohibition of the entry of white chain
supermarkets, singly or in joint ventujes, with
local capltal, even though such ventures would
significantly lower prlces of most goods, is a
further example of such attitudes.

MANPOWER DEVELOPMENT POLICIES

The importance uof manpower development receives
considerable attention Ffrom the botkom-up school
{Ayazi, 1978; Islam, 1980; Galli, 1981). The need
for appropriately skilled personnal is vital to
ensure the involvement of community participation in
policy determination, project lmplementation and
project management. Aremo {1983} indicates that
past grass roots proiects of a self help nature have
tended to be managed and implemented Erom outside of
the relevant community and as such have contributed
little to manpower development. The impact ©f such
practices gs that the community has little chance of
becoming self sufficient. Hebbert (1984) highlights
the fact that skiiled personnel are often in short
supply in underdeveloped countries. Galli, (1981)
though not 1in disagreement with Hebbert, (1984)
stregses the need Eor apptopriat‘:e educaticn. Islam
{1980) supports Gallli's opinion and adds that
"functional education" (1980, 29) is a «central
concern £or the motivation of the rural masses.
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MeCullum {1980} also stresses that motivation is an = 1

important ingredient in implementing rural
development initiatives.

The level of education in Transkei is particularly
low (Hawkins Report, 198¢). The Transkelan Planning
Priovities document (1983) has also stressed the
importance of promoting education. The major
policies suggested include the provision of free
basie educatlon, the extension of training
facilities and the promotion of internal training

{Transkei, 1983), The author's view support the
above emphasis to an extent, but puts the priority
on what Islam (1980) termed 'functional education'. o

Galli {1981), based on analysis of Guinea-Bissau,
argues that the promotion of “complementary basic
education" {1981, 29) is a more "classical than
practical® type of educatiocn. Galli argues that i
greater emphasis needs to be placed on integrating ;
productive realities into the classroom. She goes g
on to illustrate how the CEP or Popular HEducation i
Centres, have been introduced into 'bush schools' in A
Guinea-Bissau

The curricull, timed to harmonise with the v
productive cycle, uses the community as its 1
classroom, It focusses on four H
interdisciplinary, interrelated subjects: the :
Community and its Culture, Handicrafts and
Skills, Health and Natural Sciences, Agriculture
and Livestock Production {Galli, 1981, 30).

Islam (1980} indicates that similar emphasis has
been placed on functional education in Bangladesh,
Here education is focussed on day to day problems,
such as housing problems, health, nutrition and the
rights and responsibilities of citizens and state.

" . o Nt e im e a e  at ems a Endlh
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Galli's {1981) sarvey showed that people graduating
from such schools were inmediately absorbed into
local projects such as wacer supply projects and
maintenance projects. Other graduates were employed
in metalworking and building.

The advantages of such an educational bias in
Transkeli are CEfairly ocbvious. If j=cal education
were to prepare Transkeians n che use of
appropriate technologies, far less emphasis would
have to be placed on Central Government Lo supply
extension officers in the rural ateas. Wakelin and
Haines (1986) have indicated that to date this
system has worked remarkably poorly. The problem in
Transkei is compounded by the fact that settlements
are dispersed and extension officers are few in
number ., However, it is the author's opinion, and
Galli (1981) bears this out, that a more functional
education, would place the local population in a
better position to tackle many of their own basic
needs such as were mentioned above. The Government
or, as was kthe case in Guinea-Bissau, the CEPI, has
a complimentary role in the sense that it must
promote the use of spprenticeship in education in
activities that are required in rural .development
such as housing construction, metal work and water
supply. However, this is not to imply that
traditional disciplines ghould be completely
ignored. (Clearly they have their role to play in
preparing people to . co-ordinat~ marketing, to
operate commercial activities and to act &
managerial positions. What is emphasized though, i
that Transkei should nnt place undue emphasis on
formal education that would encourage graduates to
meve out of the Transkel on completing their
education.

n
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To conclude this rural development pelicy
discussion, the Eallowing policies are suggested.

1. The discussion of the type of tenure that is
nost suitable far the development of Transkei is
not resolved. The author's opinion is that
a#gricultural production will be benefitted by
th continued promotion of communal land holding

ston, 1986; Moll, 1988). However, there is
little evidence supporting the contention made
by the Swart Commission (1983, 23) that the
traditional system provides "security,
individualism and freedom of exchange", and as
such the author adopts a similar stance as Vink
(1984, 446) in recommending that the right to
interfere with Farming operat.ons or to reposess
land by the Chiefs and headmen, must be
prevented. In terms of urban residential,
commercial and industrial land, the promotion of
freehold is advantageous hecause it encourages
investment in Transkei, by the private sector
which relieves some of the pressure on the
Transkelan Government to supply these services
and -employment opportunities (Haines, 1985).

2. In terms of agricultural organisation, the
promotion of group farming has definite
advantages, and the evidence provided suggests
that 'such an organisational framework, not only
improves* incomes for the farmers involved, but
it increases the amount of food produced
(Bratton, 1984), provides for economies of scale
(Simha, 1984) angd would ensure easler provision
of services and marketing Facilities.
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3. Closely linked to the promotion of agriculture
is the use of marketing support price
contrels/support and agriecultural subsidies
(Sinha, 1984; Gindle, 1985: Bembridge 1984a}.
Such assistance must, however, be carefully
targette” to the rural population to ensure that
the already wealthy and influential farmers do
not derive an unfair benefit (Gindle, 1985).
Subsidies, incentives and protection must be
utilized to facilitate the purchase of
prodaction inputs (fertilizer, seed, pesticides
and the provision of irrigation systems), and to
improve access to credit Facilities, marketing
facilities, storage facilities and  other
extension services., It must be noted that the
indiscriminate use of incentives can in fact
have an Inflationary effect (Sinha, 1%84} and
result in a wasting of public funds (as was the
case in the SAM project)}, and the support of
inefficient farming methods.

4. fhe author proposes a system of service centres
aimed at providing basic infrastructur@ in the
rural areas and improving the access of the
rural populakion tp variocus extension services.
This spatial pattern compliments the suggested
group farming structire, ensures a better
provision of services and infrastructure to the
rural population and makes easier access to

provision of support services, especially those
of a periodic or mobile nature. The reie of the
service centres is viewed by the author as being
directly in response to rural needs, and more
specifically is aimed at the promotion of
agricultural production. Furthermore, a
concentration of investment will only occur in
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those locations which have demonstrated a degree
of eentrality or have the potential to produce
sufficient surplus to warrant further
infrastcuctural investment.

5. With respect to manpower development, the policy

emphasis is on the promotien of approp-iate or
. functional education. Priority is placed on the
- improvement of skill levels determined to a

large extent by rural needs.

e 6. Finally, & point previously noted, is worth
emphasising due to its centrality in bottom-up

Ry thinking and because of its critical nature in
N " terms of rural development. Dewar et al (1984a)

POGTN

L indicated that fundamental to a service centre 3
B :, approach was a decentralizatiqn of decision 4
‘_, making to provide local democratic control. a§ .
This is an aspect that will be given w1
NS consideration later in this chapter. 4
S i ’
b 8.5 A SUITABLE INDUSTRIAL LOCATION POLICY FOR SOUTH ;
o AFRICA: IMPLICATIONS FOR THE TRANSKEL
R INTRODUCTION

In terms of the assumption made above regarding the

potential wviability of Transkeian agriculture,
implicit was the absorbtion of surplus rural
population into the urban areas. Traditionally the
Sout African Government has attewpted to achieve
this through industrial decentralization, and wmore {
recently {post 1982) by a process of industrial (
d ration. The criticisms mentioned in the o
second and third chapter of this document serve to . 1

provide input for some form of remedial action, but
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it is the author's contention that the more recent " 4
literature including Bell (1986}, Kok (1986}, : 3
Rondinelli (1983, 1986), Bluestone and Harrison % !
(1980) and Massey (1984) introduce some issues which “ 1
are significant but which have tended to be ¢ 1

insufficiently considered by official planners.

The emphasis of this document is on the Transkei,
and as such the question of a suitable industrial
location policy is not dealt with in great detail.
i B As previously stated, the author adopts a similar
) stance to Dewar et al (1984a), Kok (1986), Wellings
R and Black (1986) to mention a few critics, in
. $ emphasising that the existing metropolitan and

& secondary cities have the greatest potential For

urban growth. However, because of the centraliby of
urbanisation to the development of rural Transkei,
and in line wikh Rondinelli (1986} and Kok {1986)
who indicate that “rural and urban development are
inextricably related” {Rondinelli, 1986, 233) broad
policy guidelines are discussed. :

WEAKNESSES OF THE CURRENT INDUSTRIAL
DECENTRALIZATION POLICY

fug,

The criticisms offered in chapters 3 and 4 have
Lo detailed the nature of weakness ovar the last three .
and a half decades of South African industrial [N
location policy, A pumber of criticisms are 3
particularly pertinent to improving current policy.
First, Wellings and Black (1286) Zille (1583 to
mention only two of many authors, have emphasized
that industrial decentralization policy serves the .

-

wrong purpese, Shat is political, in South Africa. .

apY
#4 Second, Addleson and Tomlinson {1985) and Kok ¢

< ’eﬂg {1986), argue that the number of sites chosgen are N
P 1
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too numerous. Third, the wrong types of industry
are being attracted and subsidized (Nkuhlu, 1984;
Tomlinson 1983; Wellings and Black, 1986). Fourth,

sites chosen, sometimes have no existing
infrastructure {Dewar et al, 1984). Fifth,
decentralized jobs have proved to be particularly
expensive to creater (Kok, 1986; Kleu Commission,
1983; McCarthy, 1983). Sixth, the number of jobs
created has been small relative to demand (Maasdorp,
1982; Tomlinson and Hyslop, 1984). Seventh,

industrialists complain about the lack of
infrastructure and services provided in the
designated growth points (Welling and Black, 1986).
Bighth, the productivity of labour in the periphery
is less than in the core (Tomlinson and Eyslop,
1984). Ninth, the peripheral areas show little
ability or potential to decrease the relative
atkractiveness of the core areas {McCarthy, 1983;
Maasdorp, 1980; Tomlinson, 1983). Finally, the
overly generous incentives have been subject to
abuse (Wellings and Black, 1986), and it is argued
by Bell (1984, 1986) and Bell and Padayachee (1985)
that they may in fact have been paying businessmen
to locate in areas they might well have chosen
anyway.

The crux of the problem, in official government
policy, appears however to have heen in its choice
of ‘'growth centres'. It hzs been argued that the
existing metropolitan and secondary urban areas are
the most likely locations for urban investment
{Dewar et al, 1984a; Rondinelli, 1983)., This is a
significant stance to note, because the South
African Government has traditionally adopted an
opposite approach, although the 1982 and 1986 White
Papers indicated a softening in this direction.
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Rondinelli (1983) emphasises that the concentration
of investment is vital to the attainment of self
sufficient growth. The South African policy has
traditionally focussed on the creation of new
centres, a policy which is in direct conflict with
Rondinelli's (1983}, metropalitan or secondary city,
bias., FPFurthermore, the Government bias toward lower
order urban areas conflicts with Tomlinson’s {1983}
and Tomlinson and Hyslop's (1984) contention that
the best opportunity for the maximisation of
backward and foreward linkages will occur in regions
with diverse economies. Hamilton and Linge (1983)
provide supporting evidence for the above contention
in explaining that small firms are tied to markets,
to suppliers, and to management functions. Dewar et
al (1984a) emphasise that these facilities are
lacking in the outer periphery, whereas Rondinelli.
{1983} indicates that these facilities exist in the
metropolitan and secondary cities.

The impact of the above criticisms, is that if the
South Africa Government is to promote a degree of
decentralization, then official policy must move
away from the. political considerations -of homeland
or separate development and adopt more economically
rational criteria in choosing investment priority
areas. Certalnly, it is the author's opinion, and
this is supported by Tollman (1984), the Buthelezi
Commission (1983) amongst others, that rural
development in the  South African periphery
{especially the homelands) is ceontingant upon the
South African Government abandoning the ideal of
separate development (it is important to note that
the author adopts a similar stance to Wellings and
Black (1986) who suggest that this remains the South
African Governments primary aim).

"
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Rondinelli (1983, 205) supports his advocation of
metropolitan and secondary weities as priority
choices for investment, by adding that such a
priority would ensure a more rational choice in
terms of location (including potential accessibility
and economic viability), range of human resources
(includes size of labour force, range of skills
avallable), and in terms of past growth potential.

Certainly, if the choice of investment priority is
metropolitan and secondary cities, and if publi~
investment is used to upgrade existing inadequacit
in the secondary cities, many. of previous weaknesses
identified in this chapter could be alleviated.
Such public investment cotld include the
decentralization of government functions,
facilities, offices and parastatal enterprises
(Roadinelli and Nellis, 1986), the upgrading of
physical and service infrastructure, and the use of
specifically targetted incentives.

The use of incentives can take a number of forms.
Yuill et al (1980) indicate that these can be
particularly «aktractive fo businessmen -becanse of
the almost "pathological” distaste with which they
are held, and because they encourage re-investment.
Related to the above, there is the tax free option,
such as is used in Ciskei. The potential prohlem
with this approach is that if no profits are made,
then little benefit accrues to the businessmen in
any case (Tomlinson and Addleson, 1985).

The third option is that of labour subsidies, and
since 1382 these appear to have had a significant
impact on investment (Wellings and Black, 1986:
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Bell, 1986) although they have been subject to much
abuse. Finally, use can be made of capital grants
which have an advantage over tax incentives in that
they provide ready cash for the businessman, and are
not rellant on profits being made.

Restrictions can alsc be used as a means of
coatrolling urban development, Rondinelli (1986)
indicates that restrictions have been successful in
South Korea. However, this can partly be ascribed
to kthe trend for industrial location in target areas
of South Korea to structural c¢ anges in the economy.

Within - *th African context, Wellings and Black
{1986, 1k (1977}, indicate the considerable
hostila. in the business sector to any form of

Government restriction on industrial location.

Although the South African policy has achieved far
less success than did South Korea, Bell (1984, 1986)
has argued that part of this limited success must
4 also be ascribed to a changing spatial division of
labour. Clearly though, in view of the absolute
rejection by Dbusinessmen in South Africa of
restrictiong on industrial location, the adoption of
any such medsures should be treated with the utmost
caution. Rather it is the author's opinion, that in
view of the important role the public sector will
have ko make in supporting rural development in the
: periphery, and more specifically in the provision of
r oy services, infragtructure, marketing dincentives,
¥ price supports (Sinha, 1984; Grindle, 1985) heavy

Y reliance will be placed on the private sector to :3
RO ensure a strong national economy.
." &
i
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SOME NEW THOUGHTS ON INDUSTRIAL LOCATION POLICY

Bluestone.and Harrison {1980) and Massey (1984) have §
brought into question some of the traditional )
explanations for industrial loca*ien. Traditiocnally e}

industrial location was considered to be based on
least cost criteria, transport costs, the price of
industrial land, proximity to raw wmaterials, the
skill levels of local labour and the cost of labour.
Furthermore, it i{s in terms of the criteria that the
South African Government has targetted its
incentives. Bluestone and Harrison's (1980)
£indings are interesting and informative, and to an ¢
extent wmay provide some additiocnal information
explaining why certain industries do decentralize
and why others do not. Their findings suggest that
Eirstly, modern technology has reduced the relative 3
disadvantage of long distances as represented by
transportation and communication costs. Secondly,
they find that land costs are more relevant within a
partizular area, than between different regions.
Thirdly, related to transportation costs, proximity
to raw materials has declined because products
nowdays require relatively more processing and
relatively leds waterdal. -Fourthly, in terms of
labour quality. supply and cost, there has been a
widespread deskilling process in certain industries
in verms of which a skilled labour forece is rendered
less raelevant- and in these typlecally labour
intensive industries, the wage costs are critical.

=S R

Bluestone and Harrison's (1980) findings can egplain
two phenomena. They explain ko an extent why
certain industrialists are responsive to the huge
incentive package, whilst cthers are not. That is,
labour intensive industries are more concerned with N
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the price of labour, than they are with the distance
function, land wosts or transportation costs of raw
.matarials or the Final product. Secondly, Bluestone
and Harrison {1986) lend support to Maasey (1984} | i, ‘
who argues thakt labour processes and the production
processes are more significant, and to Bell's (1984,
4 1986) and Maasdorp (1985, 228) contention that 3
~ labour intensive industries have been decentralizing L
spontaneously as a wmeans of improving their
competitive edge.

b In terms of the above, and bearing in mind that to
L date the South African Government has shown only a
LW limited ability to influence the pattern of
N industrial location (Wellings and Black, 1986), far
’ g more appropriate would be for Government support to
& be based on each particular planning regions §
relative advantage, In thase regions which have a
- relative advantage specific types of infrastructure
can be provided. Clearly highly industrialized,
capital intensive industry will have different
. demands and needs than regicns with only
o ; agrlcultural potential. For example, public finance
would be better channelled into basic services aad ot K
‘ infrastructuns aimed at the prometion of agriculture
K o in the Transkei, than has been the emphasis in the
i past, which has been on the promotion of urban
e infrastructure. Instead of wasting public finance H
on the promotion of industry in Transkei, greater
emphasis should be placed on generating employment
opportunities in Pletermaritzburg, Port Elizabeth
and East London which can absorb some of the surplus
.t rural population from Transked.,

T
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URBANTSATION AND INDUSTRIALIZATION IN SQUTH A

Closely related to the assumed free migration policy
and the promotion of industrialization in the
metropolitan and secondary cities, is the issue of
urbanisation. The urbanisation question is
g currently receiving a great deal of attention in
>,‘ South Africa. In terms of this document, the major
“ Bt issues include housing provision, services and
: k infrastructure provision and the promotion of
economic activity.

LW,

Schlemmer (1986, 1) emphasises that, aside from
population growth, death and perhaps war,
% urbanisation is the most commonplace and inevitable
social phencmenon in the history of mankind.

FE Y

Hindson (1986} comments that in Southern Afric-, “ .

. political ideclogy, more specifically apartheid, has ’
greatly restricted the urbanisation process. The

3 . political ideology has resulted in a large mass of
rural poor who are legally prevented from
aurbanising. This has definite negative impacts on
welfare. Undoubtedly, those who migrate Ffrom the
countryside .to the city .are. frequently betbpr off
‘ . than if they had stayed in the countryside (U.N., ;
S 1984, 41).

ey

The South African Government has argued over a i
number of years, that the South African metropolitan
areas are overurbanised. Hindson (1986) and
Schlemmer (1986) to mention only a few, argue that
this is a mis!nterpretation of the existing \
situation. The author supports those sentiments of
Hindson (1986) ard Schlemmer (1986), and takes the
stance that urbanisation in the existing .

T
o

%

%

. = B - R N o e e . SN .|



- 228 -
metropolitan and secondary cities is inevitable and
desirable for the development of Southern Africa
(Wellings and Black, 1986: _.war et al, 1984a}. It

. 1s not within the scope of this document to provide

detailed policies for an urbanisation strategy in
Southern Africa, and as such the following
discussion is limited to providing broad policy
guidelines for the inevitable urbanisation
(Schlemmer, 1986) that will occur in Southern
Africa.

In terms of housing provision in Southern Africa, to
date the South African Government has officially
combated squatting and or slum dwelling (Rok, 1986,
17). Schlemmer (1986, 4) indicates that this policy
is somewhat out of place. One gains the impression
that many Third World societies have come to realise
that a grudging acceptance of informal housing
erected by the urban poor is emerging.

Kok (1986} £inds that the literature vceveals a
number of positive aspects of informal housing.
These include firstly, that such housing Eforms
provide shelter that can be afforded by the urban
poor. .This in -turn reduces the numbers of “so-
called rough sleepers" (Kok, 1986, 18). Secondly,
squatter settlements provide job opportunities in
the informal sector especially-in family based home
industries. Thirdiy, squatter sett.ements allow
people the opportunity to live closer to the centres
of employment than would have been otherwise
possible. Pourthly, Kok (1986, 18) finds evidence
to discount the suggestion that squatters
"inherently display a tendency to act in a radiecal
and revolutionary fashion". Finally, the evidence
suggests that crime in squatter areas is relatively
limited,




e
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In his presidential address to the South African
Institute Qf Civil Enginzers, Heydenrych (1985, 5)
referred to the problems that would have to be
tackled to cater for rapid urbanisation, the most
controversial of which was the fact that informal
settlements would have to become recognised by the
planning professions as a reality of rap®1
urbanisation.

«.s it is arguable that the greatest challence
facing the design professions in South Africa is
how to respond ko these informal settlements.
As a starting point in my view we will be Forced
to ackrowledge that areag ‘duch ‘as Crossrvads and
Winterveld are not temporary phenomenon and are
not necessacily bad. They are in fact a central
component in a housing problem that would
otherwise be insoluble. Accepting that then,
there are two things which we can do,

In terms of service provision EHeydenrych (1983)
continues, .

It must be preferrable to . identify through
proper planning where we can accommodate
informal settlements and then encourage them to
occur in those positions by providing water and
by making it known that settlers would not be
harassed. Bagondly, we must e .onganised .and
have the skills to move in quickly when they
develop ~ firstly to establish goodwill with the
new city dwellers and then to work with them in
keeping access routes open and in providing
other basic services such as refuse removal and
sewerage (Heydenrych, 1985, §).

Hindson (158G) concurs adding that all people should
have the right to live where they chose. Schlemmer
{1986, 14) emphasises Heydenrych's point that
informal housing should be encouraged and
accommodated.

‘!"“l‘;(
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The issue of land for housing for the urban poor
is obviously crucial and unless new attitudes to
urbanisation prevail, land will always be in i
short supply. As long as the supply of land H
lags behind the demand, the type of flexibility ,1

i

which could allow fur the human dimension of B
accommodation ... will never materialize. o

Supporting the provision of informal housing is also
contingent on the provision of supperting services. o ¢
The provision of clinics and health services, :
community centres and education facilities is . “
important. There is really very little to say about R
such specific Facilities and amenities except chat ¢
they should be provided or facilitated as adequately !
ag possible {S¢hlemmer, 1986, 13}.

Finally, in terms of the promotion of economic
activity, formal sector policies have been discussed
earlier in this section, and thus we focus on the
info w2l and small business sector. Schlemmer
{1986) indicates that only limited expectations
should be placed on the informal sector as an
employment creator.

Job creation in this sector is certainly cheap
and the most skill requirements are modest, Ik
is however,.most probably & form-of activity too
closely linked to the residual spending capacity !
of wage e~rpers ... to have significant growth !
prospects (1386, 8).

On small business promotion, Schlemmer acknowledges
that positive impact can be obtained from the
injection of low cost capital into growth orientated ==
entrepreneurship. A problem Schlemmer (1986, 8)
identifies,

is that ‘the existing pattern is to seek out
individuals as recipient of low interest loans
and support services. The individuals by
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definition, have to show some promise as
businessmen and thus all toc often excludes the
very poor and the new in-migrants to cities.

Schlemmer's (1986) contention reinforces the issue
of targetting which has been discussed previously
and is discussed again later in this document. The
ILO (1983} argues that the expansion of the iaformal
sect.r has often been constrained, neglect and
indiffereace, and sometimes even harassment on the
part of che authorities have held back much needed
development of the sector, thereby limiting its
potential for employment promotion (ILO, 1983, 82).

The above policy is considered to be detrimental Lo
the expansion of this sector, and is in "sharp
contrast to a more enlightened policy of pkoviding
informal activity with access to electricity, water
and other infrastructural facilities (ILO, 1983,
82).

Deregulation has been suggested by the Swart
Commission (1983) as a meang of encouraging informal
activity. That is laws that affect agriculture and
the production, proeessing and distribution of
foodstuffs; vbuilding .regulations (methods of
construction and designj; town planting laws
affecting the zoning of premises; the granting of
licsmnas and permits to small businesses; the
reg: ton of working Hours: the regulation of
commerce and industry in all its aspects, and the
enforcement of minimum wages needs o be
deregulated.

v
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DECENTRALIZING DFECISION-MBKING IN SQUTH AFRICA:
IMPLICATIONS FOR TRANSKEI

A major arguement put forward by the bottom-up
theorists, including Weaver (1981), Stohr and
Todtling (1978), Stohr (1981), Almeyra (1983), Wu
and Ip (1981) and Mira and Natraj (198l), was for
the decentralizatinn nf dec
territorial or community based ravel. Weaver (1981)
argued that such local level decision-making would
prevent exploitation by fhe core, since local
communities would control the wuse of local
resources. These two factors would result in a

ion~making deown to the

greater investment of profits generated from rural
surplusses back into the local rural economies.
This would have, in theory, the impact of improving
the conditions in che rural areas and resultant
greater regional equity.

There has, however, bkeen severe criticism of the
bottom-up school's advocation of decentralized
decision-making. The criticism concentrates not as
much on the desirability of decentralizing decision-
making, but rather on the utopian approach adopted
by -bottem—up . protagonists. It has been argued
(Hebbert, 1984} that insufficlient consideration has
been given to costs incurred from the promotion of a
number of mini-governments. Douglass (1981) argues
that the small community approach is no guarantee
that existing inequalities'will not persist. Haddad
(1981} supports Douglass contention and emphasises
that decentralization of decision making, especially
when seen in terms of 'spatial closure', can result
in conflict betwesen regions. That is, where
differences in physical and human resources exist
between regions, selective closure may in fact

B
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favour the existing 'have' regions at the expense of
‘have nots', as has been the case in Yugoslavia.
. Hebbert (1984) argues that historically,
decentralized models of government have not been
particularly notable in their rural or
redistributive bias. Similarly B8laikie (1981)
argues that territorial decision making can in fact
help the stronger {politically and economically)
classes to preserve their power.

However, the debate on centralized versus
decentralized decision-making is far from resolved.
Rondinelli (1986) argues convincingly that the
success of rural development strategies depends on
the decentralization of decision making, although
his approach is somewhat removed From that of
Friedmann and Weaver (1979) who suggested that the
nation state was in long term decline as a political
institution.  Stohr and Taylor (198l) somewhat
begrudgingly, concede that bottom-up th-orists will
have to aciept a compromise in terms of erritorial
control. Penouil {1981) supports to anr extent Stohr
and Taylor's (1981} concession and emphasises that
one of the greatest errors of regional approaches
over .the .last decade .has been the viewing of
centralized and decentralized institutions as being
in éirect opposition to one another. Certainly,
according to Hehbert (1984, 146) historical evidence
suggests that any move toward increased territorial
decision-making is a gradual step-by-step process.
Rondinelli (1986) supports Hebbert by emphasising
that the decentralization of decision making is a
slow, halting process. McCullum (1980) states that
in Korea, the Central Government had an important
part in the promotion of local level decision-
making.
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Initiative and planning started from the village
level ... however, the movement could not have
succeeded ‘had it not been for the well-co-
ordinated government support across all
departments (1980, 38).

CRITICAL CRITERIA FOR THE DECENTRALIZATION OF
DECISION MAKING

From the substantial body of literature relating to
the decentralization of decision making, and the
promotion of grass roots development a number of
critical criteria are consistently mentioned. The
devolution of filscal control hasbeen emphasised by
Aremc (1983) and is considered by Rondinelli and
Nellis (1986, 17) as being "the core of the concept
of decentralization". Greater emphasis needs to be
placed on the promotinn of local organisations, self
help organisations and co-operative societies.
(Ayazi et al, 1978: Rendinelli, 1986). Aremo
{1983, 18) stresses that the role of public
participation must be clearly understood.

In many of the so-called successful self-help
projects or co-operatives, the peoples
participation is restricted to physical labour
and is ‘excluded from planning and determination
of priorities. In most cases, government
authorities act on behalf of the people as if
the people had no ideas of their own. This is
guite wrong,

McCullum (1980) and Ayazi et al (1878) support the
above viewpoint and emphasise that the success of
public participation is contingent to a large degree
on the governments acceptance of the role of loecal
organisations.
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An issue that receives considerable attention in the
literature is that of targetting. That is not only
targetting in terms of project type investment, but
also in ensuring that local elites do not gain
control of power te the detriment of weaker classes
{Hakin, 1981; Boisier, 1981; Aremo, 1983; Blazke,
1981, #Haddad, 1981).

Finally, Wu and Ip (1981) and Aremo (1983), to
mention only a few, highlight the .mportance of
central government policy in ensuring the promotion,
over a long period of time, of rural development and
involvement in decision-making.

TRANSKEI: DECENTRALIZED DECISION-MAKING

It is important to briefly reitegate on the findings
of the case study as regards the type of decision-
making that occurs in Transkei. Such an evaluation
can occur at two levels., Firstly, the question must
be asked whether or not Transkeli and the other
homelands do not in fact represent decentralized
goverament wikthin the South African context,
Secondly, the decision making structures in the
Transkel aresevaluated.

BAs ragards the notion that the homelands be regarded
as examples of decentrallzed governments within the
South African context Tomlinson (1983, 1984) is
emphatic that this is not the case. Tomlinson
{1984) argues that the homelands are mwrely a means
for the South African Government to ensure separate
develcpment or ‘grand apartheid'. Furthermore,
Tomlinson (1883, 1984) highlights the financial
dependence of the homelands on South Africa - indeed
he is very critical of the manner in which the South
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