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ABSTRACT

Between Union in 1910 and the start of World War Two, urban racial segregation in South
Afticar, cities evolved through three distinet periods, Initially, the predominantly white citics were
the target of colonial planuing initiatives to reduce overcrowding and prevent the developtent of
industrial slums. Afier World War One, the regulation of African urbanisation was the primary
focus of urban policy. The living standards of the wrban workforce were to be improved and
controlled by excluding unemployed African people, by forcing the majority of the urban African

 workforce into compound quarters, and by establishing limited accommodation for Afiican families

in town, The racial administration of urban poverty was entrenched in the 19305 when, faced with
the persistent growth of slumsh‘]the state bolstened white welfare initiatives and imposed even tighter

. »

residential restrictions on blacé{ 5 living in urban areas,

The form and pace of urbun segregation policy was dictated by the conditions of working-class

 fife in South Africa’s economic hearttand, In cosmopolitan Johannesburg, slums had a diverse

sovio-spatial form. Racial mining notwithstanding, there were different residential experiences
within. two-miles of the city centre. Poor whites typically lived in boarding houses or in rooms
which they rented in private houses. Africany dominated the industrial compound facilities at
factorivs snd in nearby private yards, Rental of back-yard shacks was the least racially exclusive
form of cheap accommodation, It was also the preferred form of shelter for the latge, impoverished
colouted population. Racial mixing diminished rapidly under the force of segregationist sium,
clearances. Rehousing projects and forced removals consolidated and even created racial
differences, Racial categorisation of slum residents as ‘coloured’, white or African for purposes of
residential segregation entrenched the cleavages forged by job reservation and set the racial hierarchy
on which South African capitalism was built. '

The procsss of racial residential segregation was achieved by application and adaptation of
international town planning principles.  Municipal officials, guided by British planning
developments, pioneered wban management in South Afvica. Colonial standards of city

government were reserved for the white set_:tlef population. Shim rcmovals and new town
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developments, whether applied to white or black urban dwelless, diéw heavily on international
norms and experience. Unlike other industrialiasing nations, in South Africa thc state sought to
contain urban poverty and regulate the worktorce by controlling the urbanisation of the indigenous
mpﬁaﬁon. The mpress of the state not only determined who had urban access, but also dictated
the terms of urban residence. When the Johannésburg City Council proved incapabls of imposing
order on the s:ze and character of the urban population through the policy of tacizl residendial
segrogtion, it depunded on employers to raintair the supervision of black mlgrant accommodation
under state licence.

Urban racial residential segregation was not sitnply the corollary of the creation of African

. Reserves. Slam clearance and racially ;:ontained township development was the product of the

co-incident interests of diverse constituencies. The white workiog class opposed investment in
urhan infrastructure that would enhance the competitive position of African workers, Migrancy and
influx-control limited the flow of black urban labour, and also redoced cdmpetition for skilled jobs.

~ White ratepayers were sir-Jarly reluctant to fund costly housing for black families. The political

force of white voters underscored extensive urban welfare aésistaqoe, particulardy in the depression
sears of the early 19105 and 1930s. Onoe black slum conditions in Johannesburg dsteciorated with
the escaiation. of manufscturing and industry in the 1920s, philanthropic proups gained employer
support for their demand to improve African housing conditions by building scgregated housing,
Public health, labour productivity and political tum:loﬂ lay at the root of the movs to clear sloms.
Segrepation was as much the product of protecting and developing the most desirable urban ianlh
for whites, as it was the outcome of discziminétion aml- suppression of black urban opportunity.

iv

i T L v



G

{x

CONTENTS

Preface
List of Figures
List of Tables

PART £ INTRODUCTION
1 Urhaz racial segregaticy

Race and residence in international perspective
Race and the colonial city =
ilzac:al segregation in South Africa

Jotes

PART It: THE EV OLIE_i;('ION OF URBAN SEGREGATION IN SOUTH AFRICA
2 Creating racial privilege: public health and town planning legi‘s!ation,‘iﬂtl-lm

Utban plnning and the poor white problem
Dr Charles Porter and ealzlt;r town plgxgmg
Public heaith and urban reform
Il:ubhc health and sluns

otes -

Racial, social and apatial differentiation under the Natives (Friml Areas) Act of 1923

Race definition and urban policy 5
Social differentiation and urban reform V.
Financing segregated residential development
Notes \\

)

4 The schizophrenic city: racially "deﬁned planning sirategies in the 19308

‘African urban citizenship
- Trade, trades and Afman social mobility
~ Bport, recreation and educution
- Housing, planning and influx control
Transforming the racial character of urban slums
State tesponses to “white slums’ L

[

: i. "ﬁﬁ_.—;‘-l":.

. i

Sosn

7
‘:__%n‘



. o

PART IIt: RACE AND JOHANNESBURG SLUMS
5  'The geadered genesis of hostels for whites

White women and the sums of the golden city
Charity, chastity and the white women of Johanaesbury
Gendered conceras of the state
I&!ostels for the white da:ugh!m of the City of Gold
ofes

6 Black Johannaburg slum yards

The origins of the Johannesburg s slumyan
Conditions in Johannesburg’s backya:ﬁ..
Problems of the yurds

« Sanitary problems

~ Crinne and Iabour productmty
Notes

7 Health, race and power in the Malay Location

- 'The making of an urban ghetto
Working-class militance and the Malay Location
Aftican excluaion from. the Malay Location :
- Strategies for maintaining the Malay Location
. N- Restricting African urbanisation
otes

8  Applying the Natives (Urban Aress) Act in Johanueshurg
The pattern and process of removals
Aftican evasion and slum lord resistance
i{egregauon and snitation by exemption and licence
ates

Slum clearances in Joha:mesbu.rg

e

The slum policy of the Johannesburg City Council
« Rezoning and industrial expansion in Doomfoniein
- Slum clearance for public housing at Bertrams
N- Slum expropriation in Prospect Township
otes

PART IV: CONCLUSION

Periodising segregationist policy
Slums, race and urban change
Race, space and power

BIBLIOGRAPHY

97

99

104
108
110
112
116

122

123

132
139
140
143
146

155
156

161

166
166
167
173
178
179
185
191
199
206
209
211
215

219
233

il

228
228
237

235

vi



PREFACE

The segregated Joharmesbusg landscape is the indelible reminder of inequitable city management
that pre-dates apartheid. This thesis sets out the conditions of working-class residential life in
Johannesburg between Union and World War Two and examines the policy and action of the state
in transforming the geography of the city so that race became the primary organisatiounal principle. -

Az a young child growing up in Johannesburg I was encouraged to observe the pattern and pace
of urban life, an activity that is now an integral part' of my .personal and professional identity. The
craft of identifying and interpreting the forces that shape peﬁpl’e’s lives in ihe city was sharpencd
under the tutelage of the University of the Witwatersrand Geography Department, Initially as a
student, and subsequently as a member of staff, my intellectual development was nétmed Ly an
exciting and active group of academics that includes I{gﬁth Beavon, Philip Bonner, John Earle, Alan
Mabin, Gordon Pirie and Chris Rogerson, Their care and generosity in guiding me into the vasious
facsts of university life are sincerely appreciated, One small portion of my extensive debt to Gordon
is his exemplaty mentoxing of this project.

Financial support for the research and production of this thesis was received from the University
Research Committee and the Human Sciences Research Counci]. The award of a Univarsity
Council Grant for the Hurpan and Social Sciences provided the all-important, unintercupted stretch
of tims required to complete writing. The many maps and figures were prepared by Weady Job,
Wendy Phillips and Philip Stickler, whose expertise is atefully acknowledged. I have been
similarly dependent on the skills and good will of library and archive staff across the country, Their
assistance was crucial to this research whizh, in the absence of detailed secondary literature, depends
heavily on primary data, much of it unsorted and most of it unused, In the demanding final stages
of production the staif of the Wits Computer Cenire have shown customary good grace and
defivered a wonderfully efficient service. Over the inpumerable hours that have gone into this
project [ have been sustained, encouraged and tolerated at home by Owen Crankshaw. His mtereet
and participation in the life of this project exceeded any reasonable definition of duty,




The use of racial fermuanv Jgy presents inevitable difficulties in historical research. 1 vse ‘black’ _
to include Africans, coloureds and Indians. One of the points made in the thesis is that the laying ..
ouf of segregated residential areas contributed to the definition of racial categorics. The use of
"soloused” in particular contexis is an attempt to. Ii:ndicate the social construction of cace. Because
of the pejorative connotation of ‘native’ for Aftican people in conteriporaty South Afvica, this
phraseolegy is only employed in quotes. Plave names, and the nanes of oertam Individuals are spelt
variously across the maps and arcuives. Like the his_turical record, I am inconéistent. '

Some sections of this thesis appear in j;:;umals, Chapter Two is published in volume 12 of the
Jowurnal of Southern African Studies. Chapter Nine and the zecond half of Chapter Five represent
significant reworking of picces that appeased in the South Afvican Geagraphical Journalin 1988 sad
1989 respectively. ‘The Journal of Historical Geography published an earlier version of Chapter

Seven in 1991

Susan Parnell
Johannesburg, August 1993,
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CHAPTER ONE
URBAN RACIAL SEGREGATION

Institutionalised racial residential segregation is today associated with apartheid South Afiica.
The racial partition of residential land also accompasnied industrialisation and urban growth acruss
the colonial world and north America. Ethnic and social segregation were dominant urban motifs
of racially heterogencou:‘i societies in the first half of the twenticth century., Unlike other industrial
societies, urban segregation became and remained legally entrenched in South African cities, The
iraposition of a racial hisrarchy in South African towns depended, at lcast in part, on planning
mechanismis normally associated with the evolution from pre-industrial to modern cities. ki South
Africa the impact of urban planning legislation was greatest in the inner-city slur;: districts of the
large urban centres where the racial character of the working class was mixed. The objective in this |
thesis is to identify. why and how slum clearance procedures and racist removalls begame
Synonymous in South Afiican cities.

The forced relocatich of iiore than fifty thousand people from jnner-city stums transformed
Johannesburg’s lan (cane in the years between the First and Second World Wars, During this
twenty year period tb.é geography of the c:t}r vame to be fashioned more overtly according to race
than class. Impl({neutatmn of racial segregaﬁon was particularly rathless in re-ordering inner-city
districts of Johanneshurg where a large proportion of the racially heterogeneous wmkfbme of the
hurgeoning industrial wntm livad. Some of the workers who were relocated from centrally situated
slums accepted public housing in townships or compounds; others sot.,  shelter in black freehold
ghettos or in stums as yet unaffected by public health or segregationist provisions. The effect of
thesa slum clearancus was to cruale & rigid pattern of racial residentizl segregation, Yet the practice
of segregation that emerged in t¥ 3 infer-war years was not the same ay the establishment of African,
focations in cities around South Affica at the turn of the century.? Urban clearance prograrmes
in Johannesburg during the 1920s and 1930s were the outcorne of national rather than focal urban
policy. The anti-slum legislation invoked by thé state to reorder the residential pattem of

Johannesburg selectively echoed developments in ¢ity management eisewhere in the world.




Race and residence in international perspective

. The social unity of rural settlements was ﬂealwedby anti-urban Victorians who despised and
feared the growing social segregation of the poor in olﬁer central areas of town. Caricaturing the
increasingly working-class inmer-city as an evil place whers disease and social ferment flourished,
stringent sanisury reforms were introduced.” British town planning becarce the institutionalised
response to the urban underclass.® Gnee middle-clasy flight to the suburbs had left tracts of purely
working-class territory in the centres of towns, the political threat that stoms poted to ‘civilised”
society, and the rulbig classes balief that poor physical condiﬁom undermined morslity, spung_r_l:ﬁm
introduction of urban vaforms, Christian philanthropists drew parallols between the plight of the
urban poor and the ‘savages’ of the'jungles abroad, thereby er:couraging a missionary zeal o resolve
the slun crisis. By the beginning of the twentieth centuey a cospw of professional (primarily medical)
men had generated a series of specialist journals concetned with urban ‘managemant, Thae samtary
condition o large urban centres such as London, which grew sooner and more rapidly ﬂum cther
western centres, wéte monitored carefully in the Victorian period. Improved stalstical methods
were used to demonstrate the relationship batw < overcrowding and mortslity. Gradually the
inevitability of social segrepatiori was accepted, but this was accompanied by the widsly held belicf
that the working class was incapable of controlling its own environment and that some form. of
supervision and control was essential.* The consequent development of philanthropic groups
concerned directly with the howwug needs of the urban poor is well documented in both Britain
and North Ameri.a.® T Britain the growing importance of the local authority as an agent of sium
clearance i= similarly well establisﬁhd. \d

By the post-World War One period, segregation more commonly reforred to differentiation
within the working class, Urban policy was also evolving, with increasing stress being placed on the
value of better surroundings, In Britain, suburban home ownership for the respectable wotling

class was promoted.” The post-World War One years also saw the rise of the welfare state and
subsidised council housing for the poor.® Across the Atlantic the ‘city beautiful’ movement
informed private sector development that was guided by zoning regulations iti the effort to address
the persistent problem of urbar <Jowrs.? In South Aﬁin:é, shifts in the depiction of usban problems
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and the resultant changss in planning advocacy are also evident. As the ruling classes variously
wished to protect colonia’ urban standards or change the terms of African utban guiatment, they

.portrayed slums, often insccurately, as either a native problem’ or a poor white problem. The

selective presentation of the conditions of the urban poor in South African cities shaped and
remoulded segregationist urban planning programmes at both national and local level.

In addition to peﬁbdising changing attitudes to segregation and urhan teform programmes,
historical gedgraphmf;"md urban historians seek to explain the pattern and processes of social
differentiation in the c:ty This task is tackled in several ditferent ways. The ethnic, tenurs, religious
and occupational profile of gheito residents is commonly disaggregated; the residential impact of
shifis in the national and local economy is sometimes detailed; or the inﬂuenoe of social and
economic condifions in migrants home countties.is ;mmvered. As a result of painsteking research
using one oOr more of these approaches, a richly textured record provides the basi_g’ fﬁr lively debate
over the relative role. .- ethaicity and class in the evolution uf the industrial city.® ® '

The task of assessing the relative significance of class, race and ethnic divisions in Sounth African

cities is hampered by the poor empirical secord. There are insufficient sustained accounts of
migrants settling in towns to allow any systematic explanation of pre-apartheid urban morphology.
Construction of such a framework requires a fuller understanding of Soutk African industrial
growth, a clearer picture of the racial and ethnic networks used to gain access to urban jobs, and a
more coherent account of the state’s urban management role. As Johannesburg’s size and
cconomic dominance habitually inade it the point of reference in policy discussions, the city
provides an important case study in unravelling the history of the South African city,

Histurical geographical research involves uncovering the chustering of ethoje, social and racinal
groups as a device for evolving meanings of ethricity, class and race in the making of the indnstsial
city. 'This notion of spatially constructed reslity is developed by Anderson in her work on
Vancouver where she argues that “Chinatown’ is 2 social construction with a cultural history and
a tradition of irnagery and institutional practice that has given it & cognitive and material reality in
and for the west’.** Tt is not difficult to see that, like Chinatown, Tocations’ were Furopean

3
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creations on which the separateness and inferiority of African people was built, The manipulation
of access to residential space in South Africa goes beyond defiaing inferior tezﬁiory for ‘other’ black,
people. By designating cities a5 Buropean space, white colomal officials claimed a distinctive,
economically privileged position that belied their minority status.

The argument thst place assumes an independent politicel weight and meaning is particulardy
poignant where logislated texritorial segregation was secured under coloniatistn, Unlike the United
States, which alse experienced large-scale black urbanisation after World War Ong, South Afdican

intellectuals embraced cugenic justifications for segregation to become world leaders in racinl urban

planning,} 3 Racial segregation as conceived by pre-industrial colonial planners was refined by
South African officials using western ideals of city organisation.

Race and the coloniai city

Calls for urban reform were made by individuals such as Chadwick and organisations like the
Salvation Acny, and their initiatives gradually diffosed throughaut he Brifish Ermpire.* * Tt has
even been suggested that wrban planaing v s most vigorously applied in the European colonies
which were seen as ﬁboratoﬁes' for experimentation. in the art of city government.® * The first
principle of  olonial planning was the social and spatial separation of dominators and dominated
in the emerging urban centres.* § Almost always the mechanism of this repression was racial

discrimination, .

There are several useful typologies of the distinctive characteristics of colonial cities that
emphasise the ubiquitous pattern of racial residential segregation that was enforced in the endy
twentieth century.® * With respect to Africa we are reasonably well informed on the genesis and
distribution of sacially separated locations,® 7 and much has been written about the persistence of
segregationist planning into a post-independence wra.®® There is, however, only a patchy
explanation of why and how. rather than where or when, this racial urban morpholegy developed
in what is today referred to as the Third Word. In a tantalising footnote to his piece on
post-colonial cities, Simon points out that the present form of Caleutts, Nairobi or Johannesburg

4
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differs radically from tolonial cities like Toronto or Melbourne, yet all these cities were established
at roughly the same titne by the British.* * Implicit in Simon’s aside is the need to confront the
dimensions of the race question in the emerging morphology of colonisl cities. The poody
researched inter-war period is crucial to a full uwederstanding of how racixl segregation tecams

entrenched in colonial cities.® ?

Notions of racial, social and spatial segregation evolved with the changing circumstances of :
colonial sogieﬁes. In the late nineteenth and early twentieth centories segrepation was founded on
the need for military security, and on the perceived and genvine problems of maintaining urban
sanitation.® ¥ With subsequent diffusion of science, technology and administrative ideology the de
Jacto practice of segregation became legally entrenched. King argues that because the “town and
coantry’ planning movement coincided with the height of formal imperialism, its impact was to
reorganise haphazard social and racial divisin{ls into carefully structured, rigid racial segregation.
But racial segregation did far more than inworporate subject populations into well planned
metropolitan-styled cities.22 Tn South Africa it 35 very clear that the racial designation of urban
space and the racial defiveation of housing standards delined the terms of non-Furopoan saftlement
s0 that the blagk population was exciuded from pa:iii;ipatiﬂg directly or equally in ‘moders’ urban -

society.

The precccupation of urban historians and historical geographers with the description of racial
space means that the Jevelopmest of racism and racially constituted urban areas is poorly
understood, even though they are adequately, if pot exhaustively, documented, Race segregation
is perhaps the miost distinctive fature of colonial and even post-colonial urban Iandscapes and it
is essential to achieve greater clarity on the forces that underscore the rse of racism and
segregationist town plaoning, South Africa, the mpost nototious of racist states, was a model of
colonial urban management in the first quarter of the twentieth century,®® and it provides a
curions, but important, opportunity to investigate the institutionalisation of residential segregation.
The social and economic function of segregated cities that is a central theme of this thesis cannot
be considered in iselation from wider debates about race in South Africa. In these debates, the
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evolation of intra-urban segregation has received considerably less attention than national territorial
segregation and the creation of African Reserves,

Racial segregation in South Afvira

The matter of whether or not the cjustering of Africans into rural Reserves under the 1913 Land
Act created & cheap labour force that supported the development of capitalism in South Africa
underpins a gﬁzat deal of historical, sociclogical and geographical sesearch conducted in the 19708
and 1980s. Previously, liberal interpretations of segrogation stressed the role of Afrikaner
nationalism in perpetuating the Reserves and the migrant labour system.?* Iu countering this
interpretation, revisionist scholars placad their emphasis on the manner in which Reserves
perpetuated cheap labour by subsidising the costs of reproducing it.2% ¥ is now cleas that the
power of the capitalist class in introduclg and upholding territorial segregation has been
over-simplified, and possibly exaggerated, By disaggregating the forces motivating segregation, Rich,
Dubow and others caution against the danger of overstating the relationship between territorial
segregation and the demands of organised business,? * New attention is placed on the voice of the
Church and of white Iibﬁrals .'whose agenda i promoting African Reserves revolved around
‘protecting Natives’ from the damaging contact with Weseern (especially urbiy) values and
lifestyles. Racist discourse emanating from the colonial metropole is once again resciving serious
attention as a factor bolstering segregationist ideology m South Africa,27 but as yet fhe impact of
international intellectual movements oh the structure andl form of cities i3 not understood,

Preliminary findings about the vangé of actors involved in the unfolding drama of urban
segrugation exist in the descriptive work on South Aftican cities. Geographers have been
pariiculaﬂy active in highiighting the appalling conditions of the urban poor and documenting.the
shift from urban segregation wo urban apartheid.® * The strone~st points to emerge from this work
are that the exp;rignce of urban, segregation was influciiced by local constraints, and that efforts by
the state to control the Afiican workforoe and segrogate the South Africsn city intensified with rapid

“industeialisation.2? As recent contributions to the broader debute on segregation have

«*ehmnstrated, the obvious importance of a continual supply of labout and the racist agenda of

6
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Afrikaner nationalists does aot obviaté the need for critical considesation of the part piayed by
politically and economically powerful liberal ideologues in upholding white supremacy through
territorial segregation. With respect to intra-urban segregation, the influentisl part played by locat
suthorities, white ratepayers and landlords must be added to the list of constituencies intorested in
protecting sacially divided space. Shﬁilarly. the mﬂuentlal mle of international ideas about rage,
social welfaw and urban planning must he incuded in the explanation of why South Afvican cities
came to be managed on the ﬁdpk of ravial division and black 1epression.

Until recentty, thc most rigorous sc!iolars}ﬁp on intra-urban segregation dealt 'with the origins
of African locaﬁ.uns..Althbugh primarily concerned with pre-Union detadls, the hterature does offer
useful explanations for the genesis of urban segregation policies, Swanson’s ideas about the
relationship between sanitation, racism and the segregation of the city are especially interesting, * *
Sutprisingly, however, although sanitary problems were prevalent in urban areas after the influenza
epidemic and persisted into the 19208 and the depression years of the 1930s, scholars either

uriderestimate the relationship between health and race in the inter-war years, ot alternatively,

crudely aseribe everything to the threat of disease.® ¥

The enormous impact of mining and migtant labour on South African society hay deflected
attention from the patterns of settlement of non-miners, non-migrants, and non-malss. Making a
convincing case for a gendered analysis of cities, is the argument that utban African policy evolved
in direct response to the inability of the state to control the settlement of African women, most of
whom sutvived outside of the formal urban economy. * 2 'I‘ﬁe pofitical and economic implications
of the changing social character of permanent urban settlement, from male migrants absconding
from compounds to take up'moms in town, or families moving off peri-urban farms squat on the
urbun periphery, to women from deep rural areas coming to the city, is developed in Sapire’s
account of the segrepation of Brakpon. Her path-breaking research also highlights the contost

between the small, often impotent, local authosity and the waves of African migrants over the terms

of segregated settlemnent, 3 3



Despite fresh research on the struggle for the city, urban sc.éregation is still habitually regarded
as an adjunct to the national segregationist policies that bolstered cheap migrant labour. Locations
are generally considered important only for the transitory part they played in epsuring the flow of
African labour to urban industry. By this logic, systematically espoused by Maylam, the state
preferred locations to racially integrated and uncontrollable slums because they aflowed officials to
contain the ‘undesirable tide” of African urbanisation. Restricted access to urban areas kept African
workers dependent on the subsistence economies of the Reserves in omier to reproduce
themselves,* * A significant variation on this interpretation is offered by lindson who suggests that
African locations, introduced to coutrol the workforce, incidentally fostered a permanent class of
+ni-skilled Adiican Jabour. Despite a state shetoric that idencfied Africans as temporary sojourness,

- destrictions on African urbai-;isaﬁon really meant that new migrants were prevented from competing
" -'"'--'mth Afncams who had vrban jobs and legltmate aocommodauon in the Iocations. By regulating

mto locations, capitalists ensured a supply of semi-ckilled African labour, while
ameouxly uphiolding the myth that Africans belonged in rural arcas where they enjoyed land
si mtw. wp rights denied to them in urban areas.® ® These arguments ignore the widespread
tvwogmwnx uf Both capitalists and the state of the need to improve urban Africans’ living conditions
in utban mvm. initially through the municipal establishment of locations, and later under the local
authority licensing and regulating compound accommodation.  Morcover, implcit in the link
between. urban segtegation and cheap labour, is the false assumption that Africans were the only
people affectad by stum clearances,

Residential segregation during the 19720s and 1930s is overwhelmingly portrayed as the removal
of Africans to locations by the application of the Natives (Urban Areas) Act.?® In reality the
state’s removal of Africans from inner-city arcas after Union was not simply the product of
segregationist *native’ urban policy. "The enforcement of anti-slum provisions and public health
legislation was at least as powerful in propelling the relocation of Africans. Thousands of coloureds
and Indians were also barred from white suburbs, and even poor whites were removed from city
slums.* ¥ Explanations of intra-urban segregation. policy cannot thercfore be conflated with the
study of emerging ‘Native policy’, as is so often the case when explanations for temitorial
segiegation strategies are sought,
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The ¥ra5t corpus of historical work on urban slum clearances in the industrial centres of the late
nineteenth and early twenticth century has been almost completely ignored by Southern Africanists.
Yet segregationist planning in South Africa has strong parallels with socio-spatial engineering
associated with the mtroduction of urban welfare an « town planning programmes elsewhere in the
wotld. Three major themes from the international experience inforen the forthcoming analysis of
slum clearance and racial segregation in inter-war South Africa, one of many colomies where
institutionalised racism was the major vehicle of town, planning. The periodisation of South African
urban policy is the first objective in the thesis. Second, the task of identifying and explaining the
patterns of social and spatial differentiation in the city, arguably the core of the historical
ge.. .;hets craft, are considered, The legisiative origins of segregation are outlined; the location and
type of housing occupied by working class people of all races in Johannesburg is desetibed, and the
pattern and impact of rucial removals in Johannesburg is identified, Finally, the social and political
relations of power that were created by the reorganisation of residential space are evaluated by
hinking slum clearance piogrammes to the creation of segregated housing services and to the

invention of unequal racial categories.

 Segregated cities in South Africa were formed by both black repression and white privilege, The
scope of this thesis breaks with tradition by examining the political, economic and social
background to legislation introduced by the state to control the growth of industrialising urban
centres in the Union of South Africa through the establishment of patallel systems of urban
administration; one black and one white, The first part of the thesis outlines the forces shaping
legislation regulating urban development. Chapter Two is particularly concerned with an individual
professional’s initiative warce state protection of urban colonial standards for European settlers.
In Chapter Three the origing and political significance of the Natives (Urban Aseas) Act are
reviewed and reassessed, The splitting of urban policy along racial lines in the 1930s is the focus
of Chapter Four. The second part of the thesis is concerned with evenis in Jobannesburg that
moulded wrban management legislation, both before and after its passage through parliament. Five
chapters provide cameos of different ‘aspects of the Wworking olass Johannesburg residentiel
experience. The position of the white poor, many of whom were women, is detailed in Chapter

9
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" Five which explores early segregation through the provision of para-state hostels In an atterapt

to disaggregate the meaning of stum fife for Aftican peopie, Chapte: Six highlights the various forrs
of yard accommodation available in the inner city. A porirait of the lazgest black ghetto, the Matay
Location, is presented in Chapter Seven, The pattern of Africat semovals and the uneven impact
of segregationist anti-slura action is the thrust of Chapter Eight which focuses on the application
of the Natives (Urban Areas} Act in Johanpesburg, Whites and coloureds are the prominent
players in the 1930s Sloms Act implementation described in Chapter Nine. The concludiog part
draws together the temporal and geographical variations in slum clearances and reflects on the
forces and causes of racial residential segregation in South Afiican cities.
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PART H

THE EVOLUTION OF URBAN SEGREGATION IN SOUTH AFRICA

The intellectual framework of South Afrdean urban history is characterised by the use of
racial categories. The uchan zative problem, the poor white in. the ¢ity, or Indian bazaars are
commonly the objects of research. Racist legislation, racial repression and resistance to

racism have all been examined from the point of view of a single commmunity. Yet it was in

 the cities that the poor of all races met and mixed. A central theme of urban policy formatior

is how the stafe’s management of cities came to depend on the construction of racial
categories, The Iﬁtory of seyregation presented here is bound up with the way racial, ethnic
end social differences were forged by mndustrialisation and urban growth.

A dual structure of urban governiment was inaugurated with the passage of racially paraliel
legislation. The 1919 Public Health Act and the 1920 Housing Act formalised colonial
standards of urben living for the seitler population; the 1923 Natives (Urban Areas) Act
e_xuluded African migranis from this sanitised urban space while simuoltancously improving
living standards for the industrial workforce. The working class was gradually removed from
slums to segregated public housing schemes or state-supervised single quarters. Racual,
splitting of city management, and the racial differentiation of living standards persisted, and
became more acute as the welfare of poor whites and the control of urban Africans were more
clearly defined as objectives of state policy. Over the thirty years coveredi:in the following
three chaptars, a racial hierarchy that was founded on geographical segregation emerged in

- South African cities. The Afican clite was crushed, coloureds became a distinet tacial

category and poor white protection from abject poverty was assured, In addition to racial
segregation, urban policy encouraged the social ditferentiation of African people. The primary
divide was between urban and rural, ‘civilised” and ‘uncivilised’, ‘detribalised’ and ‘tribal’
Africans. A secondary distinction between migrant workers housed in compounds and

~urbanised Africans living in family housing also informed city planning practices.
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. National political spokesmen on the race question in the inter-war period were sirangely
silent on urban issues. T dr voices were replaced by local Eaglish-speaking bureaucrats and
urban professionals who joined the lobby of white liberals active in politics. The script on

urban segregation between the World Wary leoans heemly on internsiional ideas about .

planning and social reform. Individual astors, fike the country’s fisst full-time Medical Officer
of Health, Dr Porter, assume central stage. At final curtain it is clear that a twin policy of
urban adminisiration evolved between Union in 1910 and the passage of the 1936 Hertzog
Segregation Bills. Urban segregation in South Africa bears the n:npnnt of strategics to control
the wrban African population, as welt as Western todels of city development. ilowever, the

obsession with racial supremacy meant that no grand scheme of town planning other than

residential segregation wver infused the minde or practice of the drafters of South African city

’ p’aﬂs. ’ i -
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- CHAPTER TWO

CREATING RACIAL PRIVILEGE:
PUBLIC HEALTH AND TOWN PLANNING LEGISLATION, 1910-1920

Explanations for the rise of urban segregation in Scuth Africa have concentrated on the creation
of scparate and uncqual administrative structures that control black residence. These accounts
create the false impression that segregated and higher-standard ‘white” residential areas devcloped
without any state interference. On the contray, state mar  ulation of planning regulations 10
protect working-class wﬁite residential conditions in the new industrial centres was an early
mechanism by which South Afiican cities were racially segregated and the living standards of poor
whites were protected, Non-racial regulations relaﬁng to nvercmwdiég or slum removals, as well
as overtly racially-discriminatory provisions, compeise a two-tier systexﬁ 6i‘ urban administration

whose application has cast South African cities in a racial moul!, -

The twin character of South Afvican planning history has recently been acknovﬁéﬂged. ! but as
yet there is only a vague understanding of the social, economic and politicat forces shaping the birth
of modern urban policy. Siate regulation of living standards and the racial ordering of residengial
opportunity, alongside the imposition of job reservation and influx controls, are erweial to
unravelling the causes of racial oppression in South Afdea. 1t is now widely accepied that the rise
of racism and the institutionalisation of sepregation, whether social, industrial, territorial or urban,
was not the simple manifestation of white South African prejudice, Consideration of the passage
of the Public Health Act of 1919 demonstrates that the drive for profit lay at the heart of the
emergence of intra~urkan segregationist Jegislation that was ushered-in under the guise of modem
towsn planting principles. However, while the introduction of modern town planning practives may
have aided the developmunt of South African capitalism by alleviating the poor white crdsis and
controlling the residence of Africans, the stebilisation of sections of the working class though urban
reforra programmes was not an indigenous iden, Enforcing racial segregation in South Africa
involved considerably greater social engineering than that entailec in the fostering of a ‘respectable’
British or American working class, but the processes are not dissimilar. There s a well established
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link between the increasing social diffe;«niiation evident in the emerging metropolitan centres of the
early twentieth century and the application of urban planning that encouraged slum removals and
suburbanisation thet has yet to be fully explored in colonial contexts. The sase of the 1919 Public
Heaith Act suggests that the export of British planning practices to South Africa nurturcﬁ emerging
racial and class differences. |

The efforis of South African capitalists to establish a white working class aristocracy through
job protection and welfare initiatives provides an important key to the manner in which colonial
urban policies were implemented in South Africa. South Africa’s pre-industrial patten of urban
race segregation, with a separate location for the indigenous population, was common to rnany
colonial settlernents. As in other colonial seitings early town planning in South Africa bega:' as an

attempt to encotrage European settlement. In the face of a growing urban poor white probiem,

however, job reservation and urban welfare programmes were incorporated into the evolving social

system of racial domination for which South Aftica is still notoriously known.

The intmd;.tc‘lion of publi;: health and town planning legislation was not intended o supplement
segregationist legislation: mdced it was not intended that colonial ¢ity planning standards applj to
Africans ut all. Possib'y because of its Furo-centric focus, much carly town planning, incuding the
Public Health Act of 1919 and the Housing Act of 1920 was, unlike the overtly racist 1923 Natives
(Urban Areas) Act (NUAA), igziomd by urban historiang scarching for the origins of segregationist
legislation. Yet, in the first half of the twentieth contury, toth health and housing legislation was
used to secure the racial division of urban space because regulations on African urban settlement
were incomplete, ineffective and ignored. Although intended to regulate Buropean residential
conditions, plamﬁng ordinantes like those of the Public Health Act provided many munibipa]ities
with an additional means of regulating African urbanisation and enforcing segregation.? Utban
reform initiatives of the 1910s were comeeived as a means of containing the urban poor white

problem that threatened the soeial order on which South African capitalism was being built.
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Urban planning and the poor white problem

The ¢mergence of an vnemployed class of uniskilled whites in the cities of the Rand dusing the
firet iwo decades of the 1900s produced a po]iﬁqal crisis whose resolution lics at the heart of the
explanation for the rise of racial segregation in South Africa. Two related aspects of the relationship
between the poor white problem and the emergence of racial scgregation are germane to the
assessment of urban policy. First, in unravelling the significance of the poor white question for the
evolution of city structure and form, it is usefvi to have a clear sense of the impact of poor whites -
in wider social, political and ecofiomic matters. Second, a clear understanding is required of why
South African poor whites, who were no larger a percentage of the whjie‘flpuﬁulation than in other
Furopean industrialising society, were perceived as presenting a special problem to be solved
through the creation of a racial aristocracy. |

Poor whites were most ofien Afrikaans-speaking, unskilled workers who came to urban areas,
most commonly those of the Rand, because they were forced from their position as hywoners, or
tenant faymers, on the Free State and Transvasl farms by drought and the growth of capitalist
agticulture associated with the mineral boom.? Unlike the English-speaking working class which
céme to South Africa .\j"j:'ﬂ's either mining or craft experience, the Afrikaner proletariat had few
marketable urban skills.. “The Afiikaner poor (Boers), whose basic wages were hetween three and
eight times those of African migrant labourers,* therefore found it almost impossible to find jobs

on the open market. Initial attempts by the state to force the mines to employ whiies fuiled, and

gradually the state itself assumed responsibility for offering welfare employment. ¥

The Afrikaner poor in the city were problematic to at least four distinet constituencies: skitled
whites {especially riners) whoss jos they threatened; the state whose efforts to maintain social
control by imposing 4 racial order were undesmined by unruly poor whites; capital which wished
10 avoid the creation of an organised and racially united working elass; and, finally, Africans whose
workplace mobility was curtailed and whose share of urban welfare initiatives was seveaely

rostricted.
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Tensions between Boer and,ﬁntam in South Africa were so great before World War One that
the “Race Question’ mors contmonly refetred 1o relations betweer, English speakers and Afiikaners
than relations between white and black.® The adoption of a racial division of labour on the mines
rekindled antagonism from the Anglo-Boer War, The exclusion of unskilled Afrikaners from gang
labour very quickly challenged the position of skilled Evropean rainers, High wages paid 10 whites
oni the Rand” inflated production costs and threatened the viability of the entire mining enterprise,
As Africans became increasingly skilled, and as mechanisation reduced the need for undergronnd
craft labour, the mines were pleased to reduce the ratio between white and black workers from 1:8
in 1918, to 1:iz in 1922, In the same period productivity increased.® The tenuous position, of the
Engliéh miners was highlighted by the 1907 strike. The strike was broken by the employment of
ungkilled Afrikaners as scab labour in positions that had been 2roded to purely supervisory jobs.?

Race was a crucial determinant of workplace opportunity in the first two decades of the
twentieth century, yet miscegenation was raxely mentionad, Adopting the black American leader
Booker T, Washington’s idea that social differentiation was a natural human condition,* * South
Africans from many walks of life embraced territorial not urban segregation as the solution to the
‘native problem’. Although there is some evidence of eugenicist ideas about the inferiority of blacks
aand the importance of maintaining racial pyrity, cupenics and sovial Darwinism only became more
fashionable among South. Aftican officials after the First World War with the tise of manufacturing
and urban expansion.* * In the pre-War period, urban cobabitation of African workers with
unemployed and underemployed whites did generate ruling class anxiety beeause of the fear that
poor whites” resistance {0 seooomic insecurity would assome an explicitly working class character.
Foremost umong the fea: of capital were the possibilities of racially united working-class
organisation and comnmnism.? ? This was no idle thieat, as the turbulent mining disputes

demonsteated.

Mining was the dominant economic activity in South Africa before the First World War,

employing a quatter of all the national workforce.! * The geographica? extent of the poor white
problem extended beyond the precinet of the mines; it was a phenomenon expetienced across the

country, but felt most acutely in the large urban centres  Poor whites lived in city slums, where
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many resorted fo crime as a means of eking out  living. Two illegal activities often associated with
newly urbanised Afticans, the itlicit selling of liquor and proatitution, were similarly well-established
miches of poor whites,* * In the early 1910s, an estimated ten per cent of Johannesburg’s Afrikaner
unemployed subsisted through the sale of banned ‘white-man‘s’ liquor to Africans,®® The 1913
Select Committee on the Poor White Question spared no punches in identifying the social
significance of informal liquor retailing: “the efficacy of the ideology of racism as 2 means of
exerting control over Africans is challenged by the behaviour of poor whites”.? * African corruption
by poor whites in racially mixed wban slums was also an ongoing concern. among white libegals
who maintained that residential segregation should be instituted as African tribal ways were
detrimentaily eroded by exposure to poor whites in cities.> 7 '

The emergence of job reservation and the ‘civilised” labour policy are well understood state
responses to the weak laboor market positions of skilled and unskilled whites respectively. - By
contrast, attitudes to the residential conditions of the white wosking class are poorly uriderstood,
There is a small literature on protective urban strategies to aid poor white women, but it tends to
focus on. the depression years of the 1930s rather than on the early iwentieth centory.* * Less
specific consideration of early urban welfare projects are found in Milner’s forays into poor white
relief work through town planning in Johannesburg in the posi-Boer ‘Var reconstruction perod.
The interests of capital and the staic were played out in municipal poor white employment projects
in much the same way as they did in the introduction of job ressrvation.! ® In subsequent decades
job re_servaﬁon is knowﬁ to have been, at the vety least, compatible with capitalist profit. The
economic fanction of white welfare is less clearly understood,

‘The sustained urban welfare policies towards whites which Milner initiated afier the Anglo-Boer
War appeared to have faltered with the depression of 1906-1909 that forced an increasing numbr
of whites into towns. It has even been suggested that, notwithstanding keen interest in particular
quarters, South Africa failed to follow the Bnglish example 't by the passage of the 1909 Housing
and Town Planning Act that gave local authorities power to close insanitary buildings,
Consequently, the Union allegedly lagged behind several other Dominions, notably Canada,

Australia and New Zealand in securing effective town planning for the colonial population.2® On
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the contrary, plansing developments from one of the most neglected decades of South African
urban history, the 1910s, reveals extensive efforts to secure Iegislation exactly like the British
provisions; first for British South Africans and subsequently for all white South Aficans.

Dr Charles Porter and pre-World War One town planning

Official attitudes toward town planning and public health before the First World War are
revealed by examining the personality and carger of Johannesburg's first full-time Medical Officer
of Health (MOH), Charles Porter, who was recruited by Lord Milner in 1901, Lionel Curtis, the
Johannesburg Town Clerk who would séon become Assistant Colonial Secretary {and who was
also a leading member of Milner's Kindergarten), declared Porter “the only worthy applicant” for
the important municipal post and conceded to Poster’s demand for the handsome salary of £2 000
per annum on the basis of his extensive English experience in Public Health.2* Milner’s and
Curtis’ confidence in the appointee’s commitment to municipal government was weil justified. The
Johannesburg Medical Officer went on to play a central role in extending munwxpal control of
urban affairs, thereby ensuring eonditions conducive to permanent European mm:grant settlement
in the rough South Afican mining town. Increasing English-speaking settlement in South Africa
to outnumber Afrikaners was, after all, a major objective of Milner's reconstruction,
government.® * Porier also served on more than a dozen Transvaal, and Union, commissions on
issues related to health and urban planning.? ? Porter’s powerful character and influential position
as the MOH of the country’s largest and fastest growing city gave him enormous influence. But
modern town planning was not the product of one colonial officer's grand design. The
Johannesburg official was the fiest of series of powerful white South Afiican men for whom
planning was both a personal and professional obsession. Stuttaford (patron of Pinelands, South
Afica’s first Garden City) and Col, Bowling (best known for his work on the first Reef town plans)
were similar people who were active in Iater decades.® * Porter’s views are, however, indicative of
how the problems of the towns wete seen by early Union municipal officials almost all of whom

were English, even in Pretoria and Bloemfontein, 2 ®
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Porter's aititudes to town planning were shaped by his English experiencs and training, Like so
many colonials, for example Australia’s “Town Planning Missionary” Reade, Porter had 2 high
tegard for the leadership role of thi-ﬁ'.‘mqther country.? ¢ He also openly sought inspiration from
planning activities elsewhere in the British Empire, notably India and Australia. Despite his
admiration. for Genman and even American urban developments, his point of reference on urban
policy remamcd British. His letters and reports ate Littered with references to England and the
Fnglish experience. A keen reader, with an energetic infercst in the embryonic field of town
ﬁlanning, Porter religiously colfected and passed on professiomal papers .tu other Council
officials.2 7 If Milner sought a disciple to carry the gospel of British South Africarism into the
ﬁmicipal arena ke could have wished for no more diligent a recruit than Porter. His commitment
to the British model of tovm planning and its application in South Africa was unquestionable.

Porter was profoundly influenced by the new international ideas of urhan reform and state
responsibility for securing the satisfactery housing and health of the urban working class, and he
spared no effort in pressing for effective legisiative powers to secure his objective of orderly, low
density gardea city development. Within two years of his appointment in the rapidly growing and
disorderly Johannesburg, Porter had drafted, and wys cffectively implementing, extensive anti’slun

controls. These, hie prondly reminded everyone, closely parallefled the subsequent English Town

Planning Act of 1909.2 * 'The local ordinance was, however, declared wlira vires by the ‘Transvaal
Provincial Council, who ordered that the legal domain belonged with the Province not the city.
Porter was forced to campaign for new measures to control overcrowding in Johannesburg, Having
established himself in Johannesburg and familiarised himself with the peculiar aspects of the South
Adican sitvation, Porter worked hard to get public heaith and town planning lcgislatibn passed,
In common with the efforts of philanthropists like Bishop lavis and municiﬁgf*agicials and
profeasional health personnel like Cluver (the 1918 mayor of Stellenbosch and future Usdion MOH)
and Jasper Anderson from Cape Towa, Porter’s cfforts at first appear i uncritical mimicking of
British town planning action, The campaign for public health legislation was, however, tapidly
transformed in an attempt to deal with peculiarly South Africa urban issues, Foremost among these
was the proliferation of inadequate living quarters for tﬁe racially integrated working class in the

industrial centres,
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Public health and wrbhan reform

After the political unification of South Aftica, Porter extended his sphere of influence beyond
Johannesbucg as be agitated for the introduction of a Provincial and later & South Aftican
equivalent of the English Housing and Town Planning Act of 1909. In particular he was keen for
Jocal authorities to acquire power to close uninhabitable buildings, In canvassing local support he
also stressed the importance of establishing separate residential arvas or ‘locations’ for Africans,
coloureds and Indians as an integral part of general town planning provisions. For Porter it was “a
rmost imporéant matter from the public health point of view” (his emphasis) to extend existing .
powers pertaining to Afticans, and to force coloureds and Indians to live in racially segrogated
rounicipal locations. Porter, however, understood that the oppression of British Indians in South
Alfrica had atready drawn unwanted political heat. He also recognised that having Cape colouzeds
on the voters role constrained state segregationist action, Conceding that, “for high political
reasons”, it was unrealistic for the Government to hope for restrictions on colonred and Indian
settiement, Porter took comfort that where enforced urban segregation was mot possible some
measure of voluntary segregation was evident.? * Ogn the subject of segregation, Porter remained
convinced that Africans’ proper place while in white urban areas was in locations. In Johatnesburg
he continued to badger the Council to provide houses for some 7 000 Africans so that the black

slum known as the Malay Location could be cleared.? ®

Porter favoured racial segregation and saw it as an integral part of effective public health control.
In common with officials throughout the British Fmpire,”* he believed that the poor (whom he
identified as comprising “mean whites, colov.ed prople and Asiatics”) were incapable of “even
passable cleanfiness”.** Significantly, Porter’s position on the need for segregation was not
founded on the racist conviction that Africans were any greater sanitary threat then poor whites.
Responding to the 1912 smallpox outbreak, the MOH corrected segregationist zealots mobilising
for African removal on the basis of the outbreak of disease by pointing out that not only was the
incidence of smallpox among urban Africans low, but that in a decade of working in Johunnesburg
he did not know of any instance in which an Aftican had introduced smallpox inio a white

family,? *



The Johannesbufg MOH’s attitudes to race and sanitation were not éccentric, nor was he
renounding standing municipal attitudes to “the native menace’.** Recognition of the growth of
white poverty and the new fon-racial character of the urban underclass did not make Poster
abandon his comuitment to the ideal of segregation; he repeatedly recommended the physical
separation of black and white residential areas.® ® Like other advocates of intra-urban segregation,

such as the Rustenburg Magistrate and Native Commissioner Stubbs,? * Porter argued that
Africans were not only poor, but that their tribal ways left them ill-equippad to deal with the healih
and social hazards of the city. African access to urban ateas should, therefore, be restricted to
supervised municipal locations.?? Crucially, in the light of white wban poverty, Porter’s
commitment to scgregation extended to regulating whites” urban conditions as well tp as those of

Africans.
Y

According to Porier, Aftican urban exclusion or restriction would alleviate but not obviate the
need for slum control: poor whites {and, unavoidably, coloureds and Indians) would remain within
the formal city. In his view, the dependence of the white urban poor on unscrupulous developers
of overcrowded housing a.i'\ui! rent racketeering lanalords necessitated the passage of anti-shum and
public health legislation,® * Porter was thus a segregationist in two respects: he did not believe
Africans had any inalienable right {0 wban residence, and he tried to estabiish regulations by which
a white industrial city which conformed to the most modemn and stringnt Wester planing
standards could be assured,

Charles Porter began his personal carnpaign for public health legislation with a push to enact
the 1912 Transvaal Local Government Bill, He Jobbied and was able to include a few important
public health clanses in the Transvasd Bill to deal specifically with the prevention of site

overcrowding.® * In order to harbess public support for his cause Porter organised press releases

that drew attention to the relationship between healih and bad housing conditions.* ° He also
initiated public lectures on the subject. The farmous architect Herbert Baker was persuaded to

deliver a public address on the desivability of low urban density.** The Medical Officer’s eiforts
were not in vain and the cali for urban reform in South Afiica received a warn local and

international reception,® 2 Porter’s interest, expertise and reputation in town planning matters gew
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with his involvement in the drafting and passage of the Transvaal Bill and its subsequent
amendment in 1916, He also developed extensive overseas connections with academics and
practitioners with whom he swapped notes about the kind of terminolzgy that might be

incorparated in proposed legislation, * ¥

Around Easter of 1914, while reading professional planning journals, Porter noticed aan
announcement of a forthcoming Town Planning Summer School. Abandoning his visit to the East
and Austraia, the MOH went instead o London where, while staying at the Empire Club, he
atteaded the course presented “by all the leading experts”. While in England, Porter renewed links
with his erstwhile municipal colleagues, and initiated contact with Birmingham Couucillors and
several garden city develapers Usfortunately for Porter, the cutbreak of war prevented him from
visiting the garden housing schemes of Hereford, Harbome und Letchworth, Nevertheless, the
Jecture course and his rewarding personal contact with Unwin, author of the influentiat Town
Planning in Practice, rekindled Porter’s drive to design South Aftican public health legislation that

encempassed. the fundamentals of new English planning practices,* *

Almost everything Porter advocated for South Afiica was based on English law ;nd Boglish
experience, but he was nevertheless vigorously opposed to certain aspects of overseas nﬁé}uopulitan
planning. The London course exposed him to published criticism of elements of Britsin‘s 1890
Housing and Working Classes Act that requiréd a local authority to rebuild on the sts of slum
clearance schemes. The remarks bolstered his own position that rebuilding should be on the urban
periphery where land was chieaper, The maxim of the Summer Schiool was to “evacuate slums into
the country by cheap transit to cheap dwellings with gardens”. This was the ceniral idea he hawked

before policy makers in South Africa.® *

Back from Britain, the MOH's campaign shifted fiom the provincial to the national level. Porter
was again foremost among those who championed the passage of a national Public Health Act, and
he was not shy to suggest the form it should take,* * However, within six months of returning to
South Aftica ﬁ:oh: London, Porter assumed active war duty as the Union’s principal Sanitation
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Officer. The additional responsibilities of war work meant that the issues of health, slums and
segregation were shelved for the duration of the hostilities.

Porter was one of the first men to initiate a public campaign for strong lepislative powers that
would give municipalities greater control over public health and sium removals, A significant, but
by no means unanimous body of opinion concurred with his interpretation of the nature and
solution 1o urban problems. Porter’s idea that removing blacks from the white city was necessary,
but not sufficient, to solve urban health problems was widely accepted by diver. * constituencies ' »at
included civil servants, organised white Jabour and even mining capitalists. Yet these apparently
represtative opinions were surprisingly omitted from the Draft Public Health Bill presented to the
1919 Parlizment,

A draft Poblic Heatth Bill was prepared as eatly as 1913, but because the Commissions on
venereal disease (VD) and tuberculosis (TB) had not yet reported, the Bill was delayed. The
demands of war for a fit and healthy population both for defence and for the “industrial and
economic struggle thay lay ahead” provided a rude remainder of unfinished business.* 7 Even before
the close of the First World War, a national consulfative conference dn Public Health was briefed
to make recommendations on matters such as housing, water, and infections diseases. Porter's
gospel was that regulativns in line with English town planning norms were necessary if atty measure
of sifective local government contro] was to be brought to bear on problems in urban slums, This
position was widely articulated by several delegates from the larger municipalities to the 1918 Public
Health Conference. Porter himsslf was still on war duty and did not attend the gathering held in
Bloemfontein, Miloe, his young deputy, who ultimately suceeeded him in the position of MOH
of Jobaannesburg, attended in his stead. Other delegates included representatives of the Provincial
Municipal Associations and afl the major municipalities, as well as members of prominent welfase

organisations. * ®

The conference convened in September 1918, only weeks before the outbreaf of the Spanish

Influenza Epidemic that would kill 150 000 people in South Africa.** The timing of the
Conference is important as the foxm of much post-First Wotlkd War segregation or “Native policy’,
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including the passage of Public Health Bill, has been incorrectly ascribed to the mpacf of ‘Black
October’.¥ ° Undoubtedly, the high death toll from influenza and the first evidence of the rash of
industrial unrest that culminated in the white miners strike of 1922, lent urgency to calls for wrban
reform. But, the Bloemfoniein Public Health Conference, and the fairly rapid passage of the Public
Health Act, occurred before the full impact of these socially and politicaily discuptive events weré
felt. The conference, rather than the epidemic, provides us with an important benchmark of
segregationist thinking,

The discussion around the Public He]ﬁth Bill and associated legislation concerned mostly
technical medical mattecs such: as which discases should be nofifisble. Wider policy debates that
dyew attention included the thorny problem of who should cover the cost of public heaith care in
urban areas, % * The question involved more than just the familiar fiscal struggle between two tiers
of government. Tt financial fratnework of health care, whereby local authorities were discouraged
from ireating Africans with TB or VD because they were only given a skeleton budget to pay for
Afiican health treatment, put in place the practice of repatriating sick Africans to rural areas. In
practice s meant that only healthy, able-bodied workers remained in urban areas. # This policy
wﬁs ‘made more explicit four yéars Iater in the provisions of the 1923 NUAA,

The racial character of discase was not addressed directly at either the Bloemfontein meeting
or in the ensuing the Public Health Act, Nevertheless, several general comments reveal an unspoken
consensus that temtonal segregation provided the solution to the growing problem of dissase
among Africans § in ‘wh:te urban areas. Dy Mitchell, the Union’s Acting-MOH made it clear that
whereas TB and VD were primavily diseases affecting Aftican people, their occnrrence in mainly
rural arcas meant that treatment was of “Little concern to local authorities”. He did recognise,
however, that territorial segregation was incomplete and that a sizeable percentage of infected
Africans lived in ‘white’ towns. Boilt into his funding formuln for urban TB care was the
hospitalisation of whites, coloureds and the “better class of Native”, Mitchell’s own admission that
TB was exacerbated by conditions of residestial overcrowding, was taken up by several municipat
officials who pointed out that state subsidisation of African locations was required to curtail the

spread of TB.* * Particular difficulties of providing affordable sanitary housing for urban Africans,
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and the greater impact of disease on the black community, were acknowledged by convenors and
delegates to the Confersnce, In pure medical matters, ar 2 wiore eépecia]ly in applied town planning |
concerns, bowever, representatives procecded to debate public health in much the same way as if
the meeting had been held in New Zealand, the United Kingdom or Canada. The ambition of the
delegates and convenors was to convince government of the virtues of establishing aamtary urban
conditions that wauid alleviate the poor white problem and encourage colonial settlement in South

AfZcan cities,
Pablic health and slums

“The repatriation of sick people and the screening of Aftioan usban immigrants for VID and TB
was only one aspect of the strategy to create sanitised ities. Action against slums also roceived
special consideration in discussions about a desirable public health policy. One of the major
objectives of the Public Health Act was to unite the disparate pre-Union Ptovmmal laws that
operated in the absence of national alierpatives. The formulation of national legislation offered the
opportunity to refine unsatifactory aspects of existing Jaw. Local authority tepresentatives to the
Bloemiontein Conference agreed on. several elements to be inchaded in the now Public Health Act,
Municipalities wanted to retain powers to condemn and demolish insanitary buildings and to
prevent overcrowding. They also wished to restrict compensation payments to the maket value of
site and building materiols. The ain: was to prevent rent .racketecrs demanding exorbitant
compensation based on rental iﬁcomes of condemned structures. In a measure that wbulﬂ have
beety rejected by Porter, who was opposed to local authorities becoming landlords, the
representatives of some local authorities wanted the power to buila, manage, and aqure
low-income housing, and to do this with the assistance of subsidisedﬂ; loans frout cemtral
government.® * Tt was also supgested that ‘on the basis of Cr s Town's difficulties in clearing the
slumn of Wells Square, these loans should be granted to local authorities without requiring the
co;:éent of ratepayers. In that way “sectional interests” could be prevented from blocking slam

cleatance programmes, ¥ *
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Two contentious issues raised at the Bloemfontein Confereace reflect the frustration exnerienced
by municipal bodies in financing slum clearances and public health progeammics, Delegates wens
divided on a motion that the government oppose the manufacture and sale of aloohol in the
intorests of health, Given that Natal’s entive location system was financed by the procecds of the
mutiicipal monopots of beer, resistance o this abolitionist motion was predictable. In contrast to

the liguor question, there was absoiate unanimity among the predominamly civil service

 representatives that mine-owned fand on the Witwatersrand, then protected from sale »y the

Precious and Base Minerals Act, should be bought at 1918 prices for future houvsing development

that would alloviate pressure or city sloms.® ¢ Some measure of the powerful influence of min‘ng

interests on. Government is suegested by the fact that thiv motion on mining lond disappeared

without trace from any further officid discussions on utban development.

Despite the cxtensive s'ebate at Bloemfontein over the technicalities of the town planning
component of proposed public health legiskation, the draft Pablic Tealth Bilt contained virtually
no clases dealing with urban planuing.® 7 In the wake of the 1918 influenza epidemic, the Bill
was rushed through the 1919 session of Padiament, leaving insufficient time for the Publiv Health
Departmient to cireulate the document to the municipal medicad officers who would b she major
users. The haste to pass the Bill did not provent Porter, by then back at work in Johannesburg,
from raising several questions about the Bill with hig frie.d Dr Amold, the Union MOH. Porter's
anxiety focused on the “regrettable” omission of town planning provisions from the proposed
legislation.  His influence was such that he was immediately granted a personal interview with Dy
Mitcheli, the Union’s Deputy MOH who bad drafted the Bill.* * Parliumentary opposition, and

eriticism from Porter and other municipsl medieal officers, caused the Bill to be yeferred to a Select
Committee where all the major mundcipalities were able to give evidence.®® In sesponse to
maonicipal opinion on the desirability of formalising and extending local authority regulation of
urbat density, the Bill was amended to the satisfaction of at least the Johannesburg MOH.¥® All
other aspects of town planning legislation raised by delepates 1o the Conference on Public Health

were postponed for diseussion to be co-ordinated by the new Housing Comasnission that was created

under the cuspices of the Ministry of Health. ®?
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Municipal officials had been at the forefront of the demand for urban reform, specifically
requesting powers to monitor disease and control sloms. In the aftermath of the Influenza Bpidemic
the cry for more extensive town planning controls was taken up by the press,** professional
osganisations, and a growing band of liberal-minded reformers. ® ? The most influential of the new
pressure groLpiogs was the white Labour Party. By virtue of their 1919 municipal efection victory
in Jobarmesburg, and the attainment of a recond number of seuts in the national elect:on thre:
months later,* * the intorests of the white working class were publicised and institutionatised, not

feast in the passage of the Housing Act.

Whereas the Public Health Conference provided a platform for municipal involvement in the
drafting of legislation, a rather different consultative process was cstablished by the Houwsing
Commission. Toecal authority advice was sought on two specific issues, During visits to
municipatities across the Unior, the Housing Commission canvassed opinion on desirable revisions
0 the 1919 Unhealthy Arcas Biu, which resembled the first part of Britain's 1892 Housing of the
Working Classes Act and its varions amendments. The English legislation allowed the damolition
of whele arcas of slum housing and established the imperative of rehousing (preferably on site).
‘The South African version of the Act was umsuceessfolly brought befors the 1919 session of
Parliament.®* The Commission also sought local anthority opinions on the desirabilty of the
introduction of govemment loans for new housing construction. Funding low income housing ond
slumn clenrances were two of three major problems that arose at Bloemfontein byt werz omitted
from the Public Health Aet. The third avca of concern, the need to restrict density and prevent
overcrowding, was ignored by the Housing Commission’s enquiry, as it was adequately addressed

in the Public Tiealth Act.5*

Municipal sesponsas to the probings of the Housing Comumission reveal the exteni to whick
town planoing measures of this kind were scen as issues portaining primasily to white urban
residents. The Unhealthy Areas Biil made no mention of race yet several municipalitics interpreted
the Bill as a measure directed at white slum residents, The request for thoughts on housing Joans
for peopl. of Imited means explicitly included “coloured persons and natives”, Nevertheless, the

Bloemfontein Fown Couneil interpreted the Tousing Commission’s briet more selectively. It used
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the opportunity to point out that poor whites drifting to the towns and “herding in the most
insanitary places thro’ their fack of means and cfficiency” constituted a “national menace”. On
account of the national rather than local nature of the problem, Bloemfoutein oificials sugpested
that powers should be granted 1o remove and relocate poor whites from. slums, Any costs incurred
should be bome equally by central and local government,* 7 No mention was made of the housing
problems of the black community, The reputedly liberat nature of the Bloemfontein Council’s
response to the slum problem in their city is surprising: only months before the town's black
population was especially badly hit by influenza, a fac widely attdbuted to the abysmal Living

conditions. * ¥

The Johannesburg Town Council opposed the Ul =utyy Arcas Bill on the grounds that the
law was unnecessary except in Cape Town, from where the Johannesburg MOH speciiated the
Bill had emanated. The only area of slum housing in Johannesburg was the Malay Location, and
it was alteady owned by the Council, which had all the necussary powers to clear the slum and

house the African residents in locations.® ® In the opinion of the Johannesburg Council, ail that -

was required was legal assistance to prevent “white and ¢oloured people” mixing in the shoms, and

to fostrict the widespread practice of rent-racketeering that was allegedly most acute among poor

whiies, According to Porter, racial residential mixing was something that could be alleviated in part

by gnaranteed loans on new construction for white housing,” ¢

At the same time as municipal professionals across .South Africa reported on the desitability of
loans for building municipal housing schemes, the Johannesburg Labone Party took independent
action to address the housing problem, The party made the plight of poor whites living in slums a
central local and national election issue after the First World War,” 1 Following Labout’s victory
in the Johanaesburg Council clections, their lsaders sought the advice and experience of Chagles
Porter in drafting legislation that would guarantec state loans for white housing construction.
Typically, Porter left his mack on the proposal. He persuaded the Johannesburg drafiers of the
Transvaal Housing Bill that although the state should be asked to guarantee loans for housing,
loans should not be submd:sed. Subsidised or sub-economic loans would mean that Johannesburg

residents and businesses, who paid two thirds of all Union taxes, would effectively cover the cost
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of low interest loans granted to other munjcipalities.” * The Bill should not have been

controversial, as all the other provinces already had the powers the Labour Party was demauoding
for the Transvaal. Nevertheless, Prime Minister Smuts initially disallowed parliamensary discussion
on the Bill as its provisions only pertained to the Transvaal. After brief discussion the 1919
Transvaal Housing Bill was rejected and its provisions were included in the 1920 Housing Act that

was the product of the Housing Commission’s deliberations.” *

The town platning provisions that formed part of the South African Public Heaith Act of 1919
and the 1920 Housing Act bore a close resemblance 1o the recolutions adopied by the international
community at the Inter-Allied Housing ard ‘Town Planning Congress held in Poris at the start of
1920. - South African adoption of internationsl planning principles on overcrowding, housing
funding, and shum removals were a deliberate codeavour to forge scgregationist urban policies by
enthancing the vrban conditions of whites. The Public Health Act and the Ifousing Act employed
racially neutral language because it was assurned that the provisious of the Acts “vould not apply

to Africans for whom separate legistation was already being created.” *

The most ominous portent of shifting post-War attitudes o segregationist policies in which
increasing stress was placed on enforcing réstrictions on black residence rather than enhancing white
urban protection and privilege, was the testimony of Johannesburg’s Medical Officer. Reporting
to the Housing Commission, Porter concedsd that while he supported the state’s guarantee of
housing loans to whites, he now understood that the real resolution of housing shortages and the
urban slum problem lay in the removal of Africans, Having secured the means by which he belisved
white workers could be protected from rent racketeering and overcrowding, Poster became an

advocate of the next stage of urban segregationist planning: the eviction of blacks from the sanitised

white city,” ¥
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Conclusion

Consideration of the motives behind the introduction of early town planning regulations, that
most commonly took the form of anti-slum legislation, draws attertion to the gap that exists in
South African segregationist literature about the causes of intra-uroan race separation. Sanitation
has correctly been identified as the metaphor which colonialists first invoked fo justify the
establishment of segregated locations that facilitated the control of urbanised African workers. The
sanitation litetature tends to focus on the urban “native menace’, yet in the opening years of the
century the living concitions of por whites also challenged the unfettered development of industry
in Sowth Africa, |

Englisk ideas about town plénning were initiated by Lord Milner who sought to re-create
English towns on the highveld so as o altr ¢t immigrants and prevent Afrikaner contrel of state
apparatuses, The exclusion of unskilled whites from most unskilled Iabour in the towns generated
a political orisis whose resulution was sought in the creation of a unified white identity, The
akyseaal conditions of urban slums where marginalised blacks and whites lived, demanded urbaa
reform if racial unity was to be achieved, Drawing on the European tradition of establishing a
sanitised urban environment for the respectable working class, town planning measures were sought
that would prevent overcrowding and facilitate the removal of whites from slums, Simultaneously
meastres were proposed to exclude Africans from cities. The adoption of the Public Health Act
and Housing Act some years befote the acceprance of the Natives (Urban Areas) Act highlights the
dual strategy employed by the state to control the vrban working class, a sizable proportion of

whom were white.

Disgussion of the late nineteenth- and carly twenticth-century origivs of yesidential scgregation
generally ignores whites, other than noting the fact that segregationist officials found racial mixing

unacceptable and sought a resolution to the problem by removing blacks. The emergence of a poor

white population that challenged the social order on which the advance of industrialisation
depended, made it imperative to enforce residential segregation. Segrogation, by Afiican relocation
to compounds or locations offered the possibility of controlling the African workforce. The poor
white population was not always employed and, unlike Afticans, whites were wholly dependent on
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urban wages for subsistence. The state, therefore, sought to protect whites by condoning job

reservation and through urban welfare programmes.

Porter responc2d to the challengss of urban poverty by invoking colonial legislation to contain
slur development only once insanitary conditions manifested themselves antong the colonial or
white community. Town planning regulations therefore wes not directed at Africans whase visible
presence in urban a2y wos testrii-2d to mines ~ *gations, Once industrialisation brought large

numbers of Africans L.to the heart . . wur1g were depicted as a ‘native menace” and a

cobierent nrban ‘native’ policy was sovght as the panaces for urban sanitary, political and labour
supply problems. The racially separats administration of urban slum communities was confirmed
by the introduction of the Natives (Urban Areas) Act in 1923,
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CHAPTER IHREE

RACIAL, SOCIAL AND SPATIAL DIFFERENTIATION UNDER THE
NATIVES (URBAN AREAS) ACT OF 1923

Public discussion of race and racial difference predated the 1910 unification of South Afiica.!
Despite ambigoity over racial classification tlixe was a plethora of Jaws governing aspects of
everyday life from walking on a street pavement, to voting and proﬁe:ty rights, Twentieth century
industrialisation increased racial mixing in the towns and created uﬁ'w points of contlict between the
races. African urbanisation in the 1910s and 19208 confirmed that cities would no longer be the

preserve of colonial officials and their servants, After Union, and even more so after the First World

War, fow whites deviated from the view that the future of South Africa lay in the towns and
depended on the resolution of ‘the urban native problem’.? The Natives (Utban Areas) Act No,
21 of 1923 (NUAA) was to provide the legislative framework for the resolution of all conflict over
the growing settled African population of the towns.

From a Union adruistrative point of view, the passing of legislation pertaining to Africans in
urban areas was an essential step towands establishing a systematic policy of *native administration’.
The 1913 Land Act and the 1920 Native Administration At created tersitotial and political
structures governing Africans’ in rural areas. Parallel legislation for usban districts was sought
urgently. The idea of a specific urban policy for Africans was therefore patt of a more general
strategy of segrepation that was already in place in the rural reserves, in indusiry, and in icansport
and school segregation, ' Unlike other spheres where discriminato;y regulations bad evolved over
decades of daily activity, or were formulated by particular interest groups (e.g. the mines) in
response to crises (e.g. strikes), the shaping of urban segregation policies initially appeared almost
demovratic, at least by South African standarﬁs. Public opinion on the government’s proposals was
solicited actively.*

4}




Thate has been a tendency to ignore the diverse responses to the 1918 and 1922 Bills out of
which the NUAA emerged, and 1o focus on published submissions to the Sclect Committee of 1922
whure some crucial changes in the Bill wers agreed to.® Yet, in the initial stuges of consultation,
substantial revisions were accepted that both altered the substance of the legislation and tightened
its objectives, The existing emphasis on the link between urhan segregation and the creation and
control of an African migeant kibour force misses other important social and planning processes
_ ushered in under the NUAA. The pre-Parliamentary debates that are now ssattered across
provincial, municipal and private archival collections reveal that the deaft Native Urban Arca bl
{NUAR)} was manipulatcd to delincate urban controls on coloured people, thereby forging a
separate culoured racial identity. The 1918 Bill was premised lovsely on the idea that the Public
‘Health Act would secure o portion of towns where minimun colonial urban standaxds for scttlers
could be maintained. The implicit assumption was that coloureds and Indians were unlikely to
oceupy these sanitised districts for cost and cultural ressons, Racial inixing amoug black people

would be prevented by the segregafion of Afticans in locations under the new legislation, *

In addition to tightening the definition of “Aftican” and “coloured’, the state, thxough the
NUAA, sought to regulate the workboree on which the diversifying post-World War One South
African economy depended. Tt was the objective, yather than the unintended consequence of the
NUAA to create a reliable, manageable supply of somi-skilled Iabour through the social
differentiation of the African population into rural dwellers, uthan migrants and perranently settled
urbanites. LThis was achicved in threc ways. First, permanently urbanised Afvicans had to be
distinguished from migrants when in the eitics. Sccond, Aftican living standards had to be
improved as the physical, social and political environment of the shems mitigated against praductive
cmployment, Third, the strategy of fashioning a regulated und seprugated African urban working
class depended on finding funds for locations that id not drain resources from whites, Amendments
to the Natives Urban Arcas Bills therefors conlesced around the racial, social and spatial

differentiation of the urban woi! g class,

The ideological imprecision of condoning a non-migrant Afican wrban population while

stmultancously embracing a policy of segrogating Africons within rurad reserves eceated practival
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confusion. The ambiguous urban management strategies contained in the 191% and 1922 Bills wire
challenged, particularly by Jocal avthorities who bore the brunt of daily urban administration, and
by blacks whose urban status was at stake. Both constitrencies wished to clarify the position of
the growing rusaber of Africans who had dropped all rural ties and for whom the cities were their
only home. It transpired tlat black opinion on urbun areas policy was almost wholly
dsregarded,” but the submissions from local authoritics had enormous impact on the final form
of the NUAA.

Race definition and urban policy

The vonsultation process smbarked upon by Prime Minister Smuts when the 1918 Bill was
released in January, was tather different to that adopted in the case of the 1919 Public Health Bill.
In that case a single conferunce provided local authonities und othey interested parties with a forum
to voice their opinions on the subject, A general conference 6n wrban African policy along the Jines
of that convened for the Public Health Rill was thwasted by the 1922 strike.® In any event, over a
period of almost four years, first the Native Affairs Departraerd (NAD), and afier 1920 the Native
Affairs Commission (NACY), solicited extensive responses, cither by visiting or by corrcspond'mg
with appropriate constituencies. Copies of the Bl written in the vernacular were distributed at
location meet'ngs following initial concern to open the consultation provess 10 as wide an oudience
as possible.  African seepticism over the Bill and the extent to which Aftican interests would he
weighed seriously proved to be well founded. Consultative mocetings with Jocation residents very
quickly gave way to formoaily Jdrafted submissions on behalf of the more poworful local
authorities.® It way in this manner that the Orange Free Stae (OFS) local unthorities were ubiv to
effcet one of the more ritical revisions o the NUAD even before it reached the second

parhiamentaty Teiwng.

One consequence of the nationadly applicable NUAA was 1o revoke provineial and mvesopad

legal restrictions on urban segregation. In the OFS and Transvaal this gave voloveeds equal kg !

status to white people.®® 'This meant not only free residential lovational cheice, but also that

colonred land owners could vote in town clections. 'Fhis privilege already existedd in the more liheral
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Cape, but it was vigorously opposed in the conservative Free State, The NAC had not considered
the impact of the Bill on coloureds at all, and construed the legislation as improving the position
of “Furopeans and Natives®, When confronted by Bioemfontein Officials” objections to the ..vised
status of colouteds of the Provirice, the NAL stood by their implicit exemption of colouruds from
urban segregation.® ? Smuts, however, wished Yo avoid incorporating the politically contentious
‘coloured question’ into the NUAB debate which he hoped would not assume a party-political

character.* # Confrontation between the central and local state was averted and an apparently

happy compromise was forged through cureful redrafting of the 1918 Billl  only legidlation

pertaining to Afiicans was revoked, while the position of coloureds remained unchanged.t ? By this
action, however, coloured people not only received one of several blows 1o their citizenship rights

vis-a-vis whites, but the process of ‘coloured’ race-creation received new impetus,

The consesvative position of Free State officials on questions of race are evident in the carly
19205 action of the Bloemfontein Counil. An area of ground for occupation by coloureds had been
laid out and the Council was keen to see its establishment, ‘The vsual paternalism prevailed as the
Town Couneil explained that it was‘ not in the coloureds’ best Interests to live in town “in close
associution with drink and other uvﬂs which tend to degradation of themselves and their
children”.* * Significantly, the segregated scheme drew support from organised colouted opinion
in the form of the African Peoples” Organisation (APOY,* * The APO feared that coloureds would
be grouped with Africons and would be incorporated under the NUAB. Under the guise of
imploging the Town Couneil to recognise the fact that “coloured people, though yellow in enlour,
possess the intellectual amd brain development of the white man®, cxl that in Bloemfontein
cploured people "knew their place” and had not tried to move inte white suburbs, the APQ teied
fo secure a guiantee of frechold under the old OFS Law No. 8 of 1893, a right they had hitherto
heen denied.® © Not surprisingly, white segregationists made much of the coloured organisutions”
request for segregation and ignored their demand for frechold.* 7 Eoropeans acrass the Provinee
were champions of the principle of total segregation aecording to which only whites could enjoy fall
utban privileges, Afticans would b restricted to designated rural districts, and coloureds would be

barred fron Eving in and owning property in selected portions of towns.! ¢
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A compromise was reached between the centeal government and the OFS, whereby the standard
of coloured citizenship in the Province would be raised by granting segregated but freehold subushy
with some measurc of self-government under the auspices of town counciis,* ® This provincial
softening on the question of extending freehold to non-Furopeans appears to have been a response
to the NAC’s reticence to recommend the amendment of the 1918 Bill unless adequate alternative
provision was made for coloureds® ® OVS officials were faced with the choice of having colourads
eguated with whites, 61‘ placed in a separate category with urban fights over and above those
historically allowed coloureds or Africans. Even thiv discriminatory position was not avtomatically

acceptzd by white Pree Stete hard-liners.

The principle of ractal gifferentiation introduced by the NUAB was vociferously opposed by the
Ladybrand dclegate to the Prnﬁneial Couneil. Te regarded coloured people as “bastards”, who
should %t exclud: ; from any urban rights, “rather than his distinction being remgﬁiscd."" 1 Similar
sentiments about how giving coloureds recognition over Africans was simply “the thin edye of the
wedge” were proffered by delegates fiom the small platteland towns of Rouxville and Winburg,
Perhaps they, ke the Bloemfontein Location Superintendent, believed that if colonreds were given
frechold tenure and trading rights they would rise to a point from which they could challenge the

ceonomically protected position of the Boers. 2 *

In the 19105 and carly 19.20s the perceived imperative of preser ing white racial purity was ravely

challenged, but she muost effective method of achieving this was contested, What the NUAB offered
municipalities was a weleom mechanisat for preventiag the facial mixing of whites and Atricans
in vrbon dums. Morcover, the innovation of segregating African and celoured residential apwiers
promised the guardians of west purity widitional protection aguinst the ereation of a “souff und
butter” vace of halfwcastes”, By restyicting cronssraci:d contact “whcre Mack meets brown”, whites
believed they could stem e inimsion of black blood inti the white race, even when white and
colovred interbreeding persist:1.?* Many South Africans, not just the vitra-onservative Free
Staters, subscribed o the "scienco’ of cugenies, ‘The leading figure of e NAC, Lovaun, mied to
explain to the Exvoative of P OUS Manicipal Association 8 its ieecting in Blocintontein that the

Commissics: songle 1L separation of colonreds and Adeans because coloused: “should be beiped
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to improve the white blood they have”, The gerceal attitude of Furopeans was summed up by the
OFS Bxecutive President who ageed that the Province would have to be ivolved in the
improvement of coloured peopie, but he did not think that “they should at once be brought up to

the level of Europeans.”2 *

At the same time as the NAC met OFS officials to diseuss the proposed NUAB, a conference
of African leaders was convened in the Freo State capital for the same purpose.? * More than a
f!dy-and-a~haﬂ‘ of the three-day conference was dedicated to discussion of the proposal to exclade
coloused and Indian people from Africun Iocations.? © Although there was not absolute agreement
amonyg the appointed delegates, mﬁst felt it important to disassociate themselves from the process
of race formations iraplicit in the NUAB's revisions, 27 While the Afidcan leaders were aware that
many blacks preferred segregated living, they resisted the invidious legislation that wenld force black
people apart, One fear was that if the NUAA was enforeed, Africans who could dn so would be
tempted to ‘pass for coloured’, in onler 1o evade passes and enbance their rosidential nnd

occupational opportunities,® ®

The focus on the (UHY's objectings to the NUAB may appear to be a rather parochial quibble,
but exactly the same issucs emerged in Natal with respect to Indians. A Burban Councillor waited
that “the preferential treatroent of Asiatics over privileges not enjoyed by Natives is neithior just in
principie nor expedient in fact”.2* The innovations implied in the NUAR held equally in the
Tyansvaal where Provincial and ancxpal restrictions diseriminated against unrestricted colourcd
and Indian residence, Astonushivgly, given the extevsive local debate wound racial residntial
mixing in Johanaesburg in the lote teens and early twonties, only the Ratepayers” Association took
up the issue formally.?® Possibly Transvaal burcaucsats read tiw lack of reference to coloureds in
the 1918 NUAB in a different Hght to that adopted by Free State officials. Johannesburg’s Chief
Pass Officer did pot for a moment contemplate coloured and white equality. In responding to the

Bill, he assumed ail enloureds would live in locations and was only concerned how this might

impinge on “respectable colovred persons®,? ?
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The position of the Cape Municipal Association differed from th: northern provil'.n:s._!n che
Cape, Smuts’ approval of the OFS’s amendment meant that colovred people who clrcady fived in
Alrican locations would have to be re-housed. The Associztion sought srecm exerption from »is
obligation for existing coloured occupants, bt did not oppose the introduction of Jepgislation tht
restricted faiure location residence to Aﬁ'icans..’ 2 1 .orarm advised tie Cape nn how t. appr.viech the

de jacto mixing of voloureds and Africans:

Colaured peopls who had acquired riphts in locadions, or whe had became «ne witl the naives,

should be allowed to remann, but it woald be wiser te climinate othurs gradually, und to allew fw

Mmore 10 Lonwe in, 56 uatives could proserve thelr sace integrity, a3

By accepting Loram’s proposal the Cape impBuitly endogsed the eveation of a more vigid st

framework of arban governmes ¢ in the nation’s erstwhile liberal eroviuee,

Racial segmentation may have been the yobstendad cons-quenes of the sloppy formulation of
the NUAB, It war aot, however, ar nndesirnble vuteerne for the_ South African ruling classes,
Politizal upitation by the white working olass & racial profestion torgeted oll non-whites, not
staply Afiicans, Given 1m.¢:rmtext of urhan rweia! conflict in the carly 1920 the prospect of
incorporatmy; coloureds and poor whites in the 'Transveal .nd OFS into snc adminisirative category
wos vndikely oy be pursued scrously,  Hesides, the maintoanee of white racial purity and the
imf)e:tatiw of proventing miscegonation wese popolbr views held by a crosseseeiica of South
Afticans, Even English-speaiing libeots mdhored to the eorellagy of white ravid purity, that of
upholding traditional Aftican volves,  Filoweds wope therolore concerned wot 1o expose African
seviety # the demoralising impoat of wordom endtare by athnring anyone to tamper with traditional
Aficon Wfe. From the poispeetive of the soHestylod proteston of Aileany 1 seemned seasible, not
reactionary, to isolate Aftfcany, copeefully i arbaun arcas whewe they wore deemad to be most

vulnerable. 3

There were praction advant: t the authorith = of poerpituating and seintoreing the distinction
betwern Africun and coloused people. Onle Afiiaan women browal kaffir beer in the cities, and

African vin drank it Brewing sedously Jdodtenged the soctal order v which continued
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industrialisation aud wealth accumulation depended.* ¥ By isolating that portien of the black wrban
population who were cnmeshed in the liguor trade, an whan ‘mative” problem was created.
Whereas it was not possible to cxclude coloured or Indian paosis from urban areas, Africans had
an identifiable rural base and their status fn urhan arcas v+ i-vofore aore malkable, Bovause of
African citizenship of Reserves, white solutions to the v un native problem come fo hings on
curtuifing the namber of Afrcans i tne cities and defining where und how they maght live,
Astonishing though it now appoars in light of the regimented aad nasaveury history of compounds

and locations, segt. ation imnplied the seform of Afdean houcing.
Social differentiation and nrban reform

'The possibitity that the NUAA was a genuine urbon seform initiative, as its dndters pramorted,
has been dismissed and discounted as naive,? * Instead, the extent to which the sovisad Jocation
and hostel system established an effective wechanism of political and ceonemic contsi as the
adjunct of yp mt Inbour systom has beon emphasised.? 7 Retrospeetively, howover, bistorians
have been forced to asknowledge that Africin townships supported mose thon guiescent cheap
fabour. Family housing facilituted the wrowth of a cass of wrban-bomn Adricons,  Semi-aiilled
emiployment was the presesve of African men whose relatively privilegod position in the fabour
market was assured by their established orban status.? ¥ Blinded by the Statkudist sactoric that
defined wrban Africans as ‘tumposary sojourners’, it iy ooy to acecpt that a permonendly settled
urban Aftican workforce wos an vnintended consciquence of sepropativin. Yo, Tddde - bebdod the
pejnrative tenminology, the clear intent of the duaicrs of the NUABs was to olar Afifeans from

sl and ut winitum, ereate o nons-migeaat workfee capable of seproducing itself in town,

“Urban access for all Afdcans was curtatfed wuder the NUAA. But, the NUAA did aos affect
all Afrfeans” Bves i the sume way, noy was it coer inteedid o, Those Afdears who obtained
levation aceommoedaZion had the posability of uninterrupted family 1% and o protected arban
s vlyvmens picha, Toss comfintable seceoaesdaion way availabls o Tpally-cioployad migrands

in compoussls, (iher: who were wnable s oo the Laal obstiandes to ontorbn: orban areas, or were
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unwilling to live illegally in the city, subsisted on the gradually depliiting resources of the
overpopulatedwalarcas.

The differentiation of the Afiican population into a gooup of urban ‘insiders” and bantestan
‘outsiders” was an intentional and not an incidental consequence, of the way the NUAA was

formulated. The objective of social segmentation was to be achicved by the reform of pre-Union

urban policies which treated ail Africans in wban areas as migrants, making only @d koc exceptions '

for the educated or wealthy, and funding only make-shift segregated locations in response te
sanitary problems and/or racist objections from whiies. In order to reassess the intentions of Smuts
and his advisers in formulating and revising vrban Africans’ status, it is helpful to restate the
position of uban Africans prior to 1923, to reconsider the stated objectives of the Bill, and to

exarnine the response to the NAC’s recommendations,

The quality of Bfe for Africans in South African towns after World War One was far from
satisfactory, The cost of living began to esealate dramatically from 1917, undermining the survival
of even those in receipt of @ regular wage.? * Some towns had better reputations than others, but
even ‘model locations’ in places such us Bloemfontein and Durban returned disproportionately high
mortality and infoction figutes following the 1918 influenza epidemic.®® The high incidence of
environmentally-sensitive diseases such as tuberculosis confirms the horrific conditions which
peaple confronted in towns.* * The institutionalised disregard for African lives meant that locations
were habitually built on old sewerage. sites that posed a serious threat to public héalth. b2
Compounds on th%‘ gold and diamond fields wery, if anything, even less attractive places to live than
locations, where ot least families could be together.* * Particolarly where the growth of industry
outpaced the provision of housing for Afrlcans, employers would simply ailow workers to live on
industrial premises in overerowded and inadequate informal compounds. Judging by the rents
people were prepared to pay, and the dramatic rise in the number of backyard rooms on city lots,
slums were the least adious of the undesirable accom ndation on offer. Only very rarcly were

African people able to eseape the urban prime and save the £75 capital need~d before Afiicans

could purchase their own homes in seburtda** Aside from economic constraints on
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homs-ownership, restrictive title deeds and racial proclamations made it virtually impossible for
Africans to puschase urban land, 8

‘The provisions of the NUAB and the NUAA .ave been detailed on several occastons.  © ﬁ is,
hovsever, worth relating the specific measures which the authorities perceived as reformist initiatives
that would improve the experience of African town life. This iz not a contrived enquiry: welfare
was one of the specific objectives of the Bill, alongside that of unifying Union urban policy and
providing for the beiter "regulation and conirol of African areas,”* 7 The first reform proposed in
the Bill was thut local authorities be given the power to establish ‘Native Villages’. In Smuts’ words
such, a village was to be:

a place sot aside where the better-class native could five, the educated native who had ralsed hiroself
in the scale of civifisadon, and it was not fair to ask that that man live amongst the rest of his people

who were still in 2 semi-barbarous state.* ®

The premier and the NAC toured the country promoting the Bill. They hoped that the tiny group
of exempted African professionals who owned property or lived in white suburbs, and who
numbered only $16 in the Transvaal,* * would accept the carrot of freehold and the chance to build
their own homes away Irom the mass housing schemes of the locations. “Native Villages’ were an
adiunct not an alternative to location dexrelopment..' ¥ The idea was to appease the Aftican elite
while entrenching racial segrogation. Despite the very limited number of Africans who may have
purchased houses in Villages, this clause in the NUAB fuelied the discussion on permanent African

* urbanisation, and gave tise to protective clauses that were not dissimilar to the immigration laws

imposed in North America preventing the entry of undesirable immigrants.

Unravelling the debate on frechold is difficult, not least because of the semantic confusion over
the term ‘Native Village'. African people disliked the wse of the word ‘location’, and FLoram tried

to have it removed from the NUAB and substituted with the word “village’.* * The result was
continual uncertainty over whether native villages, locations or both were to have frechold under
the NUAB. Smuts infended Native Villages to have frechold, but be too was vague and less
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convined about the status of location tenure. ® 2 The parkiaentary debate led by opposition leader
Herizog used the ambiguity over location tenuse to advantage by assuming that all Africans were |
being offered permanent tenure in urban areas.® * Ridiog on the opposition to location freehold
expressed by each of the Provincial Municipal Associatiom__i. and the joint recommendations of the
NAC and the Transvadl Local Government Comimission, a Select Committee of Pasliament
eventually rejected any individual tenure being granted to Africans in either locations or

villages, ® *

The tenure issue was fundamental to the form of native urban policy implemented in South
Africa. No other issue demonstrated so vividly African nrbar. impermanence than thcir.inability fo
claim fixity of land holding. The possibility of gaining freehold, even if only in Native Villages,
reinforced the fact that permanent Afiican urban settlemen: 'm being recogmised. This was 2
fundamental challenge to those idualist.segregationiats who shonned anything but total partition of
blacks and whites, 5 ® Adrican freehold also de more moderate; pragmatic segregationists
who were anxioua to limit the extent and location of African urban scttlcment although they
depended on African fabour and accepted that some housing for Africans workers had to be

provided in citles,” ¥ These segregationist leaders feared that if Africans were allowed to own land
they could bequeath it, allowing future generations to setile in the urban areas.* 7 Parading the _
potential threat posed to white survival and supremacy by untegulated urbanisation of African

people to occur, a Pretoria Councillor warned:

through the aittseton of town lift it s concelvable that in a fow years theso villages will becorne lacger
/’ N and miore populous than the European towns to which they are attached, and conditions of
overcrowding will resuit... the probiem of providing for natives will hecoms beyond the control of ths
G European population... the place would brcome a centre of native influence - independent but

interconnected with the European comniunity, and this must have detrimental and fareaching offect

on our social and economic life.® ?

N ¢

Statlard was mote blunt about the impact of the economic and paiitiéal empowe:i-nent of urban

K ....d‘ Afticans:
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To exempt from the pass and registration lows the most skilled and educated native i to expose the
white popdlation to the moct deadly competition which the black race is capable of offering, and to
¢nsure the ulfimate stbordination of the most hopeless portion of the white race to the most

competent portion of the biack race,® ?

The battle to extend Afican urban frechold in designated Native Villages was lost, but the
principle of the social diﬁ’erentiétion of the urban African community remained "..act, In a speech
before parliament Hertzog declared boldly that “on the white man’s land the native could only be
z temporary resident”, but he also conceded the nced for superior acenmmodation of “educated
natives”, Unlike Smuts, but like the Transvaal Local Government Commission (chaired by
Stallard), Hettzog stressed the importance of the educating role of ‘civilised” natives on their
brethren, The urban African elite were therefore not allowed special privileges and were to be forced
16 live it Jocations.® * The frechold proposal was only defended in the Senate by one member of
the NAC, F2mam, The NAC'S tenuous support for expanding African urban opportunities was
dropped quickly once it became clar that the concessions offered to the African elite conwradicted
more important clauses in the Act.* * Frechold Native Villages were 2 dispensable sugar coating
on the more bitter pill of housing the growing Aftican population in urban lccations and
compounds,

Despite widespread opposition to the estéﬂiisi‘nnent of an urban African midule-class, and
despite Smuts’ own about-tum on frechold, existing Native Villages such as Korsten {outside Port
Elizabeth) and Alexandra (north of .Iohannesburg) were unaffected by the Jaw, as was African
ownership in urban areas not proclaimed under the NUAA, African Jand holdings {estimated at

. £y
8 170 stands) were frozen, and frechold land in proclaimed areas was e-propriated.® 2 Instead df

the develo; nent of the spacious new urban African uﬁddlé-elims villages envisaged by the NAC,.

the density of settlement iz. the enclaves of racially unregulated space escalated, Predictably, shums
developed in black frechold townships like Sophiatown (Johannesburg) which provided a refuge for

Africans removed under the NUAA and the Stums Act.* ?
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The cancellation of frechold tights proposed in the NUAB is the most commonly cied -
illustration of the victory of reactionary Stallardism over the reformist recornmendations of another

Government enquity, the Godley Commission on Native Passes.® * The tendency fo overstate the
importance of the land ownership question in the reform package stems partiy from the wisdom
of hindsight and partly from the moral ontrage that African civil rights were so viclently abused.
Ths creation 6f an African urban clite was, however, only one aspect of the reforms proposed by

the NUAB. Under the 1918 draft other crucial means of differentiating the African population were

also envisaged. The creation of carefully r.onitored and closely regulated locations was th. most
important aspect of the Bill. It was thi. aspect of the NUAB that drew support from different
constituencies, including Africans and liberal whites, who endorsed the building of Afiican Jocations
as “serions and comprehensive” measures that would improve the “deplciable” conditions of
Africans in the towns.** It was also this aspect of the Native Urban Arcas legislation that
fashioned a stable urban African population.

Urban Areas legislation was originally targeted at the eight largest municipalities -of the Upion,
for it was thers that Africans had migrated and seitled.® ¢ Cape Town, the oldest and most
established utban centre in the country had only a small Aftican population. Likewise Port
Elizabeth and Bast London had a relatively larger coloured working class and fewee urban
opportunities for Africans, and nothing like the slums of the northern cities.® 7 The NAC was at
pains o reassure Bloemfontein that its location’s excellent reputation meant that “the locations the
Commission wished to se¢ improved were not in the Orange Free State”.® * Iu Durban the NAC
was marginally less flattering, Local man, Loram, conceded that the City had “already undertoken
mary of the provisions of the Bill” while the outsider, Roberts {who was from Lovedale), gently
asserted that the Commission had certain improvements “of 2 minor nature” that it wom ¥%e the
local authority to implement under the BillL**® No doubt the NAC had in mind the

cross-subsidisation of Afticans’ togt taxes into the white city’s general acconmt,” ©

The perceived urban crisis brought about by African urbanisation which the NAL was asled
to resolve through the formulation of wrban Africen policy for the couniry had a very clear
geographical focus on the Transvaal, anv especially Johannesburg, ‘The urban African population
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of the Witwatersrand was growing most rapidly and there was visinally no history of municipal
African housing provision.” * The squalor of Rand locations and slums were roundly condemned
in enquiry after enguiry.” 2 Mimsicking the Enropean model of rehousing slum dwellers, the explivit
objective of the NUAB was to build locations as an slternative to sluins, Compared to the
make-shift arrangements for Afvican housing in the 1910s, the prospect of affordable, conver®- ¢
ami adequate Tocation housing was in many respects a dramatic improvement, The powerfol lit. .,
Rheinalit Jones, mused that “the benzfits of the Bill are so many and so immediate that one is
tempted to cast doubt to the winds and grasp the proffered gifts”.” * Following his ezample,
however, it is essentiat to reflect on the darker side of the NUABs provisions for enforcing
segrogated socations,

Just as the query oﬁcr the NUABs impact on non-African blacks was taken up most vigorously
by the OFS, so the Transvail Mupicipalities were the major fdi\":e dictating the increasingly
restrictive regulations on the manner and conditions under which Aﬁ'icaxi’people could Live i urban
areas. Getting the powerful Transvaal municipalities to accept the imperaﬁve of increased African
location development was relatively simple, especially as neither of the NUABs necescarily
proposed to tax ratepayers for the funds. In fact the Johannesburg MOH had been pushing for
additional locations for some time prior to the appearance of the Bill, theugh with very limited

success, Western Native Township and Wemmer hostel were opened in 1918, but fell far short of
- meeting the housing need. Albeit in a rather tardy fashion, other Reef towns were similatdy active

in providing locations after World War One.” * ‘The contentious points between central and Jocal
governraents were how much location housing should be conatructed, of what standard, for which
Addcans, and from which funds,

Contrary to the wishes of the central government which sought segregated housing of “alt the

clements of the native population, except those of a superior class specially exempted®,” * the
Transvaal municipalities rejected the ‘Native Village® principle and wanted only a section of the
population working in towns 10 be accepted for loce'on residence.” * Whereas the NAC, the
Godiey Commizsion and Smuts soupht to differentiate “civilised” Afiicans on the grounds of their
financial, cultoral or educational position, the local authorities, like Hertzog and even Creswell’s
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of the Witwatersrand was growing most rapidly and there was virtoally no history of municipal
Aftican housing provision.” ! The squalor of Rand locaions and shims were roundty condenmed
in enquiry 'aﬁer enquiry.” 2 Mimicking the European model of rehousing slum dwelleys, the explicit
abjective of the NUAB was to build locations as an alternative to slums. Compared to the
rrake-shift arrangements for African housing in the 1910s, the prospect of affordable, convenient
and adequate location housing was in many respects & dramatic improvement. The powerful liberal,
Rbheinallt Jones, mused that “the benefits of the Bill are so many and so immediate that one is
tempted to cast doubt 1o the winds and grasp the proffered gifts”.7 ? Foﬂbwing his example,
however, it is essential to reflect on the dasker side of the NUABs provisions for enforcing
sogregated lacations.

Just as the query over the NUABs impact on non-African blacks was taken up most vigorously
by the OFS, so the Transvaal Municipalities were the major force dictating the increasingly
restrictive regulations on the manner and conditions under which African people could five in urban
areas, Getting the powm'ﬁll Transvaal municipalities to accept the impeyaiive of increased African
location development a8 tolatively simple, especially as neither of the NUABs necessarily
proposed to tax ratepayers for the funds, In fast the Johannesburg MOH had been pushing for |
additional Jocations for some time prior to the appearance of the Bifl, though with very limited
success. Western Native Township and Wemmer hostel were opened in 1918, but fll far short of
mecting the housing need. Albeit in a rather tardy fashion, other Reef towns were similarly active
in providing locations afier World War One,” * 'The contentious points between central and local
governments were how much location housing should be constructed, of what standard, for which
Africans, and from which funds.

Contrary to the wighes of the central government which songht segregated housing of “all the
elements of the native population, ercept those of a superior class specially exempted”,” ¥ the
Trunsvaal municipalities rejected the ‘Native Village’ principle and wanted only a scction of the
population working in towns to be accepted for location residence.” ® Whereas the NAC, the
Godley Commission and Smuis sought to differentiate “civilised’ Africans on the grounds of their
financial, cultural or educational position, the local authorities, like Hertzog and even Creswell’s
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Labour Party, saw only employment status as a useful instrument of distinction. Africans either
worked for whites and could therefore be granted temporary urban residerce, or thnjr. were
unemployed, in which case they should be returned *a rural reserves. A third elite tier within African
society was to be discnurayd,. and the fruits of econcmic and sociat privilege were 0 be reserved
for whites, The lines of social and racial differentiation should ideally correspond, excluding
Africans from the respectable upper classes.

Disagresment over the place of an Afvican elite has masked the fact that the proposed “native’
urban policy defined a further category, namely “redundant native®, The NAC’s Loram explained:

the town is & European area in which thers is no place for the redundant native, whe neither works

nor serves lis or her people but forms the class from which the professional agitators, the slum

landlords, the liquor seliers, the prostitotes and other undesirable classes spring.” 7

Neither the tone nor the substance of this attitude can be distingished readily from Stallazd’s own
words. Speaking in his private capacity at the South African Party Club, he rehearsed his view that
“Natives who did not mifnister to the wants of the whits man were redundant”, and then continued
to argue how these redundant natives made up the undesirable elements of slums and should

therefore *be eliminated in order to remedy the deplorable state of affairs”.” *

Tk vised NUAB which was released in 1922 did not incorporate recommendations which the
largest province made through the Stallard Report. Yei the consetvative Transvaal lobby had
sonsiderable impact on the {final forr of the Act. By challenging the definition of who would be
¢lassified redundant and how they should be treated, the Transvaal n:uniﬁpajiﬁes whittled away at
the 1922 Bill, bringing it closer in line with the arrangements they had already agreed to in the
Transvaal Loed Government (Stallard) Commission,  According to Nichols, the President of the
Tranzvaal Municipal Executive Association, Africans should only be allowed in urban areas at the
discretion of whites, “to whom after all the area belongs”, Reiterating the position they had alseady
adopted i the Stallard Report, Nichols stressed the link which the Transvaal authorities wished to
establish. between Afficans working for whites and their right to live in the city.” *



A prerequisite for being able to serve whites was that Africans were able-bodied. Provisions for
the rpatristion of the sick and infism had already been legislated under the Public Health Act.
Further measures in the NUAB enabling the local authority to repatriate the “habitually idle or
disorderly” by sending them back to where they came irom or to a Jabour colony, failed to appease
either Transvaal oy Natal officials.® * The municipalities complained that they had no preventative
powers, and recommended that they be allowed fo preclude the entey of “weedy” Afticans or anyone
who might be construed to threaten public bealth.® ! Particular permission was sought to examine

African women entering the towns.® 2 Undoubtedly the hope was that this distasteful examination
would be an effective substitate for the enforcement of pass laws which African women had

successfully evaded.® * Local authorities were not immediately suecessful in extending their powers

10 bar entry to the sick or diseased, nor were they able to secure the prerogative of examining
Afvican. women, They were victorious on the more fundamental issus of the repatriation of

“masteriess natives’,® *

The eleventh~-hour inclusion of the Native Registration and Protection Bill into the NUAB
precluded open discussion of the kind allowed on other aspects of the Bill. Initially presented as a
relatively liberal Bill based on the findings of the Godley Commission into Native Pass laws, only

 the most conservative of the clauses pertaining to Afiicans’ passis were adopted.®*® Equally

distressing was the omission of any compulsion for local anthorities to match the regulation of
African vrbanisation with the welfare component of the Bill that guaranteed location housing, The
outcome of the NUAA therefore exceeded even Stallard’s repressive recommendations,

The original logic outlined in Stallard’s Report was that if an African sceking work was only
registered once a local authority had been assured that approved housing was available, either on
the employer’s premises or in a location or hostel, then satisfactory local authosity control over
urbanisation would be assured. Passes issued by the contral government’s Department of Native
Labour would no longer be required. Responding confidentially to the Director of Native Labous’s
enquiry as to his opinion on the proposal, Johannesburg’'s MOH objected to the *immensity of
special work” and cost which would be inctered by the city. He denounced the “registration and
inspection” scherne as impractical. Further resistance to the rogulation of African Jabour through
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tying satisfactory housing provision to jobs came from those who wished to protect the “legitimate
supply of iabour*.® ¢ The NUAB Select Committee were clearly swayed by these argurnents as the
final NUAA required African service contracts to be regisiered, but no mention was made of
municipal responsibility to ensure effective housing supply for Africans.®7 Fortuitously, the local
authorities were not entirely absolved from their responsibilities for location development by virtue
of their obligation to rehouse Africans displaced by the application of the NUAA.

Finaneing segregated residential development

The decision to ﬁdopt a policy of ractal residential segregation as a response to permanent
African usbanisation was virtually unanimous. Only Africans bruised by the detrimental impact
of the 1913 Land Act expressed any disquiet about further geographical restrictions .nn African
seftlament,* ® or about the framework of racial segregation.® ® Among Europeans, be they state
officials, employers, philanthropists or working class vigilantes, there was almost complete
agreement that only Afiicans working for whites would be allowed to urbanise. Cifies wero still
white space in the Enropean mind, Resolution of the debate about how urban Africans should be
excluded from cities, or hiow they should be governed when in urban areas, became progressively
more restrictive and finally encompassed the reservations of the different local authorities. The
resuitant Act was stactlingly conservative, and depended on the categorisation and regulation of
black people. In addition, implementation of the straiegy of racial and social differentiation
necessitated costly construction of physically separated locations for Africans, It was the ability of
the 1923 legislation fo genetate fiunds from Africans themselves for the implementation of urban
segregation and upgrading that made the law the institutional cornerstone on which segregated
South Africen cities were built,

It has been suggested that a systematic policy of segregation was not introduced into the towns
prior to World War One because there was 8 tendency to aceept "the fiction that an urban native

population as such did not exist.”®* The intensity with which demands for money to upgrade
urban services for Africans were esisted by cash-strapped local avihorities across the country

indicates otherwise.* * Maney for location development was in critically short supply because it
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was a low priozity in city budgeting. Councils iustified their decisions not to spend locally generated
funds on Afidican services because all monies generated from Adfrican passes were peid to the
Provinces. Ignoring the needs of urbun blacks was in the interests of the white working class who
opposed the ‘subsidisation” of Africans, especially the se.ni-skifled, as it undermined their own
protected position, The powerful Ratepayers” Associativi.  ..0se »1embers wished to keep city
taxes low, reinforced the cities’ tendency to invest in only white ur¥ - services.® 2 Business was the
only other woice that may have pushed for better living conditions for African workers, but
companies were already paying some £350 000 2 year in pass fees.* ¥ Moreover, in the early years.
of manufacturng very few employers had more workets than the factory itself could shelter.
Locationc, especially if they wers remote, would only increass workers costs and reduce employer
convenience and contxol, The obvious solution of getting employers ta fund locations was therefore
resisted.? * Slums were the inevitable consequence of neglect, but until inner-city blight became
acute, emplovers were happy to accept the status<quo. Once the prevalence of stum housing
impeded capitalist growth after World Wrer One, the prospect of taxing Afticans themselves for
location development bécame considerably more attractive to coumercial and manufacturing

interests, 9 %

Against the background of widespread opposition 1o diverting existing civic funds to redress the
African urbau housing shortage, the NAD had to deliver a more ‘neutral’ source of funds for
location constnmuon The cerdral state adamantly refused to assume fiscal respons;b1ht:,r for
houstng Africans and monaged instead to devolve responsibility for the task of housing Afncans
living and working in towns to local authoritics. Two places in the country had better than average
records of municipal location development. Aspects of the Bloemfontein and the Durban systems
formed the template on which national location financing was to be based.® ¢ The innovation of
a Native Revenue Account was copied from Bloamfontsin .? 7 The city had for some fime ﬁurked
on the principle that revenue raised in the location had to be spent in the location. From Durban

the model of drawing funds from a municipal monopoly on the brewing of ‘Kaffir Beer' was
incorporated into the NUAB.
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The suggested establishment of a Native Revenue Account was widely welcomed by Africans
and European philanthropists. 1 1t was common knowledge that for some time funds from taxes
and levies on urban Aficans had found their way into general .municipal funds. Some municipalities
ﬁiade as mauch as £2 000 per year from this practice.® * Cne reason proiits were shown at all on
African services was the inordinately high rentals inflicted on location residents. The NUAR
proposed to restrict the practice by limiting rent to 10 per cent of capital cost, a most unpopular
move among the gilty Jocal authorities.® ®® Additional funds for the new Native Revenus
Accousnt were to be gleaned by uppropriating the revenue which employers contributed to native
contract registration. Hitherto this money had been placed at the general disposal of local authority
treasurers, The new scheme was also received with some derision. In Durban, application of this
clause of the NUAB meant that the £ 9 000 paid annuatly into the Borough Fund from employers
taxes (thereby reducing the overall rates payable) would have to be forfeited for laocation

expenditure, a change the Town Treasurer denounced as "monstroug”, ° >

The scaie of municipal opposition o the enforcement of the Native Revenue Account propossl
fell far short of the enormous wave of protest against the subsequent introduction of 4 musicipal
Kaffir Beer monopoly. Prohibitionists, African leaders and even some state officials rallied to

oppose the profit from beer being used to construct Aftican housing.!®2 The government

withstood the enormous opposition to the Kaffir beer proposal, and with only minor amendments .

the possibility of local governments generating funds lonéﬂy remained intact. Segregation now
rested on local government financing of segregated housing. Upgrading depended on how much
money was available, and the considerable resistance to municipal brewing meant that only a
minority of towns had sufficient funds in the Native Revenue Account to fond major construction
projects. In consequence, unless the demand for stable African labour was sufficient, or the political
imperative of segregation was great enough to motivate for funds from white municipal budgets, the
overcrowding of blacks in slams persisted.
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Conclusion

The policy of racial segregation necessitated the differentiation of Afficans from the rest of the
black urban working class. Loosely defined linguistie, cultural and physiological differences that
separaied the Bantu speaking peoples, the Khoi and urlmlgtants from India, Malaysia.and China
were I&mmfore Jegally institutionalised with industrialisation and urban growth. The process of race
formation remﬂting from the application of urban areas legislation. is most vividly demonstrated
with reference to the ‘coloursd’ community whose intermediary social and economic position in the
South African racial hierarchy was actively shaped through the passage of the NUAA.,

‘The application of the NUAA, and its various amendments, although ostensibly aimed at
making Africans only temporary urban dwellers, in fact stabilised the nrban African wott force.
Emphasia on the vnique manner in which the South African state inadvertently eusured =
serni-skilled African work force through the repressive control of urban popuiziion numbers and
locs tion Jiving standards ignores evidence that the South African state, through the NUAA,
intended to diﬂ‘erut;ltiate Africans living permanently in urban areas. from migrants or rural Afncans

.This was a strategy akin to thoss adopted in northern hemisphere countries where the development

of the ‘respectable’ working class was nurtured through town planning regulations and civie

projects,

Both intra-racial and inter-racial cleavages wers consciously forged by the establishment of 4

municipal fnancial base to fund the separation and improvement of some Africans” urban Biving

conditions. From a planning or geographical point of view, the distinctiveness of the NUAA lay in
its potential to deliver resources for selectiva urban African settlement. Under the Public Health and
Natives (Urban Areas) legislation the state set out to construct location houéing for Africans that
would ﬁmmmuﬂy sanitise the white city, thereby establishing the segregated infrastructure that
still characterises South African cities. The racially determined experiencs of city life and vsban
policy in the late 1920s and early 19303 is the focus of the next chapter. |
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CHAPTER FOUR

THE SCHIZOPHRENIC CITY:
RACIALLY DEFINED PLANNING STRATEGIES IN THE 1930s

The strides that municipalities made in enforcing basic public health regulations and developing
sogregated African locations did not solve the slum pmhlcm. The failure of the local authorities to
vlear inner-city shums and to implement rigid residential segregation within the powers provided by
the Natives (Urtban Areas) Act (NUAA) was one of two major reasons for the revision of Union
wban policy. The other was vhe growth of an extensive urban poor white problem. The 1920s
and 1930s were the decades when South African planning assumed its distinctive segfegationist
chﬁrac'ter Instead of cimbracing the broad conceptions of the ity beantiful’ or ‘garden city’
movements popular in Empe and North Americz, local urbaa professionals became obsessed by
creating racially separate residential areas. International ideas were incorpotated in local urban
policy, but it tended to be on specific technical details such as slom clearance procedures or sPace
and ventilation requirements, rather than on integrated wrban plans or management strategies. 1
Having abandoned the regic il development of metropolitan areas in favour of narrow race zoning,
the South African city began to assume its distinctive segregated form. |

The 1920s and early (9305 was a period of dramatic urban growth which was accompanied by
the consolidation of the racial split in urban policy that was set up by the passage of the Public
Health Act and the NUAA. As the South African wwonomy began to move away from its
dependence on gold, local engineering and consumer durable manufacturing sprang up 1o service
the mines. The diversifying economy provided new urban jobs. The growth of the towns was also
fed by the movement of large numbers of black und white people fleeing the cyclical dronght that
plagnes the Afcican sub-continent.® By the time of the Wall Street crash there had been no relieving
raing and farm workers flocked to town. In the depression years slumlords did not impose a colour
bar on tenancy, but the state responded to the pressure on urban resources within the racially
defined framework of urban government that was set up after Union in 1910, Urban legislation
was amended in an effort to redress the slam problem and enforce racial residential segregation.
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African urban affairs of the depression are characterised by the continuity of the twin influences
of conservative Stallardism that perceived Africans as temporary sojourners, and the more Liberal
acceptance of permanently urbanised Africans. Despite the ambiguous thetoric over the position
of urban Afticans, the substance of the urban management practice that emerged was unambiguous.
The Adrican elite was to be repressed and influx controls were refined. Despite squabbles over
which niceties of urban citizenship Afvicans should be aliowed, the most important consequanice
of the coincident purposes of liberal and conservative whites was the exclusion of African migrants

from towns and cities, and the creation of African urban insiders.?

With respect to whites, urban policy shifted more dramatically. Instead of indirect protection
from colonial standards {e.g. on refuse yemoval or building regulations) whites were beneficiaries
of urban welfare initiatives, most notably subsidised public housing, State action was a direct
respomse to the urban immigration of the Afrikaner poor from drought ridden farms and small
towns. Racially integrated slums and the prasence of a white urbaa wnderclass whose conditions
could not be distinguished from those of blacks, demanded action, In addition to the
imaplementatior of work creation schemes known as “ivilised labour’ projects, white welfare
extended to the urban sphere.* Rather than the passive buffer of colonial standards in white
suburbs, urban policy becams more pro-active in the support of destitute wiites,

African urban citlzenship

By 1930 South Africa’s urtban population was 3 million, almost double the 1921 figure of 1.7
millios. The most notable demographic shift was the growth in the usban African population of
the largest centres which hosted almost twn-thirds of all urban Africans, Cities nevertheless
continued to be dominated by whites who outnumbered Africans by almost 2:1.% The fact that a
growing number of Afiicans were permanently committed to the cities and without rural ties®
forced city managers to confront the probiem of how to treat the African population that lived in

town.
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Across the political spectrum Africans and Euwropeans, individually and collectivaly,
acknowledged a post-1923 boom in location construction that flowed from the application of the
NUAA. For many this represented a drarpatic and desirable improvement in utban Afticans living

cenditions.” According to Godlo, the Chairman of the Native Advisory Board,

The promulgation of the Natives (Urban Arcas) Act of 1923 heralded the passing away of the old
order of things and the approach of 2 new outleok in urhan government and administration, For the
first time in the history of Unlen urban legislation the Bantn was granted the semblance of a stafus,
and the locations were defined as places set apart for the occupation, residence and other reasonable

requirements of Natives, not mere compounds that Natives may occupy only when thay are thers to

minister to the needs of the Europeans, *

Among conservative whites, the increase it location housing merely compounded the unfortunate
drift. of African familics 10 towns a:.d exacerbated the process of detribalisation that challenged the
viasnity of total ter"orial segregation.® The rapid urhanisation associated with the late 1920s
precipitated pressure within the ruling classes to amend the 1923 NUAA in such a way hat the

position of urban Africans was effectively controlled,

Much has been made of the fact that the 1923 NUAA contsined the kemels of both Stallard
and Godley’s recommendations on urban policy.? * Incongrucusly, both perspectives Sourished
into the 1930s. Even when the NUAA was amended in 1930 and then again in 1937, contradictory
ideological positions persisted: one envisaged African? as only temporuy sojourners, the other
recognised a group of permanently ‘detribalised’ Africans, Despite fundamentally conflicting
premises about the urban statis of Africans, there was such considerable consensus within the
ruling classe: wbout desirable wiban policies that noticeable compromise was unnccessary. The
amendments, like the original 1923 #-t, embraced both paternalist and repressive segregationist
discourses on vrban African status. What was new about Aftican wban policy in the 1930s was
the growing emphasis on influx conirol. Still more significant was the tendency to ignore or
circumvent policy in the drive to enforce cost-effective segregation,



Unravelling the practical implications of the positions of ‘libetals’ or philanthropists versus the
Stallardist conservatives on urban Africans’ citizenship status highlights sorme of the implicit
contradictions of city government in South Africa in the segregationist period. Nevertheless, selected
aspects of Aftican urban life Hlustrate that despite their different premises on pegmanent African
urban settlement, white segregationists easily reached an ailiance on vrban racial policy.

Trade, trades and African soclal mnobility

African trading rights, along with African frechold rights, were hotly contested in the preamble
to the NUAA of 1923. In the Orange Free State (GFS) in perticular there was vigorous and
succeasful local authc;rity opposition to African urban trading, even within Jocations, because it was
feared that Afrioan traders Would undermine the Hvelihood of white store-keepere,®* The
subsequent opening up of African trading possibilities was the only liberal promise on. an vilarwise

repressive list of amendmerits made to the NUAA in 1930.* # Despite the concession on trading,

the impact of liberal policy on Afiican self-employment was minimal. The most conscrvative
municipalities ignored the 1930 NUAA clause extending limited trade privileges to Africans, and the
central government did nothing to force them to acquiesce to the law. In cunsequence, in certain

regions (notably the OFS), it was useless for Africans to even ity to become location

storekeepers,*

Even under the original 1923 Jaw Africans could be legally self-cmployed as tradesmen or
profussionals serving Affican locations, JIn practice, opportunities for African craftsmen were
restricted, particulady in the Transvaal. Repeated atiempts to allow Africans to build the locations
were vejected in favour of the more expensive use of white construction labour.2 * In construction,
as in the other extensive job-creation schemes of the Pact government’s civilised labour
programmes, employment was not open to Africans.® * In many cases Africans on Government
jobs lost their positions to unskifled whites,* * The horshness of this ruling must be judged in the
context of narrowing work opportunities becacse of the drought and the weak economic climate
where self-employment was an important source of survival rather than an avenue for massive

accumulation. Whatever the econormic reward, the possibility of Africans working for themsclves
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or for other blacks flew in the face of Stallardism which decreed that Afiduons in urban arsas should
only scrve the needs of whites.

- Curiously, although virtvally every oppottunity for Afticans” economic independent
advancemnent (ingluding landlordism) was custailed in urban arees, the existence of a self-employed
group of Afiicans in the city was recognised and even encouraged. As the Native Advisory Board
Coiomittée pointed out, the NUAA insisted that Africans in losations should only carsy out trades
and ‘other businesses” it they had no other salaried jobs.* 7 As = result, thousands of African
artisans, hawkers and professionals managed to survive on the periphery of the urban econonsy,
but only a handful of suecessful entreprencurs flourished.

Iimited evidence of the lives and struggles of the urban African alite in the twenties and early
thirties sugpests that self-employed Africans battled againist social prejudice, depression and legal
reéstriction without potabie Snanciel success.* * One avenwe of employment for the educated was
tw sell goods or services for commission. More commonly, successfui entrepreneurs were herbalists,
liquor dealers or craftsmen. Conventional trading involved stiff competition, especially from Indian
traders, that reduced the possibilities of large scale profit. kn 1936 wholesalors estimated that only
15 per cen? of the 400 or so grocers on the Rand were actually making a living from their
endeavonrs, 5tifl, among the permanently urbanised African population thousands of people in
Johannesburg alons were able to open healthy bank accounts. A minority had over £1 000
saved.? ® Banking records from the carly 1930s supgest that there were fow prominent African
capitalists and that there was a substantial respectable working class, but nothiog like an urban
Africau bourgeoisie, Possibly Hertzog and the Stallardists had crushed this clasy in 1923 before it
had formed properly; perhaps the ¢conomic slump was to blame, Certainly, the slow awakening
of whitc liberals to the concentration of ‘civilised Natives’ in the towns, and the promotion of the
interests of educated Afiicans, failed o stimulate the growth of the urban African elite that only
becarne more prominent aRer the Second World War, 2 ®

Faving successfully repressed any large scale black advancement during the depression, the
protection of poor whites was promoted by job reservation. But in the war for racial hegemony,
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trade competition was not the only challengs 1. ‘esented by pe:ma;:ently urbanised Afvicans. Social
and political unrest had rocked the white establishment in the early 1920s and the control of
Africans was therefore accepted by conservatives and liberals alike as a necessary component of an
effective urban management strategy.

Sport, recreation and education

The consensus around the advantages of reducing African crime and drunkenness through the
provision of structured activity masks the varied motives of the patrons of African leisure. Urban
Africans were acutely aware of the benefit of organised play, and leaders like Twala fdught hard for
the opportunity to develop games and cultvral activities in town as an alternative to the prevalent
street culture.2* Even more pressing was the African demand for urban edﬁ:cational facilities, 2 2
Notwithstanding African initiative in this aspect of urban life, the most dominant actors in
organised African education and recreation. were the mines, the missionaries and later the

municipalities,

White liberals, many of them devout Christians, hiaving turned their backs on the viability of
total territorial scgregation sought 1o ease Afiicans’ adaptation to the evil city by introducing
morally defensible cultural altematives to the destructive urban occupations of prostitution,
shebeening and gambling, * Organised leisure also promised exciting possibilities for racial contact
on which the building of a racially harmonious society depended.?® The desire to assist the
transition to urban Jife and cultivate a christianised African community in the towsis meant that
middle~class urban residents were the target group of the amranged choirs, concerts and debating
events. ’_f White philanthropists in the city, and the tiny black Ielite. both belicved that recreation
offered al ;'dlilable avenue for developing ‘civic pride’ and was a welcome opportunity for Africans
10 express their urban citizenship. * ¢

Liberal perspectives on Aftican social betterment were narrow.  On the subject of urban
education, for example, there was & unanimous belief in the advantages of vocational over academic
training. While advocating that schooling “after the Western pattern® should take the place of

%



¢

“training in the tribe”, the form of education offered to Africans ranked domestic skils and moral
teaching as more useful than the three ‘Rs’ {reading, writing and arithmetic) which the whites

. believed would only benefit one or two per cent of urban Africans. 27 Afvican women especially

were denicd any real advancement by their poor schooling.-é * It was, however, the missionaries
who provided the impetus for eny urban schooling at all. The Christian zeal for enlightened
subscrvience through education went against the grain of the protected white public. Like the “white
trash” of the southern United States, poor white survival depended on there being only minimal

cosapetition front blacks. 2 ®

Africans” own reasons fdr demandmg increased spending on urban education were tied to -
dreams of economic prosperity and sclf-fulfilment, but there were also practical concerns, The
extreraely Jow wages paid to Africans made it financially impossible to stay at home and look after
children in the locaﬁnn. Older children frequently left _school prematurely to supervise :,rmmget k

 family members.* ® Poor schooling services compounded the tendency for children to join gangs

~or play truant from school in order to make money.®® Upholding family and community

structures in the face of an untamed youth was a constant worty of the olf’ler generation, ®
Conservative white opposition to African schooling in towns ‘has several explanatiogs.

Resistance extended to Africans paying for their own education through a levy under the

NUAA.*? Of course, grior to the Hertzog Bills of 1936, Africans with secondary education could

voie, thus many whites would have opposed any formal African education,® * Urban schooling

was thercfore « political and an eccopomic threat 1o white hegamony, There were also demographic

.consequencea to improving city schools, most significantly the urban settlement of African

families, ® ® Stallurdists were more comfortable with the status quo whereby educated Africans sent

their children to reputable rural mission schools like Matianhill or Lovedale.®9 Typically,
conservative white South Africans opposed any African education, at all: “the Natives will demand

social equality and inter-marriage if they become educated.* 7



Keeping ‘Natives’ in their place was a bold motif of urban policy in the 1920s aad 1930s.
Leaning on the long expeiience of the mining cormpanies in controlling African, labour, supervised
sport was enoouréged in towns. Some municipal officials had fo be persusded of the value of
investihent in fislds, halls and game equipment, a task assumed with great vigour by the well known
campaigner for strctured sport for Africans, the Rev. Phillips of the AmencanBoard of Missions,

‘Try and estinate the cash value of the fears they ‘_{i..jﬁ'icans) will raise, the cries of "black peril” which
they will inspire, the riots and clashes with police which they will cause...it pays (original emphasis)

to supervise the peoples” recreation, ¥ ¢
. o _ . _

When it came to the recreation of urkan Africans, sport was the most common device for “keeping
the natives out of mischiof”.* * Liberals who dominated organisations kike the Joint Councll, and
who were even represented in small numbers on local municipal councils, fell in with the
conservatives who were m.oic. prevalent in local government, and campaigned for urgani@ spost.
The lmquestionable' impact of organised leisure on aleobol abuse (reputedly a 75 per cent
rodtuction)* * and the associated drop in orime entrenced offcial support for popular garmes like
boxing or soccer, sspecially on Sundays when thc shebeén queens conducted & thriving business.
Thus, while urban education, was discouraged, modern facilities for recreation appeared in all the
major cities, This apparent disjunciure between white attitudes to sport and education rcqmms
explanation. Insofar as philanthropists were convinced that sport alleviated the travma of the social
transition. from rural ‘o wban Life by civilising Africans in the ways of fair play and social
citiienship, expenditure in urban sport sexvices was accepted as a wise investment,. Insofar as sport
offered an effective form of social control, preventing Africans from participating in politics or the
urban, underworld, it was perceived 1o bs in the interests of all whites.*? By contrast, uvnlimited
access to formal education challenged the foundations of the racial hierarchy on which South Africa
was being bmilt,
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Housing, planning and influx control

The most impostant contradiciions within intra-urban segregationist discourse emerged With
respect to issues of housing and planning. These diffexrences were resolved through the tightening
of influx comtrol. Contrary to Stallardism, the principle of individual family housing was enshrined
in the 1923 NUAA. In upholding traditional family values in locations, the state implicitly
condoned permanent African setflement in towns. The gradual improvement of the conditions of
locations established under the Act for this permanently urbanised African community was a
recurrent demand of the post-1923 decade.®* The harshest measurs of the NUAA, namely, the _
lack cf secure tenure, the limited opportunities for trade and the increasingly répressive influx )
cor+rols, were issues singled out for spesial protest by both Afticans and white liberals.* ? Jn fact,
in many instances the standsxd of housing provided in the locations was higher than African wages

could sustain.® * By imposing a full economic rent (that commonly included the costs of lighting,

sewerage and medical services), the average African family was forced to pay far in excess of the
recoznmended 20-25 per cent of their income on housing.*¥ In the larger centres it was not
uncomrmon for half the breadwinnét’s earnings to be handed over as rent.* ¢ Despite this onerous
rental burden and the concomitantly lavger sums paid to locat authorities, few locations {other than
in Natal) were financially independent. This was primarily because it the Transvaal, OFS and Cape
there was 1o revenue from municipal monopolies on beer brewing and selling until the late
1930s.* The deficit on the Native Revenue Account was therefore paid from town rates.

There was consderable resistance to the “heavy burden” which jocations placed on white
ratepayers. Municipalities tried to reduce deficits by keeping Aftican rentals high, or by introducing
beer moncpolies and cutting setvice costs.®* Typically, only the main street of a township was
paved, and ctmmunal standpipes rather than individval house taps were provided. Generally,
location planning standards were trimmed to within a hair’s breadth of internationally accepted
norrms. Liberals piously postured that in the planning of lovations “the same general principles
apply a5 in planning European towns”, and that a location was “practically a satelfite town and is
best planned as such®, They nevertheless added the rider that “the plan is for Natives and not
Europeans’. Conservative extremisty called for the wholesale abolition of locations and family
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housi_ﬁg in favour of compounds for male workers for which cmployers would have to pay. In.
pragmatic recognition of their dependence on Aftican labour, niost municipalities agreed to subsidé
African, wages 10 allow for basic urban reproduction.*® Municipelities were, however, adamant
that the size of their fax burden should be restricted by custailing the numbers of Africans in
locations.* ! From as early as 1926 the local authorities began a successfial campaign 10 amend the
NUAA 50 as to limit the nuz’-or of Africans whom they were obliged to house.® * The progressive
tightening of restrictions on Afiican entry to town was the primary purpose of the 1930 and 1937
amendments to the NUAA. |

‘The alliance bctmen. white liberals and conservatives reached its zenith on the questions of
African entry to town. The position of the Stallardists on the temporary status of urban Africans
was clear from 1921 when the Transvaal Local Government Commission reported. In the next
decads local authorities spelled out even more explicitly the trban policies necessary to complement
total segregation.® 2 The influence of this opinion is evident in the 1928 Biil that introduced a
curfevr and placed a ban on African women and children joining their husbands and fathers until
he could prove he had worked in town. for two years.® ¥ Similarly, the extension of controls on
“dle, dissolute or redundant” Afticans reflect the influence of Stallardism. ‘The Colonel himself was
not satisfied with the 1930 amendment to the NUAA. He wanted to extend urban rogistration to
all Africans, to prevent any more influx of Afrivans, o introduce labour quotas, to remove ‘surplus’
notives from towns, to limit the period which Afiicans could be in urban arcas, and to curtail theic
rights to purchase even unproclairied urban land.® * Stallard would have been smore content with
the 1937 amendment which gave more direct effect to these sentiments,® ®

There was also significant liberal opinion that favoured, or at least did not oppose, the tightening
of influx controls for Africans.® * The two year delay on African women joinir: - : 1 husbands in
town was objected to by some because of the erosion of family structures ar  va ues.® 7 Vet there
remained a body of opinion that supported female exclusion becanse of the perception that
exnosure to the city was the primary cause of the breakdown of African social structure. By this

mwasoning & woman's place was in the rural homestead away from the evils of the city.® * By the
late 19203, the liberals most influential motive for restricting African urbanisation was the desite to
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. protect “detribalised’ urbanites who struggled to maintain a ‘civilised’ standard of living from the

competition of ruml Africans who would work for considerably lower wages. As a leading
expornent of liberal opinion explained,

No regular class of urban labour gets a chance to develop because those .aatives who remain
permanently in town dre always sublected to the disturbing influence of wage rates of a large supply
of unskilled labour. Without some degree of permanence in the labour force no degree of efficiency
can be expecied, and the vrbaa native le* surer is notoriously lacking in purmanence... State policy
should therefore be directed to the obj~.et of giving miore permanence, more stability, to the varying

classes of labour, and of reducing in-ufar as possible its casuat labour, 5 *

The view that migrants were undercutting town Africans and impeding their progress towards

“civilisation’ was expressed by several witnesses to the 1932 Native Economic Commission (NEC}

and is clearly evident in the final Report of the Commission.® ® The solution proposed by most
white liberals, and even some Aﬁicans, was that the uncontrolled increase in African arbanisation
could best be stemmed by developing the Reserves or reversing the 1913 Land Act. By this logic,
liberals felt morally justified in the exclusion of most Africans from towns, even though they
condemned the ove:tly racist motivation for conservatives adopting precisely the same path of

action. ¥ * Either way, whites condoned extending influx controls on Africans.

Having established a framework of urban African government that was accaptable in broad
outline to both liberals and counservative whiies, local authorities mitially proved usable fo
implement the policy as defined tnder the NUAA, There were 2 number of court actions that had
stafled segregationist removals under the 1923 NUAA.2 More fundemental difficulties arose in
administering the principle of rehousing the African slum population in segregated locations,
Prokibitionist and Afriean opposition to municipal monopolies on brewing meant that there wem
insufficient funds in the Native Revenue Accounts. White municipalitics were generally fiercely
opposed to subsidising African housing.® ? In addition, the dual impact of drought aml recession
forced eniormous numbers of Afticans, already adversely affected by the 1913 Land Act, to seek
survival in the towns.® * Accordingly, even though there bad been extensive Jocation construction
in the 1920s, the African population of the slums had increased rather than decreased. |
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The ruling classes resporded to the growth of slum yards in two ways, First, they made ad Aoc
exceptions 10 their African urban policy that circomvented the idea of témporary sojournership and
the stabilisation of the urban workforce, Second, in the light of persistent African urbanisation they
sought o protect whites living in stums through racially selective urban welfare programmes,
Abandoning the cartefully devised strategy of limiting the number of Africans to the places available
in location houses, local authorities sought to impose order on cities by the dual strateey of
removing both Africans and poor whites from the shwms, and licensing employers to house workers
on industrial and commercial properties. Scientifiz respectability for these tactics was couched in
the language of mudern town planning and renewed intferest in slum clearances. As construction
of locations and the temoval of stums fell entirely to local suthorities overburdened by the
enormous task of implementing the NUAA, the licensing of mmpounds became an important
mteun. ‘device for controlling the African poptﬂaﬁoﬁ. There is certainly no evidence of significant
energy channelled toward epy co-ordinated planning initiatives beyond curtailing African settlemient
and mirnimising white urban poverty. '

In line with the objective of improving urban conditions for Africans, the central state had
stipulated in the NUAA that houses/villages or hostels were to be provided for African slum
residents. Just providing sites was not good snough. Moreover, all Africans in a proclaimed area
had to be rehoused. * ¥ This welfare component of the NUAA legislation was ignored by local
authorities utilising a legitimate ioophole. The 1930 amendment allowed greater powers of influx
control provided entire urban areas were proclaimed vnder the Act. The original intention was ta
force local authorities to build locations as they implemented their segregation campaigns, The
revised legislation, however, also established a mechanism for avoiding precisely this responsibility.
If a local authority was unable to provide suitable accommodation to alf Africans affected by the
proclamation of an area under the NUAA, it could licence rented properties in town as an
alternative arrangement. By xssumg licences rather than building houses, municipalities were able
to wield wider influx control powers. .

The application of the NUAA met with enormous opposition from Ia'hdlonds.' There was also
considerable difficulty applying the law because domestic servants who were exempt from the law
could pot be ideptified. Furthermore, the practice of hopping from slum to slum made it almost
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impossible to force African tenants into locations. It is little wonder that mumnicipalities made
maximum 1 , of the licensing provisions fo give them access to the more repressive influx control

provisions. By herding Africans out of proclaimed areas inio locations and licensed premises, or

pushing them out to peri-urban settlements, African stum clearances were enforced. But this cheap -

evasive action failed to afleviate slum comditions sufficiently because the racial character of the
urban underclass was now more heterogeaeous.

Transforming the racial character of urban slums

In the closing years of the 1920s the transformation of metropolitan areas meant that shums
could no ionger be construed 28 merely a "native’ problem, The transition was mérked by increased
urban deczy and'a shift in the zacial composition of the stumyards. The case of Johannesburg,
where this transformiation was most acute,.is instructive. In the four years following the initial
proclamation of the bulk of the city vnder the NUAA, the Native Affairs Department forcibly
removed 30 000 Aftican people.® ¢ The majority of the displaced families sought accommodation

in unproclaimed remnants of the city.® 7 It was intended that these ‘black’ suburbs established after
the First Woild War-wonld eater for 3 000 families; by 1933 the population had swollen to 26 (00
people, ¥ ® Other relocated Africans were housed in municipal hostels or locations, ® Despite thase
removals the African presence in slums was not eradicated by the segregationist efforts of the
Johannesburg City Council. Some of those affected by i"ie NUAA returned to stum arcas, and there
were always new migeanis seeking aceemmodation,” * One noticeable trend was for coloureds, over
whom Jocal al;ﬁlorities had no power, to occupy the houses and rooms vacated by Africans.” !
The dramatic increase in the number of poor whites in the city was more significant for the
persisience of slums than the reflux of blacks. The number of péople whom the government
defined as poor whites increased nationally from 106 (00 in 1916, to 120 600 in 1921, and 300 000
in 1933, and a large proportion of these newly urbanised poor sought a niche in Johannesburg.” 2
By 1933 the Johannesburg authoritics deemed it necessary to conduct a survey of white housing
needs in which they found 1 121 families to be unsatisfactorily accommodated. Admittedly this

figure was only a fifth of the number of Africans relocated under the NUAA, but the sit.‘,."Aﬁc;n N .
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among whites had deteriorated diamatically from that in 1923 when 322 housés in white
working—class suburbs stood empty.” ?

During the earl; years of the 1930s there was a transfs. . tion of working class residential areas
because of the dramatic increase in the number of poor whites in the city. At the most obvious
level, one ramification of the inicreased wrban population was to reduce the number of buildings

available for shelter, Ironically this problem was made worse by the Pact government’s ‘civilised

fabour’ policy which was designed to assist poor whites, The imperative of employing more
expensive white labour in construction meant that it was difficult to provide houses at low enoug?
prices for affordable rents,? * Capitudists, ¢ =d with the prospect of not being able to profit from
wnstruciion for the lower inct_:me groups, did not erect new buildings.

The impact of the civilised labour policy extericed beyond rastricting available housing stock.
One of the most important repercussions of the policy was the Jagge increase in the number of poor
whites in urban arcas.” ¥ Between 1924 and 1929 the number of white railway Jatourers based in
Johannesburg trebled.” * By 1931 nearly 25 000 poor whites had besn absorbed into state
jobs.77 A specific problem generated by the government’s wlnte labour policy, was housing
unskilled people who could not afford reats asked in the city. For example, by 1934 the number
of marded railway labourers requiring housing assistance in the city was 351.7 * The Johannesburg
City Council felt that government should be prepared to make a much more substamtiz
coniribution towards re-housing these people than it had done in the past, pasticularly as the white
labour policy lacked any mechanism for preventing an influx from the impovetished rural areas.
The promise of work, it was argued, drew bywoners “away frona their natural environment” by
entiving them with wages which appeared high, but which nnder urban conditiors could only
provide a modest subsistence. |

In the worsening depression net all new miprants to the towns benefited from state efforts to
create employment for whites, The limited success of the eivilised labour policy is emphasised by
Department of Labour statistics for the numbes of unemployed white male population at the height
of the worst depression -cars of 1932 and 1933, The Depariment calculated that 1.7 and 3.1 per
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cent of the white peoulation were unemployed respectively. The state managed to find subsidised
labour for 0.37 and 148 per cent respectively, leaving 1.33 and 1.62 per cent wholly out of

work,”7 *

In April 1930, 3 000 white males were repo.. .d to be unemployed in Johannesburg: over 200
new employment requests were received each month by the Rand Aid Sogiety, mainly from those
who bad been living in the avea for less thon three months, Thc situation was much less severe in
other parts of the country, but similar patterns oceurred, even in smadler towns. 'I'he.cumuiativc
impact of the policy of civilised Jabour, depression and drought ® © increased pressure among whites
for inexpensive shelter. Overcrowding and insanitation had resvlited in white sham conditions in the
poorer districts. The position had changed entirely from 1927 when stums had been identified ag

“largely 2 native problem”.® *

By 1933 Johannesburg's new MOH, Dr Milne, reported to the Public Health Commiites that
a white housing problem had been created in the city by the influx of poor whites who allsgedly
were unable to afford to house themselves decently, The assessment 19 important for the material
shift he identifies, and alse the ideological percertion it reflects, Certainly by the late 19205
significant inroads had been achieved in clearing Africans from the city, For Dr Milne to assert that
the "native” shim problem was over would have been false. On his own admission, after eviction
under the NUAA the Africans moved to a neighbouring yard in the inner suburbs where the Act
had not yet been enfnn:_ed. Far more important in the Medical Officer’s stalenient was the
tecognition that the slum problem now embraced all sections of the population, including

whites,® 2

‘In the depression-tavaged 19305, there was a dramaatic increase in the extent of the slum
problem, and in the number of whites living in these unsatisfactory conditions, The visible increase
in the concentration of the poor in the inner city led one white citizen to enquire where a "decent
person of average means® could live. Ir his own words, every suburb near to town was becoming
“a haunt of kaffirs and half-wild white hooligans,”® * "The most siguificant dimension of the growing
accommaodation shortage was the changing racial compusition of slumyards. The Johannesburg
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Council’s 1934 survey of slums and insanitary propertics for the Central Housing Board showed
that 928 of the 1922 families needing rehousing from the shurs (ie. 48 per cent) were white,* *

These poor whites were not only concentrated in the racially exclusive suburbs, but wese scattered

- through the working-class neighbourhoods of the city.

The circumstances of white people embroiled in the housing crisis of the 1930s varied
tremendously across the country. At least three distinet experiences can be sketched. The first
group, the “new poor” as they came 10 be identified in the press,* * found that in the deepening

depression they were increasingly unable to mect the costs of urban life. In an attempt to reduce

living expenses by cutting their rent, rooms of a houw__-:ﬁm. sub-let. Ideally, extended kin could be

found to share the house but, failing this, one or more young migrants wauld be taken in as
boarders,® © Where this was not possible, a ‘Toom to let’ sign would appear in the window. Even

if the quarters wexe smafl, someone was needed 1o help pay the rent.* 7 This practice of sub-letting
was not racially exclusive, In his report for 1931 the Director of the Native Affairs Department
commented that he had quite frequently found that white families were letting either part of their

own premises, or outside rooms, to Africans “in order to eke out an existence”.* * In many cases

it appears that black sub-tenants were preferred because thelr record of payment was better than
that of the poorest whites.

A second group of poor white residents of shumyards lived under much the same conditions ag
Africans. Their lives were moulded by their inability to afford any but the most abject housing,
One such “white’ yard, allegedly not an isolated case, had ono tap, muasured 500 square meters, and
housed 57 people. 'The value of the site and buildings only amounted to £330, but the stumiord

received an annual rent of £156, a 45 per.cent por anoum return on capital invested,® 3

Finatly, there were those who couid not even afford the rent for slum rooms. The plight of this
third group of poor whites was highlighted in September 1931 when the unemployment association
alerted a local newspaper to one of twenty “bad cases” they had considered du:ing'the month, An
ex-servicoman und his family of seven bad been evicted from their Johannesburg residence for failing

1o pay the rent and had been found living in a hollow in a disused mine dump,® ?
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Faced with a growing number of impoverished whites, the ory to rid urban areas of slums grew
progressively louder from 1930 until official action was finally taken on behailf of white slum
dwellers by instituting white urban welfare projectse.” ! The strategy of dealing with the white slum
problem was culled from systematic urban welfare initiatives that had been pioncered in England.
In particular, grandiose, but half-baked ideas atout the ‘garden city’ permeated South African
planning for poor whites in the 1930s.

State responses to ‘white stums’

Concern over the plight of whites living in slum conditions elicitec a response unknown in the
1920s. Before any official comment on 1" white housing shortage had been formalised, pressure
goups like the Citizens Housi:ag Alliance and varous housing utility companies were launched,
Two extracts from the publicity booklet Te Hell With S!zm},v capture the emotion of the new
concern. The philanthropic body pointes out that the nation could not afford “the moral and
mental degradation which slum conditions create in those who inhabit them.” If there was any
doubt about why action was required, the authors explained that the slum could become a fertile
field for “subversive propaganda®. Slums, it was argued, were “convincing cvidence of how a
sapitalist society failed 10 provide good homes for the very poor, and for this reason were a
pl.ohlem.nl 2

In the Union, as in many other parts of the world, slum conditions wers both a threat and an
embarrassment to the authorities. Unlike cases launched in British, Canadian or American cities,
in South Afica the slum question embraced not only legal and financial considerations, but also
hinged on race. The significance of this racial dimension was apparent in the shift in state policy
and action which came about in the carly 1930s once slums were commenly accepted as a “white

problem’,

Faced with extensive white poverty it was apparent that the state’s policy on “the slum problem”
which evolved in the 1920s, was no longer appropriate. After World War Oae local authorities
concluded that conditions under which poor whites were living would be most satisfactorily solved
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by the segréntion of Africans, and increased housing provision for them.® * Eight years later the
focus on Aﬁ‘nc;nhousmg led to the accusation that locations were being constructed at the expense
of whites, many of whdm it was alleged were forced to live in quarters “more miserable than those
provided for natives”, ¥ * Solving the slum problem by re-housing Africans was no longer sufficient.
Something had to be done for the st of the sium population, especially the poor white. Shums
would not disappear even if the entire African population could be removed from the slumyards,
which it could not, becanse many, particularly women, did not qualify for municipal housing.® *
A significantly Jarge proportion of the slum population was white. Réhousing ihis racially defined
group of slum residents was organised on the basis of the English model of stum rehousing,

From 1930 the demand for white housing schemes was self-consciously political, forming an
integral component of national and municipal party political campaigns.® € The desite to guarantee
living standards of white Iabour was added to ongoing concern for the segregation of the inner-city.

~ In the 1920s this had been schieved through general Public Health legislation and the creaiion of

protected jobs. A decade later, assisted housing provision in garden “city suburbs’ was an additional
means of subsidising wages and ensuring a minimum standard of living. Nationally, urban welfave
translated into the introduction of extended honsing finance for poor whites. Most large towns
geared themselves to accept responsibility for nrovidig accomamodation for the poor. even whese
this entailed unavoidable cost. Prime movers in the demand for state-provided housmg schemes
motivated for the initiative on the grounds that whites, like the "respectable working class” of
London or Birmingham, wers a0t *inveterate or hereditary sham dwellers®, and that there was some

responsibility to ensure their rehabilitation, * 7

The year 1930 marked a watershed in state housing policy development, Iy Malan, Minister
of the Interior, summed up the situation for whites when he redefined the nation’s housing problem
as centring around the very poorest classes who could not afford an economic rent under any
circumstances, rather than the poor whose living conditions were restricted by the small amount
they could pay. He told parliament that everything done by way of state loans for improving
housing *had hardly touched the problem ag all®. The process of upward filtering which it had been
hoped would occur ance new houses construcied by the Central Housing Board increased the
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housing stock of the lower income group was not forthcoming. Rather, the ‘white slurg’ had

become a more comimon urban phenomenon, “drawing into its folds surrounding areas”.? ¥ Solving

_the wban problem required a revision of existing measures, While one arm of the state’s

bureaucratic machine devised elaborate policies for excluding Africans from full urban citizenship,
anbther pondered the most effective strategies for incorporating poor whites into the cities. The
reorganisation of public housing finance in line with the successful British action to ¢lear shums was
the chosen approach. Raclally separate administrative structures for allocating resources to housing
and urban infrastrocture had alteady besn created under the NUAA and Housing Act. Only a shifi
of emphasis was required to ensure that white housing became not only separate but superior to
that allocated to blacks, The policy of white slurn clearance was reoriented to one of rehabilitation
through subsidised housing, often along the tines of the Octavia Hill schemes where tenants
lifastyles and budgets were supervised.?® Like the management style adopted in white public
housing schemes, state financing of slum rebhousing programmes in Sputh Africa drew on English
experience,

Until 1930 the irregular supply of Central Housing Board loans (Table 4.1), and a relatively high
rate of interesf were among the factors that combinced to dissuade local authority officials from vsing
state housing funds.* ®® Once sub-economtic funds were made available they were inmnc&iat::ly.
favoured by custodians of municipal housing, many of whom had never taken out cconomic
loans,? * ! In terms of the 1930 provisions, losses were 10 be shared equally between the Central
Housing Board and particular municipal authorities. Included in local authorities’ share of the loss
was an aliowance for the remission of rates on housing schemes, and the forfeit f one month’s rent
on let units, In an endeavour to endorse the shum clearancs campaign, sub-economie interest rates
were dropped by 0.5 per cent in 193410 coincide with the passing of the Sluras Act.! ®  Even more
important in eliciting a drive for slum clearanca through council housing provision was the 1936
cut in rates to 0.75 per cent, and a readjustment of the loss ratio whereby the centsal state absorbed
two thirds of the cost of sub-gconomic construction (Table 4.1). So successful was this insentive
that by 1939 the dertand for sub-geconomic housing funding had dried the coffers of the Ceniral
Housing Board.* * * By contrast, a year after war not all ecogomic funds allocated by parlizment
had been taken up.* * *




Tahle 4.1: Changes in national housing policy for whites, 1920-1944,1 ¢ &

SUB-ECONOMIC LOANS

DATE ECONOMIC LOANS

1920 100 per cent loan at 3 per cent

1922 Central State loans for

housing were abandoned
because of lack of funds.

1925 Funding for hostels for

whites introduced.

1927 Centeal Housing Board funds

petered out.

1928 Only 75 per cent of the amount

reqquired for construction
was loaned.

1930 Sub-gconomic loans introduced
at 2 per cent to encourage
slum clearance.

The ratio of the loss incurred
was 1:1 between the the central
and local housing sponsots,

1934 Sub-cconomic interest rates
dropped to 1.5 per cent, '

1936
llntemsétr rates on .sgl‘}-sgmnomic
oans dropped to (75 per cent,
and the allocation Hf losses
changsd to a ratio of 21 -
in the rwcal authorities
favour,

1937 State to stand surety

for 60-90 per cent on
loans to individuals,
Interest rates increased
16 3.5 per cent.
P 1939 Insufficient sub-economic
; funds available {rom the
| Central Housing Board to
C o mect all the applications.
i : '
! The differential treatment of poor whites involved not only the legal compartmentalisation of
i
v o urban policy, but also the racial fragmentation of rexidential space, Having defined racial segregation
_ J as the solution to problems of urbanisation and industrislisation of the workforce, the state
E&_ activated this policy by implementing racist removals. Contrary to popular conception, this
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included afl the urban poor, The full racist implications of unequal town planning lay less in the |

pﬁnciple of slum cleatance and more in the manner in which stum communities were rehoused.
Cenelusion

In South Africa the major forces in the fresh awareness of conditions of uwrban blight stemmed
from the increased proportion of whites Jiving in slum conditions and the growing permanent
African urban population. In the 1930s the call for stum cleﬁrance was coupled with the demand
for proper re-housing of the white slum population, restricted Aftican entry to towns, and mlmmal
expenditure on urban sérvices for Africans. The technical approach to slum clearance and public
housing finance at this time may be attributed in part to an imported awareness from England
where the movement to rid citiss of slums through the systematic application of scientific town

planning rules had gained new vigour.

In Bine with international trends to rehouse poor slum residents in state-financed housitg;
Affrican locations and white council housing schemes were both subsidised. There were, however,
a number of ways in whick the re-housing programme for whites differed, in both policy and
praciice, from other race groups. For whites, slum removal promised 2 house of better quality in
a more advantageous location than any black slum resident conld hope for, Proximity to work, a
private garden and a higher standard of construciion were not all that the white slum dwslier
reccived. ‘The white housing programme was based on the philosophy that shum residents could be
socially and economically rehabilitated into a racial aristocrucy if they becams state tenants.

By contrast, urban African residents lived under continual threat of the growing influence of
Stallardism that undermined their very presence in the city, Despite limited liberal support for the
permanence of an urban African community, they received none of the urban service benefits such
as trade, education or health facilities that were atomatically afforded to whites. In the face of
limited funds for African settlement, compound housing was favoured over family shelter. In a
cruel twist, the orly advantage which permanently settled urban Africans received was through the
operation of influx coﬁtml regulations that restricted job competition by rural migrants,
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PART NI
RACT, AND JOHANNESBURG SLUMS

The nature and pace of natitnal urban segregation policy was dictated by slum conditions in
industrialising Johannesburg. Local anthority implementation of national urban policy encountersd
snags in all jarge wban cen. «x, but cosmopolitan Johannesburg was the testing ground for the
enforcement of the racial planning legislation discussed in the first section of the thesis. The
Johanuesburg experience of segregation is therefore sentral to the understandicg of race and the
South Aftican city.

The innerity of the country’s lagest urban centre was far from socially or spatially
homogeneous. The diverse racial composition, the presence of both migrants and wrbanites, and the
prevalence of non-nuclear family living acrangements were among the factors brought to bear on
the formulation of state strategies to remove slums. In physical terms a slum could mean anything
frore a sub-let room in a house to a backyard shack or an industrial compound. In detailing the
living conditions of the poor of Jobannesburg, attention needs to be given to the place of gender
in the initiation of segregated welfare strategies, to the making of racial categories through the
creation of an urban ‘native’ problem, and to the suppression of political unrest through the
manipulation of mgial access to space. The strategy for transforming gender, race and power
relations in Johannesburg was the geographical reorganisation of residential space through the

removal of shums,

The Jocal application of slum legislation demonstrates that colonial standards were not
uniformly or readily achieved in Johannesburg’s vacially integrated inner-city. In less than two
decades the racial geography of Johannesburg was transformed: wrban segregation was entrenched
and the problem of slumsf' s alleviated, but not solved. In the effost to minimise whites’ rates and
taxes ard to confain the urban wage bill, African workers were housed in regimented musicioal
accommodation that was only,a marginal physical improvement on the living standards of the
slums. The segregated locations, and especially compounds, created the economic and spatial

conditions for raciad domination.
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Four themes recur apross the spatial and temporal variation of Johannesburg slums. First,
segregation was neither a device for_ sanitising the ity nor was the threat of discase a mask behind
which segregation was enforced, Limited but definite improvements for some urban Afticans were
initiated. Locations and even compounds offired cbeaper and healthier, i less attrastive,
accommodation than the slums. Poor whites benefited immeasvrably from segregationist urban
welfare initiatives, often at the expense of &olom:ls, who became a defined But marginalised urban
community, and to the detriment of Africans who were denied full wrban access. Second, racial
classification assumed a material base in the light of differentiated urban conditions and status.
Coloureds, Africans and whites were nat only allacated different locations, but public housing was
of unequal standard. Indians received no public housing assistance at all. Third, segregation was
naot simply a crude device for controlling the urbun Afrivan population and supplying cheap labour
to the mines and industry. Slum semovals unc the imposition of racial residential segregation
embodied the convérgent interests of whits ratepayers, Afiikaner nationalists, English-speaking
Liberals, local anthorities and employers. ¥inally, usban policy makers, especially local authoritics,
instituted public health measures, cleared shums and budt decentralised commuter townships in
much the same way as other indﬁstrialising sacises. In South Africa, however, town planning was
the primary device by which urban racial segregation rather than social segrezation was secuored,
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2 | CHAPTER FIVE

THE GENDERED GENESIS OF HOSTELS FOR WHITES

Just as London’s experiences dictated Enplish housing reforms, so developmenis in
Johannesburg led the way in the evolution of South Aftican urkan policies. Johannesburg evolved
from a temporary mining camp in the affermath of the First World War, By the 1920s it was the

most populous industrial centre in the African sub-continent. In this formative period,
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Johannesburg’s population was predominantly white, & feature which was directly challenged by
African urbanisation associated with industrialisation, and flercely protected by the white
establishment who perceived Johanneaburg as inalienably white space. Not only was well over half
of Johannesburg’s post-World War One population white, but the majority of the city’s 100 000
African population was hidden in closed mine compounds out of sight of the city comtre,
Furthermore, several thousand Africans who worked in Johannesburg lived 13 miles away at ths

Klipspruit location. Domestic quarters on white suburban properties provided another important,
but unobtrusive, source of accommodation for blacks. Thus, despite the growth of the black st
yards (Fig. 5.1) the racial residential character of the working-class inner-city of Johannesburg

appeared to be ‘white’. The housing experience of white workers in Johanpesburg, a

disproportionate percentage of whom were single women, is of pavticular significance to the

understanding of both uban reform. aud segregation inifiatives that were pioneered in South Africa

P

and emulated across the African continent.?
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Preoccupation with the emergence of a racial ideology that underscored the establistiment of
segregated residential areas in Africa has obscured the influence of sexism on urban policy.
Similarly, in the search for the ccomomic and politizal mutives behind discriminatory urban
management, the role of the church, one of.the most influential bodies of the early tventieth
century has been underestimated, The maintenance of Christicn morality in the urban slums is a

well explored theme in the literature on. the refor.n movements of Europe and Nosth America, yet

in Africa the impact of mission work is rarely considered outsidz of the rural mission station.® In
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South Africa, a country with a strong Calvanist tradition, wrban shum conditions chalienged the
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moral values of the Church.
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Fizure 5.1: Johanaesburg in the inter-war years.
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It is a mistake to assume that all white Johannesburg residerts were home-owning ratepayors,
Admittedly, burgers had the rght to vote in municipal elections despite the fact that by far the
majority of the white population f;:ntcd their homes. The Ratepayers” Assoclation, once acerbically
coined “the Landlords” Protection Association”, did not represent even the major interests of the
racial efite. "There are no reliable figures on the relative importance of home owneréhip versus rental
in inter-war Johannesburg, but the 1920 figure of only § per cent home-ownership among the
Kuropean population was used to motivate for a Rent Act in South Africa. Thus, although white
South Africans had political influence at both parliamentary and municipal levels, many Europeans
were at the econorde mercy of reni-racketeering landlonis who were carning over 30 per cent

 interest on capital from rentals.? In this respect Johannesburg was truly a “City of Gold”,
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Rental accommedation in Johannesburg commonly took the form of boarding house lodgings
(Fig. 5.2). The proprietor was usually an English woman who, in her turn, erﬁployed a domestic
staff of black and white women to clean and cook. The standard of the accommedation varied
enormously from Orwellian doss-houses where a bed in 2 ‘spike’® (a communal sleeping room)

could be let for less than 1s 6d per night, to a rather more respectable suite of rooms that were let

to families for £2 - £4 per month.® The doss house as scen through the eyes of one-time resident,

Aloysious Smith, and the lens of his bingrapher, Couzens, was not a pleasant place to live:

The inmates were at the mercy of esurient landlords. Conditions were worse than in the equivalent
“rat-pits’ of Scotland. ‘The chieapest hed ticket cost five fo ten shillings a week compared to one shilling
and threepence for a tot of whisky. Furnishingé waro sparse or non-existent: Jice were the only things »
generously provided. Cold in winter was endemic but the lodging-houses were in fhe infelicitous
phrase of a contetnporary journalist, ‘hotbeds of crime’..., The doss houses were places where you

slept in your coat not only for wartmth but ‘to save it from belng collared by some poor chap hasn't

got one.’ ©

Figure 5.2: A Johannesburg boarding house,”
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The boarding house played a central role in sheitering Johannesburg’s employed, unemployed

and even unemployable population bedause of the pawcity of alternative conventional
accommodation. The precedent of using white builders increased construction costs by 30 per
cent.? High prices were also ascribed to the expense of importing materials such as pressed-steel
ceilings and the artificially induced land shorage that was caused by extensive mining house

T e S TR AN 0
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property holdings. The cost of modest housing was beyond the means of even the regularly
employed, who were lucky to camn £1 a week for shilled work.® One way that families met the
infamously high Johannesburg cost of living was to let rooms to lodgers. These ‘houses iet in
lodgings’ could have as many as four tenants without requiring any licence,? ® The prevalence of
this practice is impossible to ascertain, but in deliberating on the diffiowity of distinguishing between
‘a house let in lodgings’ and I'a lodging or bparding house’, a district inspector pointed out that
‘every second house” in the working class districts let rooms.>* This was probably an
overstaternent, dut at least 2 500 houses in Johmnesburg were occupied by two families and a
further 300 hosted three fomilies, Approximately 100 dwellings were known o have housed more
than four families per unit.* * Even the most respectable civil servants depended oﬁl the extra cash

generated by their role as casual landlord.? 2

‘The proportion of ren renting beds in boarding houses declined as Johannesburg became more
established, and white men brought their familics to the Rand. Between 1904 and World War One
the proportion of married men in Johannesburg increased several fold. 'The absolute number of
single people sleeping in doss houses, however, continued to increase well into the 1920s. In 1896
there were hetween 60 and 90 known boarding houses, a figure that almost doubled by 1919, only

]
z/’ ‘. 1o return to n’metecmh century lovels by 19351 % The doss houses remained centrally located, but
1 G unlike the tum of the century pattern very fow were situated on mine property itself. Most of the
i ' hoarding houses were concentrated to the cast of the city, away from the ghettos of the Malay
E Location and New Doorafontein south of the railway line, but within walking distance of the new
: manufacturing establishments that clustered along the flat ground in the Doomfontein vicinity (ig.
o 3.3). The residentizl conditions of white workers were markedly superior to thoss of Africans, who
K... eatited Jess than a third of the wages paid to Furopeans, and who could not afford even doss house
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shelter, ® But, as the socialist brgatn TJ_T:e Labour World was quick to point out, in the battle for
affordable accommodation and the struggle against rack-renting the issue was

not racial and not flag and not republican and not monacchical and not ereed ~ rior is it a party issue,

It is not an issue between town and couniy - fo: e Duich bij-wooner on the farms feels the same

way as the British workinan does In mine or factory or sweating den. The widow and c¢hild of the

o el

soldiar of either race will suffer in equal degree.® ¢

Figure' 5.3 The geography of white boarding houses and hostels.* ?
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By stitching together the disparate threads of unhap; .y working lives the Labour Party was able

! to create an issue which united whites, regardless of ethnicity, in the call for housing reform.
i; O Nationally this white caucus was very successfil in pushing through the Public Health and the
Housing Act. In practical 1erms this legislative victory was raihcr hollow. Financial constraints

meant very that little money was actually spent by local avthorities on white housing.® * Local

efforts to convinee the authorities of the need for state assistancs for white housing in Johannesburg

¢ backfired when the Medical Officer of Health, Dr Porter, discovered that only 250 of the 2 000
people Living in insanitary properties were white, and that thers was no overall shoriage of
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accommuodztion for whites within 2 mile radius of the central city. Porter’s report did, howmr;

concede a geoeral shortage of affordable “espectable’ accommodation for whites.! * The cost of
rent no doubt explains why in 1918 over a quarter of white Johannesburg residents lived with
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densities of more than two people to a room.? ® The 1918 survey marked a watershed in Porter’s
perception of the nature of the housing crisis in Johannesburg by drawing his atteation to the
powing severity of Afvicar fiving conditions. Several other major piayers appear to have remained
oblivious to the sbuminatle black housing conditions, other than to note the fh=t of
miscegs 1ativi and to call repeatedly for segrerution. In the absence of state suppost for white
hrusiug improven ents, and with onl impotent cfferts to remove Africans from the white city,
several bodies initiated aliernative measx .23 to redress the slum problem, especiaily insofar as it
began t affect white womer.,

F
¥

White women and the slumns of the golden city

Movwss to tlear white women living in the once-male preserve of doss howses in Johannesburg
were motivated and executed by South Afrdcan churches, an agent not usually associated with the
shaping of the South African built environment. Concemned primarily for the moral stature of their
flock, and only secondarily for the geographical isolation of their white charges, the religious
architects of womett’s hostels bolstered the de facto segregation of Johannesburg’s working class

- populution.

Progtitution and miscepenation fuelled co-operation between church and state in the

construction of hostels for poor white women in Johannesburg, After Wurld War One a burgeoning

manufacturing sector relied increasingly on the labour of unskilled, unmarried white women.2! In
1924 already 48 per cent of the manufacturing work force were white women; by 1935 this figure
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had increased to 73 per cent.* ® The growth of the food, textile, printing, and chernical induslﬁes
on the Rand offered a niche, albeit tenuous, for Afrikaner women made redundant in impoverished
and drought-stricken farm areas. 2 Establishing an urban manufacturing base placed a premium
on affordable accommodation in Johannesburg, Of the thousands of workers who found refuge in

glum ureas where a room, or sometines even just a bad, could be rented, young white women were
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a minority. Neverthaless, these working-class women were singled out by both the church and the
state in the moral outery vver developing slum housing. Congern over the weifare of young white
women spearheaded the urban reform initiatives that depended on segrugationist ideals for their
implementation. Even before the relocation of Africans under the Natives (Urban Areas) Act in
the ltate 15205, or the egtr’ 'shment of council housing for white farnilies in the 19303, hostels wege
buiit for the white daughters of the go]den city.

In the yéars after the First World War the demand for protective hostel accommodation for

white women, in magy sesp..cis mirrored the concer, of the time for the shelter of the growing
African female woth-foree.®* While white women in the inter-war years were incorporated into
Johantiesburg’s new facteries, African women were moving into previously male-dorminated
domestic service in the suburbs of the city.* ® In the 1920s and 1930s there was a marked increase
in the mumber of women tesident in Johannesburg.? ® Parallel demographic pattetns for African
and whité urbanisation were repeated in the housing arena where critical shortages occurred for all,
but were especially acute for women who needed to be near their smployment. 27 In the days when
poverty knew no colour bar, white women joined the poorer class of men who let beds or rooms
in Johannesburg’s doss houses,

Unlike African women who came repularly to ‘Egoli’ to join their husbands or famities,? ¥

white girls, with the possible exception of Jewish immigeants,2 ® were usually the first to urbanise,

 leaving the men behind in the rural areas. 3% By 1928 over 10 000 white women were employed in

N ey

pootly paid urban factory jobs.? * With no kin in the city on whom they could rely for economie
support, these_ young women commonly became urban renters. Poverty drove many gitls into stum,

areas where affordable shelter could be obtained.® * Very few of ihe registered boardin~ hotises

restricted letting to men only.? ? Until single-sex hostels wers built, women shar .

establishments, and sometimes even rooms, with men. Cohabitation of the sexes was officially

prohibited, but in an effort to fill every bed, landlords would enquire if prospective women tenants

would be prepared to share rooms with men.* #
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In the face of increasing housing shortages in Johannesburg and a steadily growing population,
young white gifls sometimes boarded with farnilies in insalubrious parts of town. Rooms let in
suburban houses psovided as unzeliable a form of accommodation as the more notorious boarding
houses, as they were less rigorously monitored by the city council. Rooms in the filthy lodging
houses were, understandably, considered “unfit for human habitation”,? ® Regulations that
followed the English boarding house rules for changing linea and aiting rooms and sweeping yards
were only introduced after 1927.% € Even then not all establishments enforced the code. Although
boarding houses were oot licensed to selt Hiquor they were widely known as drinking places,? 7 Ogne
Johannesburg social worker claimed that methylated spirits and cheap wine werc served to young
woren by pimps as a means of enticing them into the boaxding houses that doubled as houses of

ill-repute. The alleged cffect of this concoction was to ma’  the girls "lose all vestige of '

seif-respect”.® * Apart from exposurte to the evils of the backstreets, lack of home lifs and discipline

were held to contribute tu the female doss house resident’s already repugnant circumstances. ® *

Poverty has no darling, .Whitc girls were no different to the newly urbanised Africans struggling
fo survive in the developing ;:ity. Slums housed those in need, irrespective of race or co.our. One
of the major complaints of the predominantly Anglo-Dutch church community which headed a
protest to the Johapnesburg Municipality against boarding house ﬁmprietors was that they failed
to deter “cosmopolitan” tenants,* ¥ This was presumably a reference to the southern and central
Europeans who began to arrive in South Aftica as immigration to north Ametica became more

difficulr.* More sustained outrage was reserved for mixing across the colour bar,* 2

Despite the pubhc hysteria over miscegenation, the forces to which newly proletarianised young
white women were exposed wer¢ not restricted to the so-called ‘dregs of a mixed population’,
Economic survival in preference to .impoverishment promoted mose than mere social
indisctimination across the colour line, Women, who ceceived lomr'wams than their male
counterparts,* ? were compelled to seek alternate methods with which to supplemeht their below
sabsistence imcome. Albeit construed as socislly abhosrent, prostitution ensured economic
survival.** Reporting on a survey of 1 (00 white Johannesburg prostitutes conducted in
193971940, Lliffe notes:* * |
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pinety percent of full-time prostitutes ware originally ill-paid unskilled workers in factories, shops,
tea-rooms, domestic work and similar occupations. A high propottion of these girls were genuinely
unable to five on the wages which they recelved for thelr legitimate employment.

Although some white women were attractzd by lucrative prospacts of life un the streets, they
were mote fortutiate than black women because ‘legitimate’ employment could also be obtained,
Tn order to cultivate the support of the white working class, the Pact government instigated a policy
of “rivilised labonr’ by which jobs for whites were protected, and in many instances created,* ®
Encouraged by the prospect of vmployment, especially for the young and able-bodied, the rural
destitute migrated fo the towns.* 7 The civilised labour policy created jobs for whites, but could
not guarantes ‘civilised” behaviour, Paltty wages received by women rarely provided for even the
essentials of urban living, and these workers therefore continued to live amongst the even .less well
paid black working class or the unemployed in the city stums, The growth of white poverty in the
carly 1930s associated with drought, the great depression and the rise of an African petty bourgeois
elite appears to have increesed the incidence of racial mixing in the lodging houses and yands, The
threat of miscegenation bolstered initiatives to introduce protected housing far white women,

The exposure of young, ofien immature, girls to a constant tussle for arban survival was said
to encourage rapid physical and moral degeneration. An encouater with young factory employees
was described as follows:

One day | faced a class of thirty working girls coming frora the poorest homes, coming from the new
enyirenment of factory life. Fourteen years old - children - most of them poorly dressed - some badly
nourished - shy - physically and mentally retarded for their age....In their eyes one could read what
these girls in their young age had seen and heard, uniit for their tender eyes and ears. They wera not
shy - on the contrary - cheeky and bold using expressions others would blush about..Slowly I
récognised this new world and understood the new mentality resultant from an environment of

struggle and hardship, devoid of comfort and case.* *

Cuncem for the social. moral and physical standards of the white working class grew as the
numbers of poor whités in the cities increased.* ¥ Philanthropists, moralists, and racists of the time
sought desperately to impose "appropriate” codes of behaviour that would distinguish poor whites
from the remainder of the working class amongst whom they lived, Particular effort and concemn
was focused on women, Moves to establish women’s hostels in preference to the doss houses were
identified as “not only a practical solution to the problem of labour control and housing, but also
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as an exercise of motal reform”,® ¢ They were simultancously an i:nportaﬁ step down the path of

tacial residential segregation.

Post-influenza epidemic initiatives to remove the most vuinerable of the white population, single
young women, from the biighted imner-city of Johannosburg were startlingly successful in
comparison to the rather ineffectual enforcement of the NUAA.® T Despite political commitment
to the white working cluss and the implementation of residential segrevation, it was the chureh and

not the state that provided the major impetus for hostel construction for whites in Johunnesburg,
Charity, chastity and the white women of Johsnnesburg

The moral dowsfall of white working women captured the interest of, among others, concerned
Christian women, Understandably, as most of the migrants were Afrikaners, the Dutcih Reformed
Church played a dominant role in providing urban welfare services.® 2 Together with other
charitable and religious organisations, including Jews and Catholics, Protestant Womens Groups
campaigned to preserve female chastity,® ¥ something that was overtly threatened by the lodging
house enviconment of central Johannesburg, Particufurly in the white community, chastelossness
was seen as 2 direct expression of the break-down of traditional roles tupnishing the values of the
‘volk’. Women, formexly central pillars of the family, were alicnated in the city and facked the
support and discipline provided by familial tics. Alone in the city, surrounded by “corrupting’

elements, they were suscoptible 1o the *Rlink Bedrog” or ‘seductive swindle' of urban life.* *

A primary concern of women’s church and humanitacion organisations wis, therefore, to
safeguard vuinerable females against the coticing evil of their newly acquired independence. ‘These

social groups envisioned themselves as shepherds with the duty of rendering their defenceless

- charges immune to moral degradation. In order to achieve this end, migrants would have to be

placest 1 caring, disciptined and subsidised residences from their first arrival the city.* ¥ In this
respect the South African experience was remarkably similar to much of the English colonial world
where organisations like the Salvation Azny or the Young Women's Christian Association were

active in whmen’s hostel work.
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Soon after the First World War, organised groups of women began to pressurise the state to
cstablish hostels for low-paid working women, both African and Furopeat.® ® An alternative to
the lodging houses or yards was hold to be partivulady imperative so that young women, black and
white, could bencfit from the supervision and friendly companionship in a2 controlled
envitonment.* 7 in order to qualify for entry into a hostel, appﬁcaxifs were roquired to possess
certain atiributes; these ineluded “good conduct and character” and a “bright and intelligent
appearance.”® * Juveniles of a “poor type” were to be denied accommodation, as gifls of “weak
characters, low educationu! attainments or poor physique tended to degenerate more quickly under
conditions of town life than in rural suroundings.” While the concemn to segregate the races and
the sex¢s was umpermost in the philanthropic mind, a division between ‘respectable’ and
‘degenerate” poor people was being carved simultancously within each gendcr and tace group.
Destitute poor whites were relatively protected by soup kitchens, and by emgployment, school and
health programmes, and they never became a distinet sub-group within the European commiunity.
Divisions within the African working class were more obviqus. The emergence of a ‘respectable’

or petty-bourgeois African efite on the Rand had a major political impact.® ¥ ‘The exient to which

the presence of permanently settled, semisgkilled Africans prompted major shifts in urban “native”

policy is taken up in subsequent chapters. In the case of both the Afiican and the white working
613:13, the stiategy of uccmrﬁnodating a segment of the labour force in avsterc but efficient single-sex
housing puaranteed that the residential conditions necessary for the growth of the numﬁfacturing
industry on. the Rand were achieved.

The move towards the provision of single-sex hostels by religious and charitable organisations
bud a philanthropic rather than economic ideal ag its guiding moitve. These bodies, which included
both English and z\frikaams-sﬁeakiﬁg denominations, demonstrated an acate sovil conseigusness
gearcd towards the moral protection and upliftment of working-ciass women. Comnnections between
the digaity of her gender and the stature of the ‘volk’ distinguished the concern for the Afrikaner

garment worker from that expressed for African women or white men for whom hostels we also

constructed. In the caddy 19208, years of tumulivous labour uniars <m #2 Rand, the political -

wamifications of ragially “indiscrute’ 2stions by women of the white .. »v underscored government
support of hostel establishment, The states social vonsciousness was firmly enttenched in the
economie stability and political durabtlity of the Union and its ruling race.
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Gendered concens of the state

Woman’s religious organisations and the state recoggised the ¢ . crable conditions in which the
female worker existed. The state was, however, concerned more with the ‘abhosrent miscegeny’
that characterised the areas in which working-class women lived, than with the moral condition of
the women themselves. It was a fitmly held public opinion that racial self-respect could be induced
by physical removal from undesirable surroundings in private rental arrangements to supervised
hostels.  Moweover, it was feared that the economic equality of poor whites and ‘non-Furopeans’,
and the contiguity of their dwellings, tended to foster social cquality.® ® Segregated hostels would
prevent the wmiscegeny that had noticeably weakened the colour fine in working-slass Johannesburg.
Through the mechanism of scparate avcommodation, tacial integration could be minimised and
vconomic and social distance between the races intensified.  Hostels were condoned because they
provided yocuths, and more particularly women, with the opportunity to participate in urban
industrial Life while protected, physically and socially, fromi the ravages of shun life,

Particularly in the 1920 the problem of the social uplifiment of urban poor whites was
uniderstood to bz integrally involved with their residential separation from the Aftican working class.
By the 1930s, public housing schemes had been initiated and separate acconmodation for the white
working class was constructad. Unfortunately, state housing assistance in the inter-war period
catered only for farnilies. This nuclear-family bias excluded one of the most significant scgments
of the labour-force of Johannesburg, namely white women, from state housing assistance. Hostels
filled this gap in the state’s white welfare proposals, which were at Jeast in part aimed at the
segregation of urban residential arcas. This i not to deay the state’s convern for the moral status

of young white workers. Angicty was nevertheless quasi-moraly the desire for spiritual rehabilitation

harely concealed an abhoprence of racial integration in any form, ¥ *

-Hostels would also serve as a form of informal influx control. Concern was increasingly direcied
at strcams of migrants attragted to the towns by the ‘civilised labour” programmes, placing stress
on overtaxed city resources, It was assumed that familics would allow single women to migrate

alone if they were assured of an establishment whore the girls woukl be under proper supervision,
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I not, an entire family would often migrate for foar of leaving a dau"+or unprotected.® 2 ¥ hostel
accommixdation was available, only prospective wotkers would move 1o indusirialising urban arcas

and unproductive family members would not further pressurise the overcrovded o ties.

As industry increasingly demanded cheap fabour and the civilised lcbour policy endorsed the
preferential employment of whites, the economic value of white working-class women was
undeniable. * * Unlike the carly 1900s when men’s indulgerse in the vices of deinking, gambling and
whoring were condongd to appease an unmarried male workforee on whose Iabour industrialisation
si-epended.‘_ * the devaluation of female workers’ worth was finked 10 the hazards of economic
desiitution associated with sub-standard wages. This was stressed in parliament:

. 'Ths danger i8 therofore great In all centres of industries and et me just cite the case of young girls
alsy earning 155 per week barely providing for housing accommodation alore. They go then to litte
rootrs in the slums of the great towns amongst surroundings altogether undesirable annd demoraiising,
anr] are often the root occasion of their young wrong. It hecomes a necessity to care for such parsons
by means of hostels.® ¥

A ‘degenerate’ (unmarried mother?) female worker was not perceived a5 a productive worker and
was of little use in a labour market where child-care facilities were virtually non-existant (though
white working-class women often employed Aftican child-minders to allow them to work). The
state thus considered hustel accommeodation to be an economis benefit, a source through which
“vivifised” labour tould be susiained and reproduced without further inflating white wages which
were already higher than anywhere else in the world other than North America. Feonomic and
political imperatives, rather than pure mc. ol principle, made the prnspect of hoste]l ateommodation

More attractive o the state.‘ ¢

In order to extract maxisnum productivity from the female wosh.ing-class, as well as limiting
indiscaminate influx, the state demanded that applicants for sccommodation in Johannesburg
possess vortain eredentials before being aliocated hoste! rooms, a sentiment littls difforent to that
embradied in the Natives (Tiban beas) Act and appiied to African men, Apant from the expected
mininkd wage receipt, fomal» migearts were 1o have soe.exled in securing employment bofore taey
arrived in towns. The state’s burden of having te provide for an i reasing unemploved lalour
force would b vastly reduced. Tl was Rlealistie, a fact sevaided by the Juvenile Boosd which

demonstrated that ey 10 a0 cont of juveniles avnived in towns to take up wink alecady
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procured.* 7 The credentials were accordingly extended in order to encompass those girls who had
‘definite prospects’ of obtaining work within one or two weeks.

As in the ¢ase of Affican women, where Christian compound netwe dcsitated domestic
employment spportenities, ® * hostels would also be a channel through which job allocation could
gccur,  Positive reputations ascribed to women’s residences by industry were reinforced by
assistanee to new female workers from hostel committees, thereby ensuring inmates a greater chance
of success in industrial careers. 'The establishiment of hostels for white workers was a particular asset
to employers, espesially in instances wherm “home conditions militated against an effective training
in their craft by reasons cither of extreme poverty, lack of parental control or distance batween
home and work *¢ % Hostels offered an environment that encouraged maximum productivity from
new migrants. Hostel accommodation, where the reproduetion of labour was stringently supervised,

was supported as 3 means of transforming social burdens into economic assets.”
Hostels for the white dasghters of the City of Gold

Both due to their gender a - colour, but also because of their integral role in nascent
manufacturing on the Rand, poor white women were provided with supervised and subsidised
housing. While the practice of boarding with Fin or surrogate kin continued to be practisud by rrmy
of the factory gitls of Johmmesburg,* ! alternative accommodation, by way of some 750 beds, was
also available in hostels. The importance of hostel accommodation relative to family housing is
highlighted through comparison with the paitry total of 431 units completed by the Johannesburg
Council for poor whites in the intor-war years.?* The rosidential plight of single white
working-class women was clearly high on the wban shelter agenda.

Action was initiated by the state to broaden the scope of the 1920 Housing Act in oader to
perntit loans for the building of hostels nr other similar institutions. "Uhis preliminary measur. was
takgn in 1925 to attempt in some way 10 accommodate persons in employment who were otherwise
unable to secure suitable accommodation within their means.” * “This extension of the Housing

Act concerncd the white populatinn alone: it Jdid not even extend, us the Housing Act of 1920 had,
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to the funding of shelter for coloureds and Indians. A Commission was appoinied by the
Department of I,aﬁour in 1‘;26 to investigate the provision of hostels for Afrikaner children from
rural disiciets, The Commission discovered some 7 000 to 8 D00 juveniles residing in boarding
bouses in the Union's large cities, in addition to the thousands who relied on sfate and church
settlements, The accomsnodation shortages were exacerbated by between 2 000 and 3 000 rured
juveniles who left school e:#:h year and entered the labour market. In theory, hostels were a solution

to both the absolute housing deficit and the contextual shelter crisis occasioned by racial |

integration, for they allowed women to overcoms geographical and economic obatacles to urban
employment,” * Ultimately, however, the post-war deprassion and the mounting obsession with
the urban ‘native problem’ preciuded state implementation of white hostel schemes, and women
continued to shelter in the racially mixed shoms.

It the early 1920s state housing fonds were allocated to the imposition of the NUAA as the
most effective method for redressing the urban crisis by adequately rehousing the African
population, alfeviating the accommodation shortage and seeuring residential segrepation,” ¥ The
Companies Act of 1926 allowed for the extension of sub-cconomic huusihg loans .to nrivate
crganisations for the establishment of hostel accommodation for Iow-paid workers.  These

charitable associations, many of which were religious, were to register themselves as Utility

Companies and were *o function on & non-profit basis,” ®

Soxﬁe form of hostel accommodation was available te 230 young women before 1925, This
included the Yourg Women’s Christian Association {YWCA) hostels opened in Johannesburg as
early as 1917,77 and the Salvation Army hestel opened in 1921, The fees charged for these
facilitios surpaesed the carnings of the averape factory workas,  Provision had been mode 1o some
extent for ‘destitite women’, hut since low-paid workers were not classitied as destitute they weie
denicd entry into rexete homes soch as The Sheiter for Women and The Good Shepherd
Home.” * Uniil the outbieak of World War Two, there remained in ecxcess of 6 400 women
working i Jobonaesburg,. n large proportion of whown were single and in desperate need of a place
of residence.” ¥ "The Johannesburg City Conneil Hoste! Committee was aware of the demand for

cheap accommodation aud stated that
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If the theusands of young pirl workers were paid wages upon whick they could five decently, there
would be no need for hostels, but their earning capacity Is such that it is an utter impossibility for them

10 pay the usual charges demanded by Private Hostels and Boarding Establishments.* ¢

Seven hostels catering specifically for young, single, low-paid working women were esfablished

or expanded by extra-state mes: lurmw the 19305, Almost without exception they were run by

refigious proups or charitable osganisations. Government institutions had managed to shift the

responsibility for establishing and managing white single quariets onto these bodics.®** In the

1930s, howaver, the siate allocated £5 000 to the Department of Education for subsidising hostels

for the most needy among Johannestir's residents. ¥ ® As the general economic climate improved
following Sonth Africa’s departure from the gold standard in 1933, the amount of money available
for public hovsing expanded. At the fime when state finances carmarked for Johannesburg were
poured into township constryction at Orlando (for Africans}, Corenationville (for ‘coloureds”), and
Jan Hofmeyr (for whites), some money also spilled inte the coffers of hostel organisations, In the
mid-1930s the state bacame more directly involved in bousing single white women through financial

assistance, evon thoogh it had aborted its primary commitment to the actual esteblishment and

munning of hostols.® ?

Onea the central state Began o fund o portion of hostel bills, plylanthropic organisations were
brought tmder the umbrella of state welface administration. Hostels, once receiving state grants,
beeamws answerable to a local awhority Hostel Committee.  This Committee was compesed of
members of state und chatitable trgaaisations,  These in ten foll under the jurisdiction of the
Department of Fducation and from 1537, the Department of 1 abour and Sovial Welfare.* ¥ Once
hostels for the white women of Johamzsburg foll under the ausgices of ihu state, the perceived role
of the residencas seems to have chavged,  Coatinned church, involvement ensuted the porsistence
of a mwial code for hostel inmates, but the institntions were soon freated as reguiar
accommedation, free of moxe) consteaint for the single fomale work-force.®* * A more fundamental
factor in the decline of fmale tenaney in Johosnesburg doss houses was the declining importance

of white women in the pro-Wold War Two labow foree.® ®
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Conclusion

Within the stum belt that girdled Juha:inesburg there were a number of different forms of shelter
for the poor., Boarding houses hosted the majority of urmarried whites, With the shift from mining
to ma.ufacturing, Johannesburg’s single people were increasingly women as well as men. These

factory "meisies’, as well as the prostitutes, cooks, and chars, could not afford a suburban house and
garden. The dacision to share a Johannesburg doss house with the kind of man who was exposed -

to the harshest urban conditious was bom of necessity. The plight of these white women was first
taken up by Chrstian philanthropists who received a sympathetic ear from central and local

govemmoent.

The provision of hostel accommadation for white working women stemned untla.lly from
philanthropists” acknowledgement of the wretched conditions in which women were forced to
survive. Chureh and state concemi over the presence of white working-class women in the poor,
raciafly-integrated quarters of Jobannesburg underscored their effort to establish hostels, The

- ¢hurch’s philanthropic stance viewed economic survival as secondary, demanded only in as far as

the physical body houses the spixit,. Moral issues were primary, and women from vatious
organisations sought to uplift the female worker from the depths of ‘social and moral degradation’,

The state, by contrast, considered moral rehatdlitation as only a minor aspect of hostel

accommodation. Hostels sufficed as places of abode where women could regain their fooling before
making a home of their own outside the slum arsas. By minimising the necessity for inferior
lodgings through the extension of ‘suitable” housing facilities, hostels would maintain the

labour-foree and in addition serve as a mechanism for promoting racial separatton.,

The state considered racial segregation desirable, ai_:d economic reproduction of the white
working class imperative. Accordingly, hostels had an iraportant roe to play in the economy of
the industrialising urban areas, Womens” wages could by maintained at low levels, providing the
Iabour force could be cheaply '-a;:commudatcd. Any threat of a unificd labour movemnent across the
coipur bar was sminimised by segregating working-class living quarters, The possibility of race
tensions (such as those taat underlay the 1922 strike) spreading into the suburbs was also reduced.
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The productivity and political reliability of white workers, a significant proportion of whon were
women, wag seen to depend wpon the cloistering of the young white female population.  Yet, the
state was reluctant ta fund housing, It waited rather for other concerned organisations to take an
active role in hostel construction and vidy then committed itself to their support.

Once the state and other concemns became involved in providing accormmodation for low paid
working women, their relationship was symbiotic. Inn time, the church and associated bodies
accepted and even coaxed segregationist urbhan policies from the govesnment. Although Christian

philanthropists were more successful than the state in delivedng alternative accoramodation for

‘white slum occupants, they did not meet real or perceived needs for clean and safe housing for

women. The attentions of reformist wligious groups highlight the extent to which & large segment
of Johannesburg’s population lived ja poverty comparable with metropolitan conditions in Eorope
or North America. However, the relative privilege of poor whites becomes apparent when thei
plight is contrasted with the plight of blacks in Johannesburg’s yards,
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BLACK JOHANNESBURG SLUM YARDS

In rows of brownish grey, the old hovels filt a Fordsimrg glugi. Faded window-sills--grimy
window-panes. Behind them, something that goes by the name of a cortain but is, in reality, a rag.

Open doors and unwashed brats, geiting dirtier and dirtier in the whirllng dust. i

The complexity of Yohannesburg’s emerging urban crisis was accorately assessed in % journalist’s
1915 observation that “Public health, social life, labour efficiency, the question of poor whites, and
a dozen other matters relating to Jokannesburg’s future, are wrapped up in the probleat of Rand
stumdom.”* 'Within the space of a decade, and afier years disrupted by war, an epidemic, strikes
and civil unvest, there emerged perhaps the most racially repressive legislation aaywhere in the world
aimmed at eradivating stoms and controlling the pattern and extent of black urban settlement. The
systernatic enforcement of urban racial segregation makes it eagy to forget that the inner-city was

once an important focus of black settlement.

Of the approximately 165 000 African people living in Johannesburg at the close of World War
One, about half (53 432) were Housed and employed by the mines. A further 4 000 resided in, the
municipal compounds and loce ” - .* Of the remainder, approximately 30 000 comprised domestic
workers living in the white subucts. The balanes -estimated to be in the region of 17 000),* the
bulk of the industrial workforce together with the unemployed, lived in the city between the railway
line and the mine durups. Africans from within the Union, slong with Mozambicans, Swazis and
Batswana lived in Johannesburg’s cosmopolitan slums with imigrants from Cyprus, the United
Kingdom, Imdia and Greece. Bven racially conscious South African officials had no way of
categorising the spectrum of human colour found in Johannesburg. In South Africa, the racial
division of urban space, and indeed racial identity itself, arose out of the experiences of racial mixing

that oecurred in the slums,
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The osigins of the Johannesburg slumyards

The dimensions of Johannesburg’s slum problem were shaped by local conditions. The
discovery of goid on the Rand in 1886 attracied a motley collection of fortune seckers whoe settled
in the sizeable, but epheméml camp of Johannesburg. A sustainable gold extraction industry was
not established until the 1890s when .deep-levei' tather than surface mining was introduced.
Gradually the tents and tin structures of the prospectors made way for brick houses of artisans and
maragers. Even thes, the residential development of Johannesburg was distorted by mining, which
uniil the Second World War, loomed large in the local economy, Marginal levels of ﬁroﬁt obtained
from gold pacant that the mines depended on migfant labour housed in compounds for the majority
of the workforce.® Compound housing was simultancously adopted by the municipality, the

second lurgest employer of labour.” A modified compound arrappement was subsequentiy

embraced by private sector employers of migrant labour, Thus, by the tum of the twenfieth centugy . .

very little working-class housing stock existed in Johannesbusg,

The dramatic growih of Johannesburg’s population which was associated with the early
twentieth century s of manufacturing (Table 6.1) was not accompanied by widespread speculative
fmilding or even the owner-building that oceurred af this time in places like Toronto.? Given the
moze secure future of gold in the twentieth century (a limited but growiug industrial sector
successfully provided engineering services to the roines and clothing to miners),* it is surprising that
there was no consiruciion boom on, the .Ra:ud in the 1910 or 1920s. Qe possible explanation is

that African workers’ wages wer¢ too meagre to pay an economic rent that would support any

building activity,® ®
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Table 6.1: Pogrulation of Johannesburg, 1911-1936,1 2

1911 1915 1921 1936
European 121 857 134000 154 058 262 434
Afiican 102 668 105 000 123 175 240 805
Indian 4 599 5000 6 256 10 256
Coloured 11 007 9300 12 044 23 722
Total 240 131 253 300 295 533 537 217

‘The shortage of working-class housing associated with the growth of denise, overcrowded sium
conditions can be accounted for by the mine owners’ stranglehold on land rights along the Reef.
The centre of Johanneshurg was only walking distance from the early prospecting sites. In order to
protect future prospecting options the mining houses acquired extensive freehold in areay close to
town. Once the settlement grew, these sites were ideally suited to working-class houéing. Afer it
became apparent thet this ground was nut required for mining purposes, feaschold rights were sold
in locations where the rapid erection of cheap dwellings attracted the poor who placed a premiom
on accessibility. Additional houses became available as the more wealthy sbandoned their
temaporary word and iron homes that were continually blasted by the wind and mine sand, foe more
desizable locations along the ridges to the north of the reef. Many of the poorest quarters of eéster_n
Johannestaury developed in either the decaying structures of easly Johannesburg or in the Lmited
nutnber of speculator’s buildings constructed on mine-leased land, The mines leﬁsed rather than
sold their property as they were mindful of the speculative potential of their land holdings.® * The
high cost of inuer-city land, the inferior quality of initial construction and the insecurity of tenure
were often cited as the ccase of residential blight in eardy Jobannesburg.® * One fusther respect in
which raine control of extensive tracts of land allegedly affected the quality of life of Johannesburg
residents had to do with the system of rating. Before major teforms to the municipal rating system
passéﬂ in 1916, the burden of municipal taxation was carried by individual property owners rather

than the large land-owning mines.* *
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The matter of the revenus that entered the Johaﬁnesbm‘g Council Treaaury. account was a major
source of contention when it cawe to apportioning blame for the evolstion of Johanpesbarg's
slems, ‘These were described polemically as amongst the worst in the world,'® and were
undoubtedly the worst in the nation.* ® The Johannesburg Councit repeatedly assezted that it could
not be expected to provide housing for all the people that the central government wlicrvad mt the
city withowut the cossent of the municipality.* 7 What lay hehind the local authonty . frus‘razon
was the fact that revenuves from African pass fees were paid to the Provincial and not the Munsu.pal -
Authority ** A more fundamental reason for the persistent refusal to construct African locations
25 an alternative to shaums was the conviction that white ratepayers should not have to fund services
of any kind for blacks, The demand that blacks be excluded from city expenditure was particulatly
strong between 1917-1919 and 1921-1923 when the Labour Party dominated the City Hall.} ® In -
subsequent years, with the ascendance to power of the white Ratepayers’ Associations, a rather
different Jogic prevailed, Although segrepated Jocations were still supported in principle, the cry that
they be built ‘anywhere but in my back yard’, and from national not local money, retarded any

effective black housing programme in the city.* ®

The paucity of housing provision for Africans, and the concomitant development of stoms in
Johannesburg in the first two decades of the twentieth century, is partially explained by the white
supremacist attitudes pievalent in city government. Yet, even when the Council did motivate stum
clearance, it encountered procedural abstacles regardless of the race at which the anti-slum action
was directed. One reason was the bureaucratic muddle that surrounded urban pl.mmng. The
post-Union administrative structure confused the issue of which level of govemiment was
responsible for amti-shum legisiation. It ook some ten years to establish that the Provincial Council
could regulate"i ‘tonditions governing the closure of insanitary premises (achieved in the 1916
Transvaal Ordinance that greatly enhanced the Council’s powers to manage Johannesburg slums),
while only Padiament could set wban ‘Native” policy (the legal benchmark in this respect was the
Natives (Urban Areas) Act of 1923). The growth of slums in Johannesburg was not simply the
product of inadequate management powers, it was also the direct consequence of the bizare legal
restrictions on African urban residence that were in turn an ad hoc response to the lack of housing

provision in the city,
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Under the 1906 Johannesburg Municipal Ordinance the Council had the power to force
Adricans 1o live in municipally controlled compaunds or locations. Until World War One Klipspruit
was the sole African location run by the Johannesburg Council. It was not a favoured pilace
because of the long journey to the city and the appalling conditions in which people lived.® *
Situated on a disused sewerage works, Klipspruit wes unpopular with employers as well as
employees. The distance and the infrequent train service (only twice daily) meant it was untealistic
to expect African staff who lived at Klipsprujt tu work a Jong day or overtime, In an effort to
accomnmpodate the demands of the manufacturers and traders for a flexible worldores, the Council
evolved a plan of granting exemption certificates to Afticar employees who worked before 7 a.m.
or after 6 p.m.2 2 In addition, Aftican workers were allowed to hve on employers’ premises without
permits, providing the Council had approved the standard of proposed accommodation.?? A
loop-hole in the regnlations meant that “employers’ premises” included any employer-hired venue,
Afncans were therefore effectively excused from living at Klipspruit not only to live on factory sites,
but to remde at any address where an employer hired rooms for his or her workforce, 2

By 1918 some 6 000 Africans were housed on factory sites by their employers and therefore
required no exemption certificates® ¥ (see Table 6.2 for 1915 figures). A minority of employeis
allowed Africans to find their own accommodation and facilitated this process by applying for
sxemption certificates for them. Mote commonly, Africans were Ieft to find their own lodgings
without the protection of empluyers supporting their permit applications. The permit itself cost
only onc shilling so it was an unlikely deterrent to employer support. Perhaps the burden of the
paperwork was greater than the inconvenience of having workers arrested and prosecuted for illegal
town living. As far as the City Council was aware, fow e:ﬁployers "cared a damn” where their

labourers lived as long as they arrived at work on time.2 ¥ In 1915 only 369 of the 7 500 Africans
enumerated In the Johannesburg yards had permission to hire private rooms. Almiost half these
were located in the shum distticts of Ferreirastown, Marshails, and City and Suburban that lay
between the mining pround and the city. The balance of sxempted Africans, bar very few inner-city
residents, lived in the Doomnfontein area. The largest concentration of cheap private rooms was in
the Malay Location, despite the fact that no permits were issued to Africans to live there {(Fig. 6.1).
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Table 6.2: 1915 Survey of African and ‘coloured’ oceupation of slumyards.2 7

 Totsl

Type of accommedation Permit No Permit
Afficans on employers” premises
men 4279 -
wornen 214
children i%1
total _ 4684
Africans oa premises hired by their employers .
' men ' 12 137 149
women 3 104 107 .
children . D 64 64
_ total . 15 305 - 320
Africans on premises hired themselves : '
' mnien, ' 180 875 1065
women 180 386 766
children 0 726 726
total . 370 2187 2557 -
Coloureds on employers” premises
men 124
women o lm3
. children 228
total N 455
B _
Colourads on prr mises hired t-.selves
oen 1608
women 1722
childen N\ . 2788
_ total ) _ 6118
Total _ L 14134

121




Fa

ik ————— —

Figure 6.1: Type of yard occupied by Africans and coloureds, 1915.% *
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(Area codes include the following suburbs: I, Johannesburg proper south of the rallway line and nartfi

af Cammissioner Street; 2. Braamyfontein, Hospital Hill and Hillbrow; 3. Ferretras, Marshall Town
and City and Subeqrban; 4. Fordsbure and ﬁ@fair; 3. Burgersdorp, Newtown, Vrededorp and
Brixton; 6. Malay Locatiory 7. Jeppes, North Doornfontein, Wolhuter, Jeppes East, Belgravia,
Muakern, Kensington East, Denver, and Doornfontein-R-cuidenhout; 8. Doornfontein, New
Doornfontein, Bertrams, Lorentzville, Judiths' Paarl, Trayeville, Kensington and Bezuldenhout
Valley; 9. Berea, Yeoville, Ballevue, Bellevug East; 10. Northern Districtsy 11, Southern Districts),

Especially after 1913, unless African men could prove their marriage under Christian law, they
were generally refused permits and were directed to the Salisbury and Jubilee compound. The
Council struggled to fill the 2 500 beds, even after housing its own employees.2 ®* The slums were
more cxpensive (abou: three times the price of the compound),?® but were nonetheless more
desirable places to settle than the locations and compounds, The majority of African town residents
were therefore fllegal (Fig. 6.2). Compared to the inconvenience of Klipspruit and the constraints
of the Salisbury and Jubilee compound, the slumyards, even when tainfed by the threat of police

harassment, wers an attractive destination for urbanising Africans. For single women there was little
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choice but to eke out & survival in the city, for there were no African women’s compounds until
1929, and Klipspruit only offered housing to nuclear families.?* Demand explains the high
densities, but not the low quality of the accommodation available to blacks in ‘white
Johannesburg’,

Figure 6,2: Proportion of Africans living in yards with permits, 1915, #
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{Area codes include the following suburbs: 1. Johannesburg proper south of the raitwayp line and north
e of Commissloner Street; 2. Braamfontein, Hospital Hill and Hillbrow; 3. Ferreiras, Marshall Town -
< \ and City and Suburban; 4. Fordsburg and Mapjair; 5. Burgersdorp, Newtown, Vrededorp and :
Brixtony 6. Malay Location; 7. Jeppes, North Doornfontein, Wolhuter, Jeppes East, Belgravia, ' ;
: - Mabkern, Kensington FEast, Denver, and Doornfontein-Bezuidenhowt; 8. Doornfontein, New :
0 Doornfontein, Bertrams, Lorentzville, Judiths’ Paarl, Tropeville, Kensington and Bezuidenhout :
Valley; 9. Berca, Yeoville, Bellevue, Bellevue East; 10. Northern Districts; 1. Southern Districts ). .

Slums evolved because the exemption system was widely abused.  Although most

L © manufacturing firms (some of which employed as many as 200-300 people),®? did provide

v : rudimentary housing for their staff,® * few of the cartage, warehouse or retail businesses did so and
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this segment of the labour force was over-represented in the illegal yard population. * ¥ There were
instanices in whith prospective Jandlords manipulated the exemption clansss by posing as an
employer to ensure tenant ‘legality’ outside the location and to encourage Afiicans to pay the
inflated rentals.® * Alternatively, rent was supplied as part of a contract to hawk liquor or other
illegal merchandise for the landlord.® 7 Even the Council abused its own condition that Africans
oniy occupy sanitary housing,

The case of Ridgeway’s yard in City and Suburban is a fairly typical example of how abuse of
the exemption certificr ¢ system bred stum conditions in Johannesburg, In September 1907 an
application was Iodpd for ‘Sam’, a watchman eglployed by the South Aftican General Mission, to
Iiveintownwithhiswifemdchﬂdsnheqonlﬁopenthehaﬂforevmingmﬁgiousmeeﬁngs. A
satisfactory senitation inspection report was submitted and it was established that a white superviso:
lived on the premises. After two months the Council granted the exemption “provided no well
founded complaint” of Sam’s family’s behaviour was received, In the intervening weeks Sem had
taken occupation of one of Mr Ridgeway’s rooms where he quickly brashed ageinst the law for

living illegally outside the location. Despite the presence of illegals Tike Sam, the City Counil

continued to issue permits for Africans o ket rooms in Ridgeway’s yard. Six months after Sam’s
application, Littlejohn’s Carriageworks employed a striker, but as their own compound. was already
fufl, applied for the Stoithers family to be housed at Ridgeway’s yard. It does seem though, that
before 1910 the practice of granting exemption for the Ridgeway rooms was carefully monitored
and applied sparingly. Even the police allowed some of their staff tv move out of staff quarfers to
move into Ridgeway’s yard,* *

Ridgeway’s premises becarne popular and soon he expanded the number of people Iiving on site,
The yard must have held considerable benefits: an African named “Philemon” rated moving into
the yand more impartant then keeping his job, possibly because it meant he could five with his
family. Philemon’s employer opposed his exemption because she wanted him to live on her
property where she could supervise his movements, and so the Council refused his application,
Philemon left his job and took iliegal occupation of one of Ridgeway’s rooms. Despite this,
Philemon’s wife, Evelina, was given a three month permit to live with him in Ridgeway's yard.?*
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Council vigilance in restricting yard occupation 10 Africans who were employed in the city, and
who could be assured of clean quarters, had begun to iip.

: 'I‘he African practice of renting rooms in yards, even withowut permits, became more common
as the demand for shelter became more acute thh the growth of industry in Johannesburg, As
greater numbers of women migrated to Johannesburg, fewer legal shelter options were available and
the yards became & more irpportant source of housing for Africans.”® Detetiorating sanitary
condifions cannot, however, be aseribed simply to illepal Afiican settlemeat in Johannesburg. Not

all Aftican yard residents were illegal, For example, the Council continued to issue pernits for;.
Rldgeway's yard and must therefore have approved the sanitary conditions encountered durmg .

routine mspeclwns of the property. Pesiodic raids at the request of the police 1dent1ﬁed unexempted
Africans who were prosecuted for transgressing the law. If the cass of Ridgeway’s yard is in any
way indicative, the Council appears to p.ave chosen to ignore the growing density and declining
standards of the yards until conditions finally reached unacosptable levels of filth, disease and/or

 crime. Less than ten years afier the MOH issued the first knows permit for an Aftican to reside in
" Ridgeway’s yard, the property was condemmed as unfit for human habitation, The three 50 x 50

foot stands that made up the yard were found to have 25 wood-and-iron rooms of such defective

structure that total demolition was required, *

The granting of exemption permits began as a pragmatic way nf'mediating between the principle

of segregated African locations that had long been accepied in Johannesburg, and establishing a
steady supply of labour to Rand industry, Official condonation of compound-jike residential
quartérs servicing the factories, mines and shops of the cities established a nucleus of yerds  he

central Johannesbyirg area, Some of these compounds were at the rear of factories; other compound

accommodation was established close to the place of employment. Monitoring the health and safety
of both types of shelter was the responsibility of the c.nployer rather than the Municipality, *2 By
contrast, if ai employer did not yun a faétory sompound, 3/he could endorse a worker's application
to rent rooms in a ‘private yard” under the exemption system. Exemptions failed to cater for more

than a minority of Afticans, and most African residents of private yards were illegal. These vards
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wrew as fast, if not faster than the compounds attached 1o work places. Together, the compounds
and the yards, and to some axtent the doss houses, constituted .Iohammbﬁrg’s shutns,

The presence of so many black people in the inner-city of white Johannesburg undoubtediy lay
at heart of white Johannesburg’s demands that government splve the “mative housing problem’ and
clear the city shuns. The resuftant framework of urban African policy laid Jown under the Natives
(Urban Areas) Act of 1923 sumved some 60 years with only minor amendments. Current town
planning practice has its antecedents in the anti-sdum lepislation forged in the openmg decades of
this century. Unquestionably, the form of legslation drew heavily on the Johannesburg experiences
in the 1910s. In osder to fully understand the naturs of the protest against urban Aficans it is useful
t0 eatablish a cloater picture of the sor ‘sl and physical conditions of the slumyds of Johannesburg.

Conditions In Johannesburg’s backyards

Despite the prevalence of yards and compotnds jn Jokannesburg, few of the city’s affluent had

much sense of where black people liv:;)d in the city. A shopping expedition o respectable downtown

depariment or specialist stores avoided the worst residential blight the.. was concentrated around the
tim of the city centre (Fig. 6.3). The slums were not hidden just beomuso of their predomizantly
industrial locations; even man appropriate district, a casnal observer may not have been fully aware
of the extent of slum qua&ers. A contemporary joumnalist wamed:

You may pass them svery day and never notice them, You may ses a iron fence on one side of the
street, and cut in that fence an unobicusive Iime door; or " you may observe a little alleyway, apparently
leading 1o the back of a private house oF shop&\Foﬂow lt up, or pass through that little door, and you
ars i a different world... In the ,,*ards are hidden the girls wh.o have ron away fiom hoine, the women
who have left their husbands, the victims of the passions of white inen. the jow Indian trader, the -

magician, the purveyor of infamous photographs, the ubiquitous liquor deater.*

Typicaliy, the worst slum properties wete situated to the rear of a more formal structurs, either a
Youse or a factory. Rows of wood-and-iron rooms, often with a separate entrance for sach, were

.erected around the perimeter of the stand, Normally each room was individually let, bu
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extortionate rentals encouraged subletting. In fact thé letting of rooms in yards was allegedly the
rnost lucrative form of property dealing in Johannesburg,® * One year’s rental was generally greater
than the value of the entire property.® ¥ The corollary of the huge profits made by landlords and

owners was that blacks paid at least half their monthly incomne on rent or were forced to supplement

legitimate earnings with illagal work in order to pay the rent.” ®

Figure 6.2: Logation of pre-World War One yards.* 7

MINING LAND
Emplops's Gompoundy :
o 3HE Carps

Frivgrn Yanis

o Closures betwtan
B2 wl 1918

& 1912 Gl

In return for a monthly rental of between 10s and £1, a white pesson was guaranteed a boarding
house bed. For the same money a black family could expect a ‘private’ room with shared cooking,

cleaning and sanitary facilities. In the open courtyards fires were lit and this was the space used for

the brewing, selling and cnﬁsmnbtion of iquor. Poor construction meant that partitions between

the tiny rooms (on average 9 x 9 feet, but often smaller)® * rarely reached the hessian esilings.* *
A regular complaim of both inhabitants and health officials concerned the poor drainage of the
yards. Spectacular highveld thunderstorms brought downpours that would cause water to rush into
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the rooms whoss floor levels were below that of the outside courtyard. As many floors were made
from mud or dung, flooding was both inconvenient and unhealthy.

The quality of Bife in the cell-like structures that made up the slums was further inhibited by
poor ventilation. Repnrters and inspectors ofien complained of the dangers afforded by the cramped

and overcrowded conditions.5 ® Police too objected to the maze of guarters through which shey

were expected to wander in order to find suspects.5 * Yet it is clear that many slum residents kept

their homes remarkably clean, especially piven the adverse conditions under which they
laboured.® 2 There wes, hewever, a general problem with refase removal and sewerage conneetion.
Yards were ravely connected to the municipal sewerage system and even if they were, the large
nember of illegal occupants meant the system was severely overloaded.®® Likewise, the
compounds built for non-residential purposes were inhospitable domestic establishmeﬁts. $h

Sham dwellings vared enomnously. Some properties that were condemned had as few as 3
outside rooms. Moxe typically a 50 x 50 foot stand would have 10-12 rooms. Really large yards that
siretched across several stands with 804100_rooms were not uncommofi. The large yards were ofien
named after a proprietor, ss in the case of Malcolm Reid’s yar . or Thorton’s.* * Other yards were
named after functions with which their occupants were associated. The ‘Evening Chronicle’ or
‘Congress’ yards are two enﬁlj:les.‘ * The most irmportant differences between slums depended
on whether it was a ‘compound’ run by an employer, or if it was one of the ‘private’ yards that
were generally run by immigrant" Jews in the castern and central region, and Indians in the Malay

Location.%?

One difference between an employer’s compound and the private yards was their location. By
far the: most important cluster of private rooms was in the Malay Location; other concentrations
were in the southern swathe of Ferreirastown, Marshalls, and City and Suburban, 45 well as the
nerthern and southern suburbs, To a limited extent, the near eastern districts around Doomfontein
and the city centre were also noted jocations of private yards, In other portions of the cify, notably
Braamfontein, Burghersdorp, Jeppestown, North Doornfontein and Beres, there was virtually no
private residentia! letting, These townships assumed a more uniformi commercial or industrial
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land-use, and so compounds were the more common residential form. 'I‘he Malay Location was
the largest single shum area, but the districts that abutted the CBD to the south and east were almost
as populous. In both these regions the occurrence of compounds and yards was approximately the
samz (Figs. 6.1 and 6.3).

Across the ity the pre-World War One slum population was divided roughly equally into thoss
who lived either on their employers’ premises (or in rooms hired by their employers), and those
who hired rooms themselves. The racial occupation of compounds and yards varied significantly,

The former were occupied predominantly by Africans, In 1915 less than ten per cent of the residents

of employers’ vards were not African {the census enumerated only 455 coloureds relative to 5 004
Africans).® * Officially these quasi-compounds were also overwhelmingly male, The 1915 survey
makes clear the dominance of migrancy and the very minimal allowance made by private sector

~ employers for African family fife outside of the location. Of the 6 000 Afiicans living in employer

controlled yands, just over 300 were female (Table 6.2).

Family life was not uniformly restricted in all Johannesburg stuns, In the southern suburbs
where more than two thirds of African stum cceupants lived on their empioyers premises, the sex
ratio was approximately even (45:51). There were 51 children enumsrated in the district, However,
the census in this case included the black freehold suburbs of Sophiatown and Newclare (Fig. 6,1),
and so it may well have been that the ‘employers” were in fact landlords, although it is possible that
black employees were more sympathetically inclined to housing dependents, Similarly, in the other
officially black quarter of the Malay Location the numbers of African women and children relative
to those of men were considerably higher than those of the Johannesburg yard average which was
approximately 6:1 (Table 6.2).

Among the ocoupants of the private yards the ratio of African men to African women was
notably higher than in the employer-controlled housing, however it was by no means equal,
Aftican women’s later and slower avrival in cities, as well as their predominance in the slums,

reflects their exclusion from the formal capitalist labour foree and accounts for their influence on
the informal economy of the city.® ® The economie and social position of coloured women is more
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difficuls to assess. Washerwomen, prostitutes and domesiic servants in the early twentieth century
are afl known to have included celoureds in their ranks, * ® but it is unclear if they maintained these
niches as African women entered the urban labour market. Within the shums they were a significant
constituency, outnumbering coloured men. In the private yards there were as many coloured as
African women, The large total coloured population in the inner-city (Fig. 6.4) suggests a relatively

undisturked pattern of family Jife within the slums,

Figure 6.4: African and coloured population of slumyards, 1915.%1
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( Area codes include the following suburbs: 1. Jo' annesburg proper south of the raltway line and north
of Commissioner Street; 2, Braamyontein, Hosyital Hill and Hilibrow; 3. Ferveirc, Marsiwall Town
and City and Suburban; 4. Fordshwg and Mapfair; 5. Burgersdorp. Newtown, Vrededorp and
Brixtony 6. Malay Location; 7. Jfeppes, Novth Doornfontein, Wolkuter, Jeppes East, Belgravia,
Malvern, Kensingtos East, Denver, and Doornfontein-Bezuidenhout; 8. Doornfontein, New
Doornfontein, Bertrams, Lorentzvite, Judiths' FPaarl, Troyeville, Kensington and Bezuldenhout
Valler: 9. Berea, Yeoville, Bellevue, Bellevue East; 10, Northern Districts; 11, Southern Districts).
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Unfortunately, the Council’s 1915 survey of shums, despite its detail, did not include whites.or
Indians. From other sousces it would seem sensible to conclude that single young whites, men and
women, wowild have been overly represented in the yards. Indian families, due to the mcist
restrictions placed on their residential and trading location, would hav: lived in the poorest sections
of town (Fig. 6.5).. Among the Johannesburg Indian community there were, howéver, both.
landlords and tenants,

The degree of control in employers’ compounds should have been bigh as workers risked losing
both their job and their shelter through any misdemeanour. Curiously, as employers needed no
permit to house their own sta:&',.roughly 5 per cent of the Afican population'on gmployets'

properties were illegal because they did not have permits. Presumably these were friends or family

of workers, unless the employers were letiing out spare capacity illegatly. Under the 1906 Municipal
Ordinance employers were not sub]ected to health inspections in the same way as commercial
residential concerns once they had obtamed peimiction to house workers and had the premises
inspected.® # In consequence, the conditions of these employer-supervised yards was ofien as poor
as those run by slumlords, Industrialists argued that as the future of this housing arrangement was

: insecure they could not be expected to favest in costly, formal-quality structures for workers.
" Descriptions of conditions that were unfit for animal, let alone hurnun habitation, were applied as
| readily to employer compounds as to stumlords’ yards, ® 2

Unlike the compounds, many of which were no more than poorly adapted industrial sheds, the
private yards were more residentizl in character and were matked by sacial heterogeneity. In 1938
the clustering of multi-racixi shum housing was described thus:

Ferreirastovrn and Prospect Township degenerated to such an extent that few fespecuble Eurcpean
‘persons would rent any of the ramshackle, filthy hovels which make up the large area of these slums
They became the dwellings of allens - Assyrians, Chinese, Indians and Peruvians, and eventually

natives. ¥ *

The status of ‘respectable Buropean’ rather than “poor white’ sceras to have hingsd on whether or
not one escaped the slum yards or lived in the doss hiouses. Whites clearly did live in the slums and
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their numbers were sizeable, though not as high as the Labour Parly projected in their campaign
for white housing assistance. Of the 2 000 people living in condemued boi'dings in 1918, a quarter

were white.® ¥ Like the coloured population, which was numerically larger than even Africans.
living in yards, whites were rarely housed by private sector employers unless they were compound

supervisors,®

Although there is very strong evidenice atethmc clustering among Indian and coloured famities

who were the registered ocvupants or vwners of houses {Fig. 6.5), within the slumyards there
i ppam m have been considerable tacial mixing. Miscegenist paranoia fed off reporied incidences
of pm@mbﬁ}b herding” of Indians, Malays, whites and “kafir prople” all apparently 'imng i .

I?am" Wh:te men somemnea married or cu-habited with coloured women in slums where
D as lnwfxr 'thmm the suburbs, and where social pressure to conform 1o racially

!m@*f: o ‘:'.f‘as certmnly Jess.® 7 Surveys of individual yards reveal that although it was |

cﬁi‘ . ': &

_-_”alouxeds to live in the same yards as Africans, they generally occupied their
own rooms. ¥ * fh i’tnﬂ: hvaxﬁ on Marshall street, for example, a white family ocsupied the cottage
fronting onto the strect. A kiichen and room behmd the cottage was let 10 “a white man” and
similar facilities to the rear werc let to a family of six “Syrians®. To the west of these buildings were
individual structores that housed 4 coloureds, 2 Indian men, 5 French speaking "Native
Madagascans®, a coloured women, 4 Africans with permits, and the owner’s domestic servant.

There wers also two unoccupied rooms,* *
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Figure 6.5; Registered black occupation of stands, 1915.7 °
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The problems of the slums

Objections to the slums were numerovs, Complaints centred on the proximity of blacks to
whites, and there was widespread anxiety about health, crime, labour productivity and political
instability. Each of these concerns was voiced by a range of organisations and individuals, but
particular people placed different emphasis on why the slums should be removed. Reflecting the
shifting local and international political climares, there were distinet peciods in which either crimg.

health, or the Iabour guestion were the primary objections raised to the persistence of the slums.

Racism infused almost every complaint about the poor suburbs, but until the 1920s it was rare
for overt cultural prejudice fo be expressed publicly without supplementary evidence being cited
sbout either the lazy ways, unhygenic habits or drunken behaviour of the offending group, A
notable exception was the case made by the infarnous attorney, Col. Stallard, who argued for the
removal of an Aftican ‘compound’ from the affluent northern suburb of Orchards on the grounds
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thai “a congregation of natives in & spot eonstitutes a nuisance per s¢, even though the conditions

are not insanitary”.” ! Racial attitudes hardened so dramatically that by 1923 Stallard’s were not

minority opinions and Aftican settfement in urban areas was made conditional on total physical

separation and also the legal constraint of impermanence,

In the carly twenticth ceﬁtury, the principle of residential segregation was not a inora]ly
contestable position. Liberal whites and even Afticans agreed on ity inevitability and even
desirability. What was at stake were the conditions under which black people wege to live in the
cities. During the 15103 the almosi exponential growth of the urban African populauon greatly
influenced attitudes to the desimahe outecme of segregation polivies. Shums came to be seen as
Afiican enclaves and as an African probiem, though demographically Afiicans were ot even iu the
majority in urban slums in Johannesburg. . )E

4

Sanitary problems

Pla@e, tuberculosis and smallpox wete only some of the life-threatening diseazes known to have
originated within the slom districts of Johanvesburg it the early twentieth century.” 2 As the locus
of poverty, the largely black stums became known as’ “iurseries of mfeetlon whose continued
existence was pmewad to threaten not only public lmalth but also public morals.” * Aronnd the
time of the "Black Peril” scare of 1912, when several white women were attacked by black
men,” * dozens of letters were written to the press on the sibject. These white citizens, who styled
themselves pretentiously with pseadonyms such as “Sanitas” or “Médico”.’ ¥ sought to alert the
white public, but more especizlly the Council, to conditions among urban blacks that they
perceived to be endangering the quality of life of the white electorate. One or two contributors
suggested the upgrading of black areas, but most sought redress in moving “the plague spots” as far
away as possible from the centre of town. The miasmatic belief that disease was transmitied by
physical proximity wnderscored the virulent European opposition to even segrogated locations and

compounds within the city limits.7 *
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In their outrage over the threat that the slums presented to their well teing, the white public
both blamed and implored the Council to solve the problem of ibsanitary housing.” 7 To some
exteot the Council, in the person of Dr Porter the Mdical Officer of Health (MOH), was
seceptive audience. The MOH, however, had a very rigid interpretation of the conditions which
challenged public health., His concem to alleviate overcrowding and improve ventilation provided
the energy to find a legal path that would allow the municipality to recover from numerous
unsuccessful attempts to 1id Johannesburg of slums.” * Yet, even after extensive research into
appropriate planning legislation, successive amendments to Transvaal laws failed u silow the ready
closurs of buildings. Ii;'?addition to consulting the English experts as he had donﬁ so often in the
past,” * Porter began to exchange views with professionals in Johannesburg, In particular, ke
developed a close association with Dr Orensteln, the American-bom. sanitary officer employed by

Rand Mines. They might walt have met at the Rand Club which they both frequented and where

Orenstein later lived. ® ©

Through his acqgurintance with Orenslein, Porter came fo be associated with the Chtizen's
Alliance for Liquor Reform and the Rand Social Services League,® * both organisavions expressly
concerned with urban Afican living conditions. In choosing these political allies Porter was forced

1o compromise on his belief that the slum problem could not be equated with an urban African

problern, Nobody believed more fiomly in the imperative of managing the non-Afticans in the slums
than Porter. * Bven in official mporf.s, his contempt for the poor-white and coloured stom

occupant was as poisonous as his dismissal of Africans:

This slum-like property swarms with low-class white and coloured people and thelr children; their
habits are swinich in their filthiness ..the condition of a previously cleaned yard 1s often not altogether
incomparable after 24 hours® subsequent habitation to that of a kraal in Which a number of animals

have been driven and kept for a similar period.®

The compromise reached between the MOH and the reformers seems to have been that he
would supply them with information required to authenticate their descriptions of urban Afvican
conditions, in retumn for supportive press coverage of his need for extended powers of slum
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clearance, Pryter edited several of the press rleases issued by the reformers and supplied them with
advance co.pies of his reports.® * Numerous press reports issued by the Citizen’s Alliance and the
Social Service League in 1915 balanced the critical picture they had paioted of urban blight in
Johannesburg by absolving the MOH "who has done all in his power”, but who ought to have had

*groater powers” io solve the slum problem,® ®

The alliance between the MOH and the urban reformists was founded on rutual agrsement that

it was virtually impossible to keep Johannesburg healthy or to clear the city sloms until iocation
housing for the displaced African population was constructed,® ® In this respect they challenged the
Labour Party who refused to accept state funding for African shelter in Johannesburg, ¥ 7 Yet thers
way not consensus between the Council’s most influential full-tirne bureaucrat and the reform

alliance on slum policies. Unlike the varied membesship of the Reform Alliance which prioritised
the resolution of the African housing problem, the MOH saw quite clearly that the stums would

not vanish if cleated of Africans. 'He warned;

Counciliors and others interested in this question must bear in mind that even these measures (forcing
Africans into locations and compounds) will not touch the "coloured® persons, nor the low-clasg

whites, who are just as bad as the natives, and often worse,* *

Despite these admonitions, the English-language press increasingly promoted tho relocation of
African slum residents 2 the solution 1o the urban saitary problem, The urgency with which this
argument was presented intensified as there was virtually no provision of shelter until Western
Native Township and Wemmer hostel were opened, Only then did the Public Health Committee
insteact the MOH 1o 1ift the 1917 moratoriom on the prosecution of Africans who had been evading

the exemption permit systern and were lving iflegally in the yards, ' ®

Paradoxicelly, remewed action to control the extent of slum development, as opposed to
reducing the number of Africans in slwms, also ook place in 1917 when several properties were

condermnned under the long-awaited 1916 Provincial Ordinance,* ¥ Fn his enthusiasm to ensure that
this Jaw would be upheld by the courts, Porter sought fest cases from landlords whom he knew
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would challenge the closure of their properties, and he e:tvmed from war service to testify
pexsonally in court. Ironically, after pushing so hard for others to acknowledge that slams would
not disappear even if Afticans could be excluded from all condemned property, Porter had to
concede that the simople power fo close buildings was useless in upholding health and housing
standards, In the absence of alternative accommodation, the slum population of Johannesburg, and
especially the illega! population of the Malay Eocation, expanded during World War One, Iu the
major shum districts rent profiteeting flousished and exacerbat < the harsh conditions of the yards.
The powers that Porter had fought so hard to obtain were selectively spplied, usually in the

marginally-respectable boarding-house districts in the north eastern sector of the city.®
Crime and labour productivity

The Cape Parliamentarian John X, Mertiman once dubbed Johannesburg “the University of
crime”, The description stuck for good reason.?? The slum~underground theived on illicit gold
dealing, prostitution and theft, but the most lucrative of all forbidden activity involved the illegal
brewing and seiling of liquox, To date the literature on traditional liquor has emphasised the place

of Africans who brewed and sold “skokiasn” and “cali®, both variations on traditional beer miade

more potent through the addition of cither sugar (generally in the form of golden syrap) or alcohol

* (brandy or methylated spixits). Yet, in Johannesburg the prohibited preparation ¢F liquor for sale

to Africans depended on white and coloured people who grew and ground malt. Commenting on
the futility of targeting only distribution networks, the sub-Native Commissioner remarked:

1 have seen yards equipped with vats for soaking the grain, drylng floors for it to sprout, and oit
engines which run mills which grind the corn...The chief reagon so many Mative women make a living

by the Kaffir beer t.affic is because of the facilities they have for procuring the malt ready

gl’ouﬂd-’ 3

The critical ingredient in skokiaan was “white man’s liguor®, so-called because Africans could not
purchase it from bottle stores, The flourishing black market was a major area of contact between
Africans and whites ine the slums. Prohibitionists and segregationists joined forces to announce that
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miscgenation was enhanced by the ilticit Yiquor trads and that the brewing of "Kafir beer” in the
stums should be curtsiled, proferably by removing the Afiican women who brewed the beer and the

African men who drank 1.5 %

chiuur syndicates were generally controlled by white mea, but the face-to-face sales were the
preserve of white women, “generally of the bywoner class”.? ¥ Extra money could be mads by
selling sex as well as drink, Surprised by this evidence, the Chairman of the Assauits on Women
Commission asked a witness for confirmation: he assured the Commission that “they do a lot of
it*. Cormoborating evidence was supplied by two law enforcement officials, one of whom revealed:

On the Rand, male and female Europeans of the lowest class are constantly travefing about the
locatinns, and most of them are not traveling for any good purpose, but with the object of selling
fiquor to the nativey and demoralising them. Sometimes this sclling takes place in the evening where

the native male and the European female will be alone, and what takes place betwesn the two in a

fonely placs nobizdy knows.® ¢

The abuse of white women by black men, such as occurred in the *Black Peril” scare, was
ancther alleged result of the sale of liquor to Africans. Some suggested that, having experienced
white women who welcomed his advahces, the "“untutored” African would be unable to distingnish
those white women who were not similady amenable.*? Others objected to Afiican liquor
consumption because men, black or white, were allagedly unable to control their sexual desires

when inebriated. * *

Once the frenzied white anxiety around the Black Peril died down, the tone of objestion to
African liquor consumption began to change. The mines in particular launched an attack on the
uninhibited consumption of cal, the concoction that allegedly increased the incidence of
preumonia among Afri;a.ns.’ ? The church, and a small, but active white philantbropic group,
stressed the deleterious impact of liquor on tribal ways and advocated total prohibition, *® The

loudes: opposition to liquor came from the police and those responsible for e prevention.
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in the fight to prevent brewing.

Anti-crime drives in the slum-yards were conductad under the guise of sanitary in¥pections
during which the confiscation and pmsecﬁtion for illicit offences was the major objective. The
police required the presence of a health official before they could enter the yards.» * * Quite often
the police initiated the time and destination, of the raids,* ® # This ambiguous rote caused a certain
amount of tension, as after a full day’s work the sanitary inspectors would kave to go on a midnight
expedition fo the yards, If there was any reluctance from the Health Department to participate in
the monitoring of yards, the police would notify the local white Councillor who would lodge 2
compla.inf. As obligatory inspection would follow.* * ? in late 1914 and early 1915 the load became
so acute that the MOH requested additional terporary staff specifically to assist the police in liquor

raidg, 0 * Whmtheyardsweredééixi)iedby Afrcans with permits, or were in a satisfactory

sanitary condition, the Health Depariment was technically powerless as these were the only two
criteria on which the Health Officers could force evictions. Police brutality on late night raids when

personal possessions were broken open “with considerable roughness”, caused hardship to African -

people. They also embarrassed the MOH who was eventually forced to withdraw kis support of the
sanitary inspoctors following complaints from the Transvaal Native Congress. While the MOH
appears to have recognised that the raids were futile in the light of minimal alternative housing for
evicted Africans, on numemus occasions he acquiesced to police requests for raids and

evictions, 2 9 ®

In the case of Brown’s yand, a large Doornfontein property of 7 city stands with over 80
wood-and-iron rooms, the police recorded over 200 criminal offences (ranging from rape and theft
to impersonation of the police and the evasion of locaﬁon bye-laws) in less than a year, The yard,
widely know as “one of the worst in the eastern district” because liquor was so ﬁ‘eely"\availabl&, was
always clean, In cases like Brown's yard, the MOH was sympathetic to police requests to evict
criminals and be revoked the permits of the “worst families” on dubious technicalities. Better police
access to Brown's yard was also facilitated by the MOH's insistence on the physical rearrangement
of the yard into quarters, and by coercing the white owner into co-operating with the police or risk
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losing all legal African tenants though the refusal and revoking of permits for the yard. u the 1914
purge of Brown's yard the Council revoked 29 permits, and the landlord "voluntarily” evicted a
further 17 famniliss. Once police clearance was obtained, some of the Council's initial evictions were

overturned and several famifies wexe allowed to return to Brovn's yard. 4 ¢

Liquor was not only central to the problem of erime in the slums, it was also perceivad o
undemine fabour productivity. In the eardy 1910 the jmpact of slum drinking and associated
miscegenation was linked to the deterioration of the moral and physical fibre of white workers. By
tie end of the decade, once African men were more important in the mining and manufacturing

labour force, only the moral consequences of white men’s drinking wete of any concern.** 7

Conversely, with their increasing imsportance in the workforce, there was a dramatic escalation in
the campaign to prevent African aleohol conmmptiﬁn. Indians and coloureds are almost totally
absent from discussions about liguor, pdsaibly because many were Moslém, but more likely because
they were under-represented in the major formai-employment niches of Johannesburg,

On the mines, alcohol-induced absentecism and accidents had long been u. major problem.
Between one and five per cent of staff were unable to work on Mondays. Ia the five years between
1913 and 1917 the mines lost an average of 2 200 shifis per month {1.35 per cent of the total

wetked) to alcohol abuse.* * * Despite the ban on African consumption of alcohol, employers of
more than fifty people were licensed to brew their own low-alcohol traditional beer, The
importance of drink in atiracting labour to particilar mines meant that compound brewing was
ubiquitous and many mine mansggrs turned a blind eye to worker efforts to increase the strength
of the brew. In 1913/1914, howevet, the labour unrest across the Rand provided polics with an
opportunity to clamp dowa on prohibition abuse on mine properties. Moodie argues that the
success of the Native Affairs Department in forcing the mines to curtail brewing pushed tens of
thousands of mine workers out of the mines and into the slums, especially on weekends, Proviously

miners seem to have preferred to spend leisure time with other siners on mine property.* ® * Once

“ the iquor that was an integral part of African social life was more roadily available in the town

yards, miners began td:ﬁ'equem the slums,* 1 °
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It is no co-incidence that prohibitionist agitation and the demand for the removal of Afticans
from the stums intensified at the outbreak of the First World War, Police action against brewors
escalated in the summer of 1914/1915. By winter, 2 major press campaign (ably abetted by the

MOH)' * * was underway to overcorae Council inertia on the African location question. In stmar -

fashion 1o the support lent to Milner’s urban reconstruction programine after the Boe: War,1 12
wiining interests endorsed the campaign to rd the dums of brewers and consumers whose reduced
productivity was costing them aeaﬂy. As Africans performed the bulk of e labour in
Johannesburg, and Africans brewed and drank the beer in the slums, they became the {arget of

residential control.

In a personal letter to Dr Porter, Orenstein, the most articulate and authoritative of the
reformers, made clear his mission in participating in the public campaign to solve the ‘native

housing problem”:

~my whole object {8 to help those who wish to bring about a reform in the housing of natives in
. Johannesburg, You know that I have no pmﬁonal .‘g_txe to grind”, 1 would have taken no part In the

muvement were I notin ‘ed by the Chairman of the company employing me.* 1 2

By changing the powerful white public conception of the slumi to a ‘native problem’, the
reformists were able to define the task of urban renewal in narrow, cost effective terms. Instead of
the slum yards, locations (large-scale public housing projects) would provide controlled, sanitary
accommodation to permanent African workers and their families; ternporary or migrant workers
would live in regulated compounds. The slums would disappzar miraculously. Tn practice the sluws
remained becanss their population was not entirely African, Moreover, the fervoir for segregation
notwithstanding, the Johannesburg City Council would not fund adeguate slum rehousing for
Africans, The most vivid expression of the tensions around racial classification were played out
around Johannesburg's oldest ghetto, the Malay Location.
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CHAPTER SEVEN

HEALTH, RACE AND POWER IN THI?,MALAY LOCATION
R :

Official concern over the Malay Location only peaked after World War One whea the growth
of Johannesburg’s Afiican population placed unbearable pressure on the fimited shelter available
to black people., The Malay Location did not pose a new threat to health in Johannesburg,
although it is conceivable that the Spanish Influenza scare and overcrowding strengthened fears that
the increased presence of blacks encouraged insanitary conditions that undermined public healih,
Certainly, the rising militancy of the Afiican working class, which strock against the Municipality,
the Ruilwrys and srvcral smaller commetcizl concerns in the late 1910s,* unsettled whites living in
suburbs abutting the alleged centre of African protest and organisation, the Malay Location,?
Prompted by the growing {force of Africans working in Johannesburg, whites demanded residential
segregaﬁoh it general, and the removal of the Malay Location in particular. Their voice on the
Johannesourg City Council was strong: the white Labour Party dominated municipal politics, and

ensured sympathetic reception to white ratepayers’ insistence on moere systematic conirols on the

residence of the African proletariat.

The history of the Malay Lncation before 1914 establishes that the occurrence of insanitary
conditions-in a black area was insufficient reason for the state to instigate segregationist removals

if the local authority had to bear the cost of the relocation. For a brief period in the eatly 1920s -

it looked as if'the voice of the white working class would be powerful enough to ensure the removal
of all the black people in the Malay Location on so-called sanitary grounds, Very soon, however,
the cnormous cost to white ratepayers of enforcing the removal resulted in modificaticn of the
segregation plan, In the period between the Anglo-Boer War and World War One, tha influx of
Africans to the ¢ity exacerbated unhealthy conditions in the slums. Political unrest then heightened
tensions in the Malay Eocation and brought the physical conditions of the place into public focus,
The Johannesburg City Council was, however, unwilling to finance urban African housing and
instead campaiyned for the resiriction of African settlement by calling for the tightening of measures
proposed in the 1918 Urban Areas Bill,
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. The making of an urban gheito

As eazly as 1893, only seven years after the founding of Johannesburg, the Transvaal Republican
Government dispatched instructions to all Magistrates to establish *Coolie” locations for
Asiatics.® T'wo years Jater, this mandate was extended and 460 stands were allocated to
Johannesburg for use as a Malay Location. Before the turn of the century a “Coolie” and a “Kaffir”
location were marked out. A little later, Kruger gave a portion of land originally desiguated for black
people to poor whites, This area becarne known as Vrededorp.® Land to the north of Vrededorp
was reserved for Africans, while the areaz to the south of Viededorp abutting the railway was
designated a Malay Location (Fig. 7.1), presumably for occupation by Cape Malays and Cape
*coloured” people.

Figure 7.1; Racial allocation of land, circa 1900.%
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: G Initially, the occupation of these suburbs conformed, at least in part, 10 President Kruger's racial

_‘\ I  specifications. It was not very long, howe\rer, before the Malay Location was the sole remaining
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district within the city reserved for occupation by “non-whites”. A "Kaifir Location” south of the
railway in the Brickfield vicinity (not marked on the fumof-the-cenﬁ:ry map reprodaced as Fig,
7.1), was obliterated in an accidental dﬁmﬁm explosion in 1896, In 1904 the Coolie Location
was deliberately destroyed by fire following the outbreak of plague and its inbabitants were moved
to Klipspruit some 12 miles to the south west of the town. Finally, in 1905, the site of the Kaffir
Location was turned over for use as a second cemetery for the white population,® Klipsprvit
offered municipal housing beyond Jobannesburg’s boundaries to African people, but it was not
until 1918, following the Municipality’s construction of Western Native Township, that a limited
number of homes were available to Africans within easy reach of the city.

Thousands of blacks chose to live illegally in the city, shunning the rigidly-controlled public
housing of Wcsteni Native Township and Klipspruit, Like the slums to the east of town, the
dilapidated Malay Location continued to attract Johannesburg’s black population. Despite
exorbitant rentals the Malay Location was desirable because settlement by blacks was restricted
elsewhere in Johannesburg, Throughout much of the ¢ity, land proclaimed for mining was barred
10 black péople unless they were employed by whites.”? Fven where land was supposedly accessible
to all, title deeds were used to restrict black ocoupation. The land shortage was exacerbated by the
mining compenies’ speculative holding of almost a third of Johannesburg’s ground,® Predictably,
the sizeable black population dependent on a small portion of inadequately-serviced land rapidly
spawned an urban public heaith crisis that plagued the city for decades. As the largest concentration
of black peaple liviag in private yards were in the Malay Location, it provides « touchstone of
official attitudes to sanitation and segregation.

The Malay Location was laid out at a time when the future of the mining camp of Johannesburg
was uncertain and it provided only rudimentary urban conveniences, These services were not
upgraded immediately. From as early as 1899 the threat of removal loomed over the Location.?
Unlike the more affluent sections of the city that quickly displayed thé trappings of wealthy mining
magnates, wood-and-iront shacks persisted in the Malay Location (Fig 7.2). The apportionment
of stands of regular size ensured the appearance of a grid street pattern, but roads remmned

untarred ® {Fig, 7.3), For years the Location had i sewerage or water connections, & situation
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changed o.-;- in some sections in response 1o the outbreak of smallpox.* * Regularly described as

the most unsavoury part of the city,® # the Malay Location nevertheless fastered for decades under
the nose of the City’s MOH who conceded that its “inhospitable character” was due to uncertainty

over its future, *
Figure 7.2: Wood-and-iron structures on the Malay Location’s main street.* *
.--'1I
b
Figure 7.3 Unmade roads in the Malay Location.? 8 :
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Unwilling to comprehensively address sanitation problems in the Malay Location, ihe

Johannesburg City Council acted in a haphazast manner to insulate the public heslth crisis. For

example, in order to contain the threat of disease, particularly plagoe. un ever-increasing nussber
of rat-catchers were employed in the Malay Location.* © .Petsistent.ponr managemmt was in part.
attributable to the racist perception that blacks did not require full urban services, However,
municipal neglect of the physical environment also relates to the peculiar history of the Malay
Location and the squabbiu between the Jocal anthority and the state-owned South Aifrican Railway
corporation. From 1906, each institution held a portion of the Malay Location’s freéhoid rights,
Included in the title deeds was the provision thet if the Malay Location ceased to be used to house
black people the residents should be compensated.!” As bofh bodies wished to reclaim the
valuable Iand whete the Locstion was sited, the relocstion of the inhabitants was 0o idle possibilty.
The resulting confusion over compensation and the interim maintepance of the Malay Location
provides a superficial explanation for the pertistence of urban blight in an area so close to the town

centre,t

Evidence of physical deterioration at the Malay Location cannot be ascribed wholly to the
qguarrel between the City and the Railways. As with o many other places, stum conditions
developed due to the long-term uncertainty of the area. In the depression years that followed the
Asnllo-Boer War (1899-1902), the Johannesburg health authorities failed fo enforce the sanitary
by-laws of the Malay Location.>® By 1910, the Malay Location still had no forsial water
reticulation and was served instead by 325 “shallow, unprotected and poliuted wells”, Thé‘ afficial

§
population was only roughly baif what it wounld swell to by 1919 (Table 7.13, but the densiiv of 1

100 people to the acre was nevertheless cause for concern,® ¥ The populaiion began to rise ﬁ'om
the carly 1910s. Tenants, initially confined to holding only one sts.nd, were allowed to “purchase’

- standrights, therchy laying the founrations of the rent-racketecring that characterised later

years.? * Indian sub-letting undoubtedly contributed to subsequent sanitary problems in the Malay

Locatior.
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Table 7.1: Population of the Malay Location, 1904-199,2 2

1904 1906 1509 1912 1919

Trdians 1682 1600 1600 1275 1406
Malays 937 970 970 889
Cape Coloured 1300 1300 1070 1714
Buropeans 405 126 120 96 23
Portuguese _ 22
Chinese and Japanese 70 70 R0 92
Egyptians and Somalis 100 8 2
Natives 282 40 50 139 3344
TOTAL 3376 4200 4128 2780 7512

The 1909 Municipal inttistive to have both portions of the Malay Camyp removed, rather than
fund upgrading was hardly surprising,® © Revenue from rents barely paid for redimentary Council
services. The rationale for relocation was provided by the Medical Officer:

< .4t is the danger spot of the town, amd vhatever expenditure the measure in question may involve..it
will be prudently incurred.
The Council resolved to address the “anitary problem” by removing “insanitary” black residents
of the Malay Iocation from their proximity ta white workiog-class suburts such as Vrededorp and
Mayfair. Sieps to clear out the Location population brought to a head the conflict over who would
find alternativa stands for cvicted tenants.®¥ Conflict become mote fntense when, in 1912, the
Ratlway anncunced it would rectaim its portion of the Malay Location.®® The contentious
question of wire would secure sites for the displaced popu’ tion proved hypothetical. Enquiry
suggested that it would be “practically impossible” to find other “suitable” ground for the black
inhabitants.* 7 Tn light of the lack of “racially controllable” alternatives, proposed dislocation of the
black population became increasingly less acceptable to the local authority. By 1913 the MOH
rebufied suggestions of moving Africans from the Malay Location as “they would spread themselves
throughout the Municipal Area, and the position, from 2 sanitary and public health point of view

wouild not be improved”.2 *

The local authority’s decision to maintain the Malay Location was reached as there were limited

alternative sites for a black location, and also because the Johannesburg Municipality lost the

compensation dispute with the Railways. When called on 2o mediate, the Colonial Secretary of -
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Lands found it was the duty of the City to scquire new sites if the area was reclaimed. 2 ¥ Legally
cefeated, and left with the prospect of financing the necessary re-housing of all Malay Location
inhabitants, the Johannesburg authorities reluctantly condoned the persistence of an ivsanitery
black location within the city.

Despite the Council's commitment to a policy of wban regregation and the removal of the
Malay Location from its proximity to white housiag, the Location remained intact. The finar.cial
priority of not kburdening white ratepayers, and the probiem of the shortage of land for black
setflemient, out-weighed the pre-war commitment 1o public healti and vrban segregation. However,
the influenza seare of 1918 and the rising militance of both black and white working class
communitics, shifted the post-war political climate. The debate over the status of the Malay
Location moved from a parochial dispute between the Johannesburg Muricipality and the

Railways to an issue of national prominence.
Workinz-class wilitance and the Malay Location

Notwithstanding the decision to allow black people to continue to live in the Malay Location,
local suthosity money and effort invested in upgeading and maintenance was hopelessly inadeguste,
and living conditions deteriorated. During the First World War many Africans, particulasly women,
migrated to Johannesburg to work and were housed by the slumlords of the Malay Location.
Expansion of the business district increased pressure on Malay Location accoramodation,® ® War
prevented infrastrugtural improvements, but faiied to stem, settlement in the Malay Location, The
death of thousands, especially coloureds and Afticans, in the 1918 Influenva Epidemic placed the
insanitary state of the Malay Location firmly at the centre ot civic attention, The City Council
promptly voted the substantial sum of £100 000 for improving it’s “plague spot”.® * The gesture
was deemed to be "in the interosts of the Malays and also the white community.”* # Judging by the
widespread and voeal response to the public announcermsent of the improvement plan, whites from
the working-class western suburbs did not concur with City officials on what constituted thefr bost

© interests, A 4,000-strong petition was submitted to the Joharmesburg Couneil protesting the plan
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to upgrade the Malay Location and objecting to its continued existence in the heart of white

suburbig,?

The early 19205 was the heyday of conflict between the white working-class, capital and the
state. Racial competition was evident in both the work-place und the dormestic Aphera, The Malay
Location was the site of the black municipal workers strike, the railwaymen's. strike, the Aftican
anti-pass carpaign, and the legendary 1922 while miners’ strike. Becuuse of its location and its
unique status as Johanoesburg’s largest non-racial subugt. e Malay Location became the
seference point for debate over how to protect [white] public health and enforce urban segregation.

The political might of the white working-class in Jo"mnesburg at the time of tho petition
against the Malay Location, was awesome. At public meetings und in private consultation with
Prime Minister Smuts and his Ministers, Viededorp's white residents threatened that Council failuse
to take action apainst the black population of the Malay Location would result in “independent
action in defianes of the Government”.? * Initially, only the local authority gave serious attention
to the Resident Association’s protest. The Council warned the Governtment of the danger of
unleashing white fury over the African presence in the Malay Location. Lobbying for the removal
of the Location, the Council made much of the fact that the growing African urbin population
would no longer be condoned by Johannesburg's white working-class who were clearly threatened
by the increasingly militant organised African working class,? ® In parliament, the declaration that
“the Native problemt” was “a white problem” suggasts that the Johannesburg ratepayers’ fear that a
permanent urban African population challenged the privileges of the white-workiog-class was not
a regional sentiment.? * ‘This attitude assuraed greater prominence as both Smuts’ government and
several local authorities came to the opinien that Africans could no Jonger be allowed anrestricted
access to urban areas. The pro-white, labour-controlled Johannesburg City Council was especially

swayed by the voice of white ratepayers’ and tenants’ associations. By backing white community

organisations’ oppositicn to Afican occupation of the Malay Location, the Johannesburg Coungil
made the area the central bargaining ploy int their recommendations on the reformulation of the
1918 Urban Arcas Bill,
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Organised protest meotings, well-supported petitions and sumerous deputations to senjor
members of parliament from. the Western Suburbs Ratcpayers’ Association convineed the Council
that white agitatioﬁ for the removal of the Malay Location could not be ignored.* 7 In fact the
Counil capitatised on the unificd white working-class/ratepayer campaign for the control of African
urban settlement. Although the Malay Location was not theoretically an Afrdcan Location,
Council-funded upgrading of an area known to shelter thousands of illegal Africans was not viable
even though public health was genwinely thieat'et_nﬂ by the blighted environment. In order to
placate aﬁgty ratepayers who insisted on segregation, the City Councit placed a moratorivm on
upgrading the Matay Location.* * In addition, the right of transfer of stands was withdrawn, and
lawlully submitted building-improvement plans were boycotted.** This i‘reeé:é on devclopment
seriously impeded individual cfforts 1o upgrade property in the Malay quarter at a titne when the
population of the ghetta was cxpanding to dangerously high levels (Tablz 7.1).

Increased African occupation ot‘_thé Malay Location dusing the First Wotld War hag altered the
suburh’s racial composition, and exacerbated white opposition to the black slum, Whit s had long
objected to the proximity of coloureds and Indians from the Malay Quarter,®® but they were
especialy angered by the increased number of Africans because, unlike Indiats and coloureds,
Africans competed with whites for unskilled jobs.* * The demographic transformatinn of the Malay
Location relates in general terms to the wrbanisation of Africans during the Great War, but was
directly associated with the rise of Indian landlords.

The Malay 1ocation was originally intended as an area of Malay or "Coloured” occupation, but
Indians from the “Coolie” Location chose to settle there rather than at Klipspruit after the 1904
plagnz.* 2 By 1907 the suburb was identified as an Indiun enclave of the city.* ¥ Nevertheless, it
was the growing number of African tenants who sougl_zt refuge in the Malay Location during the
First World War (Table 7.1) that made it the focus of national attention. Many Africans working
in Johannesburg were unable to acquire sheiter legaily acd therefore resorted to becoming
sub-tenants in the backeooms and shacks of Indian standnolders of the Malay Location.
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As Indian trading outside prescribed Asiatic Bazaars was restricted, the commercial opportunity

~ of property ownexship in the Malay Location was seized quickly. Pessibly exceptions existed, but

all evidence of sub-letiing identifies Indian control of the expensive but convenient accommodation
in the congested suburb, Only three years after stand licences could be transferred, several properties
came under the control of Indian people. Yet by 1909, Council estimates declared the repistered
Malay Locatioa standholders as half-Indian and half-coloured* * (Table 7.1). By 1912, calls for
the removal of “native men and women” from thie Malay Location appeared in the Johannesburg
press, The 1915 complaint by a long-standing coloured resident identified a siveable African
population and described the Malay Location as a “second Mancefield (Kligsproit) where you will
find Amalaita (gangs), and liquor smuggling®,* * According to a formal petition from coloured and
Malay tenants, by 1917 Indians controlled 325 of the 400 stands, 2 fact that transformed the density
and racial composition of the Locaiion. By 1919 rent racketeering was rife. An average fifty squaxe
foot stand had ten rooms, 17 people, some livestock, and sanitary services inadequate for even one

family.® ® The problems of overcrowding and deteriorating services weve not the central complaint -

made to the Minister of Native Affairs about Indiar landlordism. The focus of the protest feli on
the issue of remtals. Whereas coloured ienants had initially paid bnly 255 10 30s per
three-bedroomed cottage, Africans were willing 1o pay up to £3. Three-quarters of the Malay
Location stands, some of which had as many as 16 rooms, were owned by jhree who were singled

out as the major culprits forcing coloureds to make way for the higher-paying African tenants,®?

Notwithstanding the extortionate rentals, the estimated 1 000 Africans in the Malay Location

by 1917 swelled to 5 000 (over SO per cent of the total population) by the 1919 census.* ® The
opportunity afforded by the Malay Location was attractive when compared to the lgngthy joutney
from Nancefield, or the prospect of sharing a room with 40 other men in 2 municipal compound,
Broshing aside the convenience of the Location, those supporting African eviction from white
utban areas questioned the charaster of Malay Location tepants, Arguing that the increased
number of Africans in the Malay Location had created 4 “scandalous state of affairs” for public
health and morality, the Officer responsible for monitoring African passes 10 enter Johannesburg
poinited out that as African wages rarely exceeded the rents charged by Malay Location slumlords,
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tenants were certain o participate in llegal activitizs.* 3. e authorities were, however, protesting

a situation that was of their own making, -

When Klipsprait Location was established in 1904, Africans were precluded from gaining
stand-rights in the Malay Location. Afican sub-letting in the Malay Location was made illegal
aftey 1909, but for years after that the Muonicipal autimrities tumed a blind eye to the extent of
Aftican occupation ar 4 not unforce the location’s by-laws. I addition, the legal Joophole that
had aliowed thovsands o 4¥dnans to live on the —— £ their white employers was used to
maxigum effoct in the Malay Location.® .. .. m wiich this practice was exposed involved the
conviction of two Indian shopkeepers of the Malay I:s)cation who housed 36 Ai_fricans on thuir
premises. Although the men were registered as working for the shopkeepers, they were not

employed there in 4 bona fide capacity.® *

From the point of view of most Aftican tenants, conditions in the Malay Location were far from
ideal. Demand for accommodation within reasonable distance of the city necessitated the payment
of a major portion of their wage, legal or illegal, for shelter. Accusations by the Police, Native
Affairs’ and Public Health Officials’ thut Johannesburg’s uriderworld thrived in the Malay Location,
and that the ghetto hatboured potentially threatening diseases, are irrefutable. 1t has been suggested
that before the War the difficulty in serunng sites for new locations, and the unwelcome prospect
of financing the relocation of the black population, guarauteed the Malay Location’s survival. In
formulating a post-war urban policy the Johanmesburg City Council contioued to disregard the
sanitation threat poéed by the Location. However, in contrast with the previous pmod. the 1920s
were associated with the exclusion of Africans from the Malay Location. Confronted with an
expanding Aftican population, white working-clrss sesistance and the Spanish. influenza epidemiic,
the Council agreed to eviet Africans from the Malay Location. But first the Local Authority
demanded that the 1918 NUAB be amended to give Municipalities greater powers to segregato
without burdening white tax-payers and business in order to finance the removal of sums ke the
Malay Location.
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African exclusion from the Malay Location (o

Elsewhere on the Witwatersrand the state’s changs in attitude to urban admisistration in the
early 1920s has been aseribed to the growth of an arban African proletariat which, in the face of
inflation and rising living costs, was willing to risk hardship and harassment by striking and
protesting.®  These clements are evident in the case of the Malay Location, but here Council
action to wvict Africans was galvanised particularly by thie resistance of the white working class to
the contiguity of white Veededorp and the black Malay Location. In response to white polie.t.ical
mobilisation ggainst the Malay Loeation, the local authority backed-down with unaccust(ﬁned
haste on their project to upgrade the city’s now predominuntly Afdcan slum despite the_'19'18
warning of the danger of poor living conditions. |

Having condoned the continued presence of the Malay Location, something bhad to be done to
alloviate the threat of disense in the arca, Two methods of dealing with the future of the Malay
Location were adopted after the First World War. First, very spetific strategics were adopted for
containing the public health challenge posed by degenerate conditions, Second, the widt& issue of
local authority control of urban Africans was pursued with the central state.

Strategies for maintaining the Malay Location

‘While the Council blocked all development in the Malay Loecation as a sign that it endossed
the re uest that the Location be remtoved,* ? the more realistic question of how to deal with the
Laocation i situ was addressed simultaneously,  The Acting Town Clerk was commissioned to
ehguite into the Jegal options surrounding the Maly Location’s future. s confidential report
jdentified three -sible paths of action, First, the Johanmesburg Council corld find alternative
stands for all the standholders renting in the Malay Location, 'The whiolesale removal of the Malay
Location had, however, beent unsuccessfully pursued before the 1914, Second, it was possible to
offer standholders a 33-year lease, It was feared that this option would antagonise whites and set a
precedent that would be difficlt to revoke at any later stage. The proposal had the advantage that
rates could then be levied and this revenue used fo improve services to the suburb, The
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’ standholdéts, -and not the local authority, would then be accountable for restricting sub-tenancy in

the Malay Location. Finally. the status-quo could be maintained and coupled with more active
enforcement of the prohibition of sub-letting, the allocation of one stand per family, and the

removal of Africans from the area,® *

Councillors were aware that the first of the three proposals would be the option favoured by the
white electorate. The second proposal was the most viable financially. It was, however, the principls
of the third alternative that the Council endorsed when it announced that Africans would be barred
from the Location,” * while coloureds and Indians, who could not legally be prevented from
residing in the Location, would have ta remain. ¥ * Standholders were more secure following the
1319 concession that stayed the Malay Location’s demolition, Sub-tenants, pasticularly Africans,
faced the prospect of inereased harassment. In fact no Municipal attempt to enforce the Location’a
by-laws was recorded, possibly because of a 1917 court ruling that the regulstions had fallen iglto.
disuse and were no longer binding, A more probable explanation was the Johanaesburg Council's
refusal to rcmova Africans from the Malay Location until legistation providing for finances and land
for alternative acoummodation was made available.” 7 This announcement matked the start of
negotiations for greater Municipal regilation of the African labour supply and for extended Council
access to funds for the construction of segregated Aftican locations, |

Restricting African urbanisation

Despite the sanitation scare of 1918, the Johanmesburg Council had apparently acquiesceﬁ to
white demands over the Malay Location’s foture, FPlans for infrastructural improvement to the
Malay Location were immediately revoked, despite legitimate concerns cver public health, In
addition the locad authority volunturily petitioned both Provincial and National Government for
the abotition of the Malay quarter, and even met with the Minister of the Interior to try to secure
the Malay Locations removal.® ¥ Yet, there is no evidence of concerted Council initiatives to
counter overcrowding and to redace the concentration of Africans in the Malay Location as whits
ratcpayets required, As a matter of policy the Johannesburg Council had endorsed the cause of
white ratepayers by déclaring t‘i’iitt the Malay Location should be removed. Practically, howaver, the
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awthorities claimed they}' were unable to re-house Africans, a position contested by the cemtral
government’s Depaciment of Native Adfaits which had assumed responsibility for removing llegal
Afticans from the Location.

As early as April 1917, the Department of Native Affairs received complaint about Aftican
occupation of the Malay Location from western suburb whites, Thereafter, ¢ ne pressure was
exerted on the Municipality to enforce ragulations excluding Africans from white suburbs and to
build satisfaciory housing for Africans.® * The construction of Westem Native Township was a
direct response 10 overcrowding in the Malay Location, but was also intended to provide for the
gradual segregation of all Africans living permanently in Johannesburg, Accusations of Council
recalcitrance in evicting Afrcans from the Malay Location became more vocifirous after the War.
It is true that following the epidemic, and in response to the complainty of Johannesburg ratepayers
and the central state watchdog, the Wative Affairs Department, 52 African families were relocated
from the Malay Location and were preferentially re-housed at Western Native Township. However, |
the Polico Commissioner complained thst the Council immediately condoned the overcrowding

 problem by allowing new families to ocoupy the vacated “unwholesome and undesirable

rooms”.*¥

Thers was some City Council effort to reduce excessive overcrowding in the Malay Location.
Once Western Native Township was built, the Council re-initiated raids on African tenants of the
Malay Location who were previously undisturbed because of the lack of altemnative
accommeodation. In fact, the development of Western Native Township nowhere near resolved the
extent of the African housing crisis of the 1920s, providing only 327 houses 1 the first five years
after its opening. ® * Ffforts to actommodate single Aftinuns in compounds rather than more costly
family housing were stepped up as warnings of prosecution for illegal necupation were “freely posted
up in the Native quarters...particularly in the Malay ocation*.® * The liberal display of warnings
notwithstandiog, 0;1137 25 men responded by leaving the Malay Location for compounds, The
Location Supetintendent called for prosccution of Malay Location Afticans under various
municipal by-laws, ® 7 The order was a charade as there was hopelessly insufficient accommodation
for Africans in Johannesburg, In 1923, municipal compounds could house only 1 GO0 people,* *
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while the number of Afdeans living in unacceptable slums was officially estimated at 9 451.%*
Doubiiess, the extent of African slom occupation was significantly higher than that,

By publicly suppnriing the removal of the Location:, but simultanesusly failing to seducs the
nusnber of Africans in the Malay Location, the Council provoked conflict with the Department of
Native Affairs. The Dopartment argued that the town's prosperity depended on the labour of the
African workers for whom the City Council refused to provide shelter, The conflict between the
City and the Department of Native Affairs over the Malay Location provided the Council with a
platfortn from which it launched more general doands for the revision oi urban iegislation as
proposed by the Urbar Arcas Bﬂl ‘The Counci' wged the emotive 1ssue uf the 1 sn~ation of Africans
from the Malay Location to hlgiﬁlght the weak position of the iocal anathorties it acquiring land
and finance for housing an expanding African workforce.

The Johannesburg authorities, like their mﬂe@es across the countey, believed that only once
the niumber of Africans seftling in towns was controlled by local authorities and once the financial
resources for building Aftican housing was secured, would the Councils he able to safisfactosily
account to their white, largely working-class, constituencies on the question of urban segregation,
The City Council’s concern for municipal empowerment over urban African administration was
taken up directly with regand to the Malay Location because of the profile the subusb had attained
in the unrest associated with the strikes and the defiance campaign. The Coungil’s problems with
regard to Africans in Johannesburg were discussed with the United Municipal Executive which met

"in Cape Town in 1922 to discusé. the Urban Arcas Bill. However, the most influential forum for
Johannesburg’s ideas on limiting the number of Africans migrating to the cities turned out to be the

Transvaal Provincial Commission on Local Government, ¥ ©

Unfortunately, the evidence to the 1922 Commission chaired by Col, Stallard has not survived.
Donbtless, the Council’s secommendations for deating with Africans in the city were consistent with
its demands over the future of the Malay Location. The most important of these were municipal
resiriction of the number of Africans allowed to move to Johannesbarg, and the establishment of
a municipal brewing monopoly to fund Afiican housing developments, Certainly these ideas gained
pride of place in Stallard’s report, which emphasised the temporary status of urban Africans,
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Surprisingly, Stallard’s recommendations received u sympathetic hearing from Smuts, who bad
hitherto insisted that a stable uwrban African population should 1 fostered by allowivg ﬁeeﬁold
tenure and some form of political representation. Reber than entrenching the interests of
Jéhanncsburg liberals whose support he iraditionally enjoyed, 8muts supporied the ca]l by
municipal health officials, the police, and working-class whites for the restriction of African
migration. Bawing to pressure mounted by groups like the white workers of Johaunesburg's
western suburbs, and the Johannesburg City Council, Siuuts crossed she floor on the Usban Areas
debate. '

Having satisfied themsslves that the NUAA provided the means for African sogregation and
whiwe appeasement, the Johannesburg City Couveil embraced the legislation ey in 1924, Only

| six months after the proclamation of the NUAA in Johannesburg, the Director of Native Labour

wrate of the steady progress made in implementing the Act: he conceded that success owed “very
largely to conditions obtaining in the Malay Location and other parts of Johannesburg.”* 7 In the
same document, however, he revealed the Johannesburg City Council’s willingness to sacrifice the
support of those whites wha had pushed for the NUAA to facilitate African exclusion from fhe
Malay Location, Astonishingly, given the prominence of the Malay Location in the campaign for
segregation, the City Council announced that the removal of Africans from the Malay Location

~ was not a priosity in Segregating the city:

While appreciating the anxiety of the European residents of Vrededorp to the residence of natives at
the Malay Location, one cannot, but recognise that these natives are at present living in comparative
isolation together with asiatics, maiays and coloured people, whereas in many of the other townships
the natives are living in and about the guarters occupied by Europeans. Any atternpt to treat the
Malay Location as an isolated problem without the necessary accommodation being mads available
would merely disperse the natives in this Location throughout Johannesburg and aggravate the

present posiiion.‘ .

City officials further justified African cccupation of the contentious Malay Location by arguing
that as long as Indian and particularly coloured occupation could not be precluded, the fight to
segregate the Malay Location would be in vain. In fact the Chief Native Commissioner and the
MOH agreed that the rapid re-occupation of African shacks by coloureds meant that “the status

. of the Location would probably be worse than the present condition”. Preliminary enquiry had

revealed that there would be considerable white opposition to the re-establishment of the Location
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any forther from town, The Council quickly concluded they would be unable to find “a more
suitable site than the existing one”.® ¢ |

Despite all Council attempts to leave the Africar population of the Malay Location undisturbed
while the rest of Johannesbury was sag_,t_jhgated. the Vrededorp ratepayers, after again visiting the
Prime Minister, were able fo secure a,.-gua:antce that a portion of the Malay Location would be
cleared of Africans under the NUAA early in 1925. African iepants were evicted with relative case
from the northern portion of the Malay Location, Although the MNUAA required the re-housing
of displaced Africans, municipal housing wes not provided. This omission left the Malay Location’s
leading stumiord, Jajabhay, who earned some £700 a weck from African tenants, the opportunity
to gain a court arder declaring the Johaﬁnesburg Council's agtion wlira vires.” ® Once again the
endeavour of the sate and whites in .fohannasburg to cnforce. racial segregation was temporarily
delayed by the Council’s recalcitrance in financing African housing. The pem!stence of the black
Malay Location in the heart of the ‘white’ city was one of many exceptions to the planned pattern
of racial residential purity in the post-1923 segregationist period. Armed with the NUAA the
Johannesburg Council dreamt it could close the city gates to unwanted African migrants and sweep
the African urban workforcs into locations and compounds. In the real world, enforcing segregation

proved a more complex task.
.Conclusion

Efforts to segregate the Malay Location on the basis of sanitation complaints were thwarted by
Municipat reluctance to finance satisfactory accommodation for the black population. On several
occasions before the First World War contagious diseases were attributed to conditions in the
inner-city slums, the ﬁost notorious of which was the Malay Location. Before the War the
saitation threat pésed by the Malay Location was not used {0 justify selective re-housing and racial
segregation, although this policy was widely embraced. Instead, the Jocal authority neplected its role
a8 the keeper of public health and condoned living conditions that threatened human life. Only the

anti-slum outrage that followed the influenza deaths in 1918 piompted even cursory attention to
conditions in the Malay Location. ;
;
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Frightened by the high casualty rate of Spanish Influenza, the Medical Officer successfully
initiated a substantial upgrading grant for the Malay Location whose proximity to.town and white
suburbia made it the focus of white’s sanitation concerns. By the end of the War, however, tf.a
political slimate in Johannesburg had changed and the proposed improvement of the Malay
Location was itz iufﬁciegt to. appease white protestors, Particularly the poorer section of white
society demanded nothing less than the wholesal relocation of the Malay Location. Becauss of its
geographical location m the country’s industsial heart, and its immediate proximity to white
working-class strongholds, the Malay Location assumed an unnatural prominence in the fumﬁm
of national policy for urban Afican settlement.

The Malay Location caricatured the task of locai authoritics in the carly 19203 all over South
Africa. Faced with a growing number of Africans settling in towns, primarily in the major urban
centres where they crowded in the ghettos, municipalities faced an incréasingiy savere challenge to
public health. Unwilling to burden white ratepayers and capitalists with the establishment of basic
nfrastructure for black citizens, the Johannesbusg City Council found it was unable to fnance the
re-housing of black communitics from the central slums. At the same time, however, white workers
insisted on the immediate segregation of Africans from white residential areas, In the 1910s and
1920s the white working-class wwas the sinple most powerful politicai constituency, and the pressure
it brought to bear on municipalifics fot' segregation had significant impact. By supporting the call
for the relocation of tile Malay Location the City Council harnessed the political power of the white
working-class. By fuiling to relocate the African population of the I;:hcation the Counil drew
attention to the inadequacies of the ~xisting and the proposed legislation on nrban Aftican
administration and segrepation.

Using the Malay Location as an example, Johannesburg Councillors argued that in order for
local authorities to ¢ffectively achitve the racial division of urban space, it was imperative that the
central state grant the necessary fiscal and legisiative power to construct and maintain black
locations. The Johannesburg Council campaigned for segregation through constant reference to the
plight of working-class whites offended by African settlement in the Malay Location. The resultant
NUAA also provided th» framework for the more rigid control of South Aftica’s urban African
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lsbour-force. Eager to appease white insistence on segregation, the state failed to provide essentiat
residential facilities for the wrban black population becauss it would not foot the rehousing bill,
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CHAPTER EIGHT
APPLYING THE NATIVES (URBAN AREAS) ACT IN JOHANNESBURG

 When the Natives (Urban Areas) Act was passed in 1923, more than half of Johannesburg’s
Aftican populali- n was housed by employers; less than fifteen per cent were resident in municipal
locations (Table &.'). The Council estimated that it required housing to segregate 14 500 illegally
accommodated Afreans from the rest of the urban population. Less than a decade latex, units for
twice that number had b en budit, while the non-township African urban population had more than
doubled to over 30 009 aue either lived illegally in the slums or rented space in the black freeirold
suburbs.? Sepregation, even of the city core, had failsd. Despite the weaknoss of the NUAA in
effecting raciat residential scpararon, the application of the legislation had far-reaching implications
orc how and where Afficans lived in T uhanncsburg. The disteibution of African private rental stock
shifted. The inner-city vards of the tcens and twentics gave way to the overcrowded sinrs of
Alexzad - and the “Western Areas’ in the 1920s and 1940s,* Mose significantly, state howsing or

state-licenstd shelter became increasingly dom’nant forans of tenure for urban Africans,

The process by which the law was applied, and tive geographical pattern of the application of
the NUAA, underscored the Jood state’s prioritisation »f racial segregation over philanthropic
voncern for the reform of African living conditions. As de fucto spokesperson for the Johannesburg

City Coanni, Porter underlined the explisitly racial agenda of his Covncil:

‘Fae promioowsws rosidence of natives amony, white poople whether of the paiver or of the more

vogifet i clivies, Is o conditieay ovaiost whicl public oplnien in South Alrica has tightly prodested

for yeots.®

This anti-reformist cmphasis i cordiemed by the munispality’s response to the videspread
resistazice to and evasion of the NUAA, Eistead of concentrating o mehousing programmes for
Aftiouns displaced by the Act, the Johannesburg authorities orchestrated and then utilised

amendments &0 the NUAA that alivwed exemptions in a manner thee facititaied selective rather
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than total residential improvement in urban African living conditions. By 1934 Johannesburg was
far from racially divided, but the state had acquired sufficient control over racial residential zoning
to ensure that Africans Jid not mix with whites. The post-1930 exemptinns to the NUAA facilitated
tighter control over urban Africa» Lousing standards in locations and the inner-city.

Table 8.1: Non-compound how ey poenpied by Afiican peopie, 1923-1934.%

HOUSING TYPE 1923 % 1934 %
Housed by Fuplovers 32231 59 38414 6
Municipal Locations 6548 . 12 41000 3
Private African Townships 2600 3 - -
Mine Married Quarias 823 1 - -
Unouthorived Quagters 12486 23 26000 25
Totd 34658 100 105414 100
The pattern and process of removals

As the Johannesb rg Council quickly discovered, the passage of a law does not translate neatly
into practical application of the Tegislation. Enmediately following the publication of the NUAA,
the Johannesburg locat authuriiy applied for ibe whole city 1o be proclaimed for whites;® in
proclaimed nrban areas Afvicuns were only 1o be allowed if they served white employers, The
oblivatory census which preceded this reguest revesked that the Council had Jittle chance of
sehousing the displaced popalation in the paitry 1 200 beds, 2 408 houses and 1 400 stands available
as focailon and compound accommodation.” Nevertholess, the municipality’s request for
praclamation of virtually the whole city aron was granted in Jouaey 1924, The Native Affaics
Depustment  knowhely ignored the directive imstruciing that available accommodation be
guaranteed before ox: aen was procluined oader the NUAAL In justifying the Department’s turning
a blind eye 1o the abuse of the only reformist clouse in the Act, the Secretary of Native Affairs
claimed that the intesests of Johaanesbury Afvicans would be protected, He announced that he
woudd insst on “definiie progress” being muade in the supply of Johannesburg location huuéing to
keup pace with removals, e also made the proclmnition of the city under the NUAA conditional
on the City Couvneil providing ths opportunity for more uffteent Africans to build their own homes

st Hastern Native Township,® By vonceding to the proclamation of the entire city, howsver, the
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Dcpa:tmant of Native Affairs cfiectively colluded with the sogregationist emphasis of the
Johannesburg City Council. ‘The process and patten: of the NUAA's early application is evidence
of the bruta! impact of the rapid application of Act.

Serving notices under the NUAA involved a corps of some 21 white inspectors from the He%lth
Department. Many of these officials, like Mr Squires and Mr Doyle, were well known to the
African tenants of the yards, as they bad monitored illegal occupancy in their capacity as District
Inspectots from before the First World War.? Although the whole city was already proclaimed, the
Council publicised the particular areas that had been targeted for clearance by posting notices in
public places and in the press.* * Once the period of time specified in the notice had ¢xpired, the
inspectors” work began. To prove in court that an African lived in a proclaimed ara, the person
had to have been found asleep in bed,'.and a notice was served personally stating the illegality of
Arrican occupation of the territory prociaimed under the NUAA.'! Following this rude
awakening, the African’s pass number and mi:ployment details were collected.* # Africens who had
been issued with these notices were not only expected to rove away from the proclaimed
accommodation, but they were also barred from seeking new shelter anywhere in the city except
an African location.* * "The NUAA therefore marks the shift from private rental o public housing
for the Afiican population,

African tenants were not the only victims of the law. To ensure efficient proclamation, the
Jchmmesburg City Council delibérately pursued and prosecuted Jandlords who ignoted the
law.* * Difficulties wafc experienced in brnging landlords to bouk, not least bacause.of the
awkwardness of getting Africans to appear as witnesses.* * One carly conviction involved Hymen
Baker, a well known landiord in Doomfontein, who was fined £5 for “harbouring natives”. Given
that he had already extracted more than this sum in payment of rcnt in advance of the Africans’
forced rumoval, his small fine can hardly bave been financially ruinous,® ® By contrast, the
thousands of Africans whofaced eriminal proceedings were not only fined, but they also risked their

. jobs and access 1o urban areas.
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In theory, Africans could avoid ignominious midnight raids and time-consuming court
proceedings by heeding the initial posting of clearance notices and applying for mugicipal
accommodation, Single men who were self-employed were offered shelter in the Salisbury and
Jubilee Compound, and employees of whites were placed in the Wemmer Hostel, Family housing
was$ available at KE_spruit and at Fastern and Western Native Townships. Municipal compounds
for single African women did not exist until 1929. Forced by the need to rchouse single African
women in formal employment in Johannesburg, the City Council jssued interim instructions for
“the disposal of these women” that included setting aside a block of houses in the Western Native
Townskip for 4 women’s ‘compound’. Once these 100 places were filled, single women were offered

accommodaiion at distant Kiipspruit until a centrally located site for 2 women’s compound was

found,* 7

After the 1930 amendment to the NUAA the administration of Aftican women in urban arcas
bacame 2ven more complex, Women could no longer enter an urban area without proof of
employment or without theis husbands having already been in the city for two years. Armed with

- wider controlling powers, police and health inspectors spent ar, increasing amount of tine chasing

liquor sellers, washerwomen, hawkers and other “undesirable woren” from the precinct of ths

- white town.* ® In Johannesburg alone, 800 women a day came bufore the magistrate on charges

of illegal entry into town." ¥

Not all applications under the NUAA were initiated by the local authority. In one instance
African home-owers in the black suburby of Sophiatown ard Martindale filed an application for
their suburbs to be declared as Native Villages under the Act. The metivation was to allow Africans
to acguire long leases and enjoy a measure of protection fom segregationist semovals. The presence
in the suburb of 243 whites, plus a few colouted, Indian and Chinese people, many of whom were
property owners, was the reason the City Council turned down the request.? ® More regulardy, the
Act was brought into action by the police at the behest of the white public who would complain
to the Johannesburg City Council aboui specific stands where liquor was brewed. * * Until 1926
when the practice was made illegal, the proclamation of isolated houses occupied by Africans was

common, especially if they were in predominantly white-occupied suburbs, * 2
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Even afler 1926, when police complaint:, about paticular properties persisted, as in the case of
two stands in Hillbrow, the authorities would agree to proclaim the entire suburb in their effort to
clear the African residents.® ? 'This kind of action demonstrated that although the process of
applying the law was carefully specified, in practice it was easily manipulated according to the racist
agendas of the local bureaucrats chacged with its enforcement. The initial subjugation of the NUAA

to the objective of segregation over that of stum rehousing is clearly identifiable in the temporal and

spatial pattern of the law’s application (Fig. 8.1).

Figure 8.1: The application of the Natives (Urban Areas) Act to Johannesburg, ? #
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As one might exyect, the NUAA was first enfojeed in one of Jobhannesburg’s most notorious
slums, Doomfontein, Within a2 year 1 200 Africans were removed from the subueb.*® The
prevalence of bligtt and unguestionable overcrowding were among the iactors that prompted
activn. Raclal mizing was another. Simultaneous application oi *  Act fo the equally insanitary
Malay Location v as initially tumed down even though it was one ot the areas whose condition and
proximity to wﬁte areas was used to motivate for the passage of anti-shum action. The Medical
(fficer was coninced that ne purpose would be served by removing Africans when they would
be immediately replaced by colouteds Unlike the res, of the city, in the Malay Location Africans
mixed with otner blacks and not with whites.? * The MOH’s hand was nevertheless forced by
strenuous oposition. from neighbouring poor whites, A small portion of the Malay Location
bordering Vrededorp was proclaimed early in 1925, Porter offered a compromise reluctantly:

We do not think this is the most practically usetul thing to do, but it will placate the white residents

in the nsighbourhoed aud it is thought, will be in accordance with the wishes of the Minister,? 7

The Counwil’s lack of success in enforcing segregation in the densely populated African sectors
of town like Doornfontein made the national and Jocal Departments of Native Aifairs sceptical
about extending the domain of active proclamation vnder the NUAA to similatly Lieavily populated
black settlements in Wolhuter, Denver, Spes Bona, Burghersdorp and Fordsburg. Pestered by
Porter’s call for more vigorous action rather than despondency, the Director of Native Lahour
advired the Native " Fairs Department to delimit these subughs in August 1923.’ ¥ Less than six
months later, Ophirton, anyther township favoured by Afticaris, was added to the list.? ¥ However,
by 1926 when the MOH"s attention had turned to another of e big slum districts, Ferveirastown,
ths Johannesburg Council was embroiled in a seties of court vsders questioning the validity of the
application of the NUAA in the city (Tuble £.2).

After the courts forced the City Council to obey the letter »f the law by demonstrating the
availability of alternative accommodation, it redefined its strategy of where to apply the Act.
Overcrowding and sacial proximity ceased to be the guiding pﬁ'nciplcs in selecting districts for
cleatance. Pragmatic assessment of the viability of segregationist Ii:f'cmovals and rehousing hecams
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paramount, By delineating the city so that sections could be trewed under the Act in turn, the
Council was able to prioritise segregation. in large portions of Johannesburg where there wete only
few Afticans who had to be rehoused. The whole of the southern suburbs hosted only 117 single

“men, 38 women and 166 families. * In a bid to get these arsas cleared first, one Councillor azgued
that the northern suburbs owners were wealthier than those of the south and would not therefore

be tempted to let backyard shacks to illegal Africans,?® In fact, the affluent north was a popular -

haven from the raids of the NUAA's peipetrators. The pre-proclamation census showed over 1 000

men and a handil of women and children taking refuge illogally in the north, The Council, keen

to prevent thi- practice, institoted clearances in the north even before they did 5o in the south? 2
{Fig. 8.1). More curious than the protection of efflucat white suburban interests was the Council’s
fixation with the proclamation of Albertsville.

Located to the west of the city, Albertsville was a peri~urban suburb that lay beyond the
jurisdiction of the nineteenth t._‘éntury Golu Law which outlawed occupation by blacks, From. the
1930s Albertsville was popular among coloureds who could «fford to buy property away from the
stums.? ® Tu 1928 there werc only 10 African families living in the area, The Johannesburg Counil
wished thers forcibly removed under the NUAA. Once agaiu the Director of Native Labour was
reluctant to recommend that the area be targeted for remnoval, but Milne (the new MOH) insisted.
The rationale behind pushing for proclamation under the Act was a rumour that major township
owners wished to build a private African location.® * Following the advice of the Director of Native
Labour, the Native Affairs Department rejected the Counsil's request.® ® The Council responded
immediately oy redrafting its motivation for the area to be ¢leared, This time, complaints frem
white residents were invoked: the 14 African familics were allegedly a nuisance because they “create
disturbances and brew rative liquor”, The Native Affairs Department was once again » wconvineed

that Albertsville should be proclaimed under the NUAA, 3¢

Instead of the inexpensive task of rehousing Albertsville Afticans, the Johannesburg authoritiss
were foreed to confront the huge stur populations of Prospect, Denver, and the remaining portion

of Ferreitastown where the number of Africans occupving slums had escalated.®” By the early

1930s the ¢ pression had reinforeed the tendency for poor whites o sub-let to Africans, but these
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described by Hellmann in her 1933 portrayal of the Doomfontein shum, Rooiyard.? * I the tny

-African evasion and slum lord resistance
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cases were spread across the city and ; retented nothing like um concenteation of Africans in yd s

area of Denver, 400 families were issued with notices under the NUAA irt 1932. * In the precijict
of the Jeppe Police Station there were 203 slum yards, wha;eas Prospect Township housed 2 20
Africans in only 66 yards,®® The largest of all the stura Shstr: vete the unproclaimed bl{ck
townships of Alexandra and Sophiatown where a vibrant cylture nourished amid the rubbish u

decay of the ghettos, . ‘

The Johannesburg City Council had fought hard to mﬂ-se the white dream of 2 municipal ;*
free of Africans. But there was simply not enough ;ownsh.tp housing stock ava:lablj
accomumodate the African slum poopulaiion. The illusmx of racially pure space was Mm
fostered by shepherding inmer-city African slum commumties into illegal accommndation in rcn{al
stock in penphural black freehold suburbs, Neither the tr mntmn 1o z racially segregated city, n i
the shift to a state monopoly on African housing tenur: uuder the NUAA were totally !.
The official record is misleading, By 1930, 79 of the _.;10 Johannesburg townships had _
proclaimed under the NUAA. Although it is unclear emlztly how many people had been issu{il
with notices under the Act, the Council itself estimated éhaf 45 000 people still needed hnusi:{;z
before segregation could be attained. The figure was con ?Ldnrably mors than the total of 27 Uﬁl

people the Council had successfully placed in locations and compounds in 1930. *1
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The NUAA failed to effect the racial segregation of Johannesburg in part because the Jaw wds
. _ |
badly drafted. The law exempted domestic servants from its purview, but gave ne guidelines as tia

~ what work was categorised as domest’e, and provided no mcthdd of identifying of domestics. Sinufi_

many male servic. staff could be definea broadly as domestic workers, much waa rade of
ambiguity.* 2 Even more frustrating from the authorities’ p:*;rspective was that women were
nbliged to hold passes of any kind untit 1930, The applicatio.n of the Act to this unidentifiable an

tutraceable population was virtually impossible.* *
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Africans actively evaded the NYJAA by a variety of means. The number of Afvicans who
escaped the NUAA hatchet is remarkable. Initial efforts to force evicted Doornfontein tenants into
Aftican locations and hostels had only a 10 per cent success rate. T 1931 over eleven areaswem
proclaimed involving approximately 6 000 Africans, Of the 6 000, it is unclear if 50 or 250 took up
shelter in municipal locations;® * whatever the correct figure, nobody was foolish enough to claim
that the Council’s endeavours were a sﬁccess. As the Aftican papcr 4bantu-Batho pointed out,
whereas the Council had managed to rehouse about 5 000 African famities from over 80 tpmships;
many times that number.remaimd in the most abject quarters in the inner-city.® ® There wera three
clear reasons for the initial failuce of the NUAA to either segrogate or rehabilitate African housing,
First, there was the Council’s tardy building programme. Second, Afiicans were épposed to the
sprit and practice of segregationist removals, Third, the successful carpaign of the slumlords to
challenge the Iagal validity of the NUAA frustrated segregation in Johannesburg,

~ From the start, Africans circumvented the enforcement of the NUAA, African renters simply
refused to present their passes to inspectors or they leR the premises as soon as the Municipal men
argived, Even once powers to demand passes were acquited, the Council's difficulties remained. The
boycott of the NUAA census ﬁas a particularl’ effective strategy because, before 1930, it was
possible to challenge the validity of the entire prociamation of an area if it could be demonstrated
that the estimate of the number to be rehoused was an under-count, If the census on which housing
need was estimated was unreliable, there would be insufficient alternative accommodation for slum
residents and the proclamation was invalid,* * The Johannesburg Council argued that evasion of
the censug was orchestrated by the stumlords,* 7 and they were undoubtedly correct, but it was
clearly in the interests of Africans to avoid being served with a niotice declaring them iilegal residents
of a proclaited area of Johannesbury.

By far the most common form of opposition to the NUAA was overt disobedience. Forced out
of a declared property, African tenants typically sought private accommodation elsewhere in the
city, though many drifted back to their original homes.* ® The reflux of Africans to proclaimed and
cleared districts was facilitated by the Supreme Court decision making all pre-1928 declatations ultra
vires. 'This explaing why the 1932 éurvey of insanitary properties revealed many Africans living in
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Doorafontein, the fringes of the Malay Location and other previously proclaimed districts (Fig,
8.2).

Figure 8.2: Insanitary properties in Johannesburg in 1932,4®"
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~ Aftican rejection of Countil accommodation in favour of stumyard fiving cost the authorities“_:,;’-'
dearly. A house standing ﬁaciant for evezi a monih meant that po rent was received. Thexe weye al:'m?
indircet costs. 'The practice of sham Lopping meant that most Africans were hounded by inspectors
on more than ona accasion, incurring eonsiderable administrative and personnel cxpense, ® Still,
the local authority appeared i_mpervinus 10 the unpopulanity of locations and compounds among
Alrican people. '

Alfter living only a few wseks in Western Native Township or the municipal compounds, many
Afvicans absconded back to hovels in the shums,®? Despite the higher standard of building

available to Africans in locations, municipal accommodation was unpopular.  Across the country

Africans complained about their treatment by location supervisors, and Johannesburg locations and
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townships were no exception.® # Another reason the townships were avoided was the difficulty of P

making ends mect. Despite the Jow wages paid to Africans, municipal rents were high, dmwﬁx;
30-50 per cent of a breadwinners wage,® 9 Musicipal officials themselves identified the imperative
of more than one income per family for African subsistence, yet they denied wormen traditional
methods of supplementing the family wage. Location regulations prohibited Jie brewing of liquor
and made it difficult for women residents to wash clothes for money.® * Even the obvious strategy
of taking in lodgers to augment inadequate income was forbidden. Partly as an atterupt to boost
the amount of accommodation that could be offered as surety against NUAA proclamations,
African lodgers were allowed in municipal houses. But permit fees were payable to the Councit as
part of its revenus generation campaiga,® ® For the residents thers was more than money at stake,
Pefmits were requited for afl children over 18 years of age.® ® This invasion of personal and family
privacy was compounded by other forms of overt control extended to municipal tenants, The
fencing of Western Native Township and the daily monitoring of movement were among the factors
weighing against Africans accepting municipal housing, Tyamzashe, a correspondent writing to the
English-language press, provided an African porception of the new townships to the ill-informed
white public: a

They are veritable convict stations. The authorifies from time to tinie round vp the natives and
demand all their receipts, passes and special passes, and skoklaan and Hquor raids are frequontly
caried out. If a native falis to pay his rent he is arrosted and dealt with criminally. The police have

authority to eniter any house at any hour. In some locations an early morning raid is now and again

launched on the steeping inhabitanis, and decent law abldl.g natives are rudely disturbed.® 7

One example of undue force involved Jackson Motiki, After being arrested and handeuffed for
failing to pay his rent, a magistrate ordered him io pay 10s 2 month to seitle his debt. The white
superintendent of the location decided this was insufficient justice. Accompanied by his African
police he forced entry to Motiki’s hnusa; removed his property, and amanged to have it sold by
public auction, By all accounts this was not uncomimon practice in Johannesburg locations. * * The

obsession with collecting funds to balance the expenditure on African housing generated the very
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harsh penaliy system for rent defaulters who were tried in 2 criminal court and who, if convicted,
found themselves with criminal records.  * |

K African tenants had good reason to avoid the workings of the NUAA, so did the
predominantly East Furopean and Indian glumlords, At first reading, landlord anxiety over the
enforcement of the Act appears to be an overreaction. Fines imposed on offenders -were low,
reaching a maximum of £10 or one month’s bard labour.®® Shrewd lawyers could almost
guarantes their clients got off charges by using one of mumerous loop-holes. It was easy to argue

. that a landlond believed his tenants were coloured or domestic servants, and thetefore exempt from

the NUAA.®** Landlords sometimes evicted their African tenants as soon as NUAA notices had
been served. By the time the Act was physically enforced some months later, a fresh set of tzpanis
who bad not received notices were living on the properiy. As 2 result, when a magistrate asked i
the accused before him had received .notioes under the Act, there was a negative response and the
case was distnissed. 2 While in the short term the landlords could and did evade the law, in the
longer term their tivelihaod was under threat. |

Landlords made enormous profits by letting rooms to Africans. Amounts as high as £25 000
per anpitm were being drawn by the powerful landlords of Prospect township.® * Many smaller
proprietors were niorigaged to the limit. The case of Hymen Baker is once again germane, S1x
months prior to the passage of the NUAA he acquired the leasehold of five stands in “he heart of
Doornfontein abuiting the railway station, He paid a leasehold fee of 30s per month to

Jolunnesburg Consolidated Investment Company. In addition he had £900 worth of bonds on the
propertics for which he paid 8-9 per cent intorest. If his story is believed, he personally subsidised
this newly acqﬁired stom venture 1o the tune of £10-15 per month.® * His prospective piofit was
unguestionably put at risk by the proclamation of Doornfontein under the NUAA, It is true that
Baker would continue to operate as a stumlord even after proclamation, replacing African with
coloured tenants. Like other landlords in the area, howsver, he realised that ongoing proclamation
would lead to a decline in demand for rooms ia the city and tﬁerefore depress rents, Predictably
then, the best orgapised opposition to the NUAA came from the landlords.
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The first sign of any sustained legal opposition to the Johannesburg City Couvacil's application

of the NUAA came on the eve of Dr Porter’s retirement in the winter of 1925, Magisirate

Lawrence, in cautionjng and dischacging landlord Matus of Beit Street in Doornfontein, explained
that he had found him not guilty because the Couneil had jssued a ”ré.nk rotten bad noﬁoe'{.q‘ s
The case did not set legal a precedent, but was the first of a series fought between 1 - =i arl
Johannesburg landlords {Tabi¢ 8.2).

Shamlord resistance to the application: of the NUAA in Johannesburg is well established.®® In
addition to challenﬁng their own conviction vnder the law, various slumlords provided financial
support to Africans willing to contest segregation. At a public meeting, probably of the Industrial
and Commercial Workers Union, Africans were urged to apply for Western Native Township or
compound accommodation as a way of forcing the Council to admit that there was insuﬁit_:iem
public housing available for NUAA vietims. Benson, the lawyer who filed this and other cases
against the Johannesburg Municipality, is reported to have assured the ctowd that leg~ action

" would not cost the signatories "a penny.”® 7 The stumlord’s sponsorship of tenants legal costs paid

off qaickly, The NUAA’s proclamation in Johannesburg was overtumed in 1927. Subsequent
municipal action under the segregationist Act was more constrained and also had to adhere fo the
principle of sehousing, ¢ ¥ But in the longer form the court decisions served 0 seinforce local
authority frustration. The Council's “new broom”; the manager of the ihfant Native Affairs
Depariment, Ballendeh. led the Johannesburg based initiative to tighten municipal control over
urban "native policy”. * ? Two. major changes were sought: extension of influx control and a lighter
burden from Afvican urban housing, Compromise on the latter was achieved by creating ﬁumerous
exceptions to the NUAA,
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Table 8.2: Litigation involving the application of the NUAA in Johannesburg,7®

DATE " CASE DECISION

 Segregation and sanitation by exemptions and licence a

1927 * Hodge and Jojhobhay For Hodge and Jojhobhay because even
vs Rex if municipal accommodation was
_ TPD 101 available, it was insufficient
1928 Rex vs Zock For Zock because it was not possible
.~ AD 384 for all Africans to leave proclaimed areas
' on the prescribed day _
1932 Rex vi Kostas For Rex, because licences could be issued

AD 138 at the Council’s discretion

In order to preserve the ideological bianket of racial segregation that had been placed over the
urbag area of Johannesburg, the state devised various forms of exemptions to the NUAA to
compensate for its inability to fully enforcs the law. Ironically, these excmptions facilitated the
neglected objective of sanitising and upgrading the acccmmodation of the Aftican urban
population. The incongruity of the state’s ideological construction of urban areas as whlte spaca,
and the economic reaiity of an African labour force, meant that the practice of granting exemphons
to Afrirans in town was well established. Although the NUAA represented & new approach to
tirban African policy, it camied over many of the pre-First World War traditions. One such
tradition was the exemption of ‘“civilised Natives’ from the imperative of living in scgregated
municipal locations. However, the African elite of Johannesburg in the 1920s found themselves
caught hetween old and new policies. Exemptions granted to African men did not extend to their
wives and children who, after 1924, had to live in the townships.”* Other exemptions wqfe more
rationally funed to maintaining the uneasy balance between cconomic productivity (which
depended on accessible African labour) and the principle of total racial residential sezregation.

The NUAA consolidated disparate legislation governing Afncmu living in urban areas. In. this
respect it formalised the practice of condoning the residence of Afncan domestic workers on the
premises of their white employers. How clse was mfnmg tea 1o be served, or 24-hour child care
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to be arranged? In addition, the Act ineorporated ;he established practice of granting permission to
Afticaps to live on the premises of their employers’ factoriss. It did not extend this exemption to
the practice of employers hiring additional beds in neighbouring private compounds or yards, The
confusion over what was permissible under the NUAA meant that several slumilords applied to the
Johannesburg City Council 1o continue making their ving from nmning'_mmpound facilities for
industrial workers.” ? |

Initial outrage at continued private wmpo_ﬂnding soon softened. The City Council was utterly
dependent on passing on responsibility for hgusing to “Hghten its burden”, especially to the large
employers. The lccal anthority was legally entitled to do this, As the MOH assured other officials,

¥t is 9o cbvious that oo local authority can fairly be called upon to provide suitable accoramodation
for all naﬁves in its district, that the Act empowers the local authority to require every employer of
more than 25 natives...and every employer of natives on work of a ternporary nature within the urban

area, 10 provide o to hire aceommodation for the nauve.r in his emplopment. 73

As soon as the NUAA was proclaimed in Johannesbﬁrg’s white suburban areas, the MOH made
a point (i}f informing the Master Builders’ Association of the conditions under which construction
workers would be exempt from the Act. Among the conditions was the stipulation that the
temporary camp should not be anywhere near an institution where “European gicls® were in
residence.” * 'The memory of the Black Peril of 1912 bad found its way into the city regulations,
but it was not the safety of white women that was foremost in the mind of Johannesburg City
Officials as ihey put pressure on employers to accept responsibility for the legal housing of Aiican
workers under the NUAA, The Johannesburg City Council was particularly anxious to force firms
that employed large numbers of Africans to assist in effecting the racial segregation of the industrial
workforce living in stoms and in policing the ongoing Aftican occupation of municipal compounds
uader the NUAA, |

In 1926 the Premier Milling company was a_ppmached to assist in the application of the NUAA,
Of the firm’s 170 African staff, four lived in the company stables and 15 were municipal compound
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residents. "The bulk of the workforce lived illegally in nearby ime-x-city slums or in African frechold
locations (Fig. 8.3), Believing that under section 1(1){c) of the NUAA, the Premier Milling firm
was responsible for the proper housing of its African workers, the City Couneil wrote to notify the
company of vacant beds at We_rhmer Compound. The milling company responded to the City's
directive by informing it's staff that, under the NUAA, they were requited to move from illegal
accommodation {0 municipally approved shelter. Although six Africans who defied this company
instruction were fired, the company was not prepased to extend its involvement to deducting
compound rents from wages, Passive resistance by Premier Milling and othet companies forced the
Johannesburg City Council to seek 1éga1 advice, Apparertly the intention of the NUAA's drafiers
was explicit, *requiring employers of fifty native labourers to house them in 2 hostsl or compound
to preclude the possibility ofﬁwnﬁ; under family conditions”. The wprding of thc. Act, however,
was ambiguous over whether thn'i employer was personally responsible for hiring satisfactory

accommodation or simply for establishing that approved shelter was available.” ®

Premier Milling was, hardly surpd;ingly, not the anly company disinclined to assume the task

of policing worker housing payment. Bumt by the experience of being brought befpre the courts

for improper application of the NUAA, the Joha_npesburg City Council fiaally decided that the
wording of the law on this poiut was too vague to guatantee a conviction and so it never triest to
force any of the larger employers t¢ house their workers in mumicipal compounds.” ® Instsad, it
relied (until 1930 when the Act was amended) vn individual companies which were frustrated by
the disturbance of workers under the NUAA to submit accomimodation plans for private
compounds. As these compounds were located in white Johannesburg they did not effect full scale
segregation, but they did meet the local authority concerns for sanitary housing and for social
control, A white sﬁpervis;r lived on, the premises and minimum standards based on internatioril
criteria were insisted upon.” 7 As gradually zoning beceme more common in the 1930s, areas
became more uniformly industrial, except for residential presence of Aftican workers in private
compounds, |
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The inability of the local authority to successfully implement the NUAA was almost

' assuming final housing responsibility for a large section of the industrial workforce.” * Of the

e immediately apparent. Unable to secure the required public housing for relocated African slum
f residents, the practice of giving a temporary three month exemption to employers of mdre than 25
li o Africans was introduced as a method of saving face and rationing money. Emiployers who could
lg ~ be persuaded to build their own compounds were given a period of grace and the Council avoided
s
%

37-000 Africans for whom Johannesburg had to find accommodation in 1928, 15 000 were

employed by firms with more than 25 workers.®® In the spirit of reducing the total housing
K“ requirement under the NUAA, the MOH issued a é.trongly worded dirsctive that the broadest
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intexpretation be given to-clauses in the Act on the exemption of domestic servants.® * For once
the Chief Native Commissioner of the Witwatersrand and the City MOH concurred. In words
which could just as readily have emanated from Porter, Cooke declared:

The obligations placed on the Johannestmrg Municipality under the Act to provide accommedation -
for natives now living in unauthorised quarters are so strenuous that any relief which can be secured
by legitimatcly throwing part. of this burden on employers should, in my opinion, unhesitaﬂngly, be

adopted. 82

In their rush to raduge the total cost of public housing, municipal officials connived to mininise

the number of Africans to be placed in family housing. Their financial reasoning was sound, if

immoral: it cost only £30 to place & man in a compound, but £187 to house a family.® * The
MOH concluded swifily that tue Council should airn “at reducing iis ]iabiﬁty in respect of family
housing,”** To the chagrin of African people, the Council achieved this by zecogmsm,g only
Chistian and not customary martiages in the granting of family accommodation. * ®

When it came to Aﬁ'zcan requests for exemptions, the interpretation of the law was less liberal
than when the Council itself sought the privilege. One group of Africans was granted permission
to remain in proclaimed housing until accommodation was available in the Eastern Native
Township: this suited them better that the Western Township which was further from their placs
of work.® ® A more typical exprience was that of the Sophiatown community, The Sophiatown
#nd Martindale non-European Ratepayers’ Association requested unsuccessfully that the virtvally
#rclosively black smburbs be granted exemption under the NUAA so that tenants could live there

without fear of being forced into state locations.® 7

Even with different types of exemptions the Johannesburg City Council was still Josing ground

in its battle to segregate Johannesburg, Things were difficult enough for the local authority with

Africans successfuily evading the law. Once the organised campaign of the shumlords began to draw
support from the courts, it becama clear that the Conncil would also lose the war. A campaign to .
amend the NUAA was then initiated, Mustering the joint forces of the Parks and Estates
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Comuitice, the Public Health Committee, and the new Jobannesbueg Native Affairs Department,
& Johannesburg Council delegation joined a similar grouping from Cape Tows, and set off fo
interview Hertzog who was then Minister of Native Affairs.® * History relates that the delegation
and the subsequent lobby established among local authority offisials were suceessful in their bid to
amend the 1923 Act.®? Yet the attention devoted to the NUAA amendments which cmatad
increasingly restrictive clanses on influx. control, especially for women, has eclipsed the fact that
local authorities gained a subsidiary concession. What the. sought, and won, was the xight to
licence premises for cccupétion by a specified number of Aticans in ateas thai had been proclaimed
under the NUAA as white suburbs.® ¥ Afticans removed from private rental accommodation were
thus forced to become gaunicipal fenants or tenants of their employers.

The Johannesburg Council was not providing public housing in satisfactory quantity or quality,
and so it madc extensive use of the licer.”ing provisions as a means of proceeding with its
segtegaﬁonis't.ohjcctives.' 1 Under the licensing system 1t was able to extend its control not only
over which Africans were allowed to remain thlnn the city, but over which employer landlords
could continue to exist. The City Council was moreover in 2 position to institute miniooum
building standards for Africans outside the locations at other peoples’ expense. This meant that the
principle of suppljing accommodation of a high enough standard to sustam a stable workforee
could be achieved by licensing employers, rather than removing slu;fm and constructing public
housng. The report of the infint municipal Native Affairs Department, which fook over the
administration of the NUAA from the Health Depastment, was cléar on the benefit of improved
usban housing for Afticans:

Some? péuple still cannot understand that secvants who are requested t~ live in squatid, uncomfortable
premises, more often than not vermin infested, and to sleep on earth or concrete Hoors or & sheet of
corrugated iron, without facilities for keeping themsetves clean, cannot be fit to give the maximum
output of work. The old idea that any place was fit for a native to live in, is fortonately rapidly

changing and these Regulations (NUAA licences) are helping in this respect,* 2

Nowhere was the advantage of the licensing system to the Johannesburg Council more obvious
than in the difficult removal of Denver South, otherwise known as Prospect township,
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The Notrse Mine, troubled by the proximity of slum-based brewing, prostitution, snd crime,

'had long campaigried for the removal of Africans from Denver South.® ? Like the municipality, the
mine’s desire for sanitised control of the residential environment was thwarted by the hold on

proclamations'under the NUAA following the 1927 ruling against the state. The district had .
half-a-dozen respectable family homes, but was.predominanﬂy comprised of white miner's coftages
that had since been turmed over to rooms or yards, In addition there were two official compounds
in the area and several buildings tl;at were constructed specifically as compounds for African
workers (Fig. 8.4). '

Figure 8.4 ‘Denver South (Prospect) slur. vards.® *

From the outset, Ballenden intended to use licensing provisions +6 upgrade the Denver slum.
At the time of the prociamation of Denver, there were only 350 location houses and 550 compound
beds available for rehousing. An acknowledged under-count in the NYJAA census estimated the
affected Africans at 1 681, The Municipality had a contingency plan for dealing with the predicted
under-count of Denver stum dwellers, It was decided that should any of the more acceptable
landlords not wish to apply for a £1 ficence to house Africans, their workers would not be forced
into locations, Instead, Africans would be permitted 1o move within the proclaimed area to other
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licensed properties.® ® Denver and surrounding areas were duly proclaimed and the inhabitants
removed (Fig. 8.3).

Figme E\S Removals under the NUAA at Denver South (Prospect).? ©

Once the proclamation notice had expired, Denver South landlords ceased o evict their tenanfé
or to api:ly for licenees, apparently in the hope that they could arrange to have the entire
proclamation overturned, Faced with no real change in the position they hed long abhorred, the ..
Nourse Mine management reiterated its complaint ageinst “the notorious and objectionable state i
of affairs in Denver township” which it said undermined the “cfficiency and. discipline” of the
company’s African lebour force. For once the City Council belisved itself to k= on firm legal
ground and, prompted by the Mine’s complaint, institated proceedings against landlord
contravention of the NUAA proclamation of Denver South. Although the Johannesburg Council
had every intention of muintaining an African presence in the area, it nevertheless sought ejection
of all the tenanis who were deticrébsi_d by a City Council employee as vagrants, liguor dealers and

 prostitutes. Mindful of the segregﬁtionist intention of the NUAA, the City officials decided,

however, that Denver Couth could never again become a white residential area. The Council
justified African oacupatioﬁ’m an arca adjacent to the populous white suburbs of Malvern and

Belgravia because Denver South constituted “a well defined quarter separated from them by the

198

Y 2. g - i g R,



NPT P

G

L ¢}

Railway line, a row of factories and the Main Reef Road®. After much negotiation behind the
scenes between the Council and the landlords, selected premises in Deaver were once-again licensed

for occupation by “respectable tenants,”® 7

In Denver South, licensing arguably improved conditions in the industrial compounds. In the
case of Sophiatown, however, where families rented rooms, licensing meant something quite
different. Proclamation of the area under the NUAA was made possible only because the City
Council had the option of licensing rather than rehousing the 30 000 people.? * Proclamation
confirmed the long-held fear thai segregationist clearances would eventually be extended to the last
refuge of ptivate African rental, By 1934 the entire municipal district, including the Western Aceas,
but omitting Alexandra, was brought under the NUAA. Segtegation was far from being realised,
but significant strides had been made in controlling the situation and tenure of urban African
accommodation. It would be 1eft to the Slums Act passed in the same year, 1934, to clear the

 jnner-city of sluras, and to clear the stams of Africans. The final chapter in the segregation of

inter-war Johannesburg was about to comimence.
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13 CAD GNLB 405 56/1/2, Deputy Commissioner of Witwatersrand Division to District
?%nslmandant, 10 June 1925; Acting MOH 1o the Chief Native Commissioner, 30 November
9 . -

12 CAD GNLE 285 52/18/72, ‘List of Instructions issued by the MOH for the segregation of
natives in locations’, 10 January 1925; CAD GNLB 405 56/1/2, MOH to Director of Native
Labour, 25 June 1925,

* * 7This ruling was overiurned in 1927 making previous proclamations uftra vires, See Minute of
the Maypar, Minutes of the Cz‘g Council, 15 February 1927, p. 50. Eales, K. A, ‘Gender politics
and the administration of African wormen in Johannesburg, 1903-1939°, Unpublished M. A.,
University of the Witwaterssand, 1991, :

1% CAD GNLB 285 52/18/72, Secreiary for Native Affairs to Director of Native Labour, 25
October 1924; CAD GNLB 405 56/1/2, Chief Native Commissioner to Acting MOH, 6
August 1925; Acting MOH to Acting Superintendent of Locations, 11 August 1925,

15 CAD GNLB 402 56/11;2, MOH to Ditector of Native Labour, 2 June 1925; Rand Daily
Mail, 13/01/1927,

1€ CAD GNLB 285 52/18/72, ‘Natives (Urban Areas) Act 1923: Report by MOH to Parks und
Egtates Commities on results of application to Doomfontein Asea, and on necessity for
accommadation for single women’, 16 March 1925,

17 CAD GNLB 285 52/18/72, Direcior of Native Labour to MOH, 11 March 1925, Gaitskell,
D., ”"Christian compounds for girls™ churc® hostels for African women in Johannesburg,
1507-1970", Journal of Southern African Studies, vol. 6, 1979, pp. 44-69.
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52/18/72, 'NUAA: Report by MOH', 16 March 1925,

1 ¥ Bales, K. A., ‘Gender politics and the administration of Aftican women in Johannesburg’.

%8 CAD GNLB 285 52/18/72, MOH to Town Clerk: ‘Mattindale and Sophiatown Application’,
10 Mexch 1925, .

21 CAD GNLB 285 52/18/72, MOH to Chief Native Commissioner, 13 March 1925; 7 April 1925
CAD GNLB 405 56/1}2, MOH to Chief Native Commissioner, 11 June 1925; CPSA AD
1433 €j 2.1.13, Secretary of Johannesburg Joint Council of Europeans and Natives 1o Town
Clerk, 8 March 1933; Town Clerk to Secretary of Johannesburg Joint Council of Europrans
and Natives, 15 Morch 1933,
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22 CAD GNLB 284 52/18/72, Senior Inspector, South African -Police to Chief Native
Commissioner, 18 October 1927,

23 CAD GNLB 285 52/18/72, MOH to Chief Native Commissioner, 17 March 1925,

24 Compiled from GNLB, 285 52/18/72; 405 5671/2; 402 56/1/2 CPSA, Ad 1433 Cj 2.L.13;
Governmment Gazette, 18/02/1927; IAD JGE 108, Alé20,
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Urniversity of the Witwatersrand, 1984 Soudien, C. A. ‘Johamnesburg 1517-1930: a
preliminary survey of the protests and conditions of the African people’, Unpublished

M. A., University of Cape Town, 1879,

26 CAD GNLB 285 52/18/72, MOH to Town Cletk te: Malay Location, 2 Febroaty 1925;
"up?nntendent of Locations to the Director of Native Labour, 16 March 1925; Rand Daily
Matl, 08/01/1925. | |

27 Porter, C., ‘Public health work and progress of Jobannesburg, 1902-1924', Municipal
Maguazine, Avgust 1925, p. 17,

o C?DSGIN LB 285 52/18/72, MOH to Private Secretary fo Minister of Native Affairs, 20 March
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23 CAD GNLB 405 56/1/2, Acting MOH to Chief Native Commissioner, listing delimited areas,
14 1925,

#% CAD GNLB 402 56/1/2, Rand Mines Secn:ta:y to Director of Native Affairs, 4 February 1927;
MOH to Director of Native Labour, 11 August 1928; IAD JGE 108, Al1620, Extract of
Minutes of Native Affairs, 9 January 1929,

31 CAD GNLB 405 '56/ 172, Acting MOH to Chief Native Commissioner, 11 March 1926,
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33 Abrahams, ¥., Retwm to Goki, London, 1963; Smith, A., Street Names of Johannesburg,
Johannesburg, 1971,
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3§ JAD JGE 108 Al620, Director of Native Labour to MOH, 1 Dev mber 1928,
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A2 CAD GNLB 285 52/18/72, ‘List of instructions issued by the MOH for the segregation of
natives in Jocations’, 10 January 1925; IAD JGE 108 A1620, Dircctor of Native Labour to
Secretary of Native Affays, 20 May 1927,

#3 The issue of passes for Afdcan women is taken up in: Eales, K. A., “Gender politics and the
administration of African women in Johannesburg’; Walker, C., Women and Resistance in
Sourh Africa, 1982, Cape Town,

*4 CAD GLR 405 56/1/2, Director of Native Labour to Chief Native Commissioner, 28 May
1925; CAD GNLB 351, 223/23/110, MOH 1o Chief Native Cnmmzssmner, 12 May 1925
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%7 IAD JGE 108 A1620, Director of Native Labour to Secretary of Native Affairs, 20 May 1927,

%* CAD GNLB 405 56/1/2, Director of Native Labour to MOH, 9 July 1925; IAD JGE 108
Al620, MOH to Manager, Native Affairs Department, 30 November 1928; Statement by
Baflenden, Municipal Native Affairs Manager at interview with Minister Native of Affairs re:
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pp. 151175,
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1925; MOH to Director of Native Labour, 2 June 1925; Superintendent of L.ocations to Chief
Native Commissioner, 17 November 19235,
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8 African Leader, 04/02/1933.

® ¥ This was the cause of riots in Poichefstroom and Germiston. See Wells, J., “The day the town
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87 The Star, 18/03/1929,
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#0 m I.'? GM' 3402 56/1/2, "Rex virsus Abelmeny’
€1 CA&) G}/LB 4n5 56/1/2, Senior Inspector, South African Police to Deputy Commissioner, 1

Ny "017 3927, .
Lo aos 5& 1;2 MOH to Director of Native Labour 2 June 1925.

. "Natm Criroinals in Johanncsburg, 9 Jaouary 1932; 1AD JGI 108 AI&O
nt at lntemew with Minister Native affairs re: amending NUAA',

€% CAD de"m_ ':é'.;i'sy?z, Hymen Baker to Director of Native Labour, 14 January 1925;
CAI) GNLB 402 567142, Application by Chatowitz for permission to harbour natives in the
proclaimed area o fohannesborg, 12 Septeraber 1930,

¥ % CAD GNLB 405 56/1/2, MOH to Magistrate Lawrence, 4 August 1925; MOH to Director of
Native Labour, 29 July 1925.

¥% A full account of slumlord action is provided in Fales, K. A., ‘Gender politics and the
administration of African women in Johannesburg,”. -

$? Rand Daily Mail, 23/08/26.

3 JAD JGE 108 A1620, Ballenden’s address to Native Affairs Conference, ‘1NUAA as it affects
bealth conditions in Johannesburg’, no date,

¢ NAD 3/DBN 4/1/2/75, Minutes of Conference of Managers and Supertintendents of South
African Municipal Native Affairs, 9-11 Noveinbzr, Jobannesburg, IAD JGE 108 A1620,
MOH to Manager, Native Affairs Department, 30 November 1928; ‘Statement by Ballenden,
Manager, Municipal Native Affairs, at Interview with Minister of Native affairs re amending
NUAA’, 2 November 1927,

79 Compiled from: South African Law Reports: Transvaal Provincial and Local Division, Cape

Towa, 1927, p. 101; South Afiican Law Reports: Appellate Division, Cape Town, 1928, p. 384;
South 4frican Law Reports: Appeliate Division, Cape Town, 1932, p. 138,
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Additional Johannesburg proclamations of interest include:

DATE "PROC DECISION

Proc. No. 301  Rex vs Moteti For Mateti: dates specified were

of July 1924 insufficiently sperific

Proc. No. 166 Rexvs SCO‘!Gi‘.l For Scotch because date of proclamation

of 1926 did not specify  valid date (notice was dated

25 November, but was
only posted on 12 December)

Proe. Np. 42 Hodos vs Rex For Hodos becaﬁae the proclamation
1927 ' should not have been issued
as there was insufficient accommodation

1934 Rex vs Simelane For Rex, %phmtown s proclamation upheld

Details of these cases that did not reach the higher courts can be found in: IAD JGE 108,
A1620, Trar~~ "+ of Supreme Court Judgement against Hodge and Jojbhay (sic}, 24 October
1927; Tmni -of Supreme Court Judgement against Zock, 24 October 1927; CAD GNLR
405 56/ 1/, £x Perte: Sophiatown, Martindale. and Newdlare Ratepayers’ Associations,
Memorandum re; Native Urban Arcas Act; The Star 11/12/1925; 28/0171927.

7% CAD GNLB 235 52/18/72, Report by MOH to Public Health Committee, 18 February 1925;
- ‘Segregation of Natives in Locatmns Fitc.’, 10 Januaty 1925,

72 Sec applications and correspondence in CAD GNLE 285 52/18/72,
73 CAD GNLB 285 52/18/72, Report by MOH to Public Health Committee, 18 Februsry 1925,
74 JAD JGE 108 A1620, MOH to the Secretary, Master Builder’s Assodiation, 23 Jamuary 1929,

7% See extensive corespondence between Pretnier Milling and the Department of Native Labour
and the MOH, CAD GNLB 352 223/23/110,

73 JAD JGE 103 A1620, MOH 1o Town Clerk, 18 February 1928,

77 CAD GNLB 285 52/18/72, Repoﬂ: by MOH to Public Health Committee, 18 February 1925;
CAD GNILB 402 56/1/2, MOH to Director of Native Labour, 23 October 1928; IAD JGE
108 A1620, Fixtract of Minutes of Native Affairs Committee, 9 January 1929,

79 Compiled from list of names and addresses, in CAD GNLB 352 223/23/110, Secretary of
Premier Milling to Inspector of Native Affairs, 21 October 1926,

7% CAD GNLE 284 52/18/72, Circular from MOH re application of NUAA, 23 November 1925,
¥® Municipal Magazine, 28 February p. 22
*X CAD GNLB 285 52/18/72, MOH to Chief Native Cornmissioner, 20 March 1925,

"2 CAD GNLB 285 52/18/72, Chief Native Commissioner to MOH, 21 March 1925; CAD
GNLB 405 56/1/2, Director of Native Labous to MOH, 28 January 1926.
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*3 JAD JGE 108 A1620 ‘Statement by Ballenden, Manager Municipal Native Affairs at lntmuew
with Minister Native affairs re amending NUAA 2 November 1927,

¥ % JAD JGE 108 A1620, Report of Milne, Johannesburg MOH, included in Special Report on
Interview with Minister Native affairs re amending WUAA, 2 Novembes 1927; see slso: NAD
3/DBN 4/1/2/75, Minutes of Conference of Managers and Superintendents of South Advican
Municipal Native Affairs, 3-11 November, Johanneshurg, p. 9. :

*¥ CAD GNLB 405 56/1/2, Native Tenants Vigilance League to Manager of Municipal Native

Affairs Department, 15 October 1927,

$ ¢ CAD GNLB 284 52/18/72, Unsigned letter o 'I‘dwn Clerk, 3 February 1926,

*7 CAD GNLB 402 56/11/2, Msimang to Chief Native Commissioner, 14 Detober 1930; Town
Clerk to Sophiatown and Martindale Rater:u$er's Association, 14 October 1931; Mmmangto
 Chief Native Commissioner. 14 Qotober 1931,

** JAD JGE 108 A1620, ‘Special Report on interview with Minister Native affa:rs te amending
NUAA’, 2 November 1927.

%Y 1AD JGE 108 A1620, "Amendments NUAA’, 23 January 1928, )
- MP CAD GNLB 403, 65/1/1, Ch.lﬂf Native Commissiongr to Manager, Municipal 9Lﬁva Affairs

Departmen; 8 November

* 1 Minutes of the Mayor, Ammaf Report of thé Native Aﬁhrr.r Department, for the year ended June
1932, Johannesburg, 19,

2 mid,p. 9. _
* % See correspondence dating from 1927 in CAD, GNLB 405/56/12.

*% Pearson and Kallaway Photographic Collection, Afman Studies Institute, Umve.mty of the
Witwatersrand, Johannesburg. . L

"% CAD GNILB 402 56/11/2, Chief Native Connmmoner to Secretary for Native Affairs, 13 July
1932; This censys was known to be an undercount Balleadsn to Chief Native

Commmsmner. 26 March 1931,

* & Pearson and Kallaway Photographic Collection, African Studies lnstitutc, Umversny of the
Witwatersrand, Johannesburg,

*7 CAD GNLB 462 56/11/2, Rand Mines to Director c';;f'"Native Labour, 22 January 1932; Chief
Native Commissionier to Secretary for Native Affaits, 15 July 1932; ‘Rex vs Abelman’.

*¢ CAD GNLE 405 56/ 1/2, Bx Parte: Sophiatown, Martindale and Newclars Ra;ga
Asyociations, Memorandum re: Native Urban Areas Act; Rand Daily Mail, 06/11719



CHAPTER NINE
SLUM CLEARANCES IN JOHANNESBURG

By 1934, the year of the Slums Act, the African presence in the sluma of ‘white Jobamaesburg’
bad diminished, but had not been cradicated.® After a decade of enforcing the Natives (Utben
Areas) Act, the number of Afticans soared in non-pmciéimed parts of the city + )d in areas vﬁhere
licences weee liberally issued.? Peopsis consistently preferred renting congeste& .private fooms to
lmng under municipal control at Western and Eastern Townships and even the new Orlando

location, where hundreds of houses stood vacant until as late as 1939.%, In addition to pockets of

industrial Jand condoned for African occupation under Jocal anthority Heence, there were other

concentrations of private rental. Despite the climate of racial segregation, black people contmued
10 congregate in the traditional slum areas ju the inner-city. -

It would be false to assume that the NUAA had successfully forced all Afsicuns into locations
or licensed accommodation. In addition to their entrenched position as slum___\_tenants, a growing

nuomber of Afticans resided as domestic servants on white suburban properties. Municipal :

complaints of families living in servants’ quarters suggests thet, while the number of Afficans renting
accommodation in the ‘white city’ may have declined in the late 1920s, the absolute numbers of
black people m the proclaimed urban area remained high. The presence of illegal Africans in
proclaimed Johannesburg persisied, but it was other blacks, and whites, who assumed a more
prominent profile in the slums in the 1930s (Fig, 9.1). The changing racial profile of slum
occupants meant that the sham problem and the wrban Aftican “prablem’ could no longer be
equated, Because it way aimed exclusively at Africans, the NUAA was no Jonger accepted as an
adequate ool for managing the residential arrangements of the urban poor, Alternative enabling
legislation for segregating urban areas was sought in the Slams Act of 1934. Although the initial
motivation for the Slums Act came from Cape Town, the Johannesburg City Council 1ost no time

enforcing the law in their own jurisdiction where large concentrations of stum properties existed,
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Eigure 9.1:<Racial distribution of declared shum premises, 1934.%
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From the 1930s the complexion of the slum jmpnlation‘ changed for reasons other than the
removal of Africans under the Natives (Urban Areas) Act. The growth of a poor white problem
increased the number of voters living in abject slum conditions so much that the Johannesburg City
Council and the central state sought new methods of addressing the real problem of the housing
shortage and the perceived problem of ricial mixing. By altering the way slums were depicted in
public forums, the focus of urban planning expunded beyond building African locations to
facilitating urban welfare programmes that excluded Indians and made only the most basic
provision far coloureds The launch of the Slums Act and the introduction of additional housing
assistance for whites were measures designed specifically to ensure the social and geographical
isolation of whites from the black slum population.® Segregtionist action under the Slums Act
confirms the importance of cxamining the division of the city from a multi-racial perspective.

- Africans were affected by the Slums Act but they were not the térget of this wave of planning,

The new meaning ascribed to stums ouly tangentially reflected the changing reality of the -
composition of the inner-city’s poorest districts. De-emphasising the threat of the ‘native menace’
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was matched by near hysteria over “the poor white problem’, but simultaneousty. undma{ed the
housing problems experienced by other minority groups. Scientific legztunacy for the panic over
the conditions of whites was supplied by the Carnegie Corporation’s research which plaged white
workers’ shelter, employment and schooling under the spotlight.® The corollary of all this attention
paid to the plight of Europeans was virtual neglect of the needs of the coloured and Indian urban
working class communities,

Although inner-city shums attracted many poorer ccloureds who could not afford to purchase
in outlying suburbs such as Alberisville or Newlands, slur housing was also populated by better-off
coloured and Indian people. Aside from the advantage of its proximity, the inner-city was ons of

. the few places available for legitimate black settlement, In Joha:mesburﬁ the residential rights of

the Indian and coloured population: were constrained by the 1885 Gold Law which preciuded the
settlemesit of *people of colour” on mining and. A few of the downtown residential districts (g,
the Malay Location) were exempt from the zestﬁcﬁﬁns. In other slum areas of the city (e.g.
Prospect) the lissez fa&e approach of Johannesburg Councﬂlors 0 restrictions such as the Gold
Law encouraged the colonisation by hlacks where affordable siuﬁt gecommeodation was ava:lable
Eveﬁ relatively affluent blacks sought out housing in districts where harassment by whites wag less
likely.

The manner in which the slum clearance programme of the 1930s was implemented further
restricted the limited housing options of coloureds and Indians. Uglike white or African slum
communities, coloureds were not offered municipal shelter until the end of the decade. Public

housing for Indians was not instituted in Johannesburg until after World War Two.” As a tesult,
an increasing population was forced to scrounge shelter from an ever diminishing housing stock.
The position of the coloured and Indian communities was either not considered, or was disregarded,
by the Johannesburg Council in their formulation of a strategy for slum removals. The majority
of the victims of the City Council’s shum clearance projects were black, while the policy and practice
of clearance appears to have favoured white interest groups. The most notable beneficiaries of
anti-ghumn actio were poor whites and white industrial and sommercial interests who expanded
onto ground cleared of shums,
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The sium policy of the Johannesburg City Council

The 1934 drive io rid the city of its slum arcas-was fuelled by diverse factors. An improved fiscal
climate was central to the city’s commitment to the abolition of “urban blight’. The more

favourable nationel economic situation spawned new industries and the expansion of existing -

business. This trend was most notable on the Rand where the mining and metal sectors expanded
rapidly during the 1930s.* As a consequence of the economic boom, additional Jaad close to
established amenities was in demand, Unfortunately, in Joharmesburg this Jand housed thousands
of the city’s poor, who rented accommodation in boarding houses, backyard rooms and private
compounds. The land crisis in Johatmesburg was made worse by the proximity of unused mining
ground to the central city, This land was held by mining houses which refused to rclease the area
for residential purposes® despite the fact that its value as a commercial proposition was restricted
by the irnposition of a three-floor buildirg limit due to fear of instability from underground mining
activity. To m&imﬁodate industrial expansion, homes in Ferreiras, Marshalls, Doornfontein and
other suburbs thal abutted the central business area wese targoted for removals.

In addition to economic pressures, political considerations influenced siaum removals, Failure
of the NUAA to solve the city’s sfum problem heightensd concern over miscegenation, particulady
as the depression was associated with 2 tremendous iricrease in the number of poor whites in urban
areas.) ® Also of concem to the city‘fatherswasthe]ackufoﬁicial control over coloured and Indian
residents. Slum legislation provided a new, and in some instances the sole method of testricting the

residential Iocation of these sections of the black community.? *

The muxﬁcipal council of Johannesburg was favourably disposed to embarking on a major
project of slum elimination in arsas where there was a high concentration of coloured residence,
and in areas where the licensing system initiated under the NUAA amendment of 1930 had broken

- down and yard culture had re-cmergsd. 2 The Slums Act significantly extended municipal power

by granting the right of expropriation of whole suburbs. Expropriation of both land and buildings
was also allowed, facilitating non-residential redevelopment, Armed with new Jepislative power and
fiscal, resources three methods of slum removal were open o the City Council’s slom eommittee.
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In the fiest instaucé they could act indireCtly' and rezone, thus enforcing a change in land use from
residential to indusirel. A second approach involved direct action to evict and rehouse the
displaced people. 'The third option was to act directly and expropriate property, evicting residents
before finding an alméﬁve non-residential use for the land.

‘The most cost-offective of these options was the indirect strategy of rezoning lad to exclude
residential use. This course was adopted in New Doornfontein, The success, and refative inexpense,
of the strategy ensured its repetition in a humber of suburbs close 1o the Central Business District.
Most notable was Ferrciras, where the Government’s purchase of a tract of land for the new
Magistrate’s Court drew the remark from the MOH that there would be no need to evict “indigent
coloureds”. Rather, “it would merely be a maiter of time before the slums .wera graduaily eliminated

and different people ... agents and sblisitors ... were aitracted to the area.”? *

The second and more expéipsive_ option, but one consistent with the spirit of the anti-slum

movement Was to expropriate and rehouse the residents either in sita, or at some other location,
The Slums Act was evoked thus in Bertrams where slum clearacce acoompanie& and facilitated race
segregation.’ Sitmitar steps were taken years later at Viededorp where alternative accommaodation
was offered to white stum dwellers at the South Hills housing scheme. * *

A third option for slum elimination was simply to expropriate tﬁe area and pay compensation
to the owners whose buildings were demolished and whose fenants were evicted. This is what
happened at Prospect Towmship (also knowh as Denver South). The three slums, New
Doornfontein, Bertrams and Prospect were the first to be tackled by the Johannesburg Council after
1934, The expericnce gleaned was instiuetive in directing later anti-slum action. The three suburbs
illustraie the divergent approaches employed to clear shum conditions and uphold the principle of

race division in the city.

The segregationist impact of Slums Act prosecutions is clearly evident from the racial geography
of clearances, Despite the fact that Sluims Act proclamations involved a predominantly white
population {Fig. 9.1), the geographical area of action comesponds with the predominantly black
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suburbs. As a result of the mid-1930s clearances, fornial black oceupation of the inner-city shrank,
leaving A smafler and more focused Indian. sector to the east of the city centre (Flg 9.2). In other
words, it appears that whites were the major:ibm of anti-slum action, even when there were more
blacks living in insanitary properties (compare Fig. 8.2 and Fig. 9.1). Blazk ocoupants were
nevertheless affected by the Act, either directly because their housing or suburbs were declared
slums,.or because they “voluntarily’ lef} districts of clearance.

Reonirg and industrial expansion in New Doornfontein

~ The land use of New Doorfontein had long beest more mixed than residential. Light industry

~and wholesalers cnugregatedinthisareathatlaybetmmeminssand.city. The residential

pophiation of the suburb was as dense as other city sums because of the industrial premises which
incorporated many licensed compounds for work:ts from the area (Fig. 9.3). Many of these
residents were therefore legally housed, though the actual number who found shelter far exceoded
the number of liconces issned under the MU/AA. In one case the municipal authorities claimed that
53 ‘boys’ could be housed legitimately; but the employér argited that peﬁmission had beer given for
55 permits. The number actually living on the stand was 108, suggesting that shany mals migrants
el brought their femilies to town. * ® Overcrowdis.g in New Doornfontein was exacerbated by the
practice of sub-letting. In one instance # landlord clzimed to have rented to 35 people, but 145
famnilies were found ort his property.* ¢ New Doormfontein did not lack people; rather, what
distinguished the area was that the residential population had grown ay industry grew, and the two
existed cheek by jowl. Careless monitoring of the licensing system created a suburb in which 143

vy

of the 271 properties were shums thit required demolition.? *
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Figure 9.2t Registered racial oecupation of stands before and after Stums A nroclamations, ! *
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Figure 9.3: Mixed indusirial and residential land use in Doornfontein, 1930, ¢

Delays in proclaiming the NUAA in New Doomfontein*® and the subsequent issuing of
licenccs; .t.o house Aftrican workers meant that initial anti-shum action in 1934 affected more Africans
than people of any other racial categorisation. Of the first people to be moved from Doomfontein,
00 per cent were Africars® ! From, the 59 properties initially declared slums in Mew Doomiontein,
468 of those families requiring rehousing were Aftican, 106 were coloured, 27 were Indian, and only
9 were white, Transformation of the racial character of the suburb In the following months must
be attributed both to the Slums Act and the enforcement of the NUAA. The city MOH announced
that in the two years following the application of the Shuns Act the conditions in New
Doornfontein were “at least 50 per cent better”. Credit for this was attribated to the imposition of
residential restt’ lon and the suceessful encouragement of new industral devalopment.22 The

anti-shum action marked the more vigorous enforcement of licensing restrictions, made possible by

the economic boom and extensive construction of housing for Africans at Orlando township. * *

The decline in the African population of New Doomnfontein was viewed with great concern by
the community of slumlords. Some had purchased propetties with commerciad development in
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mind, but found slum racketcering so profitable that they had persisted in that line of business.
All over Johannesburg the trend in slum areas was for soloured and Indians to move quickly'- into
premises vacated by victims of the Natives (Urban Areas) legislation. This salvaged slum
investments and guarantesd a profitable, if less dramatic, rate of return for owners.2® In New
Doomfontein racial transposition of tenants was interrupted by the Council’s decision to condemn
all the wood-and-iron. dwellings.? * Once the physical fabric of the slum yards came m;der :Itttack
on ‘technical’ rather than segregationist grounds, landlord bpposition folded.,

. Faced with the prospect of “ruinous loss”, owners of larger properties in New Boornfontein

quickly organised to protect their interests.* * By arrangement with the Johannesburg City Conncil

they agreed fo support the conversion of their properties to commercial and industrial usage.? *
At the same time, bigger landlords persuaded owners of less extensive property to sell to them on
the grounds thail even the low prices they would offer were likely to exceed the nominal vatue the

. Council would pay on expropsation.?® Both owners of Jarge premises and the City Council

benefited enormously by this arrangement. Landed capitalists were ensured not only the extension
of their property holdings, but also the use of their land for commercial putposes, The new land
nse offered them a Jower retorn than they had received on fllegal slums prior to the NUAA, oron
licence letting after the NUAA, but it presented a considerably more lucranve proposition than
being paid out municipal valuation on exptopricied Jand.

The Council’s support for the clearance plar. which precluded the establishment of alternative
housing in the area way supposedly motivated by the offivial recognition of the importance of
rehousing ocowrring simultaneously with slum clearances.® ¥ For the Johannesburg Council,
however, lucrative rates and taxes on rezoned ccanmercial land alio promised to swell city coffers.
Mogeover, voluntary rezoning precluded Counc payment of chmpensation for expmpriaﬁbn. 30
A more accurate reading of the local authorities” attitude te slum rehousing is gained from the one

scheme where public housing was provided for sium residents.
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Stum clearance for public housing at Bertrams

"

The transformation of the residertial subusb of Bertrams from a slum which harboured much
of the city s coloured and Indian population o a model public housing scheme for poor whites took
only five years (Fig. 94), The Johannesburg City Council’s application of slum clearance
legislation to this area which is situated only one mile east of the city centre, was a thinly dispuised
effort 1o impose residential segregation, While embracing the provisions of the Slums Act that
called for rehousing slum occupants, ~he Council carefully selected whites only for their rehousing
programme. The remainder of the suburb’s predominantly coloured population was forcibly

removed and subjected to treatment so atrocious as to mock claims of humanitarian motivation for

slum clearances,

Figure 9.4: Bertrams before and after slum clearance,® ?
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Insanitary conditions first developed in Bettratus as a consequence of the post-World War One
municipal practice of granting residential exemption certificates to Africans,* 2 a practice that was
reassumed in a different guise after the NUAA amendment of 1930.7 * While the presence of
Africans in Bertrams originated with these exemption practices, there is little doubt that, like all the
other inner-city slum areas, the actual population included mﬁre thayn legal residents.? *

The slow implementation of the NUAA in Johannesburg left a large number of Africans in
Bertrams upuisturbed until well into the 1930s.* The suburb itself was only proclaimed in
1929." % Qnce the Act had been enforced the African population moved to the new Orlando
scheme or took to the burgeoning unproclaimes suburbs of the Westem Areas and Alexandra
township. Slum roorss in the suburb were quickly reoccupied by coloureds®” It was as a
predominantly coloured slum that Bettrams came under the spotlight of the 1934 legislation when
35 preperties ir. the suburb were declared slums. Some indication of the racial composition of the
area is provided by the number of families that the Council estitnated would be involved in these
first slam declarations in the city. Of the 149 fawnilies, 96 (64 per cent) were coloured, 33 were white,

10 were Indian, and 10 were African,?®

Despiie the insecurity of Hving in Bertrams under the NUAA an, the Stums Act, the black
population of the area continued to swell, When the New Doomfontin vards were cleared in 19335
the coloured population. in Bertrams increased dramatically.* ® In 163, the Council estimated that
the colourmd population requiring rehousing frora slums was 79 families, whereas 163 families were
involved by 1936.%* Official figures almost certainly understated the exient of the colowred
presence in Bertrams. The Bertrams Coioured and Indian Residents’ Association claimed that the

removal involved 300 residents. 2

The Maurice Freeman council housing scheme which was constructed on the Bertrams site to
provide for evicted white shum dwellers, testifies to the authority’s flageant disregand for the shelter

needs of blacks trapped in slum conditions. The dimensions of the accommodation shortage

confronting particularly coloureds and Indians at the time of the slum clearances, is highlighted by
the plight of the black population of Bertrams once slurm clearance was implemented (Fig. 9.5).
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Figure 9.5: Bertrams removals, 1938.% 2
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In 1934, all except two Bertrams propettics were declared slums, Twenty acres of land wese
expropriated under the provisions of the Slums Act and then purchased by the Council at a cost
of £127 000. Before construction of the white housing schemae could begin, however, the existing
population had to be removed. Eviction notices were served on the coloured and Indian residents
in Septemﬁer 1936,* * but in the absence of altefﬁa:ive accommodation the Council was forced to
postpone the removal, A Gity official and the community agreed that until accommodation could

~ be found at Prospert, tepancy at Bertrams would be extended on a weekly basis.

Agmcmmﬁoverthesta&cnrem;ovingblackmaidmtsﬁummrtmmswaabﬁeﬂ In apparent
tecognition of the uncertainty of weekly reprieves during January 1937, the Council granted 2 thres
month waiver on coloured and Indian xesidence in Bertrams.* * The Residents’ Association
rejected this temporary respite and responded defiantly: coloured and Indian tenants would remain
in their existing homes until the Council could provide alternative housing within three or four
railes of the city, regardless of the time this might take.* ¥ Within days the Johannesburg authorities
acted to crush all opposition to their removal project. Invoking the Slums Act that gave unlimited
power to the authorities (Section 29, sub-section 2), the Council pointed out that the lack of
altemutive accommodation was not sufficient grounds for failing to comply with slum removal.
They argued furthermore; |

It cannot be denied that the residents of this area have known of the Councll’s intention for nearly

two years and in many cases, or so it would appear, have made no effort to obtain accommodation :_

clsewhere,* ¥

Efforts to enforce the clearance of land required for the Council’s own housing scheme involved
a plan whercby coloured and Indian tenants from Bertrams were provided with temporary
accominodation in the arca, From January 1937, coloured families of houses that were to be
demolished were offered single rooms in parts of the suburb not immediately required for building
purpn#cs. The temporary nature of this accommodation was stressed, and a deadline of the end of
Aprit 1939 was imposed on continued occupancy. Although some 50 families were housed by the

Council in this way,* 7 it is clear from the confidentisd correspondence of the Medical Officer of
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Health and the City Engineer that this facility was offered reluctantly. The preferred a_.ction of the
city fathers was for the shum dwellers to relocate voluntarily to other illegal slum areas. According
to these senior citir officials, the coloured population of Bertrams was pursuing a “deliberately
obstructionist” poficy towards the clearance project. * “The advice of the officials to the threatened
popillation was to find shelter in Ferreiras, Dcnnﬂonteih and other yards, despits the fact that the

Council were even then proposing similar slum retaovals in those areas,®

The Johannesburg Council were wrong in supposing that the provision of temporary
accommodation and the advice of available alternative slwn accommodation would persuade the
remnants of the coloured people in Bertrams to leave. In at feast one instance the residents of
Kowalsky’s yard organised to resist removal in spite of conditions.théf were held to be even worse
than in the notorions Prospect Township. It appears that the 10 families who were tenants of
Kowalasky’s yard, and another 54 families from the rest of the suburh, refused the Coundil’s offer
of temporury rooms in Bertrams. 'The Council, it seems, turned a blind eye to the structures where
these people were living until after the end of April, although it pushed ahead with the demolition
of the stables, stares and workshops on the premises. In the end, the eviction and demolition of the
shacks at Kowalsky’s yard was implemented by Mr Kowalsky himself. By May the ground was free
for Council construction. fn other pats of the suburb the Council itself enforced its May deadiine
and demnolished remaining buildings regardless of whether or not tenants had left the premises.
Evictions continyed despite residents’ protest to the Union's Secretary of Public Health, As the
nights grew colder with winter approaching, the City Council established a tent camp for the
coloured residents of Bertrams on vacant land abutting Prospect.

Slum expropriation in Prospect Township

Prospect Township was first dealt with as a slum in 1926 when the majority of vhe premises

were pronounced public nuisances under the municipal Jocal government ordinance.’ ® It reverted
to a slum partly because the City Council refused to invest any raoney in infrastructure. This neglect
resulted in dirt roads, no sanitary services and inadequate drainage for a population of mere than
7 000.** Influx to the area following the NUAA proclamations elsewhere in the city also
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precipitated infrastructural decline and chronic overcrowding.® * The ambiguous status of the
township as a black residential area furither contributed 1o the persistence of the slum, as owners

were reluctant o invest in improvements.

Prospect was one of the few areas 1o escape immediate proclamation under the NUAA, and the

~ City Council initially wished to develop i as a guasi-municipal township for Afiicans.® ? It was

quickly acknowledged that this would not be possible. Prospect was situated on land proclaimed
for mining pusposes and fell under the jurisdiction of the Gold Law. Occupation by coloureds,
Indians, as well as Afdicans other than domestic servants, was therefore prohibited. * Despite full
knowledge of the restriction, the Johanvesburg authorities continued to utilise Prospect to shelter
black refugees from the city for a number of years, Even after the township was proclaimed under
the NUAA, a system of livences exempted Prospect stand holders from the Gold Law provisions
on payment of a fee of 1s per room let to Africans.®* A further licence fee of £1 was paid for

gxemption under the NUAA,® *

‘Throughout the 19303, licensed premises at Prospect served as a dumping ground for blacks
who were removed from white residential areas under cither the NUAA or the Slums Act. The
Council’s deternination 1o minimise costs and ensurs segregation in working-class districts signalled

the dernise of infamous Prospect. In contrast with New Doomfontein and Berirarms, the marner

in which Prospect was derpolished had no echo in later removals in the city.

Prospect Township offered Little by way of an industrial or commercial incentive, despite
proXimity to both town and the railway line, Poor drainage (becuuse of clay soil) and the fact that

not even minimal services bad been esteblished, underrained the potential of the area. The only |

intersst in Prospect emanated from stumlords who received upwards of 35 per cent on their cheap
wood-and-iron shack investments.® 7 These owners were keen to continue the reatal relationship
that guaranteed profits equal to and, in some instances, better than those accruing to shumiords of
even New York’s worst buildings, where 35 per cent returns were also recorded.® * In an effort to

maintain Prospect as their milch-cow, the siumlords agreed to abide by changes the MOH required
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of them.® * They went even further to propose a scheme of co-operation between owners and the
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Council ¢ <~
The Council had no intention of allowing Prospect to persist indefinitely, Proclamation of the
township under the NUAA in 1933, and the introduction of a monthly licensing system, fuelfed

rumours that the area was about to be expropriated.,® * Even before this date the status of the land
was unclear. Numerous requests from landowners asked the Council to make plain ifs
intentions. * * Bvents which suggest the Council had always seen the possibility of expropriation
included the refusal in early 1933 to livence the premises gf'a new black of flats built specifically for
Africans, and the rejection of afl new licence applications .\.ﬁa__r exempiion from the NUAA, % ?

Midway through 1935, 20 stand owners were brought befm the Slum Court.® * Prospect was

only the third area to be dealt with by tle Johannesburg C‘ty Q‘)uncﬁ under the Shums Act,®®
As in the other slum declavations in the city, owners of slum propeztles challenged the decigion of

the Council.® * The appeal by the Prospect slumlords was strengtheﬁpd by the fact that not all
memnbers of the Slum Roard felt it wise to expropriate Prospect. The Mai.ager of the Native Alnits

Department was most prominent in his denunciations.* ¥ Property owuet\q_ felt their case shouid
be upheld as, unti! the time of the hearing (and in fact after the decision to expropriate was taken),
the Council itself continued o utilise the slum quarters at Pﬁ:spect as a dumping ground for

housing victims of the NUAA.* * These factors notwithstanding, the subutb was declared a stum

and the legality of dewnolition and expropriation was upheld.® ¥

"Thete were three 1easons for pressing ahead with the expropriation of Prospect properties. First,
officials justified the sction because of the importance of removing an area that over the years had
undeniably been a menace to the Public Health a0d Police departments.” ® Second, by 1938 when
Prospect was cleared, a large proportion of completed houses «t Orlando were available for

oécupation;" } the role which Prospect had served as s half-way house in the scgregation process
was no longer required. Finally, an alternative function for the land was found. In 1937 Prospect

was sold to the South African Railways for use as a goods yard.” * In a her ny coissidence for the
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municipal powers, the Prospect site was claée 1o South Hills, the area allocated for the largest white
public honsing development in Johannesburg, The proximity of Prospect {which became the new
Kazerne goods yard where many of the poorast whites worked) to the proposed public housing
development also provided the justification for the subsequent Council clearance of the all-white
slum of Vrededorp.” *

Conclusion

The slun femovels in New Doornfontein, Bertrams nd Prospect established the modus
cperandi of segregationist removals that remained unchallenged untit apartheid, Details changed,
but basic approaches adopted ia the first anti-dum projects embarked upon by the Johannesbusg
City Council under the Slums Act set the pattern for later removals. Although the Slums Act was
never again directly used in a clearance scheme (such as Bertrams), the aparihieid removals of
Sophiatown in the 19505, Albertsville in the 1960s, and Vrededorp in the 1970s carried the impress
of the Bertramsy sxperience. ' '

The slum clearance projects of the Johannesburg City Council had three objectives; to ensure
industrial expansion, {0 guarantes the removal of any menace to public health, and to enforce
residential segregation, The impact of the anti-slum. sction was uneven. Industrial expansion meant
that many sums gave way to the factories and office buildings of the contemporary ckyline of
Johannesbuyye, Shum clearances were less sffective in improviog public health or entrenching racial
segregation. Unsanitary conditions were not abolished in Johannesburg. The slum problem grew,
both within the city and in the black townships. Conditions in some sections even deteriorated as
the refugees of slum clearances dowded together. In addiﬁan a rapidly rising population placed
further pressure on the stressed working-claés housing faciﬁt{es.

Ragial residential reconstruction of the South African city ocowrred as a consequence of
specifically racist legislation such as the NUAA, but was extended under the guise of reformist
measures like the Slums Act. Especially in the 1930s, slum legislation, which never oﬁerdy
embraced race restriction, was a critical instrument of urban partition. |
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The relocatide of the shum population of Johanmesburg demonstrates that the process by which
the state sought {0 clear slums fvas not monolithic. kuuyowered by new provisions of the 1934
Slums Act, the local authority implemented its anti-slum campaign in diverse ways. In all
approaches, however, the objectives of the Johannesburg authorities remained to enforce residential
segregation, clear land for business and industsial developments, and solve the ‘public health
problem’,
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PART IV
CONCLUSION

In the early twentieth century, the intellectual climate of eugenics and of professional planoing
encouraged the emergence of racially divided cities, especially in colonial contexts. Ju South Africa
racial scgregatioﬁ became legally entrenched becavse of the society’s particular configuration of race
and class relations. Intra-urban segregation was achieved by the destruction of racially-integrated
slums and the construction of separate public housing facilities for blacks and whites, The legislative
framework for urban residential segregation was not conceived or implemented ovep-night. Distinct
phases of racial wrban plannfng can be detected withiy: the broadly defiued segregationist years
between Union in 1910 and the start of World War Two. Similarly, the state respondsd differently
to the uneven conditions of slums. The major temporal and geographics) patterns of shum
development and clearance in Johannesbury provide a platform for critical reflection on the canses
of racial segregation, end for identifying the forces or interest groups who motivated for intra-uzbss
segregation. |

Perlodising segregationist urban policy

Industrial development in South Africa brought with it stums. Urban poverty was particularly
acute on the Rand whers the environment built around mining provided an inhospitable residential
infrastructure for the growing industrial and manufactoring workforce, The scale of urban
seitlement on the Witwateesrand underscored the evolution of national policy to deal with urban
problems. The first coherent national planning strategics addressed the conditions of poor whites
who dominated the cities. In contrast to the formalisation of planning standards for colonialists in
the 1910s, African orban housing pohcy was rudimentary and ad Aoe, with the state disregarding
the scale and permancoce of African urbanisation, The second phase of urban policy, which
corresponds roughly with the thid devade of the twenticth century, tackled the guesiion of
permanent settlement of Africans in towns. In the 1930s a third policy initistive saw the dual
structure of city management consolidated with the racial revision of wrban legislation and practice.
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In the first decade after the political unification of South Afica there was a conscious effost by
English-speaking professionals involved m city government to emulate British planning
developments aimed at reguluting urbanisation and preventing and clearing stums. Y.ocal authorities
gradually acquired powers to prevent overcrowding on site, partially as the result of the effosts of
the Johannesburg Medical Officer of Health, At city level, specifications wese promulgated for the
hygienic maintenance of the boarding houses patronised by poor whites. More systematic
regulation of public heaith followed extensive consultation with municipal representatives and
culininated in the Public Health Act of 1919, Anti-slum ation rather than policy was initiated by
religious and philanthropic organisations concemned to protect the moral status of young white
female migrants,. Working within the supportive infrastructure creaied by the state, private
subsidised hostels for white women were the first visible form of welfare assistance to the urban
poor. Central government peid lip-sezvice to other white welfare demands by establishing funding
guidelines, but only very limited haxd cash was forthcoming for family housing. '

The structure of carly public health and housing legislation ignored urban Africans. Instead,
Africans in cities were treated as migrants, unless they were part of the tiny educated and affluent
elite; in that case honorary white status was conferred, and they claimed normal rights of land

ownership and the vote. The omission of Afficans from the 1919 law defining the parameters of

urban health reflected the colonial assumption that cities were, with only minor exceptions, white
territory, Fronically, by only planning for whites and ignoting the mushrooming black population
settling in towns, conditions for the proliferation of shuns were confirmed. Insofar as the state
acknowledged the need for African shelter in the 19105, minimal accommodation in compounds
and segregated townships located at the urban periphety was provided for those Afifcans who could
prove their employment. In practice the requirements of capital for a reliable, inexpensive
Iabour-force prompted the granting of exemptions for Africans to live in town on their employer's
properties, or in accommodation hired by employers. Eregular local authority supervision, rapid
urbanisation, a housing shortage and African preference for inner-city shelter contributed to the
distegard of the permit system and the dramatic rise of private rental among the black ucban poor
i« he 1910s and into the 1920s. The demographic profile of cities, including Johrnnesburg,
continued to be predorinantly white, but slums could no longer be depicted as a white problem.
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After World War One and the influenza epidemic of 1918, official focus shifted from the ‘white’
to the ‘black’ stum, The resolution of the urban ‘native’ problem was uppermost on both local and
central state agendaa.. The formulation of African urban policy was partly an official response to
the wider definition of African citizenship in South Aftica. Having instituted segregated Reserves
under the 1913 Land Act, complementary urban legislation was sought by local and national
government, Yet thei. v.ere additional, specifically urban events that inﬂuenc__ed the evolutim_).__pf
African urban policy in the  20.. Foremost among the thetors dmtarung the fonmas of the 1923
Natives [Urbaii Argas) Act was e el pohuml an® - - 7 -eat posed to state security and
white business prosperity by the growth of raciz*  .m . slomns, '

In Johanaesburg there was Bitle substantive physical. difference between the yards where the
municipality gﬁvc permission for Africans to live, and the cheap accommodation for private hire to
people of any race. Away rom the gaze of respectable sodiety it was possible for the economically
marginalised o brew and sefl Kaffir bear, t nawk sex, to mobilise nascent political opposition, and
give refuge to criminals and ilfegal migrants, In the effort to neutralise the volatile climate associated
ith overcrowded tin shacks, stressed sanitary facilties, and disease, the powerful reform alliance
led by mining interests contrived successfully to misrepresent racially heterogeneous slums as the
manifestation of thc Afsican urban crisis, Thé South Afiican state’s African urban policy in the
1920s had two objectives: to improve the liviiig conditions of utban Africans by building sanjtised
segregated locations, and to guarantes that tﬁis did not cost oo much by limiting the number of
Afticans entitled to urban accommodation, )

The reassertion of social contsol necessary for economic growth in the 1920s was premised on
the regular supply of sufficient, but not excessive, amounis of urban African labour. The isolation
of Africans as a distinct category was achieved through the manipulation of the racial and social
definition of slums, The presence and position of other black slum residents was ignored in the drive
to reguilate Aftican settfement, Ironically, the formalisation of African urban policy through the
passage of the Natives (Urban Areas) Act gave substance 1o the nascent racial ca'egorisation of
‘eolousred’. By drawing a legal line between coloureds, Africans and whites, the NUAA cast the
gacist dye of unequal access to urban areas,
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Despite the rhetoric of temporary sojournershig for Afticans introduced by the NUAA, it was

not possible to exclude all Afticans from urban Iabour, and so finther mechanisms of differeatiation
were sought. By defining the terms and geographical situation of African residence in town, the
bulk of the population was barred from urban access and relegated to Iife in the Reserves, The
majority of the urban African workforce was then housed as migrants in compounds, and only a
small proportion was afforded permanent urban status and allocated family housing. The
death-knell of the small, influential African clite was sounded when Afrizan freehold in urban areas
was revoked, The significance of the Natives (Urban Areas) Act lay both in the racial delinéézion
of African urban rights relative to those of other races, and in the internal stratification of the
Aftican population. The social differentiation of the African population as an explicit objective of
intra~urban segregation policy has been hitherto ignored, However, as this study of segregation and
Johannesburg slums shows, by excluding the bulk of the African community from urban areas the
state not only lightenied the financial burden of township development and housing provision, but
it also established a way of suppressing the volatile slum culture that undercut the established social
order.

‘The 1920s wers crucial yeats in the mobilisation of local authority interests in urban segregation,
Charged ﬁth the implementation of national legislation, white-rup municipalities collectively
organised to extend their power over African vrbanisation, to reduce the volume of housing they
wete oeing nsked to constrs of, to limit the amount spent on Africau accommodation, and to restrict
the prbpnrtian of the ‘white” municipal budget allosated to location construction, Much a3 some
officials may have desired it, abdication from the role of Afdcan township developer was not
possible, Whereas employers were happy to house their unskilled staff in rudimentary quarters on
factory sites, this presented enormous difficulties for the local authotity which was ultimately
responsible for overcrowding «nd the widespread contravention of standards of public hygiene in
employer compounds.

The provision of public housing as an alternative to industrial slums was 3 crucial reformist
objective of the NUAA, but there was vociferous oppoaition to white ratepayers funding Incation
construction.  From a municipal perspective, it was essential to restrict the number of Africans
entering urban areas, and reduce the quality and cost of accommodation provided for African
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| workers. 'The local state was central to the segregation process not just because municipal
empioyces applied the law, but because local authorities were a powerful lobby in drafting and
refining race legislation.

Local authority action dominated the consolidation of segregationist urban policy. The 1930s
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brought to a head the practice of planning through race zoning, Renewed efforts 1o impose control
over the urban poor were prompted by the growth of a poor white problem in the cities and the
failure of the NUAA to either effectively scgregate or adequately reform Aftican housing conditions,
For the first tivoe poverty was understood to be a poblem across the colour bar, but the state
sought to solve the slum problem without fundamentally altering the framework of racial srban
government, White privileges escalated, African urban rights were eroded, and racial residentis]
segregation was enfrenched,

The contradictory idevlogical b&,f.e of Aftican urban policy remained vnresolved throughont the
depression period. Conservatives and liberals, despite their differences, concurrad on the advantages
to be gained by tightening .cgregation and influx controls on Africans, Limited urban privileges
were extended to select African families in segregated locations which offered s substantially higher
standard of living a lower cost than slums, But cnnstructmg locations was not the oﬁly. or even
the major official tesponse to African wbanisation. Widespread rejection of the municipal
monopoly on Kaffir beer proposed in the NUAA meant thers was insufficient self-generated money
for locations for Africans. Backed by white workers, employess and ratepayers, the locat authorities
therefore favoured the provision of cheaper compound housing over family units, Migrancy had
unquestionable financial appeal to the white representatives in local government, The tendency
toward Stallardism wag reinforced when, following sustained and successful resistance to the
application of the NUAA, the local authorities had the practice of lcensing smployers’ single
quarters legalised. Having failed to assume control tver urban Africans by building public housing,
the state accepted employer supervision over the domestic arrangements of workers in preference
to private rental in yards,

The state, not without considerable qpposition, managed 1o impose the principles of racial and
social segregation in mos: portions of the sizy through the stum clearance injtiative, It was, however,
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remarkably unsuceessful in removing stums altogether. The 1920s deception that slums were an

African problem meant that there was never any attempt to rehouse or remove other black people
from. the inner-city. Demaud for cheap, convenient accormodation from poor whites, Indians,

coloureds and illegat Afiicans underscored the persistence and even the expansion of stums.

The extension of state control over African wrbanisation was symptomatic of greater
intervention in all aspects of city development regardless of race. State protection of colonial
standards through atringent enforcement of bye-laws and building codes in the white section of
town gave way in the 1930s to the construction and management of subsidised public housing for
the v/hite poor living in stums. Drawing on international approaches to the control of shums,
raciully selective removals and rehousing programmes became the mechanism for segregation ﬁs
urban planners once again priotitised the housing needs of the white working class,

Shums, race and urban change

The deseriptive literature on pre-segregation residential Johannesburg has emphasised the deh
cultural and political milien of working-class neighbourhocds, The picture of slumyards as the place
where the self-employed, and the pofitical, artistic and criminal mchrlds lived happily around
the courtyards of liquor queens, is less invented than one-dimensional The term ‘i’ incorporates

the wide range of accommodation in which the Johannesburg poor survived. At the top end of the _

scale, boarding houses which offered vary.ng degrees of cleanlingss were the preserve of whites,
Initially targeted at men, these rough and dangerous quarters were increasingly occupied by white
women working in the factories. Whites also rented rooms in private homes of Johannesburg’s
more respectable, but financially steetched working-class suburbs, There was no racial restriction
on this practice of sub-letting, and blacks (especially coloureds), escaped the worst slum conditions

in this way.

'The backyard rows of wood-.and-iroﬁ struciures clustered around shared sblution, ware the
archetypal slums. These overcrowded concentrations of insanitary housing wers run by individual
landlords as private ‘yardy’, semi-official compounds for the registered labourers of Johannesburg
busiriesses, or make-shift shelters on factory premises. Industtial compounds were made illegal for
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% short period following the promulgation of the NUAA, but by 1930 the demand for Afiican
housing, end the state’s inability to provide public stock, resulted in the reinstatement of ficensed
single quarters for African workers, Resilient Johsnnesburg slumiords, fed by ax insatiable demand
for illegal accommodation, resisted the strenuous efforts of philanthropists and locat and cenral

state officials to contain private reatal of inadequate accommodation.

It is clear that there was significant variation in the form of shun acsommodation avaiable to 'n
the urban poor in Johannesburg, There were also rlate] geographical ditfesences in the ragial
composition of the population of the slums. ¥ hite boerding houses wer . coacentrate: in 2 wedge

e B B L

to the north-cast of the cit: . Africans were concentrates, in the compound of employer- which
clustered around the industrial land between the railvay line and the miniry, #round that runs
cust-west through the centre of Johannesburg. Privats yards had a dispropertionately Ligh coloured
occupancy, whereas the employers” yards were predominantly occupied by Aficans. The most
striking concentration of stums and of black residence was the Malay Location,

The social and spatial differentiation of the slums elicited diverse state responses. The anti-slum
action taken by the state highlights the inter-play between conditions on the ground and the form
of segregationist action, After Union. the Johannesburg City Conngil sought to controt the growth
of slums by patrolling contraventions of its system of granting exemption certificates to Africans
working extended or irregular hours. Policing the yards and the Malay Location was an atternpt to
reduces crime and curtai] African urbanisation rather than enforce sapitary conditions, By conirast,
the predominantly white boarding kouses were subject to increasingly stringent health inspections,
When philanthropic organisations mede it clear that changing the sheets and sweeping the floors

N was insufficient j:rotection for white women’s morality and productivity, the state facilitated
} ": construction of segregated hostels by the private sector, When the regulation of the black slum
! < population became too onerous, a policy of divide-and-rule was implemented by plaving diff, rential

urban controls on Africans, coloureds and Indians,

e e e et

The declining post-World War One living standaid of African shum residents in Johanriesburg

& was cause enough for municipal and philanthropic anxiety that the City Council mooted a public
.Ih y housing programme even before the NUAA was in place, The objective of fostering a respectable,
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“detribalised” African population in Johannesburg was linked to the construction of housing for
Christian families at Western Native T~wnship. As in the case of the Malay Location, in site slum,
upgrading was sometimes considered, but was always rejected when Afncar-s were involved. The
local authority sirategy of prohibiting the growth of slums was formalised at national level by the
NUAA which restricted the influx of Africans, repatriated ‘redundant’ people (mainly women), and

provided for the building of locations for those urbanised Afric  with families, while forcing the -

bulk of the urban work-foree into Izss expensive and inore regimented compounds. Cracks in the
power of the state are revealed by the reintrodu.lion of a aystem of exemptions under the 1930
amendment to the NUAA. Confronted by the inability of local authorities, most notably
Johannesburg, to enforce the provisions of the NUAA and build locations, the state agreed to
licence em, loyer compounds in an effort to upprade Aftican tesidential conditions {vhich had
deteriorated so badly under the original permit system,

The role of the central statc in the evolution of intra-urban segregation was arabiguously
prescriptive and detached, Smuts” equivocation on the NUAA is suggestive of the extent to which
national politics was out of touch with local tensions about how to manage slums, There is no
question that there was significant pressure to impose a form of segregation that would uphold
cheap migrant labour, but unfike the mines, smaller employers were unwilling to houss their
workforce in closed compounds. Where the Zaissez faire accommodation of workers on factory
premises or in yards nearby produced a shwm culture that could not be contained to the
specifications of the ruling classes, employers supported clearance and upgrading, Rehousing the
entire African workforce in family housing demanded an extended city tax base, Whereas Hmited
permanent African urbanisation was desirable, and the abolition of shums was imperative to the
satisfactory reproduction of the industrial workforce, capitalists opposed direct funding of locations.
Instead, there was widespread acccpténce of municipal provision of cheap and accessible single
quasters for the majority of workers.

Local authorities were pivotal in the implementation of slum clearance and segregation, as the
execution of racial planning legislation fell under the jurisdiction of town councils. It is, however,
crucial to acknowledge the role of local authority employees in drafting and designing urban policy.
Local government support for segregation had several wots, fn Jobannesburg, the City Council
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was dominated at critical moments by the interests of the white Labour Party which opposed any
investment in Aﬁwan advancement and which promoted welfare programames for unskifled whites,
The other major municipal constituency in Johannesburg fell broadly under the influence of white
hbmc-owners. Ratepayers’ Associations reluctance 1o finance location development encourag od the

extension of influx control and the reduction in the standard of housing offervd to African workers.

A third force shaping municipal attitudes fo black settlement was that of the professional personuel,
The impact of these appointees” ideas gleaned from the international experience of runuing cities
was felt in Council chambers and at the influential provincial and national gatherings of raunicipal
repmsenia_.tives throughout the segregationist period.

The Johannesburg Medical Gfficer of Health, Dr Charles Porter, was pivotal in instigating the
dualist approach to planning whereby the interests of white English settlers and later Afrikaners
were addressed within the broad context of colonial urban developments. African urban policy was
then dealt with as a separate, mdependent affair. The place of minority groups, like that of
‘coloured’ people, emerged from the spaces left between the dominaat groupings of Europeaans and
Africans, Whereas Porter and other municipal men did not necessarily oppose black urban

settlement per se, they modified international .st'anda:ds for locations in owder to reduce costs to

white citizens and businessss, More sinister was the planners adaptation of the international
practice of state intervention in working-class houring provision, for this placed a ceifing on African
advancement in urban. areas and imposed staie: control on urban African residential opportunities.

Like the leaders of the municipal movement, many of the major players in South Aftican liberal
and philanthropic circles followed closely the ideas and trends in overseas city management. Liberal
whites were enormously influential in all matters of racial policy, and thelr concern extended to the
position of Africans in towns, The large scale urbanisation of Africans was initially opposed by
white liberals. Later recogaition of urban permanence as a step aloﬁg the path to ‘civilisution”
stimulated the sphitting of the African population into “ribalised” and “detribalised” categories, Once
the majority of the urban workforce was understood to be ‘taibal’, Bberals fell back on their
Victorian concerns to limit exposing rural Afticans to urban evils. Colluding with conservative
Stailardists, they invoked cugenic notions of Negeuid inferiority, and encouraged the establishment
of segregated, supetvised compounds in towns, Detached nuclearfamily housing in Afvican
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townships was built on crude garden city plans for ‘detribatiseu natives’ at the behest of English
liberals. Largely because there was nio major opposition, either from Africans or white liberals, to
the segregationist policies praposed by the various local state lobbies, racially scparate public
housing wag rapidly and ficmly entrenched,

Race, space and power

Drawing from the geographical and temporal pattern of slum clearances in Johannesbusg it
would seem that there was virtual unanimity among whites on succes-ive government proposals
that racial residential segregation form the basiy of national »rban policy. This consensus was Jese
a result of compromise than the coincident interests of different constituencies. White ratépayers,
workers and employers along with philanthropists, professionals and state officials agreed to
selective African exclusion from towns, the separate treat~ient of coloured people, and affirmative
action for poor whites, Segregation represented a visble urban management framewaork to those in
power because it apparently resolved the four basic tensions of puhhc health, race competition,
labour supply and unrestrained urban expansion associxted with industrialisation in South Africa.

Problems of urban sanitation were in no way mﬁque to South African cities. Preventing the
spread of disease was of paramount imporiance throughout the segregationist period, but there was
never any crude invocation of the “sanitation syndrome” widely associated with removals in colonial

settlements, In industrdialising Johannesburg, insanitary conditions unleashed official consternation .

because of reduced worker productivity and the philanthropic campaign against urban blight.
Given the establishment character of opposition to slums, it is hardly sueprising that white women
workers and Aftican men who formed the backbﬁne of the industrial workforce attracted reformist
attention and banefited, atbeit disproportionately, f..m rehousing initiatives.

The organisation of the South African labour force between the ¥ orld Wars. depended
increasingly on the enforcement of a racial hierarchy of jobs. For a racial arstocracy to have any
meaning off the factory floor, parallel segmentation of residential opportunity was imposed. Job
reservation and the regregation of hrusing were devices that protected poor whites from urban
competition with blacks, Racial aif:>rentiation depended on racial classification. In practical terms
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racial boundaries were drawn by the Public Health Act and the Natives (Urban Areas) Act, and
were refined *hrough the rehousing programmes that followed the application of the Slums Act,
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Race was nct the only instrument of repression in urban South Africa. The social differentiation
of the African population into rural outsider, temporary migrant or permanent utbanite was a
crucial eicment cpabling the insufficiently powerful state to impose its might on the wrban

landseape. When the state’s grand plan of segregating the ity faitercd, business inferests stepped
into the breach. Licensed compourds provided a temporaty but exitical interim measure that did
not contravene the pineiple of state-enforced slumn clearances and state-managed rehousing

peogrammes,
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The origins of urban segregation in South Africa wers not monolithic,. 'The burcaueratic :
correlation of nationa] territorial segregation and urban segregation cultminated in the restrictive
definiticn of the position of Alticans in towns. Racial residential segregation was built on the

selective hausing of urban Aficans in locations and compounds. This filtered access to urban

accommodaiion was entrenched by the political legitimation of unrestricted Afrisan settlement
outside of Rewerves, But intra-urban racial segmentation was also the ovtcome of reserving and
developing superior portions of the city for the Anglo-Afiikaner community. Morcover, when the
planning objectives of white privilege and black repression were found wanting, as in the case of

\ ¢colodmed and Indiany, contingency plans that did not jeopardise the overall balance of power in the
city il_;'em gmbraced. In South Aftica, white people’s power to designate space to others and to _'.g _
claim tetritory for their own exclusive use was founded on an alliance of ruling class interests arowad 1
the p{'.rlicy of segregation.

The fact that the South Adrican racial elite resoried to wrban ploning to comtroel the urban

CLAEmT a5 Y,

G underalass echoes developments alsewhere in the industralising world, Social and cthaic ingguality

i’ : persisied wnder the British welfare state, and in North America the ghetto remsined dcspne mudem
; planning guidelines. Institutionaliscd racial residential segrepation can be reparded as oxe of meny ;

outcomes of the concentration of wealth in the city, except ti-.« it South Afiiia ingquality was an
e integeal part of the urban design,
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