Influences on Strategic Spatial Planning and
Spatial Concepts in the South African Context:
A Case Study of the City of Johannesburg

Inneke de Villiers

Johannesburg, 2009

A dissertation submitted to the Faculty of Engineering and the Built
Environment, University of the Witwatersrand, in fulfilment of the
requirements for the degree of Masters of Science in Town and
Regional Planning

Page | 0




Declaration

I, , declare that this dissertation is my own, unaided work. It is
being submitted for the Degree of Masters of Science in Town and Regional Planning by
Research in the University of the Witwatersrand, Johannesburg. It has not been submitted for
any degree or examination in any other University.

Day of (year)

Page | 1



Abstract

Strategic Spatial Planning is an approach in planning which is not defined universally and
encompasses a range of elements for consideration in its practice. This is what literature
indicates but this research is aimed to identify the understanding of Strategic Spatial Planning
(SSP) and its related concepts in the South African context. It also identifies the preferred
spatial concepts being used by spatial planning practitioners in Strategic Spatial Planning,
especially in the public sector. The concern with influencing factors is to clarify why certain
spatial concepts are chosen. These influencing factors are probed through a qualitative case
study of the City of Johannesburg in its immediate, broader and historical context.

The research uncovers the influences and understanding of Strategic Spatial Planning and its
related concepts through investigating the processes by which decisions are made to use
certain spatial planning concepts. Some of the aspects investigated in terms of Strategic
Spatial Planning include governance and politics around decision-making processes,
international Influences on Strategic Spatial Planning in the context of South Africa, Town
Planning principles which influence decision making in terms of the concepts used in
Strategic Spatial Planning, historical significance of the concepts used in South African
Strategic Spatial Planning, original meaning/intention of concepts chosen to be used in South
African Strategic Spatial Planning.

The lenses of New Institutionalism, Governance and Power in Planning have been used to
analyse the research data and it has been found that Strategic Spatial Planning is political in
nature as it takes direction from the government in power. However, planning practise differs
between the various spheres of government due to limited direction or co-ordination between
the spheres of government. The study further illustrates that power in planning is linked to the
position one holds in an institution in terms of decision making power but also that power is
linked to knowledge.

The research further uncovers how Strategic Spatial Planning possibly influences external

forces and not only how external forces influence the practise and understanding of Strategic
Spatial Planning.
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CHAPTER 1
INTRODUCTION

1.1 INTRODUCTION

This research investigates both the influences on and the understanding of Strategic Spatial
Planning (SSP) and its related concepts in the South African context. It also identifies the
preferred spatial concepts being used by spatial planning practitioners in Strategic Spatial
Planning, especially in the public sector. The concern with influencing factors is to clarify why
certain spatial concepts are chosen.

The research uncovers the influences and understanding of Strategic Spatial Planning and its
related concepts through investigating the processes by which decisions are made to use
certain spatial planning concepts. Some of the aspects investigated in terms of Strategic
Spatial Planning are:
¢ Governance and politics around decision-making processes
e International Influences on Strategic Spatial Planning in the context of South Africa
e Town Planning principles which influence decision making in terms of the concepts
used in Strategic Spatial Planning
e Historical significance of the concepts used in South African Strategic Spatial
Planning
e Original Meaning/Intention of concepts chosen to be used in South African Strategic
Spatial Planning

This research considers how Strategic Spatial Planning is understood and applied by various
actors within the Strategic Spatial Planning environment, especially in the public sector.
Therefore, it explores what Strategic Spatial Planning practitioners’ understanding of
Strategic Spatial Planning is. This research does not attempt to explore the way in which
Strategic Spatial Planning functions but rather what influences and informs the understanding
thereof. It identifies the spatial concepts used within Strategic Spatial Planning and further
explores how these concepts are used in spatial policy, are understood by those formulating
the policy and what the concepts mean within the current South African context. It also
attempts to explore how they have emerged and been adopted. In addition, the research
probes the original meanings and points of origin of the Strategic Spatial Planning concepts
from the perspective of the public spatial planning practitioner in order to inform the way in
which Strategic Spatial Planning is perceived and practised and under what influences this
has occurred.

The research focuses on a case study in relation to broader South African planning practice,
that of the City of Johannesburg. Reasons for the chosen case study are discussed in
Chapter Two and pertain mainly to the availability and accessibility of information, as well as
established relationships with City of Johannesburg officials.

This chapter sets out the background to the research and highlights the research issue. It
further sets out the research contribution, chosen topic and the related research questions.
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The chapter also briefly outlines the chosen conceptual framework elements, after which the
chapter concludes with the methodology followed in the research exercise.

1.2 Background to Research

The research explores the underlying influences on and thinking in current spatial planning in
South Africa, especially that of Strategic Spatial Planning. Traditional spatial planning was
primarily focused on land use management, whereas Strategic Spatial Planning, at the early
stages of the research in the author’s understanding, is concerned with co-ordination of
public and private investments, co-ordination of different government or organisational
departments and their respective planning strategies. Strategic Spatial Planning is also
concerned with elements such as territorial cohesion, integration and competitiveness. A
primary example of Strategic Spatial Planning initiatives is the planning advocated and
practiced within the European Union and its member states, as discussed in Chapter Three.

Current Strategic Spatial Planning documents in South Africa refer to the above mentioned
elements and for this reason, it was deduced, at the initial phases of the research, that
Strategic Spatial Planning in South Africa is strongly influenced by international practice.
Various authors state this position (as mentioned in the next section) but this research will
attempt to identify these influences more specifically.

1.2.1 The South African Context

Since 1994, post apartheid planning has attempted to ‘correct’ the urban form, which was
produced by policies that advocated racial segregation. These policies, which some also
label as planning tools of the Apartheid Regime, left the spatial form of South Africa deeply
fragmented and socially inequitable. Most post apartheid planning policy has aimed at
correcting issues related to this distorted urban morphology.

Changes within the urban form of South African cities over the last decade have been
informed by notions and concepts that have to a large extent originated from outside the local
context (Todes, 2006; Watson, 2002 & 2003). Changing economic conditions and shifts
within policy positions and governance have also in recent times influenced the urban
morphology of cities (Todes, 2006).

The spatial concepts which have emerged within the post apartheid-planning context have
been incorporated into numerous ‘planning tools’ and planning documents. These documents
range in scale from national to local level and, in some cases, even transnational scales.
These spatial planning tools include the National Spatial Development Perspective (NSDP),
the Gauteng Spatial Development Perspective and Spatial Development Frameworks at
provincial, municipal and regional levels.

The early post apartheid planning frameworks adopted concepts such as nodes, corridors
and urban edges (latest ‘version’ known as the Urban Development Boundary in the chosen
case study). These were developed and advocated in the South African context by the
University of Cape Town’s (UCT) academics, Dewar and Uytenbogaardt (Watson, 2002 &
Dewar, undated). These concepts are still used as structuring elements within planning
frameworks. Urban compaction is a movement in planning, promoted within spatial
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frameworks such as the City of Joburg Spatial Development Framework. The notion of urban
compaction is closely related and interlinked to the above-mentioned concepts (Todes, 2006;
Harrison et al, 1996) and is defined and discussed in Chapter 4. How these concepts have
come to be adopted and used is what is of interest in this research.

Some of the more recent concepts included in Strategic Spatial Planning, which have not yet
been taken up at a local government level but have been explored at provincial government
level in particular, include the notion of polycentricity. Polycentricity implies that a number of
different places are connected to form a network, which would essentially operate as a new
critical mass in terms of growth and development. This concept is used within documents
produced by the South African Cities Network, government officials’ speeches and provincial
planning documents. Polycentricity is underpinned by concepts such as mobility, issues of
equity, economic competitiveness, regional balance and territorial cohesion (Faludi, 2001;
Hague and Kirk, 2003; Davoudi, 2002 & 2003; Meijers et al, 2005). Polycentricity can occur
at various spatial scales ranging from a continent wide level to the local, more focused
metropolitan areas. Within the South African context, polycentricity has strongly emerged at a
provincial level, particularly in the Province of Gauteng. Global City Regions (also referred to
as Mega City Regions in some parts of the world) are closely related to polycentric urban
regions as both these concepts are based on ‘network type relations’. Discussions have
revealed that Global City Regions can be seen as a scale of polycentricity (ie. at regional
level) and is perceived as a political decision in most cases. Polycentricity does not form part
of the research exercise as it is a broad level strategic concept, which is poorly
conceptualised at a local government level. The research is focused on the local government
level where actual concepts are employed, but polycentricity is briefly mentioned here to
make the reader aware of broader strategic spatial concepts, which are now emerging in
South Africa.

The spatial concepts mentioned above have largely been adopted and used as tools to
address certain spatial issues caused by the legacy of Apartheid Planning, such as social
and physical fragmentation and inaccessibility to cities in general, by the majority of the
population. Concepts such as nodes, corridors and urban edges are adopted as a reaction to
urban sprawl. Some of these concepts are informed by planning approaches such as the
Compact City, New Urbanism and Smart Growth. These approaches have been developed
internationally and this already indicates the likelihood of some policy/concept transfer from
international sources and studies (Reid, 1997; Gordon & Richardson, 1997).

Many factors have to be taken into account in terms of spatial planning. Not only is it
important to understand what a concept is trying to ‘correct’ or ‘better’, or how it intends to do
this, but also what it aims to achieve as a final end product in terms of spatial planning.

The following sections identify the research issues, which have led to some of the above
interests, and describe how the research aims to explore the issues.

1.3 Research Issue

As a young professional in the consulting world of planning, recently graduated from a tertiary
institution, | was faced with interpreting spatial planning documents in the preparation of land
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use applications as well as policy and strategy formulation for municipalities in the Gauteng
region. This posed some challenges in terms of the understanding of some spatial planning
concepts in the working world of town planning. Spatial planning documents were referred to
commonly in the process of preparing and submitting land use applications to local
authorities as well as in the preparation of spatial planning policies, in particular Urban
Development Frameworks, for local authorities in the Gauteng region.

The difficulty and, at times, the frustration with this, was that almost all of the concepts used
within these spatial planning documents were difficult to grapple with and understand,
especially with respect to land use applications and the application of these spatial concepts
to specific land parcels. Also challenging was the application of the broad spatial concepts,
which are applied at a citywide level in most instances, to smaller land areas.

This caused me to think about the meaning of the concepts | was working with and the
appropriate application thereof. This was not an easy task. In attempting to uncover exactly
what the local authorities meant by some of the concepts | had to grapple with in my daily
work, it was sometimes more confusing than helpful to probe issues on a ‘casual’ level with
City officials. This was partly because the authors of the spatial planning policies and
documents were not the implementers of the documents — other planners within a different
department within the City (in this case, predominantly Johannesburg) were applying these
concepts at more localised levels. Confusion also arose because various officials in the same
department did not engage or understand the concepts in a similar fashion, indicating that
there was lack of a common understanding of the concepts.

This was how the research was conceptualised and the research issue was identified. Firstly,
in trying to understand concepts used within official documentation, | could not find research
material on which these documents were based. This made me question the usage, meaning
and, of course, the appropriate application of the concepts.

Secondly, this suggested the possibility that the application of concepts could be
inappropriate due to the misunderstanding or different interpretation of concepts, which led to
the hypothesis that perhaps limited, or no research, is conducted prior to the introduction and
usage of concepts in the South African context or even from one local context to another.
This implies that the initial usage, intention and implications are not always understood
before spatial concepts are used by spatial planning practitioners. My personal difficulty,
described above, suggests that planners within the same institution need to gain a common
understanding of the concepts they work with, in order to eliminate confusion and educate
those working with these concepts outside of the public sector.

The hypothesis is based on the fact that documents recording research and testing spatial
concepts in pilot projects prior to their usage are hard to find, which could indicate that they
do not exist. But what further intrigued me is how, where, when and by whom these concepts
are introduced and adopted, as this information was lacking. How was it that these concepts
came to life in the South African strategic spatial policy documents? Were the influences
historical in nature perhaps, or economic, social or political?
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As an approach to planning practice, Strategic Spatial Planning is rather elusive and is
understood and explained differently not only by various planning practitioners, but also by
various authors within the academic world. This was shown through the research. The
practice of Strategic Spatial Planning is not mentioned widely in written work in contrast to
how it is written about theoretically. The relationship between practise and theory is therefore
questioned by the writer, in light of my above mentioned experience.

In conclusion, my research issue can be summarised as having different components,
namely:
e Examining whether strategic spatial concepts are commonly understood in the
practice of strategic spatial planning.
e Understanding the original intentions of strategic spatial concepts.
e Investigating the influences on Strategic Spatial Planning and Strategic Spatial
Planning concepts.
e Methods of introduction behind the usage of Strategic Spatial Planning concepts.
¢ Understanding how the concepts are used and applied on a daily basis.
e Finding a common definition or even just a common understanding of what Strategic
Spatial Planning is, in order to assist in understanding the methods and tools used to
practise this form of planning.

1.4 Research Contribution

The research contributes to developing a better understanding of the ideas underlying
Strategic Spatial Planning. It further aims to give a critical perspective on the practice of
spatial planning and the general understanding and definition of Strategic Spatial Planning at
a practical level. This means that the practise of Strategic Spatial Planning and what it
actually means is examined in order to uncover the issues identified in Section 1.3. A
systematic examination of these issues can assist in clarifying the strengths and weaknesses
of key content in Strategic Spatial Planning.

1.5. Research Topic
The research topic is described as

Influences on Strategic Spatial Planning and Spatial Concepts in the South African
Context: A Case Study of the City of Johannesburg

1.6 Key Structuring Questions

A two-fold question, with subsidiary questions, has been formulated to guide the research
process. The key questions are:

What are the influences on Strategic Spatial Planning in South Africa and the
intentions, meanings and understanding of key spatial concepts used within the

practice of Strategic Spatial Planning?

The secondary questions, which have been formulated in order to answer the key question,
are listed below.
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a) What is understood by Strategic Spatial Planning?

b) What is the role and purpose of Strategic Spatial Planning in South Africa?
c) What influences Strategic Spatial Planning in South Africa?

d) What is understood by the term strategic spatial concepts?

e) What are the key spatial concepts and how is each of these understood?

—n
~

What are the origins of the key spatial structuring concepts and how have these
migrated and been translated from various arenas?

1.7 Conceptual Framework

The literature chosen to guide the research of the topic is that of New Institutionalism,
Governance, Power in planning and the growing literature on the transference of
ideas/concepts in planning.

The literature on New Institutionalism points to the issue that institutions affect the decision
making of actors within the institution as well as the understanding of ideas. Sociological
institutionalism is the most informative in terms of the research, as its focus is primarily on
factors influencing decision-making processes. However, elements of historical
institutionalism also add to the conceptual framework. These forms of institutionalism assist
in probing the understanding and usage of concepts within an institution and between various
institutions

Within the framework of New Institutionalism, it is critical to look at how spatial ideas and
practice are tied to governance contexts and governance practice. Governance is critical in
understanding how decisions are made, as it probes the relationships between various
stakeholders involved in decision making processes.

Power in planning is an important aspect in the decision making processes as relationships
are of the core essence in these situations. Power relations are considered as part of the
influencing factors on the choice of Strategic Spatial Planning concepts and the practise and
understanding of Strategic Spatial Planning.

These framework elements are discussed in Chapter Two.

1.8 Methodology

The methodology used in the research is a desktop review of strategic spatial policy and
contextual readings and also interviews with policy formulators and implementers. A body of
literature has also been drawn on to assist in this research and to frame the interview
questions.

The emerging literature on the transference of ideas and concepts, which comes largely from
the fields of Sociology and Political Science, is drawn on in the methodology of the research.
This body of literature informs the investigation of which concepts have been transferred,
how they have been transferred, by who and by which means they have been transferred, as
well as how meanings of these ideas and concepts have changed across space, time and
contexts.
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The methodology is elaborated in Chapter Two.

1.9 Structure and Content of the Research Report

The report gives the reader a broad overview of concepts and their history before introducing
the case study, the interview material and the analysis of the findings.

Chapter Two develops the conceptual framework for this research. It gives a broad overview
of relevant theory on New Institutionalism, Governance and Power in planning and links
these to give an overall understanding of how the framework elements are intricately
connected and supplementary to each other and the research.

Chapter Three provides the historical overview of spatial concepts used within the
international and South African context. It outlines the issues which contributed to the choice
of concepts and also reviews political policies and legislation. It further gives an overview of
current ideas and themes in spatial planning documents and also sets the scene of the new
dispensation after 1994.

Chapter Four outlines key spatial thinking post 2000, as well as the City of Johannesburg’s
strategic spatial concepts, as contained in strategic spatial policy developed since 2000. It
outlines the progression and changes in the use of concepts, whether through the
introduction of new concepts or the transformation or refinement of existing concepts.

Chapter Five provides an in depth look at the interview material and reveals some issues
found within the City of Johannesburg, as well as the relationship with other institutions and
actors. It considers how Strategic Spatial Planning and strategic spatial concepts are
understood and defined within the planning profession.

Chapter Six synthesises the information contained in Chapters Three, Four and Five and
contains the analysis of the content in relation to the conceptual framework.

Chapter Seven concludes the research with a summary of the findings and proposes some
interventions and recommendations.

1.10 Chapter One — Conclusion

Chapter One provided a brief historical account and initial understanding of Strategic Spatial
Planning and strategic spatial concepts. The main research issues are that the approach of
Strategic Spatial Planning is elusive and ill defined. The practise of Strategic Spatial Planning
is also not widely captured in writings on the South African context. The research issues have
been unpacked into six components, which can also be defined as areas of interest in the
research. Briefly these are (i) examining if strategic spatial concepts are commonly
understood, (ii) understanding original intentions of concepts, (iii) investigating influences on
Strategic Spatial Planning and its concepts, (iv) understanding the use of concepts, (v)
exploring the introduction of concepts in Strategic Spatial Planning and (vi) finding a common
definition/understanding of Strategic Spatial Planning.
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Personal experience within planning practise has led to the questioning of aspects of
Strategic Spatial Planning and the usage of associated Strategic Spatial Planning concepts.
In particular, frustrations have been experienced in developing policies and applying policies
to land use applications.

Research questions have been put forward to assist in answering the main research issues.
Theories drawn on for the research consist of New Institutionalism, Power in Planning and
Governance.

The methodology, which consists of desktop literature reviews and interviews and
observations as described in Section 1.8 of this chapter, draws on literature on the
transference of policy and concepts.

Before moving on to the next section | would like to leave the reader with a quote from
Aspinwall & Schneider (2000, p2) which made me think this might be what spatial planning
concepts and Strategic Spatial Planning could be compared with —
“...Europeanists assume to sit in different restaurants and, more importantly, employ
different utensils to attack what we consider to be the same menu.”

Although this quote was stated in a paper where institutionalism was probed in the European
Union context, I'd like to borrow it for this research and change it to read —

‘This means that strategic spatial practitioners assume to sit in different
restaurants [different, countries, spheres of government and sectors] and, more
importantly, employ the same utensils [Strategic Spatial Planning concepts] to attack
what we [the users of these concepts] consider the same menu in very different
ways.’

At the end of the research, | will return to this quote to evaluate whether or not my initial
assumptions were correct.
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CHAPTER 2
METHODOLOGY AND CONCEPTUAL FRAMEWORK

2.1 INTRODUCTION

The South African planning context has changed dramatically over the past decade, as has
the manner in which planning is currently practised. This means that traditional spatial
planning focussed primarily on land use management. The focus of planning in South Africa
has not only changed, but it has followed a trend which has been set internationally. A prime
example of this change is the strategic planning focus of the European Union and the
production of the European Spatial Development Perspective (ESDP). South Africa has
followed suit with the production of the National Spatial Development Perspective (NSDP)
and this has, in recent years, filtered down to provincial level where documents such as the
Gauteng Spatial Development Perspective (GSDP) have emerged.

Another example of the changing nature of planning thought is legislation and particularly
recent provincial changes. The Gauteng Provincial Government has developed the Gauteng
Planning and Development Act, no 3 of 2003. The aim is to bring land use planning and
spatial planning closer together and find a better way to synthesise the regulatory aspects of
planning with the spatial, forward planning aspects of town planning. It further aims to
standardise certain aspects of land use planning through consolidated Town Planning
Schemes for municipalities. This begins to point to changes in planning practise and the
regulation thereof through legislative requirements, which will be placed on all municipalities
within the jurisdictional area of the Gauteng Provincial Government.

The Gauteng Provincial Government is also establishing the Global City Region (GCR), a
European concept related to governance, where more interaction occurs between cities
within a geographically demarcated area to make the area more attractive to investors and
also to begin the establishment of supporting functions between the cities. The establishment
and formalisation of the GCR in the province aims at better more sustainable, integrated
planning across municipal borders, so that the province is viewed as a single functioning
entity. This entity will aim to enhance the global competitiveness of the region through
appropriate governance structures and cultures (Mahlangu, 2007).

2.2 METHODOLOGY

The methodology chosen for the research exercise is twofold in nature and is qualitative in
nature. It consists of both textual analysis (which is viewed as secondary sources) as well as
interviews (viewed as primary sources).

2.2.1 Desktop Literature Review

The desktop review has two components, namely a literature review of the topic in general
and interrogating a case study, the City of Johannesburg, to look at specific concepts and
how these are being used. In Chapter Three is a review of literature on Strategic Spatial
Planning and major concepts that have been used in the South African context in the past.
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The literature review engages with the literature to determine the historical significance of
concepts used and also how these were used. Most of these concepts were used pre-1994 in
Apartheid South Africa. What made this pre-1994 period interesting was the fact that spatial
planning was largely influenced by various pieces of legislation, which are briefly examined in
the research. The purpose of uncovering the political layers of a past and present South
African context, which includes legislation, political parties’ manifestos and political role
players’ direction expressed in public announcements and documents, is to probe how
political agendas influence the decisions making process in spatial planning formulation.

The desktop review further interrogates the City of Johannesburg’s spatial documentation to
understand the progression, change and also the usage of different spatial planning concepts
across a fixed period of time. It looks in particular at spatial planning concepts after 2000.
This focus was chosen because of the institutional shift caused by the amalgamation of
various municipalities at this time, due to legislative requirements, and also because of the
fact that the documents produced during the period of 2000 to 2008 are the most accessible.
Attempts were made to trace earlier documents but this proved to be difficult and the focus of
the study was narrowed to the new local governance system after 2000. The governance
system prior to 2000 is referred to in the research to illustrate the difficulties experienced in
balancing spatial development planning’s focus and governance before the municipal
amalgamations.

The original intention of the research was to focus on two prominent spatial planning
concepts from the United States of America (New Urbanism) and from Europe (Global City
Region). In the preliminary phases, it was noted that not a great deal of literature relating to
these concepts existed and also that these concepts were not taken up strongly in South
African spatial planning documents. Rather, they were explored at academic levels and
conceptual levels within planning practice. It was therefore decided to look at the current
spatial documents and to identify what were thought to be strategic spatial concepts. Spatial
issues engaged with from this point of view did not include such broad planning ideas. The
spatial concepts are investigated to understand the significance of their use, history in terms
of how they have been transferred and how they have evolved over time. This is then
compared with the interview material to assess whether Strategic Spatial Planning
practitioners engaging these concepts on a daily basis understand these issues in a similar
manner.

The research focuses on one city in terms of its spatial planning in relation to other spheres
of government. The method looks at what is currently being used locally, relating this back to

other spheres of government and their spatial policies.

The method of desktop research used in considering and analysing data is illustrated
diagrammatically in Figure 2.1.
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DESKTOP RESEARCH

Review other authors’
comments/works

National Spatial Development Perspective

Interrogate Key Spatial
Plannlng Documents ata Gauteng Province — Gauteng Spatial Development
General Level Perspective

Spatial Policies of the City of Johannesburg

Figure 2.1: Desktop Research Outline

INTERVIEWS

Gauteng Provincial x 2

City of Joburg x 4
Personal Interviews

Interview Officials about Spatial
Planning Ideas and Concepts =

City of Joburg x 5
Informal Discussions

Consultants x 2
Informal Discussions
Personal Interviews

Y vv v

Figure 2.2: Interview Outline

NOTE: Informal discussions refer to discussions with City Officials on an unofficial basis during my time working with and for the city
about this topic and issues pertaining or affecting it directly. The need for formal interviews was not seen as necessary in these cases
as sufficient ‘interview type material’ was gathered through informal discussions. Colleagues were however informed if | was probing
issues regarding the research and their permission was obtained to use the material of the discussion.

2.2.2 Interviews and Observations

The research methodology includes interviews and observations, which are reflected upon in
Chapter Five of this report.

The choice of case study and the reasons behind it are discussed in detail in Chapters 4 and
5. In short, it is based on the following reasons:
e The author found the functioning of the City of Johannesburg to be both reasonably
familiar and intriguing.
e The author has previously consulted for the CoJ, therefore information sharing and
established relationships could be used to access information and to probe issues.
e The year 2000 forms a natural historical milestone in the institution’s history, as this
was the year of municipal amalgamations. The fragmentation of local government
prior to 2000 caused a challenge in terms of finding records and any policies related
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to the topic, therefore this historical date is seen as the most appropriate for research
purposes.

The interviewees chosen for this research were the authors of the documents that | was
using on a daily basis in the working environment. The authors’ understanding of the
concepts they were using and promoting in spatial policy documents is examined.

It was anticipated that authors of spatial planning documents would understand what they
were using and working with on a daily basis and also the motivations and influences on
these spatial strategies which they were developing annually. However, what must be
remembered is that the department at the City of Johannesburg developing these strategies
has a fairly dynamic staff turnover; therefore it was important to interview the authors of
documents who have been within this department for longer periods of time and in doing so
also probe whether knowledge sharing with newer staff occurred.

The knowledge of the newer staff members was probed through unstructured conversations
and informal discussions, as described in Figure 2.2 above. These discussion types occurred
mostly after | had joined the City of Johannesburg. At that time, four new staff members had
joined the City/the Department of Development Planning and Facilitation and | wanted to
understand how they understood the concepts they were working with and promoting in the
City’s spatial documentation. | will also reflect on my own experience of working for the City
of Johannesburg as a consultant as well as working as an employee for this institution. In
providing my personal experience, from which this research was partly conceived, | will add a
personal perspective and assess whether other spatial planning practitioners share the same
experience and if not, why this is the case. At all times will | make the reader aware whether
| refer to my own experience or that of others and whether my experience is a personal
comment or opinion about the research material. These personal comments/statements of
opinion might not be substantiated in all instances by research data, but this research does
have some introspective elements, both from the author and interviewees, which should be
taken into consideration. This will be undertaken in Chapter Five.

The interview element of the research has, however, not only focused on the City of
Johannesburg but has also looked at the Provincial Government of Gauteng, where officials
in the Department of Economic Development where interviewed. These officials are
responsible for interacting with municipalities in terms of spatial work being done in the
province and are further responsible for developing policies and spatial strategies for the
province. The aim of probing these officials was to uncover relationships influencing the
decisions being made regarding local government Strategic Spatial Planning and the
concepts associated therewith.

An alternative angle explored was that of outside influences on the public sector policy
developments, namely consultants being employed by government institutions to develop
spatial policies and strategies. Interviews were done with private practicing professionals,
alternatively referred to as consultants, who had done recent work for the City of
Johannesburg and issues of information sharing, decision making processes and introduction
of new spatial concepts were probed.
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A total of fourteen participants, including myself, were identified and engaged in this research
process. The engagements were aimed at being qualitative in nature with interviews taking
between one hour and one and a half hours per structured engagement. Interviews where
informal discussion sessions and observations occurred around specific topics, varied in
duration from ten minutes to three hours. Observations were primarily of the interaction
between city employees at structured meetings and also between city employees and other
parties, such as the public or town planning consultants.

At this point, it should be noted that the interviewees were requested to be as open and
honest as possible. This could have meant that answers were very subjective and based on
personal experience, but this is an essential part in understanding how the various actors
within the spatial planning environment interact with material and understand processes
leading to decisions being made surrounding spatial concepts used. A potential problem has
however been identified with my own personal experience being reflected upon. It could be
viewed as being unsubstantiated claims, but a conscious effort is made in the research to
clarify whether or not statements are a personal perspective or opinion.

A body of theoretical literature was used to formulate the interview questions. Section 2.2.3
explores this body of literature.

2.2.3 The Transference and Translation of Ideas / Concepts / Policies

The literature to be reviewed in this section is an emerging body of literature within the policy
field. It can be described as literature on the transfer of ideas and concepts. It has largely
emerged within the fields of sociology and political science. This body of literature informs the
research in terms of the transference of concepts and ideas to the local context. The
research will in more specific terms probe which concepts are transferred, how this
transference has occurred, who the agents are during this transference process and how
meanings of transferred ideas and concepts have shifted over space, time and context.

Some prominent authors have emerged in this literature and research field.

Stone (2001) gives a very comprehensive overview of her understanding of policy transfer
and lesson drawing. Policy transfer can occur at various levels, be it cross-national or sub-
national. The elements which are listed below have been organised into two categories by
Stone (2001, p3). Firstly, she speaks about “Policy Transfer, Lesson Drawing and Diffusion”
and secondly she explores “Carriers, Exporters and Inducers of Policy Ideas”.

Policy Transfer, Lesson Drawing and Diffusion

Policy transfer, lesson drawing and diffusion consider ways in which ideas, concepts and
policies are perceived, studied and observed. Page (2000, p2) states that the literature on
policy transfer “has tended to be on understanding the process by which policies and
practices move from exporter to importer jurisdictions, above all agents of policy transfer or in
the case of diffusion of innovation literature, the patterns by which practices spread”. Page
further states that the focus of analysis within understanding policy transfer is the decision
making process.
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Page states that policy transfer is all about the decision making process, whereas Stone
(2001) clearly states that different processes can occur with policy transfer. She lists the
“objects of transfer” (Stone, 2001, p9) which include:

e Policies

e Institution

e Ideologies or justification

e Attitudes and ideas

e Negative lessons

The transfer of the objects mentioned above can occur within or between countries and
across variations of time. Policy transfer is not limited to geographic contexts, but can occur
between disciplines and professions. Further to policy transfer between various policy
contexts, transference can occur in various degrees. Dolowitz and Marsh (1996) indicate that
this variation can be from direct, exact transference to levels where only inspiration is used
for policy formulation. Further to this, policy transfer can occur voluntary or can be imposed
on organisations/countries, or a combination of the two extremes can occur which has
consequences attached to them. This must be considered, monitored and reviewed to
determine whether or not transference of objects has been successful.

Page (2000) outlines variables involved in policy transfer, the issues which need
consideration and also some gaps in terms of the literature. Each one of these identified
categories will be briefly outlined.

A. VARIABLES
This category asks basic questions of who is involved in policy transfer, what is involved, why
policy transfer occurs, where it occurs and how it occurs.

i. WHO
In terms of who is involved in policy transfer, one would look at the “agent” who identifies an
object of transfer and either imports or exports them from one context to another or one field
of study to another. The “agent” could be an organisation or an individual. It could also be a
combination of the two, where an individual (a salaried employee, contractor) is given an
instruction by the organisation to find and make recommendations on objects of transfer.

The idea of “who” is closely related to Stone’s writings (2001) in terms of her classification of
“Carriers, exporters and inducers of policy ideas.” Stone emphasises that “agents” in policy
transfer are usually associated with governments and government agents. These include
Non-Governmental Organisations (NGOs) as well as Third Sector parties.

In terms of what Dolowitz and Marsh (1996) state regarding coercion and voluntary transfer,
Stone (2001) indicates who might be involved in these types of transference. She gives the
example of ‘lesson drawing’ in a transatlantic manner between governments and states
which result in voluntary action and transfer. Coercion, as she states, occurs through an
imposition of a policy on a country by bodies such as the World Bank and the International
Monetary Fund. The acceptance of the policy of such organisations is linked to the conditions
of loans to those countries, usually countries in the Third World.
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The category of ‘who’ is however not limited to government, but also includes individuals,
networks and other organisations, which are not as well researched as the government/state
bodies. Most research has been on the transference of policy between nation states.

What has not been researched in any great depth but has to be acknowledged, is that
transfer can be made through ‘individuals’. Stone (2001, p20) lists these as “transfer brokers
or policy entrepreneurs”, which include international organisations, think tanks, consultancies,
law firms and even banks. She makes the distinction that previously, policy transfer was a
horizontal activity between states, but that vertical transfer is now possible between states,
organisations and even individuals.

This clearly gives us an idea of who is typically involved in policy transfer activities.

ii. WHAT
The objects of transference include objects such as policies, as well as lessons learnt from
policies. Not only does transference relate directly to these identified objects, but to how
much of it might be identified and used for transfer. Page (2000) states this as: “Here what is
being alluded to is a policy as a set of ideas, institutions and practises; the degree to which
they are identical in the exporter and exporter jurisdictions shapes what particular label we
give to the transfer in respect of what is transferred.”

The difficulty arises in the assessment of what exactly is transferred in the variable of “what”.
“What” makes up one specific policy in one context can be a result of various ideas or
concepts from various policies in very different contexts. This becomes difficult in monitoring
the transference of what and that which becomes important is understanding the reasons for
the adoption of ideas and concepts.

ii. ~WHEN
Even though it seems that this variable might easily be measured, “the concept of policy
transfer says little about the time period” (Page, 2000, p5). Policy transfer might take
extended periods of time to occur or might even occur incrementally. This variable however is
closely related to all others a