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Abstract

This report'exa:ﬁinas the policies of the Department of Education and Training (DET) regarding -

provision of school facilities 5.t the end of the eighties, It focuses specifically on the implications
of thege policies for legal freestanding shack settlements in the Pretoria~Witwatersrand—

Vereeniging area, The report sets out to unravel discursive trends at the level of senior officials
‘within the DET related w thie provision of sehools in shack settlements as well as the policies
and practices which emanated from these discourses. These are related to broader state strategies

and particularly population movement and settlement policies. The effects of these practices are
assessed in terms of equity, _

The study js based primarily or a series ¢f interviews with senior DET officials and DET policy

documents, Additional interviews with people from shackdweller organisations provide s

supplementary view of the outcomes of DET provision practices.

'The report argues that at the end of 1989 two trends predominated within the DET approach to

the provision of facilities, The demogtaphic, political and financial pressures to which the DET
was subjected structured each of these trends in particular ways, At that time inconsistencies
between these trends had not yet been resolved. The more established trend was derived from
an inherited association of shackdwellers with illegal squatters and the ‘outsiders” of the Riekert
era, This trend was implicit in the formal planning procedures which had been formulated prior
to 194 based on assumptions about population movement and settlement formalised un the
proposals of the Riekest Commission. These DET planning procedures which were arichored in
supra-departmental legislation had not been systematically reconceptunlised even though
Riekert’s policies lad been abandoned in other spheres of state activity, This discursive coment
produced a rationale which denied the *approprincy’ of mainstream facilitics governed by

established norms and standards for shackdwellers and effectively excluded shuckdwaﬂers from

these forms of provision.

A second trend evolved partienlarly at regional leve] where officials were under pressure from

groupings such rs shackdweller o. -nnisations and state departments concerned with the estab-
- Jishment and stabilisation of legal ‘shack settlements to provide schools, Exceptional forms of
focilities were provided and managed at this level at a much Jower cost than mainsiream -

facilities. They wete legitimated by a rationale of differentiation conceived within a discourse
derived from Orderly Urbanisation policies and reflected the assimptions about population
movement and settlement inherent in these palicies,

 Aftér the end of 1989 ad hoc adjnstments were made within pational mainstream planning

procedures towards the differentiation of all facilitles according to the socio-economic profile of
spatlally defined communities, Initial indications suggest that shack settlements are being tnken
up, in national policy, ns a separate category within this process.

An examination of government education pollcy statements after February 1990 suggests that
shackdwellers can expect little more than the most basic forms of primary education in future,
Even ir the sphere of primary education a lower level of public funding will be utllised for
schools in sheck setilements, should current provislon practices continue, This does not only




apply to facilities but also to the other forms of provision, This report argues that these trends
represent the education component of cerrent state socml policy strateg:es intended to structure
the spatial organisation of class inequality. :

The report concludes that the key factor in conte.sttng and chan ging these palicies will be the

ability of shackdweller civie and politicel organisations to mfluence policy. Even under & more
sympathetic government such influence will not be goaranteed unless shackdweﬂets, or the
poorer urban classes, voice their own interests through their own organisations or through
nrgamsamms in which they take the lead, Presentty shackdweller organisations predominantly -
take a ¢ivicrather than political form in the PWV area, While civic organisations have influenced
policy in other spheres they are not well placed to contest education policies in a consistent and
systernatic way. It is nnperatwe that this weakness be addr.essed if meqmtable state education
provision practices are to be challenged and changed,
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Chapter One:

_ Introduction : ‘
This report examines Departmeitt. of Education and Training (DET) policies regarding the

* provision of school facilitics and the implications of such policies for legal freestanding shack
settlements in the Pretoria—Witwatersrand—Vereeniging (PWV) region at the end of the eighties.
The focus is on school accommodation and not on other components of the schooling process
such as teachers or the curriculum. This is not to imply that buildings are the most important
component nor even that they are a sine gua non for education. Schools can and do exist without
special buildings. Nevertheless they are a necessary if not sufficient requirement for long term
secure schooling processes. Facilities not only accommodate schooling, they also. tend to
structure it. Inadequate facilities place constraints on the kinds of learning that can happen in -
schools, Apart from these functional considerations inadequacies in the provision of facilities
have become strongly politicised issues-in the last two decades, For thess reasons it is important
that adequate school accomrmodation be provided in black townships and shack setilements
before ather edncation issues can be addressed. Bowever, the ways in which they are provided

. — the intentions and interests which they symbolise — will structure the ways in which schools
are received and used thus the process of provision should not be conceived of too mechanically.

The interviews on which this study is based were condueted in the months prior to De Klerk's

statement of February 1990 — a statement which heralded changing strategies in the sphere of

education as it did in other spheres of state activity. Thus the conditions and policies which form

the subject of this report may be seen not only as the outcome of an earlier phase but also as part’
of the coritext of transition, a context which will inform and structure the transition process.

These interviews also tock place only a few months after the proclamation of the first legalised
shack setflements. Until then freestanding shack settlements in the DET a’ministered area wese
illegal and as such were rendered effectively invisible to the DET for policy and planning
purposes. But vast legal urban shack settlements are currently emerging as an important sector -
of the metropolitan terrain. Chapter Two of this report will trace the emergence of these legal
settlements following the introduction of Orderly Urbanisation policies and will consider the
ways in which these policies are in themselves the state’s response to resistance and claims from
within civil society and the economy. These legal settlements merit separate attention insofar as
the implications of state strategies and DET policies have been different for these areas than for }
‘other areas, : { :
o
{

Chapter Three turns to DET policies between 1985 and 1990, It is argued that the main frame of
formal DET policies concerning provision of facilities was premised not on the assumptions of a
Orderly Urbanisation policies but rather on those of an earlier cluster of population movement A
and settlement policies associated with the proposals of the Riekert Comunittee in 1979, During : e
the early eighties DET policies were formulated in a discoyrse derived from the De Lange report; R L
the actual proposals of this report were selectively adopted and interpreted by the state .0 ways S TR
determined by broader economic and political conditions and strategies, By 1985 _.ese educa- e o
tion policies had failed as clearly as had the related Riekert policies. For the ~emainder of the S
decade DET education floundered from one crisis to the next in the urban areas while little

1) Lecal =ettlsmenta Leymed ‘emermency camps' had baen esgablished or mllawed be exlst 1. o
befora 1% 1r terma of the 1986 amendment of the 1154 Preventiecn of Fllemal Squatting A S
Aot. Thene were defined as bemparary, however,It won exrected that they would sither ba DU
removed or supplantec by 1‘t.-rmaf towachips. by TS
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emergcd n practice £rompr0posals for improvements in xural educatlon Resistance in cducatlon
* continued in spite of the state of emergency and funding could not support attempts to placate
dissatisfaction by providing more and better facilities. But untike Rickert's policies, which were
abandoned and replaced, DET policies were not comprehensively reformulated, Instead they
were left in place to fragment and give way, in patches, to isolated policy adjustments which
were sometimes regional and sometimes national, sometiries formal and sometimes informal.

In this context the absence of a new conceptualisation of DET policies and of national education
policies across departments begs explanation. This report argues that the ascendance of the
securocrats within the government executive between 1986 and 1989 in conditions of or.going
- resistance in edacation and economic stagnation blocked the systmatic renewal of education

policy which had been envisaged by Viljoen, then minister of Educatic:. ind Training, as early
as 1985, Viljoen had perceived education reform as being dependent on prior political change
involving the incorporation of Africans into national political structures. This would create the
conditions for the depoliticisation of edncation and the organic 3 of decentralised structures
which cut across homeland boundaries. These changes coul  * be introduced su long as
Viljoen’s verligte lobby was sidelined within the governmen: 2xec ... ve. .

The specific implications of the resulting inconsistencies in DET policies for the provision of
schiool accommodation in shack settlements in the PWV region are examined in Chapter Four.
This chapter is based primarily on mterviews conducted with senior DET officials at the end of
1989. The different responses at national and regional levels and between regions are drawn out,

- Ttis argued that these responses can be seen in terms of two contradictory policy-discourses

- related to the assumptions about population movement and settlement associated with Rickert,
on the one hand, ard those of Orderly Urbanisation policies, on the other. In broad terms the
former approach was more predominant at head office level where officials were not directly
exposed to the new claims and pressures arising from shack settlements and were closer to the
more estitblished claims from national political organisations based in formal townships. Nor
had pressure yet been brought to bear on the DET from within the econorny to provide schools
for shack setfements, althouga the repurs on which this study is based marks an early attempt

- by the Urban Foundation (UF) to infirence DET policy in this regard. The response at head
office level amounted, in effect, to the denial of the claims of shackdwellers to conventional
facilities governed by current norms and standards and provided within mainstream planning
and provision procedures. Instead, management of provision was relegated to the regional level
where funds were not available for this purpose. At this level, the validity of shackdweller claimis
was acknowledged but resource constraints were such that an approach invelving a de facto : R -
policy of shack schools for shack settlements evolved. This approach was evident mainly in the S
two regions within the PWYV area where free standinp shack settlements were larger, more b
numerons and at a distance from established townships. While this approach was primarily a a __ :
response to demographic, financial and political pressures in the context of head office abroga- : LRI
tion of the problem it was also influenced by the social provision rationale of Orderly Urbanisa- AP
tion policies which proposed differentindon of provision according to the socio-economic T
profile of spatially defined communities. In the months following these interviews this rationale R FE
of differentiation oecame increasingly evident in DET policy. But shack settlerrents remiained a e L
separate category within this broader process of differentiation. -
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Chapter Five examines the emergence of a new government education strategy following the
ascendance of the De Klerk lobby within the nationalist government in 1989, There are
indications, particularly within the governments Education Renewal Strategy Discussion Docu-
ment (ERS) of June 1991, that practices which allocate a lower level of public reseurces to
~ schoals in shack settlements than in other areas will be carried forward and knitted into the
" broader structural and procedural dimensions of provision discourse. In the sphere of education
as in other spheres these strategies point towards the spatial organisation of class inequality.

These strategies involve decentralised structures which. facilitate the fragmentation of claims
against the state at the local level and the shifting of large sectors of social provision, including
preprimary and secondary educution, out of ths public sphere, If they are to be effectively
contested from within shackdwaller organisations, such orgamsanons will requlre 4 strong
political voice. : :

Method

This study began as a report commissionied by the Urban Foundation (UF) which was submitted
in March 1990, This work draws freely on that report with the permission of the relevant UF

- official. The UF connection influenced this work in at least two ways: high ranking DET ofﬁcmls
were willing to grant extensive - aterviews to a UF inttxviewer; and DET interviewees were no
doubt influenced by the knowledge that their vi,ws would reach the UE, Cansequently there was
8 tendency among DET interviewees to emphasise their ‘messages to the private sector’ in
interviews, Most DET interviewees appeared to see the UK as 2 potential resource although one
officlal was clearly a.ntagamstlc to the private sector at large, . :

Interviews with other groupings, specifically shackdwellar organisations, were organised inde-
pendently of the UF although interviewees were informed of the origins and purposes of the
study. Generally the degrea .f openness of these groupings seemied to be determined primarily
by the credibility of the person or organisation through whom contact was made. Many of these
Jinterviewees indicated that they saw some advantage in making their experiences and views
© more widely known, :

The study focuses mainly on the policy disconrse of senior DET officials. To this end interviews
were conduocted with three DET head office officials, ineluding the Depaty Director General, as
well as five regional directors and five deputy regional directors. Thirteen DET officials were
formally interviewed, in all. In one regio . other officials were ‘called in’ to participate in the
interview. The five regions selected out of a total of eight were those which intersect with the
PWYV region although one of the five — the Diamond Fields region — is peripheral to the PWV
region. In a number of cases formal interviews were supplemented by subsequent informal
comminnication. Interviews were conducted between November 1989 and March 1990: in 1991
interviewees at head office and in the Orange—Vaal region provided further updated information,
This interviewing programme was designed to cover the line of planners regarding allocation of
school facilitics from deputy regional divector level up to Deputy Director General level,

Interviews with DET officials were supplemented by interviews with selected shackdweller
organisations in order to provide a qualitative perspective from which to reconsider DET policy.
According to a UF count there were 22 freestanding shack clusters consisting of at least 90




shacks in the PWV region at the end of 1989 (Sapine et at.). Of these, Orange Farm and Weiler’s
Farm were selected to provide a case study. These were two of the biggest shack settlementsin
the regioi, Orange Farm was the first of the legalised site and service scbomes in the PWV region
S B ~ and the only one in which a substantial number of sites had been allocated to residents by the
e end of 1989, According to a special census in 1990 its population had already reached 48 000
o (Central Statistical Service 1991), Weiler’s Farm had experienced the turbulent existence of an
illegal squatter settiement for over a decade by 1987 when it won the status of & temporary
emergency sguatting camp, Its population had increased sharply after the repeal of the passlaws
from 1 500 in 1985 to some 13 000 in 1987 (Budlender 1990). By the end of 1989 this number
had diminished as s portion of the Weiler’s Farm population had been persuaded to move to -
Orange Farm some eight kilometres away. A private school which had been establiished by the
Woeiler's Farm Residents Association was also moved to Orange Farm while a new private
school was established by those who elected to stay at Weiler’s Farm, This relationship between
the two settlements meant that many of the issues arising from the changing conditions in shack
settlements specifically regarding education were thrown into sharp relief in these communities,

Eleven teachers were interviewed at the four different schools that existed in these two
settlements at the beginning of 1990. These tenchers were self-selected in that they volunteered Y
to be interviewed after meetings in which larger groups of staff were informed of the regearch  ~ Do e
project, In addition group interviews with parents were arranged through organisations based in - e '
Mshenguville (Masakane), Kwa Green (Committee of Seven) and Crossroads-Katlehong (the
Ipumelelo Womens’ Club). A teacher responsible for & créche at Chicken Farm in Soweto was

" also interviewed. In all, interviews were conducted in six settlements; all the existing schools : s
and créches in these six settlements were included. _ ' : )

Theoretical Framework | | _ ' ' } 7

A central theme in this report js the relutionship between population movement and setflement - e D
policies and education policies and the state’s need to harness both to bronder social, econoinic 1 LA / R
and political strategies, Hyslop (1986) addressed this qpestion in an article on Bantn Education T Mo
in the period from 1955 to 1976. Drawing on Hindson’s (1985) Differentiated Labour Power o ke "“*‘w' A e

Thesis, Hyslop shows how the state’s. steategies were influenced by competing claims from
"within the electorate, resistance groupings and the economy, This process resulted in the creation : S S
_ of forms of Jabour differentiated both spatially and in terms of the skills they brought to the o SO
Inbour market, Influx control and Bantu Education policies contributed to this process, This S A A
report accepts the pramizes of Hyslop and Hindson’s work and uses them to draw an historical T
context for this study, Policy is similarly viewed as both an object and product of stuggle and L e
an attempt 12 control the corditions of struggle. A

This view of policy as constituted in the power relationships between the state, wie economy and Loty
civil society demnands that this empirical study of policy be informed by an histarical analysis of S

the South African state, For this purpose articles by Morris (1991) and Swilling et /. (1989) are -
porticularly useful in that they examine the cohesiveness of the ruling bloc within the South _
African state after 1985 and the consequences of this for state strategies. These analyses are o
supported by Urry’s (1981) broader theoretical view of state policies as deriving from the state’s o
need to secure the consent of an electornte and other groupings in civil society powerful enough
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to destabilise the state while at the same tuﬁe guaranteeing the conditions for economic activity,
Urry’s analysis also acknowledges the 1mportance of ciynamms within the state as a factor
mfiuencmg policies.

The notion that policy derives from and constitutes power relationships is mote fully developed
within an understanding of state policies as formal and informal discourse genres, This under-
standing provides an analytic approach flexible enouvgh to discern the range of practices and
relatfoniships within policy production processes which an empirical stady must uncover; ‘This
_ approach poes beyond a view of discourse limited to the semantic dimension of language
“evident, for example, in Posel’s (1987) analysis of state ‘legitimatory discourse’, A similar
approach to education policy analysis to that which is implicit in this study has been more
explicifly described by Buckland (1985) and by Yeatman (1990). Offe’s work (1985) which
foregrounds decision making processes as opposed to policy content is usad in relation to thls
dimension of policy discourse.

- Terminology

In the mid eighties the term ‘squatters’ was widely used but in recent years a number of other
terms have come into use to refer to people who live in shacks, Currently the terms *homeless
‘people’ and ‘shackdwellers’ are used nlong with ‘informal settlements’, This diversity reflects
the ways in which competing discourses construct the status of a growing and potenually
powerful sector of the population. : _

The terms. ‘squatter” and *sqnatter camps® are associated with 1llegahty and- unacceptab:hty.
Interestingly these were thie terms preferred by many.of the interviewees for this study — both
DET officinls and shackdwelllers — even when alternative terms were explicitly sugge..ted
Both these groups seemed to see shack settlernents as an undesirable phenomenon and rejected
ternis whicli constructed these settlements, or this form of accommodation, os acceptable.
- Implicit in the responses, however, were different assumptions about why such settlements axe
unacceptable and what constitutes an acceptable alternative, In contrast, the term ‘informal
settlements’ 15 preferred within Urben Foundation discourse, This suggests a construction of
shacks as acceptable and legal, :

In the time since these Interviews were conducted the term ‘homeless’ has gained prominence - .
among shackdwellers as is evidenced in its use in the name of an umbrella civic organisation : AN
called Omhle: Operation Masakane for the Homeless, This term sheds the association with L
illegality while retaining the connotation of unacceptablllty. _ . ..:g g

In this report the term ‘shackdwellers’ Is used except in unusual cases such as that of Ouk'asie :
where people lived ittegally in formal dwellings. The choice of this terms suggests a position L
similar to, but less strong than, that suggested by the term ‘homeless’, '

Another cluster of terms which remains unavoidable so long as racial structures such as the DET N e
exist is that associated with rucial identification. In this report the distinetion *white/black’ is N
used to refer to the histc rically enfranchised and unenfranchiged groups while the terms ‘white’, s
‘African’, ‘coloured’, and *Asian® are used to refer to the groups that have been institutionally ‘ .

L




and geographically separated by apartheid legislation,




Chapter Two

‘Shackdwellers:

"The first section of this chapter provxdes an over\uew of the hiwiarical condxtmns and the policies
relating to population movement and settlement that have resuied in the mushrooming of shack
settlements at the periphery of urban areas in the PWYV at the end of the sighties. The relationship
between these policies and DET policies is central to this report. This section provides a
background for a discussion in the next chapter of the inconsistencies between education and

urbanisation policies and the ways in which the rationale of urbanisation pohcnes wrtruded on
- education policies, :

Section two of this chapter surveys initial research in order to provide a profile of shackdwellers
atthe end of the gighties. This profile provides some basis from which to assess, first, the validity
of characterisutions of shackdwellers proffered by DET interviewees; second, the appropriacy,
equity and possible conseqrences of DET policies and practices; and third, the conditions which
will structure the responses of shackdwellers to DET policies and practices.

The Origins of the Townships

The movement of Africans to the urban labour markets of the Transvaal began with the discovery
of gold in the nineteenth century and has continned at a varying poce thronghout the twentieth
century, Greater waves within this process occurred in the twenties, forties and seventies a3 8
result of particular combinations of push and pull factors such as an increased need in the
manufacturing industry for more settled labour and the deterioration of conditions in rural areas.
Opposition to urbanisation came from the mining and agricultural sectors of industry which
relied on migrant labour and from white working class vaters who did not weleome competition
for jobs and the resorces of the city (Bonner 1990; Hindson 1987; Sutcliffe et af, 1990 and
- Boraine 1989). Hindson (1987) argues that the state evolved a differential labour policy (DLP)
~ Inresponse to these opposing interests which involved
the preferential allocation of employment according to which local residents werr
- favoured above migrants from the countryside, By reducing the flow of Iabour from white
farms and bantustans to the cities, permanent urban workess were protected from
competition by rural labour, This provided reproduction of differentiated forms of labour
power; both 4 permanent urban proletariat and a temporary migrant workforce (Hmdson -
1987 p. 10). : ' Lo ALy

The settlement of this permanent urban proletariat provided the basis for the townships which ST SR
were to take shape along the Reef, In 1923 the 1=gal conditions for the racial segregation of oo e
townships were provided by the Native (Urban Areas Act) which made provision for the _ - W .
establishment of *Native Locations’ by municipalities although, as Sapire argues: S

the unfolding of urban segregation in the 1920’s was determined more by local labour L AR
needs, the patterns of African settlement and resistance, the politics of local anthorities L R TR
and by the geography of land ownership then by overall government policy (1989 p, 141). LA

Security of land tenure was denied to most Africuns so that they were dependent for formal




housing on the always inadequate stock provided by the state, Consequently, backyard shacks
and shack settlements were an ongoing feature of African townships, In the twenties and forties
these settlements mushroomed irreversibly, forcing the state to create new formal townships as .
part of an gttempt to contrcl the movement to the cities (Bonner 1990).

After 1948 state strategies continued to have the dual effect of controlling urbanisation and
stabilising a settled urban proletariat. Only in the sixties were the principles of apartheid
rigoronsly applied in an atternpt o reverse rather than merely controf urbanisation, During this
decade the claims of the manufacturing sector of industry were temporarily muted during an
~ economic boom and resistance organisations had not yet recovered from Sharpeville, In these
«conditions the state was dreer to demonstrate to an electorate that had voted for the Nationalist
Party that it was serious about apartheid (Hindson 1987). :

This period of strict influx control and removals ta the newly created homelands produced the
beginnings of a new phenomenon in that displaced populations which could not be supported by
bantustan economies began to dam up behind bantustan borders at points mast accessible to
urban labour markets in the white designated arens, Workers living in these dense setlements

- related to the common area economy as comumuting proletariang rather than migrants, In spite of
influx control measures the sixties and more particularly the seventies saw the beginning of a
new wave of squatting, particularly at points which could not be reached on a daily basis from
the bantustans (Hindson 1987; Graaff 1986)

‘The Elghties: Contradiction and Transition

" The dual effect of state labour settlement and movement control strategies constituted a - -
contr;diction at the heart of apartheid in that an urban population which had proven to be
permanent and upon which the economy was increasingly dependent was not incorporated into
national political structures. At the end of the seventles, the state finally had to engage with this
contradiction which had led to criticism from within the economy and from within resistance s / S
grouplngs, An initial attermipt to resolve this question involved a reform strategy based on the e M‘...N ~
proposals of the Riekert Commission of 1979, Riekert's pelicies attempted to formalise and " L
strengthen the distinction between homeland and comimion area populations and to buy off the = ST EUUIIIA L
political claims of Africans in the white designated area with improved social and material S SRS S
conditions, This strategy, premised on economic growth and the viability of sealing off the ’__,_4 L
economies of the bantustans, failed on both these counts. Instead of increased growth the eighties T A
bronght o recession and economiic decline, while the existence of a large proletarianised Gt
.commuter population had integrated the economies of the bantustans and the common area S
irreversibly, wstead of stabilising the urban populatmn Riekert’s policies provided a new focus S S
for resistance (Cobbett e2 af. 1988). S R
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Orderly Urbanisation e

The failure of Riekett's policies brought the dominant faction within the state to realise that A P
tesdtorinl segregation could no longer be sustnined, In 1986 a White Paper on Urbanisation .
(WPU) formally scrapped influx control and introduced a new Orderly Urbanisation strategy e
which accepted the ‘Inevitability and desirability’ of urbanisation. A regional approach to




urbanisation planning which superseded the divide between common drea and homelands was
adopted (Hindson 1987, Sutcliffe et al. 1990). After 1986 Africans from rural areas and
non-independent homelands could legally seek work and residence in urban aveas; those whose
presence in the cities had been illegal no longer had to pretend they were not there. Africans from

- independent homelands were still technically excluded but this now became difficult to enforce,

Orderly Urbanisation policies brought new conditions for shackdwellers who now faced dif-
farent forms of control and ineqnality as well as new possibilities of access to the benefits of city
life, But this change was not a complete rupture. It incorporated continuities and new combina-
tions of old policy elements. Differentiation according to ¢l ., albeit within a broader racial
stratification, had long been a dimension of state policy and it is this dimension which was

' deveioped witlin Ordeily Urbanisation, The spatial basis for this differentiation shifted fiom the

buntusmn-cqnunon area distinction, premised ultimately on race, to differentiation between
localities within a region or a city. The intention was to exacerbate class divisions by crganising

the urban population inio class based Iocalities; increasingly the operation of the market rathcr :

than political measures was used to effect this differentiation.

Orderly Urbanisation was also continuous with earlier policy developments in that it represented

- the latest atterpt by the state to adjust to the de facto presence of Africans in urban areas by

reshaping the cities. to incorporate shack dwellers in ways and places more acceptable to the
govemment, But in the eighties the nature of the shackdweller population was different in that
the majority were not recent inmigrants but had emerged from the natural growth of an

established population which could not be accommodated in the available formal dwellings, nor -

could they afford formal homes, The abolition of influx control made it possible for many people
who might otherwise have remained hidden in back yards to claim the nght to establish their
owi homes and to attend schools in the areas where they lived.

- The intrdddctic‘m of Orderly Urbanisation policies was both 2 response to popular resistance and

claims from within the economy as well as an attempt to reassert state control over urbanisation
and to manage urbanisation on the state’s terms. Budlender emphasises the efforts of those who
had resisted pass laws:

Properly understood, the abolition of the pass laws represented & major popular victory

achieved after decades of struggle and at great cost and sactifice, To portray it (as some
- did) as a cunning victory for the state is disparaging of those who fought the pass laws

for so long, and suggests that the state is so powerful that limited but significant victories
* are not possible (Budlender 1990 p, 81).

Motris, on the other hand, emphasises the influence of the Urban Foundatwn which is arguably
the voice of the most influential policy lobby within the private sector:

This urbanisation policy was an integral part of the accumulation strategy that the Urban
Foundation, under the dominance of externally orientated capital, had been touting for
the past few years. It fitted neatly inte the policy put forward by all fractions of capital
for free market dominance in the spheres of production and reproduction, Both inwardly
oriented and externally oriented capital concurred on restructuring the accumulation
strategy towards government withdrawal from these spheres, agreeing on deregulation,
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privatisation and “positive’ orderiy urbanisation (Morris 1991).

The introduction of Orderly Urbanisation policies contradicted the logic of apartheid, in terms
of which the permanent residential and political homes of Africans were in the homelands, and
so created the conditions for the incorporation of Afticans into national political structures. But
it was to be.five years before this political question would be addressed, Swilling et al, (1989)
have explained this delay in terms of a shift of the balance of power within the state executive -

" away from Heunis’s Department of Constitutional Development and Planning towards the

. securocrats who eschewed the political strategy of the verligtes in favour of a prograrmme
involving repression of opposition and material upgrading. Between 1986 and 1989 this i
approach prevailed, bringing a measure of stability but offeting no long term solution to the : i
contradiction between economic and labour settlement strategies (Morris 1991), - ' o

One constituency which was not positively disposed towatds the new urbanisation policies was.
the Nationalist Party’s traditional electoral base who were set to lose some of the advantages
given them by apartheid. As long as the securocrats continned to operate from this support base
the full implications of an Qrderly Urbanisation strategy could nat be realised. Froim 1989.De
Klerk set in motion the re-orientation of the Nationalist Party towards a different, ultimately -
deracialised support base and a closer relationship with private sector granpings. Only then could
broader state strategies towards which Orderly Urbanisation was a first step be brought into
place. These involved not only the political strategy of incorporating Africans into national
structures but also the econanuc strategy emphasising the distribution of resources through the
operation of the free market, In the sphere of state social policy, including education, state
responsibility would be reduced to the provision of that which was basic and essential.

.
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In the light of this analysis it is not coincidental that the first legal permanent shack settlements _
were established: ~ in 1989; the legislative condiiions were areated by the 1988 o
' amendmén® to Sestion GA of the Preveniion of Tliegal Squatting: Aot of 1951, . : ' o RN
This emendment, inyroduced the category of ‘designated areas’ which would constitute more C o, /.. L
permanent areas for informal settlement. From 1989 this legal category was to be used increas- . M

victory for shackdwellers who have won the right of access to the city but who have yet to fight
the battle for greater equity in the dllocation the resources of the city,

ingly as a teol in the management of urbanisation (O’Regan 1990). By 1989 large numbers of L ”w‘ "
people had taken advantage of the abolition of influx control and established their own homes Y s T
in growing freestanding settleiments which the state began to reorganise, mave or legalise. Legal oY g '
shack settlements, which number over ninety at the time of writing in mid 1991, symbolise 2 r"“ R "

Shack Settlements in tha PWV Area at the End of the Eighties

According to Urban Foundation (1990% estimates there are some two and a half million oo
shackdwellers in the PWYV area and this number is likely to double in the next five years, In 1990, ! o
more than half the dwellings in the PWY area were informal (Urban Foundation 1990%), In 1988, B R _
85 per cent of these were backyard shacks, 11 per cent were in township camps and only 5 per ol e
cent were in settflements outside townships (Schilenuner and Woolley 1988), The logic of Orderly § S
Urbanisation policies suggests that this pattern is changing: large expanses of shack settlements :

are developing outside of gentrified middle class townships (Boraine 1988; UF 1990%). i
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The nature of the available information invites us to characterise shackdwellers in terms of -
categories such as race, ermployment, gender, spatial location, cultural practices and age. None
of these dimensions of shackdweller commiunities hias as yet been adequately researched to allow
‘more than passing comments and questions, In relation fo race, for example, the Literature
generally implies that fo talk about shackdwellers is to talk about Africans, There are people
categorised as ‘Coloureds® and ‘Asians’ among shackdwellers but their numbers and cxpenen—
ces have not yet been the subject of research,

While there are cnnmderabie differences between shackdwellers and residents of established
. townships in respect of some of the analytic categories discussed below, the employment figures
- remind us that these differences must be seen in the context of current economic conditions. Ca
Earlier surveys suggest that between 43 per cent and 48 per cent of Witwatersrand shackdwellers -
are unemployed {(Frankel 1988; Cranksliaw et al, 1989) but the more recent CSS indicates that
52 per cent at Orange Farm and 55 per cent at Sebokeng are not economically active, and that
70 per cent of each population has no regular income, An earlier survéy by Schlemmer and
Woolley (1988) suggests that the income for shack hormes was on average 60 to 65 per cent that
 of formal township homes while some 10 to 15 per cent of shack households were completely
destitute; most of these were headed by women, Accordmg to the survey a greater proportion of
shackdwellers were partially or informally employed and held unskilled or semi-skilled jots,
Within the shackdweller population there is o higher rate of unemployment among women which
is particularly evident when ‘unemployed’ is defined as including partial and informal employ-
ment. -

This employment profile suggests that women are the most disadvantaged group, This would
also have implications for child care. For unemployed women heading destitute households the -
availability of schools and ctiild care, and the costs they involve, provide one of the determinants
of dependence and economic survival, Schlemmer and Woolley et af. (1988) tell us that almost
exactly half the population of shackdwelless in the PWV area are women (Le. 49,4 per cent)
while the CSS. census indicates that slightly over half the Orange Farm population are wornen, o
This confirms the view that shack settlement populations are no lohger migrant; shackdwellers '
are fully proletananised familles whose children require schoolmg in urban areas,

O U S ——

As a proletarianised populatmn, shackdwellers in the nineties are 1ncrensmgly urban in theu' ' Lo
culturgl and political practices, Studies of earlier shack setflements in the forties and evenin the o
seventies suggest that the majority of shackdwellers then still had strong rural roots (see Bonner JEE
1990 and Cole 1987), Inherited cultural practices which had evolved in rural, tribal, patriarchal SRR .
contexts continued to influence social control practices in shack settlements although these SHEE A
practices were soon challenged and ndapted in the face of new conditions. Today enly about o e e
third of shackdwellers in the PWV are inmigrants from rural areas in terms of definitions adopted R
in & number of studies (UF 1990% Crankshaw 1989; Schlemmer and Woolley et af, 1988). The SR
remainder have emerged from the natural growth of an urban population without ndequate PR
housing or land. There are also indications that the pace of growth in urban areas eased off SONETE A
towards the end of the decade, Sutcliffe ef ul. (1990) support the view that the greatest I LA
inmigration occurred in the middle of the decade and that more recent changes in the urban A

landscape must be explained in terms of the redistribution of population within the cities rather . R
than inmigration: _ ST g
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While in 1985 average national urban growth rates of 6 per cent and 7 per cesit per annum
weze estimated for the African population as a whole recent work suggests these rates are
more likely to be between 3 per cent and 4 per cent per annum ...

The conclusion we are drawn to is that what appears to be relatively limited inmigration
to urban areas cannot be linked to influx control, The physical growth of shack areas is
rather the result of factors such as the rediced density of African areas within the
metropolitan functional mgmns, natural incredse and changmg household composition
(Sutchffe etal, 1990 n. 99), : .

But even though the majority of shackdwellers currently seem to be moving across from the
established townghips this does notmean that shack settlement populations are no different from
formal township dwellers as regards forms of political and civic organisation. Shackdweliers
increasingly have a different class profile, and they face different problems and conditions to.
which they respoid from within a tradition inherited from struggles in earlier shack settlements,

Many shackdweller organisations in the PWV region were established in response to spegific
threats and problems such as the need for water and refuse removal. These organisations
extended their sphere of activities to include self help projects such as the establishment of
schools, Thus civic rather than political forms of organisation came to predominate in shack
setflements. By the end of 1989 local civic structures at settlements such as Weiler’s Farm, Kwa
Green and Mshenguville were still unaffiliated to national political organisations. Subsequently
a regional civic umbrella body, calied Omhle, has been formed, A national launch of this body
is planned, Tnterviewees for this study from the Masakane organisations at Weiler’s Farm and
Mshenguville observed that they related to & tradition of resistence which originated at
Crosstoads in the Cape. This suggests that the comrmon conditions faced in shack settlements
‘have been at least as important a factor in determining forms of shackdweller orgnmsatmn as
have the ong-ms of the shackdwellers themselves.

e i nr g g i e

Morris (1989) argues that the different composition of shack settlement populations compared -
“to formal township populations is also likely to have ax: effect on shackdweller organisation.
Formal townships tend to have 4 larger petif bourgeois component than do shack settlements. In -~
a study of & ‘squatter’ community at Qukasie, Morris (1989) observed that most of the leaders (R
were unemployed males. According to Mortis, the psychological and material vulnerability of .
this leadership put constraints on the democratic functioning of the organisation. Morris®s study S
raises issues about organigation in under-resourced communities which are likely to be increas- ot _
“ingly relevant as current state strategies separate people into spatially defined communities : I
according to their level of income. Organisations which are weakened by their own lack of ' oL
resources will be less able to resist state strategies and mﬂuence policies which concretise and - R A S
reproduce class based inequality, SN o

The age distribution in freestanding shack settlements as compared to other areas is parhculm‘ly I ERLRN.
relevant here because of the implications for education. Urban Foundation (1990 } figures b T

suggest that in all ‘white metropolitan’ areas the proportion of the population under the age of R
fifteen is significantly lower than itisin rural or homeland areas i.e. 26 per cent with 19 per cent P
between the ages of five and fourteen, A recent census of PWYV townships by the Central S L '_?-}3*'.




Statistics Services (CSS 1990) allows an interesting compuriéun between the populatioh of

Orange Parm and that of the more established neighbouring Sebokeng where onIy 8 per cent of

- the population live in shacks, This census suggests the followmg

O The Orange Farm populatwn peaks in the under 5 age group which comprises 14 per cent of

the total as against 10 per cent at Sehokeng The Sebokeng population pcaks inthe15t0 19
- age group. This suggest that an increasing number of schools will be needed in Orange Farm
whﬂe a stable or decreasing number wﬂl be needed in Sebokeng.

a In bo_th areas the 5 to 14 age group comprises some 23 per cent of the population,

QO The Sebokeng peak in the 14 to 19 age gioup is followed by a drop in the 1924 age group. -
This is matched by an upward curve in the 19-24 age group for Orenge Farm, In context it

seems worth speculating that young people in their early twenties are moving out of their
parents’ formal homes into shack settlements in order to establish their own homes and
families, This supports the argument that there is likely to be a greater and increasing demand
for schools in shack settlernents

The CCS census also provides useful comparative information regarding education Jevels in
these neighbouring areas. In Sebokeng some 19 per cent have no education at all while 10 per
cent have a matriculation or post matriculation level qualification. In Orange Farm the figures
in these categories are 35 per cent and 3 per cent respectively. An eardier survey by Schlemmer

and Woolley (1988) found the median education level of the PWV shackdwelle.rs to be standard

5 which they compared to a national median of standard 6

In the hght of tl'us profile itis beyond question that pro\uswn of education, and hence educauon
~ facilities, in shack settlements should be regarded as a national priority. Freestanding shack

. setflements are a permanent featuie of the urban landscape, In metopolitan areas more people =

are already living in shacks than in formal dwellings within the African sector of the population.

The age distribution of shackdwellers is such that their need for schools is proportionately
greater. The available education facilities in shack settlements are fewer resulting partially from
the fact that these areas tend to be unproclaimed or recently proclaimed. Current levels of
education among shackdwellers tend to be lower than in formal townships, The econoinic status
of shackdwellers is such that it would be unreasonable to expect them to make a substantial
contribution either to the direct co:ts of education such as fees or to the indirect costs such as
transport, All these inequities suggest tizat there is.a greater need for educational support in shack
settlements than in other urban areas.

The subsequent chapters of this report wili examine the responses of the DET to demands for
school facilities in shack setflements, It will be argued that, instead of seeing the claims of
shackdwellers as an integral past of a national picture and adjusting provision to all according to
available resources, the DET has attempted o retain enrlier standards of provision to wealthier
commuuities while lowering standards and costs in poorer communities, specificatly shack
settlements, Shackdweller organisations have not been well placed to oppose these inequitable
policies and practices. :
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' Chapter Three

Trapped between Past and Future: DET Provision of Education
Facllitles in the Eighties.

The provision of education facilities by the DET in thc PWV area must be understood in the
context of developments since 1976. In this period a crisis of state legitimacy which exploded
in 1976 was accompanied by 4 crisis of accumulation deepening in the mid eighties, The states’

‘Total Sirategy’ response of a balance of reform and repression, aimed at regaining stability
without giving way to full scale democracy and redistribution of resources, has been well
documented (see for example Boraine 1989). This strategy could contain but not defeat
resistance and a stalerate was reached which was finally to give way to De Klerk and Mandela’s

‘era of negotiations, These processes have played themselves out in education, as elsewhere,

throngh strategies and alliances which have been mm'orcd in the DET’s approach to the
provmon of education facilities. : :

In 1976 the spotlight was thrown on the ~nantitative as well as the qualitative inadequacies of

DET education. An antagonistic relationship between this state department and a large sector of
its clientele - teachers, students and parents - becwine explicit. Edncation was increasingly
politicised and the various African education departments came to be seen as the education
dimension of a broader pattern of oppression. Democratically based student, teacher and
community organisations such as the NECC (National Education Crisis Comimittee) began to
demand a say in decisions about education, Yet, although the discourse of the DET and the
commiunication network it utilised was changing in the reform era of the "8()’s, little access to
this network was given to democratically based groupings. The relationship between the DET
and the NECC was hostile thronghout the latter half of the eighties and only in early 1990 did
this hostility begin to give way, at least at the highest levels, to talk of n~=otiations and dialogue.

- The relationship between the DET and officially sanctioned bodies was also less than har-
- monious. By the end of 1989 officially recognised teachers’ organisations such as ATASA
 (African Teachers Association of South Africa) had shifted towards the NECC camp and had

entertained the possibility of unification with progressive teachers® organisations, Even from
within the ranks of the new, controversial school governing councils. in which parents’ and
teachers’ voices were heavily diluted at the upper levels, came expre.sions of dissatisfaction:
‘The DET is prepared to listen to us but we do not agree on priorities’ was the way the secretary
for the Council of Bducation and Training descnbed this relationship in an interview for this
study (Sebone 1989),

The relationship between the DET and the private sector evolved differently. In the late *70°s

the private sector also directed criticisms against the DET. But in the early eighties a more

co-operative relationship was developing between state and private sector. The De Lange report
proposed a partnership between the private sector and African education departments apmed at
universal primary education and secondary education with a vocational/technical bias, Prior to
1984 there was a private sector cail for increased skills and, later in the decade, a shortage of
skills was seen to have contributed to the recession. It was thought that increased provision of
these forms of education would bolster the economy and help legitimate the state. An added
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- of private sector funds to provigion of non-formal and even formal education facilities.

- 1978 and every year from 1978 to 1989 the annual percentaga inerease for the DET budget was

‘ment of Africans out of rurel arens, a DET Task Group was set up to make recommendations for
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advantage of this parinership for édudation departments was the possibility of the contribution

The De Lange report bore fruits in the 1984 Educatior Act which stressed equal Oppommity for,
and equal standards of, education. The Ten Year Plan, announced in Parliament in 1986, was
intended to concretise these principles, Spending on African education had been stepped u; since

higher than for the total state budget (SA: DET 1989" ). An increased number of schools were
built annually. The proportion of e~ . -ty to primary tuition rooms increased from 5,6 to 1 in
1983, to 4 to 1 in 1988, Bach yesz. we official figures representing the shortage of DET
classrooms dropped frem 6 045 roomis in 1983 to 3 278 in 1987 (SAIRR 1984 and 1988).

During this decade there were shifts in the approach to forms of education outside of mainstream
provision of state schools. The state’s earlier hostile attitude to privatisation and state-aided
schools gave way to 4 more favourable stance expressed in the Private Schools Act of 1986.
Threatened racial quotas for private schools were not applied and pupils attendmg state or
state-aided schools ‘were to be exempt from ti.e Group Areas Act.

Following the 1986 White Papcr on Orderly Urbanigation, which promised to ease the move-

the improvement of farm scheols. In 1988 the Education Land Laws (Education and Training)
Amendment Act created the legal conditions for the establishment of state farm schools and
increased the levels of subsidisation for conventional state-aided farm schools, '

In the face of the potentially huge financial implications of responsibility for preschool education
subsidisation of preprimary schools was withdrawn with the exception of those schools
registered before 1988, Subsequently a school readiness programme called the bridging period
programme has been introduced at an increasing number of primary schools. Preschool educa-
tion is now designated a private concern, One Deputy I*  ional Director interviewed for thlb
study reported that this bridging conrse was initially viewed with Some skepticism:

Itis happening at selected schools at the moment, It is developing. But most of the blacks
are not impressed because they think it is a way of preventing the establishment of
. preschools, This is o vesult of a luck of communication. .

During this period the approach to provision of education was framed within a technicist
discourse which had been structured by the De Lange Comunittee, This discourse with its
enphasis on scientific, objective planning was predominant within the upper echelons of the
DET. But in a period when the DET was under great political, financial and demographic
pressure these forms of planning could only mask unofficial practices aimed at resolving -
conflicting claims including queue jumping and political interventions, A number of exampies
of such practices are mentioned in this report. In the eighties the talk was of equality and the
needs of production. The two prongs of total strategy — material upgrading and stern security
action -— were clearly evident in the schools. But resistance continued and financial resources,
though increased, were not adequate to remove the backlog and buy off opposition. The siruggle
for control of DET administered schoals in urban areas, and the tendency to oppress rather than
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‘negotiate with opposition_ groupings, created the conditions for & strong in,ut to DET decision

muking by the security apparatuses to the paint where, in the words of Hartshorne, *decisions
are being taken, not by the Education Department but by the secunty ﬂppa:atus (Hartshorne
1988). _

DET Provision Policies, Riekert's Policies and Ordérly Urbanisatlon

‘Within the context outlined above, this chapter focuses on those shifts in DET discourse,
© structures and policies which relate to the provision of school fasilities in shack settlements, -

These shifts are explained in terrns of the relationship of edvcation facilities to broader state
stracegies and specifically to population movement and settlement policies, The report shows
how education provision practices derived from the Riekert raflonale of the early cighties
co-existed, from 1986 (and especially from 1989}, with practices derived from the rationale of
Orderly Urbanisation policies, The formet aimed at state provision of upgraded facilities for
insiders while excluding outsiders; the latter alme+d at facilities for all but differentiated the

- standard of provision according to the clsss of spatially defined communities and assumed

financial contributions from users. Since 1989 the former approach has receded as the Jatter has
becorne more predominant.

In the early eclghnes the pohmes of the state regarding population movement and settlement were

given direction by the proposals of the Rigkert Commission (see also Chapter Two), These
policies conceded the failure of classic apartheid and formalised the differentiation of Africans

into *insiders’ whose right of residence in the white designated areas was acknowledged, and
‘outsiders’ from the homelands, Insiders were not incorporated into national political structures;
instead the strategy aimed to win their compliance with incorporation at local autho 1ty level and
improved social and material conditions,

Significanthereis therole of education in this process, The DET, which replaced the Department
of Bantu Education (DBE) in 1979, set out to provide an improved quantity and qua’ity of

education for Riekert’s insiders, Hyslop (1986) argues that a puttern of increased spending on -

education for Africans in the white designated area had begun as early as 1972, This supports

tae view that, in education as in other spheres, policies spawned in the Riskert era formalisedan

earlier de facto recognition of the dependence of sectors of the economy on a permanent, skilled,
urban labour force. From 1979, and particularly after the Report of the De Lange Commission,

a ‘separate but equal’ rationnle was applied to the provision of education for Africans outside

the homelands. This approach was glven institutional form by the Departinent of National
Education (DNE} which was created as an umbrella body across the racially constituted
departments in 1983,

The ‘separnte but equal’ rationale applied also to facilities, From 1979 the responsihility for the
provision of school facilities was shifted from the Bantn Affairs Administration Boards
(BAABs) to the DET, Facilities built by the DET were of a higher standuard than those of the
BAABs. From 1983 the provision of facilities was governed by cost norms and standards
determined by the DNE (DNE 1983). This meant that cost forrmmlas. were the same for DET
schools as for schools for other departments, The principle of separate but equal education was
reaffirmed in the National Policy for General Education Affairs Act of 1984 in terms of which:
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Equal opportunities for education, including equal standards of education, are to be
strivent after for every inhabitant of the Republic itrespective of race, colonr, creed Or sex
(DET 1990“)

As in other spheres of state provision, the separate but equal approach to the provision of

education assumed that outsiders would be excluded from schools so that nutabers would be

manageable and that finances would be sufficient to support improved and expanded provision.

The failure of Riekert’s population movement and settlemnent pohcles, resulting frorn the
inability of the state to separate the economies of homeland and non-homeland areas, to enforee
influx control and to finance improved social conditions in the white designated area was
mirrored in the sphere of education, Economic growth had not been sufficient to support the
envisaged scale of {ncreased provision. Migration te the citles continued, and peaked in the mid
cighties, in spite of influx control (see Chapter Two) and the children of ‘illegal’ migrants added
to the pressure on accommodeation nt schools, But while Riekert’s policies were abandoned and

replaced in the sphere of population movement and control policies after 1985, their offshoots
within DET policies were retained, There was no systematic reconceptualisation of DET -

pravision policies between 1985 and 1990, Instead, there were sporadic attempts to renew
commitment to equalising provision evidenced, for example, in the 1986 announcement of a ten

- yedr plan almed at equalising education opportunities across all rce groups, The DET was

trapped between its inability to step up spending sufficiently to avertake the backlog, incrensed
student numbers and inflation and its inability to formally downgrade the standard of provision

 In the face of strong political pressure, This predicrment of the DET must also be seen in the

context of the state’s political and financial inability to equalise per capita sPendmg across
racially defined regions and departments,

A policy speech made in 1985 by Viljoen, then minister of Bducation and Training, suggests that
he expected o change in education strategy but that the preconditions for changes in education
policies were the incorporation of Africans into political structures and the depnhncxsatmn of
educanon This involved, as he putit:

promoting ihe depoliticisation of black education by meeting the reasonable political
aspirations of black people in Sonth Africa throngh negotiation and by implementing the
principle that every community is entitled to participa'.c in political decision making
which affects its Interests and its future, The political aren is not completely geparate from
education and progress in the field of political reform is directly related to stable propress
in education reform (Viljoen 1985},

Viljoen’s speech was made after the appointment of the President’s Council Committee on
Urbanisation but before this conumittee reported, The statement does not introduce new educa-
tlon policies; its substantive content amounts rather to o restatement of the way in which the De

- Lange proposals were interpreted from within the state, But embedded in the stntement are

signals that demographic, structurn! and political chanpes were expected and that these would
have implications for education, Viljoen spoke in terms of ‘regions’ in preference to *homelands’
ant defined the scope of his department’s respousibility in relation to oll Africans including
those in the independent and non-independent homelands, He warned that
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grnwth in numbers reflects a rapid change from elitist education avmlable to a select few
to educanon for the masses (Vﬂjoen 19835), _

Viljoen also suggested that the DET would move towards more decentralised structures, While

this move did not materialise before the end of the decade it doss represent another parallel

between Viljoen's statement and the rationale of Orderly Urbamsatxon policies introduced later

"in the same year.

Viljoen’s implié.ation that political change was on the agenda “in an undivided RSA’ was
expressed more explicitly in the WPU (para, 5.1,2), But the reform processes initiated by the.
verligte lobby were stalled as the influcnce of the securocrats increased and came to outweigh

that of the verligte lobby within the government executive between 1986 and 1989 (see Swilling

et al, 1989), During consecutive states of emergency a combination of upgrading and repression
strategies were pursued (see Morris 1991 and Swilling et af. 1989). While these strategies did
achieve a mensure of stability, education was not depoliticised; it continued to constitute a front
line in 81 unresalved battle which was not only about conditions within the DET and homeland
education departments but also about political rights, These conditions did not allow the
restructuring of education hinted at by Viljoen in 1985,

At the same time the introduction of Orderly Urbanisation policies and the abolition of influx

- control had consequences which began to undermine the DET in its approach to provision of
‘education. The movement to the cities which appears to bave peaked in the early to mid eighties

(see Chapter Two) put increased pressure on space in schools. After 1985 the claims of
pieviously *illegnl’ residents on places in schools could no longer be dénied. Legal status is also

likely to have encouraged previonsly illegal residents to be more vocal in voicing their demands -
for nccess to township schools, The DET could still justify not providing schools in shack -

settlements; legnlly schools could not be built on land that had not been proclaimcc.' for

residentiai use by Africans, But from 1989 the proclamation of legal site and service schemes .
“broight a new set of demands for new schools in these arexs.

Shortage of DET School Accommodation

The question of the adequacy of DET schoal accommodation must involve a consideration of
both the quantity and the quality of facilities, The quantity i.e. the shortage of space fust be
measured not only in reiation to the number of children of school going age in the DET
administered area who ate not at school but also in relation to the overcrowding of facilities and
the use of double sessions, the platoon system and temporary or rented accommeodation to
supplement accommaodation,

Official figures of shortnges may at times be confusing in that they exclude particular categories
of students. According to Minister Stoffel van der Merwe the official DET shostfall in 1989 was
159,849 classroom places of which 60,343 were at primary school level (SAIRR 1990 p, 817).
Thi figure refers only to state schools, however, It excludes farm schools where shortages are
mos, deamatic, In 1988 an estimate that 36% of children in rural areas were not in school was
queted in Parliament (SAIRR 1989 p. 269); a calculation based on this percentage and the
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| number of students at DET farm seaools in 1990 (DET 1990% would suggesttlmt this pronortmn
- represents some 270,000 students. Apart from excluding farm schools, the official shortage
- figure also does not take into account the platoon system, double sessions, rented accommoda-

tion and temporary accommodation (SAIRR 1990 p. 817). In 1989 the platoon system and
double sessions mvoived 259,138 students (DET 1989‘5‘)

Information currently emerging such as the UF demographic projection model (UF 1990") and

the 1991 census results may soon provide and altemative way of estimating the number of
students not at school, The table below provides a comparison between UF estimates for each
of three age groups in the DET administered area and DET registrations for 1590 (DET 1989%,

AGE 5-6 10-14 - 15-19
UF estimate 1.212.276 1,081,998 1,115,516
DET repistrations™® 737,782 853,922 547,070
Difference. ' 474,494 228,076 568,446

#Note: A further 78 992 DET schaol students were oIder than 19 in 1890,

This table is intended to provide perspective in the absence of a more precise analyms. Itis not.
‘intended as an account of childrer notin school as it is not reasonable to assume that all children

who are five ur seventeen to nineteen years old should be at school, The table also does not take
into account the relatively small number of Afeican students registered with departments otlier
tha« the DET, There would be reglonal varfation in the pattern of the shortage: the pmportion
o{ children not in schools is likely to be lughest in rural arens,

While the focus here is on mainstream schoolmg it should be borne in mind that the need for

focilities for s hooling is notrestricted to the six to nineteen age group; the ‘lost generation’ who

dropped out betwesn 1976 and 1990 and all those adults who have had little or no formal

- schooling are waiting in the wings along with a new generation of preschool children who are

B T

not currently nccommodated in the state system, DET adult education centres and subsidised
preschools only acconwnodate a fraction of these,

Whiie the above figures and comments do not bring us much closer to a precise assessment of
the overcrowsding and numbers not at school in the DET administered area they do suggest that
the official figures are very conservative, There is clearly a need for further research in order to
assess not only the shortages but also the regional spec:ﬁcmes w1tlun the distribution ot‘ such
shortapes.

Shortages in the DET administered area should also be contextualised nationally, it kas been
estimated that there are 1,7 million between the ages of six and nineteen not in schools nationally
while another 1,7 million between the ages of 19 and 29 dropped out of school in the last decade
(Edusource 1991), The national picture suggests that whatever the inadequacies of DET
provision students in this system tend to be better off than stndents in the homelands, Qver-
crowding 1s elearly worse in the six non-independent homelands than in the DET administered
tegion as Is evidenced in the ratios of pupils to classrooms in 1990 (DET 1990%,
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- DET : 2,229,295 pupils : 52,353 roomis
N.LH's: - 3,269,192 pupils : 56,415 rooms

Tn this and other ways the hlstorical mcqmtncs in educatiou have been: structurcd regmna.lly as
- well as racially, ' .

A short_age of space is not only a quantative problem; the quality of existing facilities is also not
necessarily acceptable. According to DET offictals interviewed for this report schools built
_ before 1979 by the Bantu Administration Boards were of an inferior quality compared to those -
subseguently built by the DET, Many of the older buildings are so run down that they need to
be replaced rather than repaired while many . . & newer buildings have been damaged as a
result of overcrowding, political conlict and vandalism (see Appendix para, 16). '

During 1989, in a context of increasing demographic, financial and political pressure, the DET

- was confronted with the added responsibility of the provision of schools in legealised shack
settlements, At that stage there was not yet a cohesive response to this problem from within the
DET but there was general resistance evident among interviewees to the establishment of schoals .
in shack settlements conforming to the existing norms and standards of schools provided within -
the mainstream planning process, In the short and even medium term these conditions inevitably
would result in a severe shortage of schools in shack settlements. But in the Iong term the
strategies and practices which officials evolved in response to these conditions, the ways in
which initial facilities were provided and the nature of those facilities, may be of greater
significance than the shortages. These responses marked the emerpence of a rationale for a
completely different type and quality of facilities for shack settlements. Such differentiation

~ raises questions about the ways in which the location, size, form and quality of facilities strictare -
the schooling experience of students, A debate about these issues promises to be central to the
questinn of education and equity in the future, :

.Reasons for the Shortages

From 1988 DET officials bepan to admiit publicly chat the system was tiot coping with increasmg
numbers, According to areport in e Star in April 1988

the DET said that the removal of Influx control made it necessary for it to provide
accomimodation for 50 000 more pupils than the expected increase in 1987 (SAIRR 1988 SR
P- 161)- -

1 .

That year and in subsequent years DET statements continued to relate the shostage of space o I
‘the removal of influx controls’ and ‘unexpected influx’ as in February 1991: S
S
[Dr Louw] said the shortages experienced this yenr were the result of a sudden Influx of e
pupils from rural areas to urban areas, This alse caused overcrowding which could not : S
be solved overnight (Cape Times 14 February 1991). B T
I'hese statements implied a simplistic analysis of the space problem. Other factors such as the b o
need to accommodate the children of previously illegal residents wese not acknowledged. There o .
was also no recognition of the considernble tonsensus in the Iiterature thot some two thirds of T ".»’-ff_
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the inciease in urban populations can be accounted for by natural population growth as opposed
to inmigration and that the pace of inmigration has slowed down as new patterns of seitlement
developed within the city (see Chapter Two). This would suggest that the shortages of space

~ which the DET experienced by the end of 1989 were not so much the result of an unexpected
mﬁux as of a complex web of causes, These include

T aheritage of inadequate provision a_nd backlogs;

Q inadeguate funding which must be related not only to available resources but also to the

inequitable distribution of funds across racially constituted education departments and across
- homelands and the common ared;

O unrealistic standards governing provision of facilities across all non-homeland departments;

| ~ O inability to monitor population growth and changes in the patterns of demographic distribu-

tion within the city; and

m} faﬂure.to adapt provision policies to new'legal,' politichl and demographic conditions related
to policies in otlier spheres of state activity.

Increusing costs of provision also contributed to the shortage of space. Within the DET the
proportion of funding available for capital costs shrank as the cost of salaries for increasing
numbers of qualified teachers went up, Building costs escalated with inflation and a new cost
was introduced when township development shifted into the hands of private developers and
sites had to be purchased for the first time,

' Govemmont and DET Responses to Demands for Facilitles

Until 1989 the government remained committed, atleast at the level of rhetoric, to a progrdmme

~ of equalisation of educational epportunities within the DET administered area, In 1986 this

Tl

commitment was reiterated in the announcement of a ten year plan to achieve equal educational -

opportunities. This was consistent with bronder state steategies in the pre-1985 era involving the
upgrading of material conditions for African ‘insiders’, After 1985 it was similarly consistent
with the selective upgrading of material conditions which formed past of the “Total Strategy”
approach preferred by the more conservative clique which came to dominate the government
executlve during the states of emergency, An alternative approach to socinl provision suggested
within the 1986 White Paper on Urbanisation did not have any substantial impact on the official
DET approsch to provision of education facilities prior to 1989, but from this year onwards new
policy trends were increasingly reminiscent of the White Paper approach

In 1989 FW de Klerk, then minister of national Education, announced that the 10 year plan was

to be abandoned. He suggested that there would be a shift to an approach which sealed down
provision rather than continued effarts to opgrade spending. As he put it:

We shall have to provide better education with fewer resources per client by means of a
- more efficient and leaner system of educntion (De Klerk quoted in SAIRR 1989/90

p. 789).
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In subsequent years this approach was elaborated in various government statements and docu-
ments, two of which are discussed in the final chapter of this report, The earlier rationale of equal
‘butracially separate education organised in terms of the regional logie of apartheid began to give
way to an approach which differentiated provision according to the class character of spatially -
defined communities and assumed financial contributions by those receiving education. The
signals of ghifts in the government's approach to social provision coincided with the ascendance
of De Klerk’s verligte clique in governiment and were related to the broader economic and
political strategies emerging under the banner of negotiations.

Another development arising from these political conditions was the proclamation of the first

.legal shack settlements from 1989, These settlements brought additional demands for schools.
DET officials were required to respond to these demands from within the context of shifts in the
dominant discourse regarding social provision which had not yet been translated into legislation,
plans and procedures, The norms and standards which had been specified by the DNE were still
in place, The official criteria for prioritising building projects were still quantative, based on
pupil density and projected pupil growth (see Appendix p. 3). In terms of formal policy the DET
was obligated to build expensive schools in shack settlements rather than in the townships ata
time when financial resources were severely limited,

But the residents of established townships had a stronger political voice than did shackdwellers,
. Shackdwellers were not yet sufficiently organised to contest education provision policies and
practices nor were theit interests represented by other groupings wha could influence the DET.
Opposition organisations such as the NECC whose support base was predominantly in formal
townships gave higher priority to issnes arising in these townships, Some private sector
organisations such as the Urbar Foundation, the Private Sector Education Council, the Private

Seotor Initiative, the Education Foundation and the Independent Development Trust had not yet -
come into existence while others had not yet turned their attention to the “.sue of education in S
shack settlements, The government had not yet formulated its new strategy and only intervened s f S
from above in ad hoc ways. As a result, the DET response to shackdwellers was largely an o ,”‘*—w:-x :
 internal matter at DET head office level in 1989. _ SRS B
In the PWYV region, ontside pressures and interventions were more prevalent at the regional level, - ' </ ' o ” ) '.
Here, officials were under pressure from local shackdweller organisations and also from second o’ e
© tier state departments, particularly the Transvaal Provincial Administration (TPA), which had Lo
the task of drawing squasters to legal settlemients and stabilising the settlement populations, EEN
. Vg
] R . .
The demographic, financial and political conditions outlined above structured the responses of B Lo
the DET to the demand for schools in shack settlements at the end of 1989, when interviewswere =~ RIRENR AT .
conducted for this report, These responses became precedents in that practices developed then . EEEEC I A
were fed bnck into national policies and, later, into the government’s ERS. This loop from & S
Departmental practices to national policy proposals will be discussed in the concluding chapter Cle o :
of this report, L o A
2 L
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" Discursive Shifts within the DET: 1985 — 1990

As mentioned earlier, restructuring of education which Viljoen anticipated in 1985 (see page 44)
did not take place before the end of the decade. In the meanwhile the mainframe of policies
formulated in the Riekert era remained in place; within this frame ad hoc adjustments were made
in response to new conditions, The inconsistencies produced by the presence of two major
discursive currents related not only to pelicy content and implementation practices but also to
the institutional structures and procedures which gave material form to policy-discourse.

The earlivr discursive current was characterised by a technicist approach which had been given
colierent expression in the De Lange Report. The language of this discourse with its emphasis
on scientific, objective planning remained predominant within the upper echelons of the DET
until the end of the decade, as will be illustrated in the discussion of interviews in the next
chapter. Butin a period when the DET was under political attack with inadequate resources to
meet its own objectives, this form of planning could only mask unofficial practices aimed at
resolving conilicting claims. The interviews conducted at regional level for this study suggest

that, by the end of 1989, some officials at this level had lost faith in the prevmlmg approach to

prmusmn.

A techmcist approach to policy making may be equiated to what Offe (1985) calls instrumental
rationality in his diseussion of what he regards as the three main appronches to policy production,
According to Offe the conditions necessary for the adopiion of instrumental raticnality as the
organising principle of productive state activity (such as education) include ‘clear cut, uncon-

troversial and operational goals; stability of the estvironment and/or short production cycle; no

fiscal constralnts (Offe 1985 p- 139).

_ Offe’s conditions, or rather, their absence in the DET policy environment in the eighties, provide
at least a partial explanation of the predicament of regional DET officinls caught between the
scientific macroplans generated at DET head office, which promised schools without providing
funds, and the clamour for resources within eivil society, Under these conditions it was almost
inevitable that technicist decision making processes would give way to what Offe describes as
1 ‘decentralised process of political conflict and consensus’ (Offe 1985 p. 139).

. By the end of 1989 DET officials were in need of a renewed disconrse which would define for
them a vidble role within new conditions and weave together the patchwork of practices that
were emerging in response to these conditions. Such a discourse was partially developed in other
spheres of state activity. The state had signalled a retreat from technicism and a move towards a
consensus mode in the WPU. This was not so much a voluntary shift as an attempt to take control
of changes resulting from resistance to earlier strategies, But the process of universalising this
newer discourse in the sphere of education and giving it institutional form within the DET had
hardly begun. After February 1990 the government set about translating this discourse into the
sphere of education both in public statements such ag minister Van der Merwe’s policy statement
of July 1990 and the ERS of June 1991 and in internal departmental activities such as a tour by
minister Van der Merwe to all the regions, In the meanwhile some of the central notions within
this discourse, sich as the emphasis on local negotiation and conflict resolution and the spatial
differentiation of provision, were affinmed for officials who had borrowed these notions in order
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to deal with specific problems such as the tnsk of providing schools in shack setttements,

A central notion within the rationale of social provision introduced in the WPU is that of
community participation. This was to become increasingly important within regional, and Jater
national, DET practices within shack settlements as well as in other communities. Community
participation may facilitate the expression of community demands, depending on the way it is
defitied and organised. Offe points out that a major disadvantage of what he calls the consensus
mode of policy production, from the point of view of the state, is that it would invite “more
demands and interests to articulate themselves than can be satisfied under fiscal and institutional
. constraints that the capitalist state is unable to escape’ (Offe 1985 p. 140), But the approach to
social provision introduced in the WPU minimises these disadvantages by defining and limiting
_ the forns and levels of participation at the local level or, as Van der Merwe put it, ‘filling in the
details’ post hoe (Van der Merwe 1990), In this approach to social provision the flip side of the
coin of local participation is exclusion from national policy making. As Yeatman explains, a
discourse of decentralisation and local participation does accommodate the expression of claims,
but: i i : '

claims and claimants are brokered much lower down the line and it becomes all the more

difficult for their advocates to elaborate them into generalised and generally visible

- discursive maps and claims. When managers close to the coalface are required to manage

reduced Fudgets, which in a climate of restrncturing bring with them agutely intensified

competition between claims and tlieir advocates they can do listle moie than retreat into

‘contral modes of management which favour the existing distribution of discursive power
and resources (Yeatman 1990 p. 172).

When ‘local participation’ is construeted as responsibility for costs and outcom.és, claims will
be imploded within the community itself without accountability being relayed to the state,

Subsequent chapters of this report will document some of the ways in which comumunity
pariicipation has been used to effect the downgrading of facilities and other forms of DET
provision in shack settlernents within a broader process of differentiation of provision according
to the sotio-economic profile of spatially defined communities.

Some of the ways in which the rationate of Orderly Urbanisation intruded into the DET between
1989 and 1990 related to the definition of spatial boundaries, the proposed decentralisation of
-structures, an increasing willingness to relegate areas of provision to the private sector and
groupinig in civil society and the introduction of new and different forms of differentiation of
education provision, especially provision of facilities, Each of these will be elaborated belaw.

Decentralisation

By the end of the eighties aunthority and contral of finances were still vested in a centralised
administration, giving institutional form to a discourse which defined the Department and the
state as responsible and accountable. Viljoen's 1985 policy statement had expressed the inten-
tion that the Department be decentralised and this intention was reiterated in subsequent years
(DET 1989", DET 1990". But this intention was not fulfilled in the eighties presumably because
decentralisation would have had to be part of a broader restructuring and to be linked to the
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orchestration of a less antagonistic relationship between the Department and its clients. The
WPU notion of decentralisation is also linked to greater community participation at the local
level. Attempts by the DET to establish school management councils to facilitate ‘community
involvement’ in the latter half of the decade were effectively opposed by resistance organisations
and school communities. These moves towards decentralisation and the devolation of respon-
sibility to regional local levels were fundamental to WPU propasals regardmg social provision .
(see WPU para’s. 4,3.14; 10,1.2 and 10.2). '

Héginnal Boundaries

While the external boundaries of the DET remained contiguous with those of the non-homeland
area the regional ' vundaries were adjusted to coincide with those of economic regions which
_ cut across the hot, . ands, This development suggests that DET regions could eventually be

. slotied into a national configuration of regions in line with WPU proposals (WPU Section 6).

The decentralisation of structures within regions which correlate with economic regions

~provides initial structural conditions towards & department which may be deracialised and
regionally diverse, However, this does not necessarily mean that the distribution of resources.
within a region would be equitable, Praciices which differentiate the levels of provision for
different spatially and economically defined communities and specifically For shack settlements
would be facilitated by the proximity of the regional administrations to local communities, as is
itlostrated by developmentis within the regions since 1989, discussed in subsequent chapters of
this report. Regional bureaucrats are able to negotiate different provision arrangemcnts, or deals,
with different communities. '

Di_fferenttation

In the early eighties the differentiation of provision was organised regionally and racially and ]
related primarily to different forms of provision between, rather than wi_thin, deportments, An _ LA /
exception to this was the differentiation of the level, cost and quality of provision for ruraland
urban DET schools effected pnmanlg through the different forms of control of farm schools and . T
urban state schools. . _ A

Curriculum constitutes another potentlal form of provision differentiation. In the early eighties ?
the DET took up the De Lange Commission’s recommendation that technical education be - ' ST
expanded as a policy objective (see for example Viljoen's 1985 policy statement), The motiva- U

- tion for this related to the perception of the needs of the economy rather then to the cost of T fen
provision of different curricular packages. In fact relatively 1ew technical colieges (secondary e e

- level) were established (21 by 1990) and not many students enrolled for technical subjects in s
ordinary schools (see DET 1990). According to interviewees for this report this can be explained PRI
in terms of the higher costs of provision of technical education as well as the preferences of e .
students, Thus, in terms of curriculum, DET education remained largely undifferentiated, ' i PR

From 1989 a new set of differentiation practices emerged within the DET. This involved the o R '
differentiation of facilities, and potentially of other forms of provision, for state schools ' IR
according to the socio-economic profile of spatially defined communities. Between 1989 and BB e




1991 the uorms and standards governing matters such as site sizes, site numbers and school plans
were adjusted to produce three categories of facilities, In addition, provision of facilities in shack
settlemnents were effectively if not officially deregulated. Different models of control and
funling were used as an additional mechanism to effect differentiation in an approach s:milar o
that which had applied to farm schiools in the past.

This range of differentiaﬁon mechanisms provides a central focus for this report. Bach of the
practices mentioned here s more fully discussed below and in subsequent chaptets, At this point
the similarity between these practices and the approach to social provision outlined in the WPU
is at issue. The WPU recommended that state provision of social services such as health should

be *appropriate’ to particular sacio-economic communities, State provision should be combined . -
with selective privatisation and increased community responsibility (see WPU para, 11.4), Thus

differentiation of state provision would dovetail with differentiation effected in the market place.

These 'devélopments would suggest that the state has produéed a special strategy for those areas
of social provision which must be guaranteed by the state and cannot therefore be relegated
entirely to the free market. This strategy is aimed atarticulating a range of mechanisms operating

within state, private sector and civil society towards effecting the class based differentiation of
~ provision. : : . "

Communily and Private Sector Cantrol of Schools

In the early eighties the DET was still territorial in its responses to initiatives from within the
private sector and civil society to provide education for Africans in the DET administered area.
The De Lange report had prepared the way for preater private sector involvement but this was
initially taken up in relation to non-formal education and support for state education rather than

* to the relegation of control of formal schooling io the private sector or community groupings,
. This appronch was reflected in the national policy for General Affairs Act of 1984 and in

Viljoen's 1985 policy statement, The 1984 Act vested responsibility for formal education in the
state while non-formal education was defined as the shared responsibility of the state and the
private sector. In Viljoen’s statement the role defined for parents, school committees and
communities is fairly passive, involving support for state education practices and goals.

The DET approach to social provision was different from that of the 1986 WPU which supported
cornmunlty projects and private sector involvemient in such projects (WPU para, 11.2.2).
Education is specified as an example of an area suited to such projects (WPU para, 4.4.3, 19_)
This approach assigned greater responsibility and decizion making powers to local participatory
structures although the Forms of responsibility relate primarily to greater financial input by

~ cormunities (see WPU paras, 4.4.3,13; 4.4,3.18; 11.2.2; and 14.2.2). Thus self help projects
wetre presented as an alternative to privatisation or commodification as part of a strategy which

would reduce the vost of provision for the state,

It is worth speculating that the rationale of Orderly Urbanisation policies helped persuade the
governiment to adopt a less hostile attitude to private schools in the Private Schools Act of 1986,
Although the majority of private schools registered in subseguent years still fell under depart-
ments other tic 1 the DET, the DET itself took advantage of the legitimation of notions of
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privatisation and commiunity responsibility when it announced that it would not expand sub-
sidies for preschools from 1988. In a reference to this in the DET 1988 annual reputt, the care
~f preschool children was declared to be the genem.lly accepted’ responsiblity of * parents and
the cmnmumty (p 94) '

The interviews conducted for this study reveal an almost desperate openness on the part of most
DET interviewees to ways in which private sector organisations can provide financial input to
state schools and an acceptance that such organisations would want to inflnence aspects of
schooling such as curriculum in return, But by 1989 a sufficiently close relationship between the
DET and the private sector hiad not been co-ordinated in a systematic way just as in the broader
relationship between state and private sector, ‘The spirit of synergy required to make a real
difference (had) yet to materialise’ (Steyn 1988). :

Only after the . 1d of 1989 did the De Klerk government orchestrate a sufficiently close
- relationship between state, business and indusiry to allow the relegation of larpge areas of

education provision to the private sector as snggested in the ERS of 1991. In the same period
- private sector influshee on state education policies and material contributions to provision began
to be organised in new ways through policy centres such as that of the Urban Foundation and
funding bodies such as the Independent Development Trust. The important question about these
orgenisations in the context of this study relates to their effect on emerging DET practices
involving the differentiation of education provision according to the class character of urban
‘areas. It will be argued in the concluding chapter of this report that the forms of interaction
between the DET and organisations such as the IDT that have emerged since 1989 contribute to
the broader strategy of differentiation by facilitating the deregulation of certain forms of
provxsion and the increase of costs to communities particularly in shack setflements.

In confrast with its relationship to business and industry, the relationship between the DET and
oppositionul political groups remained hostile thronghout the eighties, By 1989 the DET was
 sufficiently weakened to be obliged to negotiate with organisations such as the NECC but rone
of the officials intr-riewed for this study regarded such ‘talks’ as particularly productive, At the
same time the DI'I"s own attempts to organise a system of school councils had not achieved
credibility, But from 1989 relationships between the DET and groupings in ¢ivil society were -
pu’fsued in & new way when the first community-initiated private schools in shack settlements
were registered, It is in this context that the notion of community participation as defined in the -
WPU was first realised in the sphere of DET activity.

This report argues that different models of control and funding provide an important set of
mechanisms viithin the broader strategy of differentiation of provision according to the class
profile of gpatially defined communities {(see Chapter Five), by e iially the basic moacels —
private, state-aid:d and state — are not new. But they are being used in new ways, These models,

and the way in which they have been adapted within a new strategy of education provision in ‘* b L '-: W
order to contribute to class based differentiation, will be discussed in Chapter Five, S 'i. -

i’ |

The shifts in structure, policies and discourse that have been discussed in this chapter did not ; : N ' ;
occur in a co~ordinated way. Instead, adjustments were made unevenly and at different levels, P SRR
Some shifts, particu, arly in relation to forms of differentiation, were initiated at regional level :~ SR Lot

,*.::_ 1.1 . ,
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and Jater taken up at national level. Others, such as the shifts in relatlonships with the private et
sector, were to some extent facilitated by shifts in the relationship between the governmentand b
the private sector. At the end of 1989, w hen interviews were conducted for this report, there were "
blatant inconsistencies in the responses to the claims of shackdwelters at government Jevel, DET
head office level and DET regional level, Subsequently the government has effected a greater
universalisation of the rationale of Orderly Urbanisation policies within the DET while specific A P
- practices congruent with this rationale have beert drawn from the experience of the regions. This S L O
moment when policies were least coherent, i.e, the end of 1989, provides the focus for the next . i S
ohapter. An examination of this period and subsequent developments reveals how shifts in policy ot
did not involve the complete displacement of one approach by another; instead, elements of an SR
inherlted approach were combined with new elements in order to produce a different approach R L T
which, while new, is roated in the old. _ . ro L
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Chapter Four

Provision of School Facllltles in Shack Settlements: DET Pollcies
and Practices in 1989.

By the end of the eighties the cohetence of the DET approach to the provision of facilities which
had been conceived in the Riekert era was fragmenting in the face of political, demographic,
financial and discursive conditions different from those which DET planners hiad assumed at the
beginning of the decade. Shortages of facilities had become a focus of resistance, Not only was

funding inadequate but the proportion of funding available for capital expenditure had decreased

28 costs escalated. Additional demands for facilities came from new quarters, Demands for
schools in legal shack settlements were added to those for long awnited facilities in established
townships, New legislation allocated higher subsidies for farm schools and created the condi-
tions for the establishiment of mote state schools in rural areas, It became increasingly obvious
thatthe DET was unable to provide the relatively high standard of facilities to which it was bound
by DNE regulations and established procedures to atl its clients within its budget. 1t also became

increasingly difficult for the DET to deny or ignore the claims of the growing number of people

in legal shack settlements,

This chapter reflects o moment within the shifts in DET policy and practice, a close-up view of
- Tesponses to a specific issue at a particular time, The chapter is based primarily on & series of
interviews with thirteen DET officinls: three head office officials including the Deputy Director

General, five regional directors and five deputy reglonal directors. The interviews were con-
ducted between October 1989 and February 1990, The focus of the interviews was on DET
provision of education facilities within the PWYV aren, shortages, existing or envisaged practices

Tor coping_with shortages and responsas to ¢laims from shack settlements,

* The first sectiont of the chapter outlines the actual planning proeedureé for the provigion of

facilitles ns deseribed by interviewees and set down in relevant DET documents as well as
unofficial DET proctices which emerged in PWV shack settletnents, The second section records
the responses of DET interviewees to issues relating to shortages and provision for shack
settlervients, The third section turns to the shackdwellers themselves and records their perspective
of provision of schooling as reflected in interviews for this study. The main focus is on twa
categories of shackdwellers: those in freestanding serlements in or near existing formal
towriships and those in shack setflements at a distance from established townships, A cage study
of Weiler's Farm and Orange Farm provided the main source relating to the latier category
aithough interviews were also conducted in four other settlements, The perspective of shack-
dwellers is important in this study not because it provides new information, but because it
elaborates and interprets the aceounts provided by DET officiale

Provislon of DET Schools: The Planning Process

In an interview ot the end of 1989 Dr Dirk Metring, Deputy Director General of the DET

tleseribed the process of planning for school facllities as ‘objective and scientific strictly

according to need’. This may well have been the intent infortming the design of the planning
process but it does not follow that this was its effect, as will be illusteated below,
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A serles of national plans were developed within the DET from the early eighties for the
provision of ‘physical facilities't plans for schools, technical colleges, teacher iraining colleges,
farm schools and special education {see Appendix: DET Physical Planning). Of these, the

national ptan for provision of state schools was regarded as the most sophisticated, This planning

process was developed during the earfy 80°s and implemented from 1986,

'The planning process for school facilities consisted of an annual macto and ricro information

gathering procedure linked to a 4 year projection cycle, On a mucro level, siatistics wers
callected reflecting projected national population growih., On 2 micro level information was
collected regarding local needs and population growth for schools, townships and the region.
There were two categories of sources regarding population growth: information regarding
growth of existing townships, and information regarding new township development.

DET interviewees mentioned 2 number of bodies consulted during the planning process. At head

office {macro planning) level these included the Central Statistical Service, homeland govern- -

ments, Regional Services Councils, the Depariment of Constitutional Development, the Depart-
ment of Development Aid, the Department of Planning and Provincial Affairs, the police, the

. army, and the Natonal Council for Education and Training, The planning process was also
- informed by discussions with representatives of the private sector, particularly the mining

hauses.

Atregional level there was some variation in the consultation and Information gathering process,

Most commonly, information was drawn from local authorities and the schools themselves
regarding township growth and from the TPA for new township developments., In the Johannes-
burg region & private company, Jomet, was consulted for statistical information, In the Orange~
Vanl region the Assistant Director in chavge of planning believed that the government had 4 long
term township developntent pian for the region to which neither he nor his sources had aceess,
and which was being revenled piecemenl for political reasons, He scanned the Government

‘Gazette fornotification of new township developments, In the Diamond Fields reglon the police

and the army did at times report movement of people to the DET, While Joint Mansgement

Commitiees (TMC's) and the new ‘task groups’ were active 1n all regions, interviewees agreed

that these were not particularly useful for planning purposes. New standing commitiess incor-

+ porating provincinl and parastatal bodies such as ESCOM and the Development Bank were

gxpected to be more useful. The IMC's, which were dominated by security personnel, had
tended to respond to erisis in an ad hoe way while the new task groups were led by employer
bodizs who were more orlented to long term planning for econornic stubility, All township

development plans had to be presented tu the DET for allocation and approval of sites for achools :

before they were ﬂnalised

Once the statistical information had been gathered and the needs expressed ut existing schools
taken into account the annudl regional plan was drawn up. A region could apply for new schools
in terms of a formula which allocated a primary or secondary school for a given number of
residential sites, Bxtra information such as the pressure on schools from students nat Hving near
the school was also tnken into decount. Schools listed on the annual reglonal plan were
prioritised within the reglon according to how many students were in need of accommodation
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sind how long a parficular community had teen waiting, Regional plans were considered bya i o » B
natlonal priorities commitice 4t head office, Here, a nationy! priority list was drawn up which, e e i
in due course, was presented to the minister for his approval, This list was revised annually, R S

The DET approach to the planning of school facilities assumed stable, predictable, population Vo e
growth and movement, It gave preference to communities that had been waiting a long time, or b '

to new township developments that went throrgh a long, orderly planning process. The RS
minimum delay from the date of approval for the building of a school to the opening of the school L
was three years — longer was mere usual. According to the Deputy Regional Director of the
Highveld region, some schools that were placed on the priority Hst in 1986 (the first year in
which the national plan eaine into aperation) had still hot been built over three years later,

At both national and regional leve] planning procedares could not accommodate deniographic,
financial and political conditions different from those which hiad bieen assumed in their design.
'The Deputy Flead Bducation Speciatist acknowledged this in an interview for this study atthe Lo
end of 1989: ' :

b L g i et s 8 e
-
LS

 This modr1 of ot + ks in 7 closed environment, If yon have outside input then this

* thing becomes unstalse e.g, if you have an area next to a self governing state and you

predicted certain growtl then yon get this influx from outside, then the whole thing is
out. We try to pick this up: fivough onr discussions with the repions,

e ..-—-'.-—u_-y-'--_--'—--w:-.-.-_:\-_—-‘—r—-_' —

S At regional levels established procedures did not always provide adequate information; town
S : councils did not generally have the legitimacy and infrastrucuture to provide reliable statistics
DA about legal and illegal shackdwellers, Statistics based on enrolment at existing schools did not
e reflect the numbers of children outside of the system. Some regional officials did develop
T alternative strategies for sstimating population and student numbers butin the two regions where
shack setflements were most predominant, methods of estimating numbers were not considered

adequate, . _ LA
Regional officials were aware that limited finance would only allow the building of a small Ly T
number of schools in each reglon, regardless of the demand, Consequently, officials in two -
regions drew a distinction between the numbers of schools they ‘could’ request and the numbets ./ T

they *did’ request. Thas predictions about supply determined the reported level of needs rather et N
than vice versa, ' ' - - : R

Norms and Standards for DET School Facllities : : S ‘x

In the early eighties norms and scandards for the white designated aren wers determined within . :
o disconrse characterised by an attempt to deliver equal but separate education across race . S
groups, From 1983 schools built by the DET had to conform to space and cost norms specified P
for ail edueation departments in the non-homeland aren by the DNE (ONE 1983). By the end of SO
1989 these norms still applied, officlally, but they were being undermined by discwrsive shifts L

at government level, These shifts were signalled, for exnmple, in statements accompanying the , K
abandonment of the ten year plan indicating that provision would be ‘sealed down’. These
signals influenced responses from within the DET to the crisis of provision which the Depart-
ment faced, ns became evident in the next two yeuavs, By the end ¢ ' 1989 designs for more cost
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'effectivc buildings had been commissioned wnhm the DET. (Interview with Deputy Director
General.) '

At that time, i,e, late 1989, the issne of the material quality of faciliies was the subject of some
debate within the Department. Interviewees for tlns report raised the following i issues regarding
this matter:

1, Interviewees believed that the Department should guard against the accusation that it was
providing second rate schools pacticularly in the context of polit_ical opposition to the DET,

2 When asked 5peclfically about shack settlements, however, most interviewees said that it was
not practical to bulld ‘normal’ schools in these acess, They argued that brick buildings would
‘look out of place’ in shack settlements and that they would be vandalised or stripped in order
to provide building material, The Regional Director for the Highveld region quoted a minute
from n meeting of regional directors at the DET head office: '

The meeting agrees with the principle that cheaper schools showld be established in shack
settlements and that a curriculum more suited to people in such clrcumstances showld be
considered. (Translated from Afrikanns,)

Anofficlal DET document reiterates both these points:

1. At one stnge the Department was accused of providing inferior buildings; it was
evidence of the so-called ‘inferior education system.’ We must guard against having
a similar situntion again.

2, It should also be remembered that the school must be acceptable to the community it
serves. It is possible to lower the standards in an area where squatting takes place, but
it would be unwise to use the same standard of building in'an area developed for a
higher income group (see Appendix; DET Physical Planning).

These views suggest that DET responsibility for provision of facilities in shack Sel:t‘ement.é was
already defined differently, in DET disconrse, from the responsibility in established townshlps.

In early 1990 differentiotion wus introduced within the formal procedures for mainstream
provision of schools in established townships. This was evidenced in a change in the formula
which determined the allocation of new schools per number of sites (DET February 1990, The
new formula is specified below:

Site size No. of sites No of sites
— _ per primiaty school per secondary school
maller than 25{} m> 500 1500
250 m ~ 400 m* 350 1315
400 m? 4 650 1300

Note: In this formula site size refers to the average size of residential sites in on aren within a

township,
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According to the Deputy Director of the Orange—Vaal region, the older formula had allowed one .
primary school per 450 sites and one secondary school per three primary schools. The earlier
version allocated more primary schools in all areas and more secondary schools in areas with
small or medium size sites than does the new formula, The new formula assumes that more
primary schools minst be accommodated where sites are smaller, and that fewer secondary
schools will be needed where sites are smaller, .

The 1989 categones of school distribntion were Hnked to the differentiation of the design and
materials of the actunl buildings, Three different designs at three different cost levels were
introduced. These were designated A, B, and C where design A was of a similar standard to that
of earlier schools governed by uniform norms and standards, This three pronged approach to

. differentiation has subsequently also emerged in the ERS in relation to other areas of provision
such as equipment (DNE, 1991° pp. 65 and 31). '

But the introduction of these forms of differentiation did not solve the problem of determining
appropriate forms and levels of provision for shack settlements. In DET documients, and more

* clearly in the practices of DET officials, shack settlements were still seen as a separate category,
In the document specifying site sizes the revised norms specify & special arrangement for shack
settlements: . '

" Inrespect of the formal resetflement of squaltters the Departrnent may consider reducmg
the size of school sites on condition that schools are gronped together (DET 1990 )

- 'This arrangement hinges-on the proviso that schools wou’d have a common sportsground, Apart
frotn this reference, the new formula's did not refer specifically to shack settlements. However,
in more recent communication (in 1991) DET interviewees indicated that none of the formula
categories applied to shack settlements, Instend, 8 completely separate formula was being
considered for shack settlements, The number of sites per primary school would ‘probably be
higher* than 650.

Sc‘hdols Outslde the DET State School System

In practice the schools that were established in legal shack settlements, specifically Orange
Barm, between 1989 and 1991, were not provided within the increasingly differentiated formal
mainstream provision process; they were private schools and state schools in unconventional - B
facilities provided in unconventional ways, During this period DET officials, patticularly in the ' S
Orange-Vaal region, began to see the advantages of registering private shack schools which oo ; v _
would previously have been seen as illegal and undesirable i that they did not meet DET criteria S
for registration, This shift in attitude was influenced by financial and polidenl conditions such AR
as the pressure on the DET to provide facilities which it could not afford in areas that did not AR
constitute political prioritles and by a shift in the dominnnt government discourse towards the e
favouring of privatisation; user payment for social facilities and community participation in SN
social provision. Aport from private schools, DET officials in the Orange-Vual region also S L
turned their attention to state-aided schools and the possibilities which this model of financing {
and control offered in shack settlements. As these two models of financing ~ particularly private o - ‘
schools — have become increasingly important in shack settlements their place within the broader L J
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context of DET provision is briefly considered here, along with two other strategies for

. providing and accommodating education: donated facilities and providing secondary education

through tue adult education systent.

Private Schools -

Private schools are frequently viewed as the tertain of relatively pnwleged studcnts and a small
proportion of subsidised recruits to the wealthier classes. But an increasing number of private

schools are also appearing in shack settiements,

Private schools are legally obliged to register with an education department, By 1990 there were
385 such schools in South Africa, éxcluding the TBVC states, of which 61 were registered with

the DET (DNE® 1991), But in 1990 the numbers of DET registered private schools seemed set

to increase rapidly; while there were only 15 DET registered secondary schools in 1990, a further
11 schools applied forregistration during thatyear (DET 1991%p, 68), The registration of private
schools in shack settlemenw no doubt helps to account for this incrcas&

Subs:chsatxon of private schools s normally set atO 15045 per cent of running costs, The level
is determined by criteria some of whichrelat~*. 1.0 yuality of the facilities of the school; schools

“with better facilities receive a higuer subsidy,

During 1989 DET officials in the Orange Vaal region in which Orange fatm is located, began to
view more positively the option of registering schools even though they did not qualify for a

‘subsidy in terms of the DET criteria. There was not yet a clear view of the future relationship
between such schools and the DET, The Regional Director of the Orange Vaal Region suggested -

in an interview that these schaols would ultimately be ‘taken over® by the DET but in the light

- of current DET policy trends it would appear that his prediction is unlikely to be fulfilled. The

DET Annual Report of 1990 suggests that there are advantages, for the DET, deriving from the
private status of schools,

A particularly positive uspect ﬁf'private'schooling is that parents are deeply involved in -
the schools partly because they make a significant financial contribotion to the education-

and training of their children, Consequently, schoo] attendance is high, a more disgiplined
~ atmosphere prevails and a high standard of education can be maintained.

The Department will support private education ns for as is possible within general policy
as this is more cost effective for the state, on the one hand, while giving parents and
comnunities a greater share in their children’s education, on the other (DET 1990" p. 68).

There is still a distinction in the minds of some DET officials between traditional well-resourced
private schools and under-resourced community initiated private schools such as the ones
established at Orange Farm. As one interviewee put it: *“They are not proper private schools’,
Nevertheless, the advantages to the DET of the existence of the Orange Fartn private schools in
relieving the pressure for facilities motivated the DET to subsidise these schools as from 1990,
Because these subsidies were not based on the usual criteria, they were regarded as exceptions,
and as ‘temporary’ (DET, 1990% p. 54), Additional special grants were also given to these
schools. This support ennbled these schools to pay their staff an avernge salary of R400 per
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. . month-'in_ 1991,

- From the point of view of private schools in shack settlements, the motivation to apply for .
registration does not relate only to subsidies; registration is a precondition for the allocatmn of

a site to a school in a proclaimed residential area.

From the point of view of the DET, the.privatc school model clearly has considerable scope for
‘low cost provision. Not only does the DET have to pay less towards the school but the éxistence
* of such a school in & particular area justifies a lower priority rating to the whole area when the
allocation of further facilities is considered, Exceptional subsidies and grants to private schools,
- particularly in high profile areas such as Orange Farm, is of double benefit to the DET in that

this ciin be constrycted as a positive response to local initlative while at the same. tu-ne relieving

the DET of the much higher costs of mainstream provision,

“This st_udy docummients the emergence of the use of private schools as substitutes for state
provision in Orange Farm in 1989. Subsequent informal communication with DET officials
- suggests that this has become common DET practlce in shack set’rlcments as far afield as Cape
Town,

State-Alded Schools

There are a variety of categories of state-aided schools within the DET of which farm schools
represent the largest category. In 1991 farm schools accommodated about 22 per cent of all DET'
students and 28 per cent of all DET primary scheol pupils. State-alded schools also include other
categories such as mine schools and schools for the handicapped initiated by welfare organiza-
tions. These schools are collectively referred to as ‘other state-aided schools’ in DET annual

© reports, In 1990 there were 142 such schools registered with the DET of which 116 were primary

‘schools and a further 20 went only to standard seven. They acconumodated 30 543 students,
representing roughly 1,5 per cent of all DET students (SA; DET 1990%.

The conditions applying to state-aided schools vary according to the category, Generally they
réceive higher subsidies than do private schools, Unlike private schools, they do usvally receive

subsidies for capital expenditure, The ground on which they are built generlly belongs to the

school ‘owner* such as a farmer,

Thus far state-aided schools have not been significant as a form of provision fox shack
settlements though some farm schools near shack settlements, particulasly in peri-urban areas,
have tended to absorly students from shack settlements, In general, this form of provision is more
relevant in terms of future prospects than current developiments in shack settlements and as such
itis discussed further in the nexi chapter of this report. However, itis worth noting here that DET
officials interviewed for this study showed great enthusiasm for the expansion of the provision
of state-aided schools of the type represented by mine schools, An interviewee in the Orange-
Vaal region argued that such schools required less administrative and financial input from the
Department than did stete schools, At the same time the Department would reain considerable
control by virtue of the fact that it would pay teachers’ salnries nnd determine the curriculum.
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_The two most common types of btate-alded schools, ie, farm schools and mine schools, both
represent an initiative on the part of an employer or employer organisation which s prepared to
contribute to the financing and administration of a school in a place where the DET would niot
normally provide a state school.

Donated Facil[tles

Another way of pressurising the DET to provide a school at a partic.ular lacation involves the
offer of a one-off donation towards facilities or the don; +ion of a site. In Orange Farm the

" facilities for the only secondary state school built by mid 1544 were donated by a local business,

In the light of emerging DET policies of prioritising primary schools it is arguable that this
school would not have been established had these facilities not been donated. In other areas,
facilities have been provided by the Independent Development Trust, an organisation which
administers money provided for social and welfare projects by both the state and private sector
organisations. Developers of new townships have at times offered to donatie sites to the DET
according to DET interviewees. Such offers place officials in a predicament in that the savings
on sifes are attractive but the locations selected would not otherwise be considered a priority.

- Adult Education

Adult education is not an alternative form of provision in the same sense as private schools and

 state-nided schools but it is relevant here in that some DET officials interviewed saw it as a
partial alternative to, or substitute for, sécondary schooling in shack settlements, The Director
of the Johannesburg region reported that the success rate of matriculants in the adult education
system wilhin this region was higher than in the formal schooling system, He also considered
the non-formal skills training associated with adult education to be more appropriate to shack-
dwellers than academic education. Adult education also offers advantages in that there is o well
established principle of co-operation between the state and the private sector: the 1984 Education
‘Act stipulates that informal and non-formal adult education is the shared responsibility of state
education departments and the private sector. This iraplies that the private sector could carry at
least part of the costs, (The view of adnt education as a partial substitute for secondary education
did not emerge in interviews with officialg in regions other than Johannesburg,)

A National DET Perspective at the end of 1989

Athend office lavel, informal settlements were not defined as a national planning issue butrather
aga reglonal erisis, interim issue. The Deputy Director General made this clear in an interview
for this study:

Because of a backlog of classrooms and a lack of money, svery cent spent must be
Justified, so at this stage, from a national planning point of view, squatter camps are a
very low priority, and they are handled at a local level by regional directors in a crisis
way ... There is no money in reserve for crises,

New middle class townships are absorbing o huge amount of money. They are proclained
by government. We usually get reasonably early warning about them and we can
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incorporaie them. Then there are schools erected by mining companies — we have
. reasonuable warning of them and we can incotporate them,

Education planning is not crisis planning, Squatter camps are normally crisis arrange-

-ments. One cannot adjlst a very sophisticated planning system to this type of up and

downing during a year,

In spite of what I said about scientific, demographic planning, there is something like
- moral obligations as well, and we have major moral obligations towards settled com-
munities who have been deprived for a long time. If enough money was available, if the
private sector built enongh schools, then we could ... We hope that the private sector
could make a major contribution to both teachew salaries as well as temparmy

. Structures in squatier camps.

These views did not mean thatlegal shack settlements could not appear on the lists of areas where
schoals were needed within the formal planning process, But they did mean that the rationale

informing the prioritisation of areas for the provision of schoals tended to give lesser value to

the claims of shackdwellers so that in effect these areas did not reach the front of the queue for
mainstream schools, i.e. schools provxded within established procedures governed by Specified
norms and standards. There was an implicit view that the poverty, insecurity and class location

of shackdwellers gave them a lesser tight to schaoling as compared to people in formal

townships.

Meanwhile, within certain regions in the PWV area the principle of the provision of g lesser
quality of facilities in shack setflements was already established by the end of 1989, as will be
geen below, Butthe relationship between majnstream provision managed at head office level and
provision for shack setflements relegated to regional level had not yet been co-ordinated. It is
-argued here that the scparation of provision for shiack settlements from mainstream provision
was rooted in earlier discourses which constructed shackdwellers as illegal and temporary and

- associated them with the outsiders of the Riekert era. While. legal conditions relating to -

shackdwellers had changed, the values of key DRT officials had not changed. When resources
. could not be stretched to provide for all, shackdwellers were not only placed at the end of the
queue for schools; they were placed in a separate queue where different rules applied, The
definition of the provision of schools in shack settlements a3 a local, erisis matter affirmed the

national planning process while marginalising shack settlements as exceptional cases, Sub- -

sequently, when responsibility for the provision of schools in shack settlements was taken up
mote formally at head office level this dichotomy was retained.

But it was not only the unwillingness to fet go of earlier procedures and values that motivated
head office officials to tomn their back on the demands of shickdwellers, As was discussed in
Chapter Three, financial constraints forced officials to choose betwesn the claims of what
Meiring called ‘new middle class townships’ and those of shackdwellers, and the former had a
stronger political voice, Furthev.nore, the procedures which favoured established townships
were embedded in a web of laws and regulations which anchored the DET to earlier practices,
In the absence of a clean sweep, a systematic reconceptualisation of policies and reconstruction
of the laws, structures and procedures whicl gave them material form, the piecemeal adaptation
of such policies was an unwieldy and slow task, The relegation of the problem of provisic "¢
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shack settlements to the regional level enabled DET officials to continue to follow established
procedures at the national Igvel while abandoning such procedures at the regional level,

‘The construction of provision for shack settlements as a regional responsibility did not go
entirely unchallenged within the Department. During the period urider discussion the Directsr
 ofthe Orange~Vaal region reported that, while all regional directors metregnlarly to discuss e - -

- matters of common interest, the issue of informal settlements had not been raised at these
meetings becauge it was not perceived to oe of relevance to all regions. The Director of the
_ Highveld region insisted, however, that he and his assistant had been trying to put the matter of -
informa setflements on the national agenda. Other interviewees commented that the Highveld
region did seem to havea problern, implying that Highveld protests related to a rcgmnal and not
a national probleim.

The specific effects of the head office perspective vntied from region to region, depending on
the demographic profile and political pressures in the region in quesnon and on the approach of
the officials mvalved

At the end of 1989 the responses of DET head office officials Yo shack settlemnents suggested

that they had not yet engaged with the full implications of changing demographic and political

conditions, Subsequently this position hag inevitably changed as the permanence and scale of

shack settlements has been more widely perceived and pressure for facilities has been brought

to bear from various constituencies including shackdweller organisations, private sector group- .
ings and other state departments with an interest in the stability of such settlements, Broader

‘pnlitical developments in the De Klerk era have also expanded the reach of a discourse

legitimating new forms of provision which are no longer govemed by earlier norms and

standards, :

S

?,.

;l

Regional Perspectives

As explained in Chapter Three, the DET regions have bee replanned as part of a process of
rationalisation and decentralisation, The new regional boundaries are intended to coincide with

those of economic development regions to facilitate exchan ge of information and mtemcuon
with other state departments,

\“ .

 Thefive regions relevant to this study are discussed below, The Diamond Fields region (Western
Transvaal and Northern Cape econ~mic development regions) ia included as it had aiready been
~ established at the time of interviewing, There i presently one Highveld (Eastern Trangvaal)
- reglon though a subdivision of this ared inte wwo regions is planned, The other regions in which
interviews were are Northern Transvaal, Orange~Yaal and Johannesburg.

St
+

The discussion of each region is based primarily on interviews with the Ditector and Deputy
- Diregtor (Planning) with the exception of the Diamond Fields region where only the Regional
Direetor was interviewed. In the Orange~Vaal and Hignveld regions other officials were invited
to participate in interviews, The questions asked in each interview focused on the adequacy or
shortage of facilities and on strategies used or envisaged to cope with the shortages particnlarly
in shack settlements.
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Regional DET officials saw thernselves as being nnder great pressure both in refation to the
. general issue of 4 shortage of funding and facilities and, in some regions, in relation to the
 specific issue of the provision of schools in shack settlernents, In general, the number of schools
_ that can be built annually is so low compared to the need that the planning process is rendered
almost meaningless. Interviewees for this study freely acknowledged that what they called
polmcal’ decisions regarding the placing of schools was not uncommon as various interest
groups tried to elbow their way to the front of the queue, These included schools which were
built in particuler places to encourage communities to move to areas that were to be incorporated

into homelands, or schools built in the electoral districts of powerful politicians or in trouble

spots as part of & process of placatory upgrading, In the late eighties burgeoning township

development brought new pressure from developers who wanted schools piaced in parncular -

localities in oxder to draw home buym.

Inregions where legal shack set:lcments had been established there was addedpressure, notonly

from the communities themselves but also from officials from other state departmeats such as
the Transvaal Provincial Administration whose task it was to draw people to these settlements.
But as no funds were allocated from head office. for schools in shack settlements, regional
officials developed 4 range of strategies such as the construction of 4 state primary school from
secand hand comrugated iron sheets, the use of road construction huts as classrooms, the
registration of cornmunity shack schools as private schools and collaboration in the estab-
lishment of ‘such community schools, These private community schools initlally received no

support or subsidy precisely because they did not have sufficient resources of their own to meet -

DET criteria for subsidies. The only state school established in the shack settlements referred to
in this study by early 1990 was dramaticaily under-staffed and under-resourced, While some of

these schools were viable others, specifically those initiated by the DET, initially seemed to serve
little function other than that of bait to draw peuple to shack settlements.

Naturally the responses to shack settiements were different at each regional office, depending
on particular conditions and on the interpretation of these conditions by the officials involved.

The Highveld and Orainge—Vaal regions were the most alike in that officials in both had to deal

~ with large legal shack settlements which could not be incorpoiated into the normal planning
process. The Orange~Vasl Director refused to become involved and left the mater entirely in
the hands of an energetic deputy, The response ot this Director was distinet from that of all other
DET interviewees in that he expressed aggression towards the private sector whom he con-
sidered to be responsible for the development of shack settlements, In the remaining three
regians shack settlements tended to be seen as an extension of formal townships which required
no special attentivn in planning for the provision of school facilities. Instead, shack settements
were seen as an added pressure on existing facilities and, in some cages, as communities ith
particular social problems, In these regions no legal shack settlemc s had yet been established
at a distance from existing townships, The differences are more fully elaborated in the, disens-
sions of ench region, below

The Johannesburg Region

The Johannesburg DET region is comprised of Sowetu and Alexandra, In these townships,
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informnal housing takes two forms: backyard shacks and freestanding settlements adjacent to, or
enclosed by, the township, The Centre for Policy Studies (CPS) figures indicate that there were
some 46 000 backyard shacks in Soweto and a further 9 500 shacks in freestanding settlements
in 1989, In Alexandra, the equivalent CPS figures were 14 500 backyard shacks and 278
freestanding settlement shacks, This suggests a total for the region of some 71 000 shacks

Larger nurbers hive been rodnded off to the nearest 500 (CPS 1989). :

The fact that all shackdwellers lived in or adjacent to Soweto or Alexandra in this region meant
that their demand for schooling took the form of added pressure on existing facilities rather than
a need for new and sepurate facilities, There was a debate in the press in 1989 as to the degree
of overcrowding in Soweto schools (see for example; The Star, 7 March 1980), This debate is
documented in an BPU (Wits) publication (Narsing 1989). The authors suggest that there were
a range of pressures on the DET which influenced Departmental staff to subordinate teaching -
and learning to the political need for favourable quantitative indiges such as improved teacher
_pupil ratios and that a range of strategies were used to artificially limit the number of students
in schaols, Whetter or not the EPU conclusions are accurate, it was clear in interviews for this
research that the Director und his Deputy were at pains to underplay the shortage of school
buildings and the shortage of funds to provide such buildings, They regarded primary school
accommodation in Soweto as adequnte. In some cases, they said, empty pnmary school rooms
were used by nearby high schools.

High school accommuodation was not considered adequate but offictals did not perceive this to
be as much a probless of funding and facilities as one of destruction and vandalism, While R6
million was allotted to provision of secondary education facilities in 1989, R3,5 miltion had to
be spent on repairs rather than on additional schools, The preatest losses were incurred at
technical secondary schiools, The Deputy Director believed that toilets were a deliberate target
for politically motivated vandalism because of the effect of damnged toilets on student morale,

Interviewees did not consider this problem of destruction of facilities to be as great in Alexandra.
They acknowledged that accommodation in Alexandm was inndequate, Again, however, the
main problem was not perceived to be one of funding but rather of lack of space for sites, Sites
set aside for schools were occupled by shuckdwellers, The Deputy Director cited an example of
an old school which needed rebuilding but could not be emptied: vthen students were moved out
to new premises the old premises immediately filled up again, Community holls and church
facilities were being used, At high schaot level, officials said, there was a veed for space for at
least 600 students over and above the existing emergency accommodation.
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Generally, in discussing the implications of informal settlements for the DET, both interviewees
in this region emphasised the *socinl effects’ such as crime and vandalism. Shackdwellers were
percelved as temporary, transitional and unstable, ‘I see this ns a drifting, insecure population’,
said the regional Director, Students living in these conditions come to school

when they feel like It ... There {5 not a crisis in ecication in Soweto; there is ¢
soclo-econemic crisis which avenges iself on the editcation system,

Solutiong proposed by interviewees placed the emphasis on sorial and economic reform
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including job creation and housing, The education dimension of this, it wus suggested, would be
the provision of survival skills training for adults, 'This would not only be provided by the state
public systern but also by the private sector. However, it was felt that the DET should change
- the emphasis of its adult education courses from academic to skills training, These comments
suggest that even in this region whete existing facilities were accessible to shackdwellers
_ differentinted forms of facilities for shackdwellers were envisaged,

In the Johannesburg region use of the platoon system fo alleviate the shortage was avoided as
far o5 possible, This system was considered less workable at secondaty school level than as
primary level, But secondury schools were supplemented by satetlites L.g, ontside buildings (such

as empty primary school rooms) were used to accornmodate standard 6's. Finishing schools.

- invelving the accommodation of returning falled matriculants in adult education centres or “bulf
empty’ primary schools in the afternoons were also used, Many students had been displaced into

 the Adult Education cotirses which were ‘outperforming the mainstream system at miatriculation
level both in terms of numbers and results’ necording to the Deputy Director, School buﬂdmgs
aceommodated adult education classes in the evenings.

According to official figures there was o shortuge of 91 secondary tuition rooms and 4 sueplys
of 391 primary tuition rooms In the Johannesburg reglon. In spite of the surplus of primory
school accommodntion, new primary sehiools were planned in newly deve!oped freas (Y ssel
15903,

The Orange~Vaal Ragion

The Omnge-\lnal region stretches sotith of Soweto, well into the Orange Free State, Within the

'PWV areq, this region incorpormtes Vanderbijipark, Sasalburg and Vereeniging,

According to CPS figures, there were some 28 000 buck yard shacks in PWV townships in this
reglon bs well as a Farther 4 500 shacks in freestanding setflements outside of townships in 1989

(CPS 1989), Numbers have been rounded off to the nearest 500, The huge exponse of new

township development around Evaton, incorpornting Orange Form, lies within this area ns does
- Wetler's Farm,

At the end of 1989 Orange Farm had nlready been procluimed & legal site and service schemme,

People wete being moved to Orange Farm from places such as Weiler’s Farny and Mshenguville
(Soweto), The actual and potentlal increase in population numbers due to the development of
fiew town: 'ps In addition to the growth of existing townships had placed DET sehools in the
‘region under great pressure, The Regional Director and his Deputles viewed these developments
in different ways, The former saw informat settlement arens such as Orauge Farm ag an abnormal
development for which ‘the private sector is responsible’, The private sector should, he believed,
solve the problem of providing education in Orange Farm,

His Deputies, and specifically the Deputy Director responsible for plannung, agreed that sehocls
which were already on the national plan were a priority, Nevertheless, the Deputy Ditector had
shown considerable ingenuity in his efforts to obtain schools for Qrange Famn, A disused and
dismantled corrugated iron House of Delegates school structure had been purchased from a
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building contractor and put up as a DET school at Orange Fart, The registration of a private,
community school had been ‘rushed through’. And a third school, which was not yet registered,
liad been established by what appeared to be a TPA appointed residents’ committe, apparently
with sorme unofficial co-operation from the DET.

The Deputy Director acknowledged that these schools were being *used as bait, by the TPA’ to
draw people to Qrange Farm, Nevertheless, hie saw it ns s task to put up schools by whatever
means possible. Others, he snid, believed that there should be ‘no bricks for Orange Farm’ but
he put up chenp schools becavse funds were not available for seinools thut were not on the
Natlonal Plan priority Hst. :

W:thm the consteaints of financ“ and of the rntionale informing the DET natmnal plam the
Deputy Director’s unconventional measures could only Jead to the establishiment of a stnall
number of schools. Purthermore, as will be discussed below, schools that were established as
“bait did not necessarily function effectively as the exceptional procedures did not necessarily
extend to the provision of teachers, equipment, books and support services,

* None of the three DET interviewess in this region felt thas they had ‘thelr fingers on the pulse’
of long term township developments, They agreed that they were swamped by needs that could
not be met, They felt that communication with other departments wos inadequate but improving,
A DET fepresentutive had recently been invited to agtend Region-t Services Council meetings
which they hoped would help, Tiere was considerable dissar .jaction concerning communicn-
tion with developers who gave no clear ideo 83 to exactly when and at what puce Iiouses would
be put up.

The Deputy Director (Planning) expressed a wish to see many more state-nided schools, A-
number of factoties and mines had already established such schools in this reglon; this was seen
. 18 o workable alternative model for the provision of schools.

According to this Deputy Director there were about forty schiools on the priority list for the
region in 1989 although he ‘could add a further hundred or more’, In other words he saw u nesd
for over 140 new schools but he did not believe that more than 40 could be builtin the tiext five.
years, The official DET list of shortnges indleates that 528 primary and 789 secondary tuition
rooms were needed for this region, However, Orange Farm needs were not yet included in these -
figures as ‘the influx there has been too recent’ according to o DET Head Office Director (Yssel
1990). '

The Northern Transvaal

The Northern Transvaal region extends north and west of Pretordy to include Brits, Krugersdorp,
Randfontein, Westonaria and Roodepoort. In 1989 CRS figures indicated that there were some
27 500 bnck yard shacks in Northern Trunsvanl townships as well ss n further 140 000
individuals living in shacks scattered across the fam and plot areas of the north, As most of the
western portion of the PWV aren also falls under this DET reglon the numbers of shacks in the
west should also be considered here, CPS flgures indicnte that there were at least 18 500
backyard shacks as well as 9 000 shacks in free standing settlements, in the west (CPS 1989),
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Numbers ha.ve beeh munded off to the nearest 500

The Regional Director and his Deputy (Plannmg) reported that, while there wasg & shortage of
school accomumodation in the region, this was a general problem that did not relate specifically
to shackdwellers and informal settlements. Only in certain areas— Bekkersdal, Khatsong, Brits
and Fochville-— did they see informal settlements 4s a separate issue, In these arens, the numbers
in farm schools were high, Brits provided a particolarly difficult problem in that the only
secondary school was located at Oukasie, This school could not bie extended antil a political
settlement was reached concerning the future of Qukasie,

Intarviewees perceived Soshanguve and Atterldgeville to be fast growing towns where the
development was planned and controlled, “There are back yard squatters’ said the Director ‘but
they are going out as the township 15 being developed ... In Soshanguve we don't have squatters,
‘we only have urban development’, In Atteridgeville, primary school numbers were thought to
have reached a platean and the Director believed that primary schiool education in the township
was ‘close to universal’, '

In this region interviewees placed particular emphasis on the need to *getpeople more interested’
in career, technical and vocationat education and on the need for co-operation between the DET
and the private sector towards this end, The Regional Director suggested that private sector
smployses could be co-opted onto schiool management councils ‘to make a direct input from
surrounding industries®, He added;

for that particular areq ... We must share the expense, for etample. of training motor
mechanics, :

Interviewees in this region did not expect that the 1990 budget would altow for the building of
more than one school, Tn 1989 the platoon system was snly operating 1n the Khutsong area but
it wns expected that this system would be extended, A reording to officinl shortage figures for

-~ this region 157 primary tuition rooms and 366 secondary tuition rooms were required in 1989
(Yssel 1990,

The Highveld Region

The Highveld region extends eastWargi from Kempton Park, Germiston, Alberton and Heidel-
berg, all the way to White River, Of the PWV areus, it also includes Cullinan, Bronkhorstspruit,
Delmas, Springs, Benond, Boksburg, and Nigel, The subdivision of this region is planned,

According to CPS fignres (1989), there were some 65 000 shucks in the eastern PWV aren,
incorporating 55 500 back yurd shacks in the townships, 1 140 shacks in free standing
settlements outside of townshlps and 8 600 shacks in the free standing settlernents within
townships in 1989, (Larger numbers have been rounded off to the nearest 500.)

The Regional Director and his Deputy for this region were vociferous In their protests about the
sidelining of planning for informal settlements by head office as the following extraets from the
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interview show:
Director:

We must indicate to you the procedure of National Plans utilised in this Department
which does not provide for this type of thing (informal settlements). If you utilise money
or funds for a school in a Sqiratter area you will have to substitute and remove another
school from the priorlty lise. This is altogether ungcceptable .

Deputy Director:

In the National Plan we have priorities, We can change the priorities every year, But
there is nothing here which goes for squatter areas. As a matier of fact the problent is
that in places like Thokoza, Daveyton, Katlehong, you plas for the normal residents. And
for those people who are Squatting, becaiise they are not registered as stch, you hardly
“have anything because there are those who have Just piit up shacks without going to
anybody to say: ‘I am in this yard ...’ : L : o

' Ifthere is any planning for schooling in such an areq It is ad hoc and that must be done,
not by the planners like me, but by the Chief Director at Head Office. He ntust work in
other chennels, _ :

Directot:

What's more. we are fagg'ing behind with the planning, the norr -1 sityation there. So-
what we are o, ually saying is that @ complete extra plan is wari .«.ited for these areas.

The actual operation of the plamﬂng process in this avea was clearly not always ‘objective and
scientifie”; :

Directot;

These areas (informal settlements) are so muelh in the limelipht that allegations, memo’s,
petitions dre being submitted to the Minister anelwe canstot cope with providing for these
situations. While others have been informed that they are on the National Plan, they are
patlently waiting for schools to be erected, Now somebody comes from these areas,
submits apetition to the Minister, goes to the press, and then pressure is puton the reglon
to make facilities available. When you try to do that you have to saerifice a school
butlding elsewhere ... and that is not the right thing to do because all communlties are
under pressure for extra facifities,

The view expressed by the Orange Vanl Director that informal settlements was not on the DET
natlonat agenda was not shared by these interviewees; they were determined to call uttention to
this matter ot hend office themselves,

o The attitude expressed towards shackdwellers, on the one hand, and township developers, on the L aaf
' 27 other, was cynical: '1' SN <
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In Duduza, shacks ave newrly bigger than people's houses ... In Tsakane, people are only
squatting because that is the quickest way to get a house, _ :

Developers were seen to be unclear in their communication as to how many houses would be
built and at what pace, They also engaged in various strategies involving schools in order to draw
ouyers to their developments, Interviewees reported cases of school sites offered to the DET free
of charge by developers on condition building of the school commenced immediately. These
sites would be located in areas where people were not yet living and away from inhabited areas
where schools were already needed. Such offers were made to ministers at Cabinet level.

" The TPA also put pressure on the Department to build schools:

For examp!e ) Greytingstad they have fo move the people to a pz’ace thatis qu:’refarjram
schools and they can’ t move the people until there are schools. So they asked us to come
and look, ta see what we can do, If we can get temparary strnctures, we will put them
there .., At Rethabiseng, near Ekangala, the TPA chups said there ave strugtures that are
used for the road workers, which could be transported ko that ptace if we could provide
afew todehers, :

The backlog in this region was described ns *very serious. We are drowning® and, as in other
arens, the private sector was believed to provide the only way out. It was suggested that

developers should get together to provide schools. Thete could be negotiations regarding

curricuia suited to the needs of the workforce *bearing in mind that technical education is very
expensive,” Regional meetings between the DET and industrialists had already been imtmtcd ‘at -
2 very high level, even by the State President’,

Interviewees believed that privite sector support had in the past been inhibited by procedureé

~ which had to be followed in order to obtain Treasury approval for projects. They had suggested
- ‘at head office’ that donations For primary facilities should qualify for tax rebates and that there

should be simplified procedures for obtaining support feom the private sector,

According to the official shortages list, 446 priraary and 738 secondary tuition rooms were
needed in this reglon in 1989 (Yssel 1990),

The Diamand Flelds Reglon

This reglon begins on the westetn periphery of the PWY area and extends all the way to Namibia
in the west and down to the south west of Kimberley. About two thirds of the 720 odd schools
in this region are farm schools, CPS figures giving numbers of shackdwellers did not apply to
this region,

According to the Repional Director there were n numibey of site and service schemes in this
region which were near existing townships and schools, There was a consideraule backlog of
facilities and increasing use was being made of the platoon system,

This Ditector, like his colleague in the Highveld region, did not see the planning process as
ensuring objectivity nnd neutrality:
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Usually yoﬁ find that a crisis is tormed in the bigger towns and the newspapers come
around and $0 on, 50 you tend to attend to this problem and say the others can wait.

The Regional Director was emhusinstic about eo-operation with the private sector wluch he
suggested, shonld put is a lot of money to build schools. They could then be repayed over a
_period of time. The nature of the schools, whether technical or academic, could be negotiated,
slthough it should be taken into account that building and running costs were higher for technical
schools than for other schools. It was also necessary, he said, to consult parents through
governing counciis 4s to whether their children should attend technicai or acﬂdetmc schools or
‘we might find ourselves with a school that is not used’. :

- This mterv:cwee expressed strong feehngs about the NBCC which he believed created crises
instead of solving them.

There were ‘about ten’ schoals on the National Plan priority list for this region, though it would
be “possible to put 70 on the list’, According to the official list of shortages 102 primary and 268
secondary tuition rooms were needed in this region,

Hegfons: Summary

The views of regmnal ofﬁcinls teganding pro\usmn of schools in shack setlements can be
categonsed in three groups: :

)yIn the.Northern Transvan] and Diamond Field regions shack settlements were not yet percelved
as preseiting a significant or separate ¢onstituency. Instead they were seen as a past of the
brogder constituency of students,

i) In the Joh‘annésburg region shackdwellers were also seen as patt of the broader constituency
of students in that they brought added pressure to bear on existing facilities, But shackdwellers

were also séen to have a different soclo-economic charpeter which caused them to interact -

differently, In negative ways, with the school system particularly in Soweto. This charac-
terisation of shackdwellers was linked to the view that a different type of education would be
appropriate to the needs of shackdwellers particularly at secondary level, :

iit) In the Highveld and Orange Vaal regions shackdwellers, particulacly the se in settlements at
a distange from established townships, were seen as n separate constituency with urgens needs
which could not be met within the constraints of the planving process for the provi- on of
schools. This led to the provision of makeshift primary school facilities and encourag nent of
the registration of private schools established from within under-resonrced communities,

Access to Education: A shack settlement perspective

Inte~views were conducted with representatives of organtsations in free standing informal
settlements namely Orange Farm, Weiler's Fum, Mshenguville, Chicken Farm, KwaGreen and
Crossronds (Katlehong), Weller's Farm and Orange Furm constituted a cnge study where
interviews were conducted with teachers at the four existing schools of which three wore private
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schools.

The problems experienced regarding access to education facilities varied depending on the
location of the settlement in relation to existing facilities, Thus people living in Weiler’s Farm
and Orange Farm experienced different problems from those living in Mshenguville, KwaGreen
or Crossroads (Katlehong). The perspective was also influenced by a perception of alternatives:
residents of Mshenguville and Crossronds were hesitant to criticise existiny conditions as these
weze preferable to the altzrnatives offered at Orange Farm and Rietforttein, -

Common to all interviewees, though, was a concern about the Inck of preschool educare facilities
as well as anxiety about the cost of school education which served to exclude many of their

. } - " S children from schools, In most of the settlements visited -— Weiler’s Farm, Orange Farm,
o L i © - Mshenguville, Chicken Farm, Klipfontéin and KwaGreen — attempis had been made by

residents to establish their own creches. Crossroads was an exception to this, according to
interviewees. The stories of the Weiler’s Farm creche and school and, less clearly, the Chicken
Farm creche illustrated the ways in which control of such a resource became part of local
political struggles, Itis of interest to compare these developments with those in Crossroads, Cape
Town, where organisation around control of coinmunity schools also became an early focus of
Jocal politics,

Residents_of free standing settlements near established townships did have access to the few
- _ . privately run creches in the townships but these normally charged fees of R30 or more per month,
A B Such creches were not necessarily formal establishments where the safety and welfare of
£ - q children were assured, Most often working parents resorted to shared child minding arrange-
s - ments of children were sent ‘home’, Allinterviewees percewed the need for affordable preschool
care td be a high priorty. :

_ Aceess to primary and secondary education fur families living in shack seftlements in or nenr

", ~ estabiished townships presented a range of problems, Theoretically, these students had the same

¥ access to schools as did students living in formal housing, In practice, however, it emerged from

A interviewees that students from shack settlements were often disadvantaged in their hunt fora
X place in the classrooms by the following factors:

. Q Sclmols admission policies gave preferential treatment to students who bad the requmte
o - papers (birth certificate, immunisation certificate) at primary level and to students coming
from feeder schowls at secondary level, Poorer children, whose families tended to move more
frequently, were less likely 1o qualify,

@ The problem of access to schooling was exacerbated by the fact that schools were categorised b :
according to language and ethnicity, The nearest school was not always of the ‘apprepriate’ Sl
langunge and ethnicity grouping (DET officials in the Johannesburg region reported tlat this _ R
was a complicating factor with informal settlements which tended to be more ethnicully '
mixed than established nreas), Parents did not indicate what their preferences were ns regavds
sending theirchildren to ethnically categorised schools, They focused, mther, on the practicnl
difficulties which this categorisation crented for them,
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Group at Crossroads, described the way students ‘hunted” for places in s¢hools, starting at
nearby schools, then moving further afield, If no place was found, students would be sent
‘home’ to school even though this was not the preferred solution. '

B Crossroads phre.nts felt that sending children home was becoming increasingly expensive as
parents had to send money for food, clothes and fees. Parents also had less control when
probiems arose ¢.g. when children were kept home from school to run errands,

Q0 There were a range of costs involved in attending school — school fees, uniforms, contribu-

- tions tofunds, school lunches, Students were not necessarily excluded from attending school
if they did not pay, but they were more visible and alienated. Parents at Crossroads reported
that they were expected to contribute an extra R10 per child for the salary of an extra teacher,
Children who had not paid school fees, or who were kept home from school between the end
of the exam period and the end of term in order to save lunch money, had all failed.

0 Muny parent3 believed that teachers and other children were prejudiced against children
living in informal settlements, While DET personnel reported that informal settlement
prents were less likely to attend schaol meetings, the parents expressed the view that they
did not expect to be taken seriously by school staff who regarded thern as transitory.

[ The social, political and economic conditions in which students were living were often not -

conducive to study. Students were subjected to discomfort, noise and, in some areas, the
constant insecurity of threatenad removal, They were exposed at close range to the conse-
quences of poverty, tnemployment and repression. In Mshenguville, parents reported that,

while some of their teenage children were involved in criminal activities, others had formed

g youth *home guard’ which fought eriminals as well as the Sofasonke *enemy’. (Parents
_cleimed that Sefasonke Councillors were harassing Mshenguville residents in order to
persuade them to go to Orange Farm.) At Mshenguville, also, a number of pareats reported
that teenagers who had been good students elsewhere began to fail soon after moving into
Mshenguville, They suggested that students were exposed to different and greater pressures
when living in freestanding settiements as opposed to backyard shacks,

Residents of informal settlements situated at 4 distance from established townships - whether

legal settlements (such as Orange Farm and Rigtfontein) or *illegal’ (such as Weiler's Farm)
* were at & much greater disadvantage ag regards gecess to schooling.

‘Tilegal’® or ‘transit’ areas such as Weiler’s Farm were, for planning purposes, invisible to the
DET, Even private community schools were unlikely to be registered if located in such areas,

At the end of 1989 the Regional Deputy Director beileved that an area like Orange Farm was
untikely to receive more than one conventional school in the next three to five years, In such
arens where education facilities were totally inadequate a pattern involving the mushrooming of
private and commanity schools was emerging, Winterveld, which falls outside the geographic
region refevant to this study, provided an early illustration of this as did Crossroads in Cape
Town, Orange Farm appeared to be conforming to this pattern. While there was much that was
commendable in such schools, they were untikely to find adequate human and material resources
unless they became integrated into the mainstream system in the long run, Already, such schools
were regnrded by many students as ‘second best’ or ‘not real’ schoals.
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At Orange Farm a DET (state} primary school was established in 1989 (the corrugated iron

school referred to above), By early February 1990, there wers 15 teachers and 1 400 students at

the school. Althongh both students and teachers had been at the school for about three weeks of

the year normal teaching had not yet commienced, According to interviewees, staff were waiting

* for more teachers to arrive before they felt able to begin teaching. In the meanwhile they were
simply keeping the students busy and vnder control. Teachers reported that there were no
textbooks. There was also no elecmclty and no sewage removal. Classes varied in size from 63
to 200,

The teachers who were interviewed had not applied to teach at fhis particular school and would

not have chosen to do so, Others, they said, looked down on them because they worked ina “farm
school’, None of them lived at Orange Farm. These teachers did not identify with the community
from which their students were drawn, According to the teachers, the children behaved as if they
were ‘from the bundu’. Most of themn had sores. They seeme 1 to fight and mock each other more
than other children and it was necessary to teach them ‘morals and behavmur as well as
academic work.

Onthe day that I visited the DET school, Lalso visited a private, DET registered school at Orange
Farm and an unregistered private school at Weiler's Farm, These schools had been established
by residents’ commitiees, The contrast between the apathy and alienation at the DET school and

the sense of mission and purpose prevalent at the private schools was striking, Tti; difference -

may well be accounted for, at least partinlly, by the different petceptions the teachers had at each
school of their work and of the students, At the private schools, teachers and students believed
that, at least to some extent, they owned and controlled the schools, They also identified with
students as part of o common community, Mone of this applied at the DET school, But ultimately

the viability of community initiated schools depends on their resources, Any analysis which

ignorgs this fact betrays the commitment of those who established these schools,

This is not to suggest that the private schools at Orange Farm and Weiler's Farm did not have
problems. The local politics of the informal settlements had played themselves out through these
schools and their histories included clashes, strikes and splits llusteating the consequences of
having to cope with ‘material conditions in which dependency fosters political fragmentation’
(Mabin 1989). Competing groups organised themselves through competing schools., Such
groups related differently to broader political networks and vutside resources,

At the beginning of 1990 a second private schoo! was established at Orange Farm, This school
provided an interesting example of the way in which a range of interest groups could interrelate
in the establishiment of a school, According to tenchers, the school was estoblished by a
committee which described itself as ‘community based’. Teachers were sppointed in January

Cemw e

1990 (without any form of controct) on the understanding that meney would be raised, in due -

course, for thelr salaries. By March, teachers were complaining that they had stil recelved no
sularies while ‘the committee’ wus putting pressure on them to raise R10 per student per month
for school running expenses, The teachers did not know exaetly who the commiitee represented
although TPA officinls acted as spokespeople for the committes, Thers was some evidence of
DET co-operation in the setting up of the school; the nenrby DET school premises had been
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offered as 4 venue where students could be registered. There was an expectation among teachers
that the st :00f would be taken over by the DET. Unlike the other private school at Orange Farm,
this school was admin;stered according to DET principles. Tiis school accepted students from:
both Orange Farm and nearby Sebokeng. Conflict between Orange Farm students and students
from Sebokeng had ¢laimed the lives of five students within the first three mionths of the school’s
existence. In early March, the enroliment at this school from sub A to standard 10 was 4 400
. with 58 teachers. Accommodation consisted of disused stables and a large, vacant house.

It would appear from these reports that the school was established by a TPA appointed
committee with the co-operation of regional DET officials as yet anothcr *bait’ school mwegard-
Iess of the fact that no ﬁnances were avallnble for such a school,

These developments at Orange Farm suggest that DET practices regarding provision of facilities
in shack settlements involved not only DET initiatives but also DET responses to local initiatives
and even apparent DET support for a TPA atternpt to act as a catalyst in a project represented as
comnunity initiative, They reflect a recognition by the DET of the potential o the private school
niodel for provision of edueation at a minimal cost to the state, The exaiiples of sn under-
resourced ‘exceptional” state school and under-resourced communi.y projects pro .ded b he
early Orange Farm experience foreground the implications of each . terms of quity and
autononty for the comununity involved. These issues are taken up in the conclusion to this report.

Post Script: Orange Farm — Eighteen Months Later

Inmid 1091 DET head office officials were on the verge of producing what they termed a policy
for squatters which would formalise an approach to the provision of education in shack
settlements. They also claimed that the needs of shackdwellers at Orange Farm had been
addressed in that the number of schools at Orange Farm had increased to eight: 4 private schools,
3 primary state schools and 1 secondary state school, Subsidies and special grants had been given
to the private se.+9ls, At this time the populatien of Orange Farm was estimated to be over
48 000 (Central Statistical Service 1991).

These developments were significant in that the provision of schools in shack settlements were
acknowledged to be an issue of national importance requiring co-ordinated and urgent attention,
But they did not mean that conditions and DET practices at Orange Farm or at other legal
- settlements had yet changed substantially. Nor did they mean $hat shack settlements had been
taken-up within the mainstream provision processes. '

Asked to comment on the new schools at Orange Farm, a DET official in the Orange-Vaal region
agreed that these schools existed but none of them were as yet accommodated in conventional
DET facilities, Instead, schools were platooning in the older corrugated iron structures and in
the facilities provided for the secondary school by a private sector donor, Sites and money had
been earmarked for two new schools but building had not yet commenced. While over 10 000
studenty had been accommodated in 1091, over 6 000 students in Orange Fam had been *turned
away', Other shack settlements were worse off, he snid, adding wryly:

Based on progress in the last six years, Poortfie should recelve its first school in 113
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- years time, Rieffontein is also not likely to receive any schools in the foreseeable future.

‘This interviewee envisaged gmater community participation in determining the standard of state
school facilities. Communities would for example be offered a fixed amount of money and asked
whether it should be used to build one, twu or three schonls, he prcdicted

The Orange~Vaal official hoped that, when facilities were built in Qrange Farm, they would
conform to ‘Plan C’ ie, the least expensive of the three mainstream designs, But, as will be.
argued in the next chapter (and as was acknowledged by the official), this is optimistic; initial
indications suggest thit national policy regarding provision for shack settlements will designate
these 4 separate category where & lesser standard of facilities will be provided, And in the light
of the Orange Farm experience thus far it would be surprising if a lower standard in the provision

- of facilities Is not accompa.nie'd by a lower standard in other areas of provision.

Eighteen months after the interviews for this study hnd been conducted, the nght of shack
settlements to the provision of education facilities was acknowledged at head office level, but in
shack settlements there were no visible material improvements, Instead, the practices which
effected a lower standard of provision for these areas had been further ¢laborated.




- Chapter Five

Conclusion : Education Prospects for Sha'ckdwel_lers in the Nineties.

This report has examined the emergence of DET policies and practices which structure the
differentiated provision of scheol facilities according to the socie-economic profile of spatially
defined communities and more specifically the manifestztions of these processes in shack
settiements in the PWYV area. In this chapter a retrospective summary of the analysis will lead
into a consideration of the ways in which DET differentiation policies and practices have been
taken up in broader state education discourse. As this report has been written at a time when the
demise of the DET (in its present form) is imiminent, the long term significance of DET policies
and practices must be assessed in terms of the potential for continuity between. the old structures

. and the new,

It has been argned in this report that there was a Jisjunciure between the policies of different

state institutions, and specifically between the formal policies and procedures of the DET and -
the population movement and settiement policies of the state, between 1986 and 1989, Not only

were DET policies not adjusted to accommodate the effects of new urbanisation policies; DET
structures und policies also continued to be based on assumptions the invalidity of which had
infotmed the abandonment of Riekert's population movement and settle.nent policies in 1986,

At a time when the DET was under great political, financial und demographic pressure the

disjuncture between the logic of DET policies and tho of Onderly Urbanisation policies impeded

the abillty of officials to respond to changing demograph.. conditions thus contributing te e

crisis which this Department was experiencing. Most relevant here was th. .corepasediess of

‘the Deparument to respond in a ¢r ordinated var 1) the desaads from w! »in legal shack
s¢ttlements for schools, .

From 1989 a re-aligned power grouping within the government moved to resolve the inconsis-

tencies across the policies of different branches of the state as well as the deadlock between the

state and its opponents by promublgating a new set of political and economic strategies. In broad
terms these strategies carried the logic of Orderly Urbanisation into other spheres of state
activity, Morriz (1991) argues that this government inifiative involves

a political sirategy that resolves the national question with the maximum sccommodation
to demands for majority rule but with the minimum sccommodation to demands for major
restructuring of the economic and social fabric of the society. The thrust of this strategy
would be to establish hegemonic consent by politically appealing to the material interests
of those clagses amongst the black population who are to become the greatest
beneficiaries of a *50 per cent solution’. Those on the other side of the divide would be
symbolically accommodated but their material needs would not be systematically catered
for,

This strategy is designed to exacerbate class differentintion amongst blacks and to
polatise the upper strata away from the mass of employed workers ... as well as the
unemployed and marginalised. Itisessenticl! -iill 3 ‘two nations’ strategy but where race
is no longer the basis of differentiation.
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Thi; is r=lated to an economic strategy which

focuses on the issues of growth rather than redistribution.It specifically eschews state
intervention to redistribute social and economic resonrces on & non-econornic basis and
puts its reliance instead solely on the operatlon of the free market,

e s : Signals that education policies were also being reconceptualised began to emerge from the
DA IEE A A government from as early as 1989 when De Klerk, then Minister of National Education,
S announced the abandonment of the Ter Year Plan for the equalisation of educational oppor-
AT S tunities in favour of the scaling down of educational provision to a more affordable level. The
L S - . ERS document records that, at the end of 1989, the Cabinet requested

that the Minister of National Eduncation obtain the co-operation of his educativn col-
‘Jeagues regarding a co-ordinated approach towards rational.satfon in education (p. 7).

T © Inmid 1990 Stoffel van der Merwe, then Minister of Education and Training, used the first
T suitable public opportunity following the parliamentary session marked by De Klerk’s 2 L
Febroary announcements to deliver an education policy statement (Van der Merwe, July 1990), o
This statement initiated the process of elabarating a new state discourse of education provision - """\

- within the DET. In this statement, Van der Merwe invited in.reased ‘community participation’ SRS T _
in education provision while defining such participation in ways which curtailed its scope and R
level to responsibility for costs and ontcoines within local institutions, As Van der Merwe put =~ S # v B
it, local communities wonld “fill in the detnils® after ‘politicians’ had addressed the national
Issues. The policy content proposed by Van der Merwe (namely the prioritisation of primary and ' SR
techinical education) was reminiscent of the 1981 De Lange Report proposals but this time these b
priorities were related to the needs of loeat communities, as defined by Van der Merwe, rather VN S
than to national manpower needs,It will be argued below that this emphasis on ‘community - /
participation and responsibility’, as defined within an emerging government edveation discourse - b gt
and present DET practices, constitutes one strand within a bronder provision sitategy aimed at _ A S
the differentiation of education resourcing according to the class profile of spatially defined - U e
communities. b:" LR

At a different level, new provision practices had been evolving on the ground within the DET SR

in response not only to political, demogruphic and financial pressures but also to shifdng '
discursive conditions, This report has decumented particular DET provision practices involving U
the allocation of a substantially lower level of DET resources for school facilities in shack S
gettlements in the PWV area from 1989, Initially these practices were mainly forms of crisis S o
mapagement at the ragional level, They Included the effective deregulation of state provision, _
the registvation of under-resourced private schools that did not conform ta DET criteria for .
subsidies and the encouragement of private involvement in the provision of facilitics, While L g '
these practices (particularly the first) did not conform to formal DET provision policies they o
were implicitly sanctioned by an emerging povermnent discourse favouring consumer payment e, _
for social services and the differentlation of standards of social provision according to the level .
of payment. Y3

-
»
-

Atthe national DET planning level the needs of shackdwellers in the FWV aren wers ofdicinlly L '
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R I acknowledged but not practically catered for within mainstream provision processes; these

J processes were still governed by the 1983 DNE norms and standards which had been intended

to facilitate the equalisation of provision across all rice groups within the common atea. During

1990 the systernatic differentiation of school facilities according to the socio-economic profile

of spatislly defined communities was taken up in formal national DET planning procedures for

muinstream provision in established townships althongh the DNE nert.is were not yet officially

- sbandoned, The implications of differentiated provision for shack settlements were still not

R : systematically addressed at this sage; these areas continued to constitute 4 separate category for

T . which provision procedures and standards were not yet defined, Instead of including shack

' settlements in existing provislon categories the DET,in its 1990 Annual Report,announced its

intention of formulating a separate policy for ‘squatter areas’, ( The term *squatter” is misleading

a5 legal residence war still a precondition for any form of DET provision; the Report was in fact
referring to legal shack settlements. ) .

The relevant extract from the DET Annual Report suggests that, at national level, the DET was
at last moving beyond n rhetorical acknowledgement of the claims of shackdwellers, which
masked actual neglect of these areas, to & practical planning exercise.The extract also confirms
that the DET envisaged completely different forms of provision for shack settlements:

TR _ : One of the greatest challenges facing tire Department is the provision of ¢ducation in
b squatter areas, The fact that these informal settlements of people appear literally over-
Sl o night, means that the provision of education i these areas has to be dealt with by means
of extraordinary planning procedures. Furthermore, it is clenr that tha_ Department cannot
depend on the traditional model for the provision of education in these areas, It is
unrealistic to expect that pupils who sometimes live in very poor conditions, shnuld fit
mto the conventional general-farmative education programme.

In order to provide an education to these areas which will suit the leaming.needs of people
in squatter communities, it 15 a matter of priority for the Department to formulate & policy
eatly ain 1991 for the sutisfoctory provision of educational needs in such areas (DET
1990%), _

The DET"s ‘squatter policy® was not yet finalised when this research report was completed in L B
S R mid 1991 and there is a possibility that it will not have been completed by the time the DET is ST
AT officially dismantled. But this {s unlikely to mean thot the practices which differentiate the L

G quantity and quality of educationsl provision in ways which disadvaniage shack settlements will RO A
disappear.Instend it will be argued here that these forms of differentiation are already embedded LT e g
in education provision discourses, procedures and stmictures outside the DET and specificallyin =~ Lo
the govertument's Education Renewsl Strategy (BRS) which was announced in June 1991, This : S !
is ot intended to imply that thete is a clear, cohesive plan for differentiation of state education et
provision; instead, 1t is suggested that particular practices have been selected and transported L j
into ERS policy proposals because they were compatible with broader discursive trends emerg- L o
ing from & dominant group within the present government.

The continuities between DET practices in shack settlements and related proposals within the }l S
ERS will be mapped below. The ERS is of cunrse not & blueprint for education provision in a [__. L
|
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. policy makers, But the education policies and practices of the present govérnment and state
departments constitute a continuing attempt to structure the education terrain in ways which will
infinence future choices; in so far as the ERS is part of this process, it must be seen as an
“important fagtor mﬂuencmg future education prowsmn options.

The ERS was produced within the DNE by a number of working groups in which were
represented the various education departments, tertiary education institutions, teachers’ or-
ganisations and private sector organisations, Its stated objective was to produce ‘short and -
medium term management strategies’ but it also clearly constitutes a set of proposals which the

_ governmient can call to hand at the negotiating table, Within the ERS Discussion Document can
be traced a number of propusa]s which bear strong resembl. =5 to the differentiation practices
which have emerged within the DET since 1989, The general notion of categorising learnets
according to their sucio-economic profile is introduced in this document not as a proposal but
as an organising principle thus differentiation is assumed rather than proposed (sec Table 1 on
p. 31 and Table 2 on p. 65). In Table 1 the term ‘appropriate’ is used to link the use of more
sophisticated technology to more advantaged groups. As in various DET documents (see-
Appendix), it is implied that differentiation is & cammon sense principle rather than a strategy

* gelected in order to serve particular interests.'

. The proposed differentiation of forms of provision in terms. of the ‘social and economic
environment’ is more explicit in a recommendation relating to provision of school facilities (see -
Recommendation 23,5). This recommendation proposes the general scaling down of space and
cost norms and then singles out shack settlements for a substantial further reduction of 40 per .
cent in the cost alIocatmn per square mefre.

The discussion 50 f_‘m' has focused on pmctices and proposed policies which aim overtly at the
differentiation of education provision according to the socio-economic profile, or class, of
* spatially defined urban communities. Less transparent, but certainly no less important, are
practices which result in differentiation becanse of the particular ways in which they are selected T e
and combined within the broader approach to provision in particular contexts, Some implications T,
of ERS proposals regarding the inireduction of a range of ‘models for providing school v
education’ (p. 74) involving different levels of ‘community responsibility and autonomy® (pp. i C
U _ 75-77) become evident when they are considered in relation to the ways in which the existing SN SRR
e range of DET models and existing fotms of community participation have been utilised in the CLe
' 4 context of shack settlements, specifically Orange Farm., In Orange Farm, communities estab- : L :-’:,, S
lished private schools primarily because they had no alternative and not because this was the C e
model of their choice. Once these schools were registered by the DET, head office officials L e
considered the department relieved of the responsibility of providing state schools for the R
students thus accommodated, The existence of these private schools and the responses of DET PO
officials had the effect of Himiting the choice of shackdwellers to a form of provision which drew Lo
minirnal Jevels of state resources, if any.

-
*

Another model to congider is the state-aided school.Strategically placed DET interviewees were R :
enthusiastic about the use of this model in shack settlements although no state nided schools had e
yet been established in any of the settlements visited for this study, The implications of the use L7
of this model would depend very much on the form in which it is introduced but it is worth
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under-resonrced schools where accountability to studerits and their communities is subject to the
will of an employer. :

Private and state-sided models will inevitably become increasingly important at the secondaty
. level if the state prioritises universal primary education in the ways suggested in the ERS

document (p. ‘78). In terms of this approach, the state would concentrate its resources at the

primary level and the initiative and funds for secondary education will increasingly have tacome

from non-state sources. Judging by the responses of DET official: asked abont DET building
plans for 1991, there is already a tendency not to build secondary schools in shack settlements
except where facilities are donated or in *exceptional circumnstances’, Unlike most other urban
areas, shack settlements will inherit few if any state secondary schools from a previous policy
era, At secondary school level shackdwellers may well find their choices limited to under-
resourced private schools and state-aided schools controlled by the future employers of the
students, : :

At primary level state schools must wltimaitely come to constitute the predominant form of

provision even in shack settlements if the objective of providing universal primary education is
seriously pursued. But the same model of provision across different communities will not

-necessarily resultin a similar quality of provision, or similar financial allocations, as has already

beern evidenced within the DET. Tt is argued here that the school management councils in the
form propuosed in the ERS (p, 75) could function in ways which contribute to the structuring of

 differentiated provision. The ERS document lists nine examples of ‘decision making and

executive functions’ that would devolve to school councils of which seven involve the sup-
plementation of state funding by the school community (Recommendation 19.1). Xf their
responsibilities are defined in this way school management councils could in effect become
mechanisms for the partial commodification of state schools, As such, they coiild contribute to
class based differentiation of provision in at least four ways: First, this report has argued that the

state contribution to costs of facilities wotld be differentiated according to the socio-economic:

profile of the area. School management councils may legitimate this process if they agree to
spread given quantit’ - of resources as thinly as possible, Seeond, as poorér communities would

‘have fewer regotrces with which to supplement costs partial commodification would inevitably
"disadvantage themn in relation to less impoverished communities. Third, certain costs incurred in

the establishment of new schools would devolve to the communities involved {see ERS
Recommendation 19,1}, Since shack settlements would inherit fewer facilities than would more
established areas shackdwellers would have to contribute more to the establishment of new
schools. Fourth, if shack settlements tend to have a higher population growth rate than do
established townships, as is suggested by a comparison of Orange Farm and Sebokeng, this
would also mean that proportionally more new schonls wruld be required in shack settlements
at preater costs to these communities.

The different models discussed above structure the relationships, functions and respoernsibilities
of communities, private sector organisations and the state within the provision process. In
addition it has become increasingly common since 1989 for non-state organisations to contribute
to the capitnl costs of state schools. The ERS proposes that school buildings not ‘funded by
means of state allacations® should not be subject to DNE space and cost norms (Recommenda-
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remembering that the system of state-aided farm schools has produced large numbers of severely
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tion 23,2). This means that the form, size and quality of 4 donated building would depend on the
interplay of interests of the partics involved in a particular project. In a context where the
shortage of facilities is great and the dominant provision discourse legitimates the differentiation

of facilities according to the socio-economic profile of spatially defined communities iti~ ¥vely '

that donated school facilities will tend to be as cheap as possible. In the short term inexps. Lsive

donated schools will help to alleviate the shortage but in the long tsrm these provision practices

may well become entrenched and reinforce the principle of differentiated provision, -

Current practices relating to the donation of school facilities confirm that such facilities tend to
be less expensive than state funded buildings. This is evident, for example in the practices of the
Independent Development Trust, an organisation established to disburse state and private sector
funds made dveilable for social investment. According to a document Outhnmg the approach of
this organisation to the prov1swn of primary schools, private ‘agencies’;

would be able to build physical plant at a congiderable saving to thar which might be

obtained by state tender — the estimates which (the IDT hag) been shown put the saving

somewhere between 33 per cent and 50 per cent (IDT 1991 p. 3).

In the same document it is proposed that communities should contribute about 20 per cent to the
" cost of donated faeilities; this is given as one of the advantages of private sector involvement in

the provision of school facilities. Thus not only are less expensive schools provided in poorer
areas and shack settlements (whete the IDT tends to operate) but these communities are expeeted
to pay for their own schools. Donated facilities (and donated sites) also bring other problems in
that it is difficult to mcorporate ad hoc offers into nstional planning procedures. While the IDT
may be in a position to ensure that donated facilities or sites are located in the areas of greatest

‘need, and that the DET follows through by accepting responsiblity for running costs, other

donors may not always do so.

“'The point of this Mscussion is not that any of the practices mentioned, nainely community

participation in provision, private sector contributions and the adaptation of standards of
provision to an affordable level, are inherently undesirable. Rather, it is argued that these
pracuces are being combined and directed in ways which add up to the sysr,emauc disadvantag-
ing of poorer communities.

While this repnrt has focused on only one dimension of education provision, namely school
facilities, it has also suggested that the approach to the provision of facilities stems from a
broader education provision discourse. This implies that the anequal distribution of facilities is

- likely to be mirrored in other splieres of provision sueh as teacher numbers and curriculum

options. Not only will decisions about these things be made from within the same discourse as
decisions about buildings but they will also be influenced by the guaatity, quality and forms of
available facilities, Cirrent govemment strategies are not only about the differentiation of
buildings but also about the differentiation of learning and of the kinds of lives for which schools
prepare students,




Contesting Currert Government Strategies

. Tt has been argued that vhe discourse that informs an émerging government education strategy -
and DET national policies in the De Klerk era structures the differentiation of provision of school
facilities according to the socio-economiec profile of spatially defined communities. Within this
discourse the low level of state provision in poorer areas js defined as a function of limited
resources on the assumption that redistribution throngh social provision is a trickle down effect

=

= " of economic growth rather a catalyst for such growth. Within recent DET and DNE discourse
Gifferentiation of provision according to class is presented as a common sense principle, The
govemment’s ERS proposes to give material form to this discourse in new institutional struc-
tures, procedures, practices und relationships, Those who oppose these policies and practices
will have to contest the dominan’ discourse in all these d1mensxons and also challcngc the
assumptions on which the strategy is prclmsed :

A more equitable approach would u.rguably inyolve the allocation of a similar level of resources
to all areas based on a nationally affordable luvel; exceptions to this should be aimed at

~ addissing histarical inequities, But contesting inequitable pelicies must go beyond the assertion
of moral principles. Proposals for change which isolate the issue of the provision of facilities or

- focus purely on policy content would not deflect the broader structuring of inequity. Policies are
the outcomes of processes based on interests. No blueprint or technical plan can protect the
interests of those who do not have a strong political voice. The only way to engure that policy
change serves the interests of the urban poor is by strengthening the influence of those classes
within the actval processes of policy making at both he local and national level and by ensuring
the accountability of the state to democratic processes. This would generally involve keeping
responmblhty for provision of education within the public sphere,

This analysis suggests that the strength of civic and political organisations in shack settloments -
will be a key factor determining whether the differentiation practices which structure the
allocation of lower levels of state resources to shack settlements will be effectively contested.
As was discussed in Chapter Two, & traditdon of ¢ivic rather than political organisation has
evolved in shack settiements. These organisations have tended to be local and unaligned to
national political movements. In 1990 a politically unaligned umbtella body for shack settlement
BT . civics was established within the PWYV area, In the sphere of education, specifically within PWV e
et shack settlements, problems have been nddressed by civics rather than by organisations such as Cooall
I ' the NECC, _ ' : S

Civies typically represent spatially defined communities in responsé to specific issues. They R
attempt to influence state policies and practices without entering the political arena at the A
national level, Civics in shack settlements may well be able to mebilise grassroots support for _ P
specific local or even national education campaigns and to influence palicies in this way, But - Lt
they are unlikely to be able to systematically contest state education discourse in anongoing way o v
and to elaborate an alternative policy-discourse from outside national political forums. Their BRI
strength is lueal and they can win important concesstons at this level, But government education S
strategy is pomting towards decentralised structures which would act as a buffer, pre-empting o
the generulisation of concessions, a3 precedents, to other areas and protecting the local status T :
quo. At the same time important areas of education policy such as currienium and the distribution RN S
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of resources are likely to remain centralised and inaccessible to local challenge,

Pregently, civic organisations in shack settiements within the PWV communicate direcily with
DET officials at the Jocal level, For contact at national level the NECC is drawn in to represent
the civic umbrella body {Informal discussion with Omhle official: May 1991). This tactic

compensates to somne extent for the civics’ lack of a national political voice buta vicarious voice

cannot curry the full impact ¢” the demands of a gmup wluch constitutes an urban majority.

Shackdwellers need a national (ie. notlocal) pplitical voice but they also need to be ableto spedk
as a class, The threa of inequitable education provision is being directed against them not asa
race nor as citizens but as a class, as the urban poor. This threat can only be effectively countered

from within orgamsanons in Whlch shackdwellers identify and orgamse thernselves as a class.

At present neither civics nor the ANC—NECC provide an adequate vehlcle through which
shackdwellers cun contest educational inequity, There are a number of ways to deal with this
problem, The relationship between the civics and the NECC could become more structurally
integrated or civies could elaborate their political functions at the local and national levels.
Whatever route is taken, shackdwellers must find a sttong voice in which to address educational

* inequity if they are not to find themselves subjected to second class education yet again,

It is possible . thea, in thi= future, shackdwellers will have to deal with a government more
sympathetic to their cixcumstances and needs, more willing wo address historical inequity, Even

© then, policy making will continue to be about the resolution of conflicting interests, particularly

when it relates to resource allocation. Ther, us now, shacdeellers cannot afford to be a passive
constituency or a topic on the agenda of others.
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Appendix

Department of Education and Training 18 August 1989
'Physical Planning |

Introduction

1. Physical Planning entails the planning for the provisioning of physical educational facilities
in the areas under the jurisdiction of the Department (mcludmg the South African Develt:pment
Trust Areas).

2, Macr0pluns exist for the following fields of education;

Public primary schools
Pubiic secondary schools
Pyblic ¢ombined schools
‘Schools for special education
Technical colleges

Colleges of education

| 3, Macroplans are being developed for the provisioning of physmal facilities in rural areas and
. sports facﬂmes in townships,

-4 Macroplanning is impezative for the following reasoris:

Limited resources (funds) ivailable

Q
'@ Avery high pupil growth
0

Historical backlogs
G Differentiated patter of needs (developing areas, population chslnbuuon, etc.)
Q Mlgratxon of people, &.g, urbanisation

5. The Department is striving towards limiting the number of pupils to a maximum of 40 per
primary instruction room and 35 pupils per secondary instruction ropm by the year 1997,

6. Macroplans for the provision of public schools, forexample, consist of a detailed demographic
analysis of more than 360 townships and other residential areas. The data are gathered early each
year by the regional offices of the Department, indicating, amongst others, the following:

. Housing and new developing areas
Population numbers and anticipated growth
Pupil numbers and anticipated growth
Permanent facilities available (number of instruction rooms)
Number of pupils per instruction room
Percentdge of pupil population at . chool

cooDoCgo

7, The data mentioned are used to make projections of the needs for physical facilities in each
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township for the following four years.

8. The actual enrolment figures and the official projections of the Department, based on cohort
studies, are used to verify the projections for the total number of pupils in the townships.

" 9, The projected needs are expressed in terms of the number of primary and secondary
instruction rooms required in each township over the next four years,

Priorities

. 10, The macroplans for physical facilities incorporate the setting of priorities for all building
projects, Priorities are determined by the regional offices with the assistance of the Directorate:
Physical Planning. The present pupil densities and pro_]ected pup11 growth in the townsh1ps are
used as guidelines for determining priorities.

 Problems and constraints in the provisioning of a suﬁ' cient number of
instruction rooms

11, The most serious problem the Dep:u'trnent has to cope with is to provide sufficient numbers
of schools to accomimodate the growing pupil population. Added to this it has to eliminate

backlogs in existing townships and provide schools int he number of new townships and

extensions to existing townships,

12, From 1987 to 1988 the growth rate for pupils in public primary schools was 3,5 per cent and
15,79 per cent in the secondary public schools, More than 55 000 additional primary pupils and
59 000 secondary school pupils had to be accommodated in the schools in the are - nnder the
jurisdiction of this Department. If these needs are expressed in terms of additional schools
regnired, the Department needs 58 primary schools and 43 secondary schools for these pupils,
Atan average cost of R2,4 million per prifnary school building and R4,3 million per secondary
school building, the capital investments required for school buildings to cope thh the growth in
pupils amounts to more than R343 million,

13, In the financial year 1 April 1988 to 31 March 1989 the Department was notificd by the

Provincial Authorities of the approval of 36 new townships and extensions to townships with a
total of more than 37 000 residential sites. Expressed in terms of additional schools required
these new townships would need a minimym of 74 primary schools and 30 secondaty schools
to provide education for the inhabitants of the new townships. The estimated cost of providing
these school buildings is more than R320 million.

Alternative pians considered to provide educational facllities

14. The Department is pursuing various avenues to meet . increasing demands for educational
facilities,

More cost effective buildings

15. The Department tock steps in this direction by appointing four different consultant teams to
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investigate and plan more cost effective primary schools. This project has now reached the stage -
where the four newly designed schools are in the process of being erected, The tender prices
were approximately 20 per ceqt to 25 per cent lower than the cost of the pnmary schools built
according to the existing standard plan.

16. The lowering of building standards can only be considered up to a peint where further
lowering may, in the long term, result in abnormal maintenance costs. The schools built in sorne
areas by the former development boards are good examples of lower-standard buildings which
now cost the Department more to maintin gxal upgrade to an acceptable standard.

1'?. It should also be rcmembcred that the school must also be acceptable to the cormmunity it
serves, It is possible to Iower the standards in an area where squatting takes pisce, but it would

* be nnwise to use the same standard ¢« {1ding in an area developed for a higher i income group.

18. At one stage the Department wos ac.used of providing infetior buildings; it was evidence of
the so-called ‘inferior education system’. We must guard against huving a similar simation again,

Loan finance -

19, T'his is still being inve.stigated, but the indications are that the Treasury is hesitant, because

these loans would commit the Government over a Jong period (20 or 30 years). The matteris at -

this stage receiving the attention of the Mm1stcr 3 Bducation and Devclopment Aid and the
Minister of Finance,

Maobile prefabs

20, These me acceptable only where urgent provision muist be made for accommndatmn ona
temporary busis, These instruction rooms are not cheaper. The advantage of these structures is
that it is possible to ecact themin a very short time., The cost of moving them to the next s:te after
they had served their purpose, rnust also be taken into account,

21, These structures do not solve the problem of providing permanent instruction rooms; in any |
case prefabs should not be used to wipe out the backlog.

22. Another disadvantage of these structures is that they are very vulnerable in an- unrest
situation,
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