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GLOSSARY AND ACRONYMS
Activity corridor/node A concentration of non-residential activities in a central
business district (an activity node) or along a major movement route (an activity
corridor)
ANC
Beneficiary
BESG
CBD
CBM
CBO
CDF
CIDA
CIP
CLO
CMDA
CMIP
CPA

COSATU
CS
CSIR
DAG
DBSA
Density

Dept
DoH
DP
DPLG
DWAF
EIA
Erf/erven
EU
Ext

African National Congress
An individual who qualifies for a housing subsidy or in whose
name a subsidy has already been allocated
Built Environment Support Group
Central Business District
Community Based Management
Community Based Organisation
Community Development Forum
Canadian International Development Agency
City Improvement Precincts
Community Liaison Officer
Cato Manor Development Association
Consolidated Municipal Infrastructure Programme
Communal Property Association (a communal tenure body
established in terms of the Communal Property Associations Act
No. 28 of 1996)
Congress of South African Trade Unions
Consolidation subsidy
Council for Scientific and Industrial Research
Development Action Group
Development Bank of Southern Africa
Gross residential density is the number of dwelling units in a
hectare (DU/Ha), including all land in an area, not just
residential erven (net residential density is the number of
dwelling units for the area of the residential erven only, i.e.
excluding roads and community facilities)
Department
Department of Housing
Democratic Party
Department of Provincial and Local Government (national
government)
Department of Water Affairs and Forestry (national government)
Environmental Impact Assessment
Plot/plots
European Union
Extension

i

Extended family
household
Formal
employment

GEAR
Ha
HIV/AIDS
Household

Housing

HSC
HSMS
HSS
IDP

IDT
Informal
employment
Infrastructure
IS
Jhb
JSC
KZN
LA
LAA
LDO
LED
LUPO
m/m2

Household containing more than two generations or
relationships other than the parent-child relationship
Where the employment contract (usually a written contract) is
subject to regulation by the State, e.g. complying with labour
legislation, sectoral wage agreements, deduction of income
tax, payment of unemployment insurance, etc.
Growth, Employment and Redistribution Strategy (1996)
Hectares
Human Immunodeficiency Virus/Acquired Immune Deficiency
Syndrome
A “household” as defined in this study, consists of all persons,
relatives and non-relatives who: (i) live permanently (i.e. at least
4 nights per week) in the subsidy house or in a room attached
to the subsidy house (sharing a common wall); (ii) eat from the
same pot, and (iii) are dependent on a common or pooled
income and/or assume joint responsibility for domestic and/or
economic obligations
A broad term that includes houses, flats and infrastructure, and
can include the whole residential neighbourhood, including
public spaces
Housing Support Centre
Housing Subsidy Management System; a national database
created for the National Department of Housing by the CSIR
Housing Subsidy Scheme
Integrated Development Plan, an integrated plan that local
authorities are required to draw up in terms of legislation in
order to guide their expenditure/activities
Independent Development Trust
Where the employment contract (usually a verbal contract) is
not subject to regulation by the State, e.g. no deduction of
income tax or payment of unemployment insurance
Residential infrastructure includes roads, stormwater drainage,
water supply, sanitation and electricity
Institutional subsidy
Johannesburg
Joint Steering Committee
KwaZulu-Natal
Local Authority
Land Availability Agreement
Land Development Objectives
Local Economic Development
Land Use Planning Ordnance
Meter/meter squared

ii

M&E
MEC

Monitoring and Evaluation
Member of the Executive Committee, provincial equivalent of a
Cabinet Minister at the national level
Median
Value that divides a data set in half, e.g. if the median income is
R1000 per month, half of the sample have incomes of less than
R1000 and half have incomes of more than R1000. The median
is a more reliable guide to what typical values are in a sample
than the average, as it is not subject to distortion by very high or
very low values.
Medium-large town Former TLC with a population of 40 000 or above as at the 1996
census (based on the classification of secondary towns in the
Western Cape Provincial Housing Plan)
Metropolitan
Former TMC/TLC with a population of more than 400 000 as at
area/city
the 1996 census (based on a Municipal Demarcation Board
study of metropolitan areas and potential metropolitan areas)
Mortgage loan
Loan for purchasing fixed property in which the property is used
as security (i.e. the lender has a claim to the property if the
borrower defaults on the loan)
MPC
Multi-Purpose Centre
MTEF
Medium Term Expenditure Framework
NER
National Electricity Regulator
NGO
Non-Governmental Organisation (or Non-Profit Organisation)
NHBRC
National Homebuilders Registration Council
NHFC
National Housing Finance Corporation
NHSDB
National Housing Subsidy Database
NNP
New National Party
Nuclear family
Household consisting of two parents and one or more children
household
NURCHA
National Urban Reconstruction and Housing Agency
OPSC
Office of the Public Service Commission
PAC
Pan-African Congress
PE
Port Elizabeth
People’s
A housing delivery approach in which people build, or manage
Housing
the building of, their own houses. The term is also used in
Process (PHP)
narrow sense to refer to projects which gain access to People’s
Housing Process establishment grants in terms of the Housing
Subsidy Scheme
Ph
Phase
PHB/PHDB
Provincial Housing Board/Provincial Housing Development
Board
PLA
Participatory Learning Appraisal
PLS
Project-linked subsidy
PP
Progress Payment

iii

Prov
PTO
R
RDP
Rural

SAHPF
SANCO
SIDA
Small town

SMME
TLC/TMC

Topstructure
TRC
UNCHS
Urban

USG
USN
VAT
VIP

Provincial
Permission to Occupy
Rand
Reconstruction and Development Programme (1994)
Areas outside towns, cities, metropolitan areas, as defined by
urban local authority boundaries as delimited by the Municipal
Demarcation Board in 1995 (i.e. areas outside urban local
authorities prior to the amalgamation of urban and rural local
government bodies in 2001). Rural areas include villages on
communal land in former “homeland” areas
South African Homeless People’s Federation
South African National Civics Organisation
Swedish International Development Co-operation Agency
Former TLC with a population of less than 40 000 as at the 1996
census (based on the classification of secondary towns in the
Western Cape Provincial Housing Plan)
Small, medium and micro enterprise
Transitional Local Council/Transitional Metropolitan Council,
transitional local government bodies in the 1994-1996 period
e.g. Weenen TLC (WTLC)
The housing unit, excluding infrastructure
Truth and Reconciliation Commission
United Nations Centre for Human Settlements, now officially
renamed as UN Habitat
Towns, cities, metropolitan areas, and defined by urban local
authority boundaries as delimited by the Municipal Demarcation
Board in 1995 (prior to the amalgamation of urban and rural
local government bodies in 2001)
Urban Services Group
Urban Sector Network
Value Added Tax (currently 14%)
Ventilated Improved Pit latrine
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EXECUTIVE SUMMARY
The Office of the Public Service Commission commissioned this report to evaluate the
National Housing Subsidy Scheme and make recommendations as to how it can be
improved. The evaluation report also recommends approaches to ongoing monitoring
and evaluation of the HSS.
The Housing Subsidy Scheme is an integral part of housing and broader development
policy. The main objectives of the Housing Subsidy Scheme can be regarded as
providing progressive access to adequate housing, creating socially and economically
viable communities, ensuring balanced and sustainable spatial development,
provision of choice, sustainability, transparency and equity, co-ordination of state
investment, efficiency and effectiveness, and applying creativity and innovation.
A multi-dimensional methodological approach was adopted for the study, including a
review of policy documents, interviews with Provincial Housing Departments, detailed
investigations of projects, and beneficiary surveys. A sample of 40 projects across the
country, including at least 3 projects in every province, was selected for in-depth
investigation. The sample spans a wide range of project variables such as location,
size, and developer-type, and can be considered to be fairly representative of
subsidised housing delivery as a whole. Two beneficiary surveys were undertaken in
each province, and surveys of small groups of individual subsidy beneficiaries were
also undertaken. Regional validation workshops were held to get additional feedback
from stakeholders.
While the HSS has succeeded in delivering houses, basic services and secure tenure
to large numbers of people who previously lived in inadequate and insecure shelter,
there is room for improvement and strengthening of this important scheme. Key
findings and recommendations addressed at more effectively realising the objectives
of the scheme are highlighted below. Many of the improvements cannot be effected
by changes to the HSS, or Department of Housing to action, alone. A more integrated
cross-sectoral approach is needed, involving various government departments, levels
of government and other role players. The Department of Housing must however take
the lead in ensuring that the HSS is strengthened and supported to meet its objectives
more effectively.
Housing delivery has not kept up with the growth in the housing backlog, especially in
metropolitan areas. The subsidy amount has not been sufficient for both an adequate
house and an adequately serviced and well located plot. Where projects have
managed to achieve houses of large size and good quality, this has often been
possible only because of additional subsidisation or by having very low levels of
infrastructure.
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Quality standards for houses and infrastructure have been compromised by a number
of factors including inadequate funds, poor training and/or monitoring of contractors.
These can be addressed by increasing the subsidy amounts, improving training and
monitoring, providing more support to municipalities and promoting savings and credit
schemes for beneficiaries.
Affordable, reasonable quality land for low income housing development in the larger
urban centers is very difficult to secure. Most HSS developments are therefore built in
peripheral areas, reinforcing apartheid urban patterns. It is recommended that local
authorities take the lead in identifying and acquiring land for housing, making use of
a range of mechanisms. The National Department of Housing should investigate
setting up a land fund to support and speed up land acquisition. More emphasis
should also be given to in situ upgrades and promoting rental in existing housing
projects.
Beneficiary participation and capacity building is an objective of the HSS, but this has
been weak in most projects. Where there has been active participation and capacity
building this has had observable positive impacts on the quality of houses and living
conditions. It is recommended that stronger support is given to promoting beneficiary
participation and training, and to the use of the People’s Housing Process approach
to housing delivery. Local authorities are recommended as the key actors in realising
this, in the role of developers.
Many local authorities will require additional resources, and particularly capacity
building input, in order to meet the challenges of leading a more participatory, efficient
and integrated approach to housing development. Provision should be made by the
Department of Housing, in consultation with the Department of Provincial and Local
Government, to develop a framework to direct resources and support to equip local
authorities for this role.
The subsidy eligibility criteria need to be expanded. The income ceilings should be
increased in line with inflation, and programmes introduced to cater for people in
housing need who do not currently qualify for subsidies. This should include a
transitional subsidy programme that can contribute towards an integrated multisectoral approach towards dealing with the impact of HIV/AIDS.
Norms and standards for housing need to be flexible and appropriate, and should not
make housing unaffordable for the poor. Promoting energy efficient and
environmentally sustainable housing is also essential.
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Poverty and unemployment are prevalent amongst housing beneficiaries. More
beneficiaries rely on income from informal employment than from formal employment.
Housing projects should therefore be designed and implemented in such a way as to
support informal economic activities. It should also be noted that the Housing Subsidy
Scheme is not a substitute for a comprehensive welfare programme, and that it can
only be successful in the long term if there is a social support net that can assist
households which have no regular source of income.
The evaluation found that high levels of poverty threaten the sustainability of housing
settlements and households. If the settlements and households developed using the
HSS are to be viable, suitable mechanisms must be found to support destitute and
very poor households. In addition municipalities, especially the smaller ones, must be
supported in the development and financing of indigent policies.
Some municipalities have been unable to fund the necessary capital and maintenance
costs of basic services and facilities. A framework must be developed to make this
possible, so that housing development is integrated with appropriate infrastructural
and social service provision.
The institutional subsidy needs to be overhauled to ensure that it can provide an
acceptable and affordable end product, and that it is used for rental or communal
ownership housing only, not merely as a way to get larger subsidies for individual
ownership housing. It must also be used more effectively to promote urban
restructuring. Other subsidy mechanisms should also be used to promote a range of
housing options, including rental accommodation.
Land legal issues are one of the major delays in implementing greenfields projects
and the slow issuing of title deeds is a common problem. Informal tenure
arrangements are widespread, leaving occupants (owners/ tenants) vulnerable to
exploitation and loss of their accommodation. The land registration and transfer
system needs to be reviewed with the aim of putting in place a system that is easily
accessed and that provides security of tenure.
The formal land tenure system is starting to break down in new housing projects,
where already up to 15% of the occupants in some projects are not the legal owners.
In many completed PLS projects, few beneficiaries have received title deeds yet (e.g.
in Diepsloot West in Gauteng, a year and a half after the completion of the project only
20% of beneficiaries have title deeds).
The Department of Housing needs to consult with the appropriate departments and
levels of government to develop appropriate succession and tenure security
mechanisms to protect the interests of children, young adults under 21 years and
other dependents of housing beneficiaries who die.

3

There are inconsistencies in the way the Housing Subsidy Scheme is being applied
in different provinces, and some allegations of corruption persist. Monitoring and
evaluation processes must be put in place to identify and recommend action on these
problems.
There needs to be an audit of projects, with remedial action taken where necessary,
and accurate and up to date information on housing backlogs and housing delivery
needs to be collected and compiled. Steps also need to be taken to ensure better
alignment of policies at all levels of government.

4

1

THE EVALUATION OF THE NATIONAL HOUSING SUBSIDY
SCHEME

1.1

Introduction
This study was commissioned by the Public Service Commission. The
objectives of this study are:
● To evaluate whether the objectives of the Housing Subsidy Scheme have
been or are being achieved, based on a survey of housing projects and
information from stakeholders.
● If some objectives have not been or are not being achieved, to identify the
reasons for this.
● To make recommendations on the Housing Subsidy Scheme and on future
ongoing internal evaluation by the Department of Housing.
The study falls within the powers and functions of the Public Service
Commission, which are set out in s. 196 of the Constitution of South Africa
and include the following (196(4)):
● To promote the values and principles set out in section 195 of the
Constitution, throughout the public service. These principles include the
following:
- A high standard of professional ethics must be promoted and
maintained.
- Efficient, economic and effective use of resources must be promoted.
- Public administration must be development-oriented.
- Services must be provided impartially, fairly, equitably and without bias.
- People's needs must be responded to, and the public must be
encouraged to participate in policy-making.
- Public administration must be accountable.
- Transparency must be fostered by providing the public with timely,
accessible and accurate information.
● To investigate, monitor and evaluate the organisation and administration,
and the personnel practices, of the public service
● To propose measures to ensure effective and efficient performance within
the public service
Chapter 2 of the report looks at the Housing Subsidy Scheme within its
broader policy context. Chapter 3 discusses the main objectives of the
Housing Subsidy Scheme and housing delivery funded by the Housing
Subsidy Scheme. Chapter 4 gives a brief overview of the methodology
followed for this study, with emphasis on how the sample of 40 projects was
selected. Questionnaires used (seven project investigation questionnaires,
four beneficiary survey questionnaires, the Provincial Housing Department
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interview schedule and the technical evaluation form) are included in a
separate document supplied to the OPSC. Chapter 5 gives an overview of the
key issues arising from the analysis of the provincial housing policy
documents and interviews with Provincial Housing Departments. Chapter 6 is
a brief overview of the 40 project investigations. Data tables related to the
project investigations can be found in Annexure 3. The detailed case studies
of the 40 projects are presented in a separate document. Chapter 7 is an
overview of the findings from the beneficiary surveys. Detailed tables
summarizing the findings are included in Annexure 4. Chapter 8 evaluates the
extent to which, based on the research, each of the objectives of the Housing
Subsidy Scheme has been met in reality, and gives an overview of some of
the factors which have impacted on achievement of the objectives. Based on
this study Chapter 9 provides broad recommendations for the Housing
Subsidy Scheme and related policies, and for ongoing monitoring and
evaluation of the Scheme.
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2

POLICY CONTEXT

2.1

Broader policy context
The Housing Subsidy Scheme (HSS) is not a stand alone programme that
functions in isolation. In Section 4.6 of the Housing White Paper, under the
heading “Overall Approach to Ensuring Housing Delivery”, it says: “To impact
on poverty a coordinated, multifaceted approach towards initiating and
maintaining sustainable socio-economic development is necessary. Housing
interventions by Government can at the most be seen as part of an integrated
approach by Government to resolve the problem of poverty.” The HSS
therefore needs to be understood within its broader policy context.
The HSS is located within a broader set of policies and frameworks:
● Constitution of the Republic of South Africa (1996)
● Reconstruction and Development Programme (RDP) of 1994
● Growth, Employment and Redistribution (GEAR) strategy of 1996
● Urban and Rural Development Frameworks (1996)
● Housing White Paper of 1994
● Housing Act of 1997

2.1.1

Constitutional rights
The right to adequate housing is enshrined in the South African constitution,
phrased as “the right of access to adequate housing”. Article 26 of the Bill of
Rights in the Constitution states that:
● Everyone has the right to have access to adequate housing.
● The state must take reasonable legislative and other measures, within its
available resources, to achieve the progressive realization of this right.
● No one may be evicted from their home, or have their home demolished,
without an order of court made after considering the relevant
circumstances.
South Africa is also a signatory to the Habitat Agenda (1996). This includes a
commitment to “improve living and working conditions on an equitable and
sustainable basis, so that everyone will have adequate shelter that is healthy,
safe, secure, accessible, affordable and that includes basic services, facilities
and amenities and will enjoy freedom from discrimination in housing and legal
security of tenure”.
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2.1.2

Macro policy frameworks
The Reconstruction and Development Programme (RDP) adopted by the
democratically elected government in 1994 as an overarching policy
framework, has five programmes:
● Meeting basic needs
● Developing human resources
● Building the economy
● Democratising the State and society
● Implementing the RDP
Clause 4.5.6 of the Housing White Paper says, “The provision of housing and
services is a key component of the Reconstruction and Development
Programme. Apart from being seen as a national priority in its own right, future
housing strategy has a direct bearing on the success of all five key
programmes of the RDP”.
The RDP Base Document said “Although housing may be provided by a
range of parties, the democratic government is ultimately responsible for
ensuring that housing is provided to all. It must create a policy framework and
legislative support so that this is achieved, and it must allocate subsidy funds
from the budget - to reach a goal of not less than five per cent of the budget
by the end of the five-year RDP - so that housing is affordable to even the
poorest South Africans.” Elsewhere the RDP policy document said that “given
its resources, South Africa can afford to feed, house, educate and provide
health care for all its citizens”.
The Growth, Employment and Redistribution (GEAR) policy of July 1996 is
the government’s macro-economic strategy. One of the main emphases of
GEAR is to limit government expenditure in order to avoid macro-economic
imbalances such as high inflation, balance of payments difficulties and poor
long-term economic growth and employment prospects. Although the HSS
was conceptualised within the framework of the RDP, the GEAR policy has
played a role in determining budget allocations to fund the HSS.

2.1.3

Development frameworks
The Urban and Rural Development Frameworks of 1996 set the framework
for urban and rural housing policy and development. As the rural housing
subsidy is still in its early stages, the Urban Development Framework has
been of most relevance to housing to date. The four programmes of the Urban
Development Framework, all of which the HSS contributes towards, are:
● Integrating the city
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●
●
●

2.1.4

Improving housing and infrastructure
Building habitable and safe communities
Promoting urban economic development

Housing policy
The Housing White Paper of 1994 set out the framework for housing policy. It
identified seven key strategies:
● Stabilising the housing environment in order to ensure maximum benefit of
state housing expenditure and facilitate the mobilisation of private sector
investment.
● Mobilising housing credit and private savings (whether by individuals or
collectively) at scale, on a sustainable basis and simultaneously ensuring
adequate protection for consumers.
● Providing subsidy assistance to disadvantaged households to assist them
to gain access to housing.
● Supporting the people’s housing process - entailing a support programme
to assist people who wish to build or organise the building of their homes
themselves.
● Rationalising institutional capacities in the housing sector within a
sustainable long term institutional framework.
● Facilitating speedy release and servicing of land.
● Co-ordinating and integrating public sector investment and intervention on
a multi-functional basis.
According to the National Housing Code, “All current policy exists within the
context of the Housing White Paper”. In Section 5.3.7 of the Housing White
paper it is stated that “[g]overnment's primary aim with the introduction of
subsidies is to, in the first instance, provide security of tenure and access to
basic services as well as possibly a rudimentary starter formal structure to the
poorest of the poor.”
Housing policy and procedures are collected together into a National Housing
Code. The two main components of the Department of Housing’s policies are:
● Subsidies
● Enabling the housing market to work
The HSS, discussed in greater detail in the next chapter, is the main housing
subsidy programme. The HSS falls within the strategy to provide subsidy
assistance, but also strongly impacts on the strategies to mobilise credit and
support the people’s housing process. The other housing subsidy
programmes which are not part of the HSS are:
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●

●

The Discount Benefit Scheme: subsidy to assist tenants of public rental
housing to acquire ownership of their housing.
The Public Sector Hostels Upgrading Programme: subsidies for the
redevelopment of public sector hostels. These can be allocated for families
or single people, and can be for either rental or ownership.

The Housing Act of 1997 sets out the institutional framework for housing.
There have subsequently been a number of amendments, most notably the
Housing Amendment Act of 2001.
The Housing Vision, as set out in the Housing Act of 1997, is:
“the establishment and maintenance of habitable, stable and sustainable
public and private residential environments to ensure viable households and
communities in areas allowing convenient access to economic opportunities,
and to health, educational and social amenities in which all citizens and
permanent residents of the Republic will, on a progressive basis, have access
to:
● permanent residential structures with secure tenure, ensuring internal and
external privacy and providing adequate protection against the elements;
● and potable water, adequate sanitary facilities and domestic energy
supply.”
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CONSTITUTION OF SA
Right to adequate housing
RDP

GEAR

URBAN & RURAL DEVELOPMENT
FRAMEWORKS
HOUSING WHITE PAPER OF 1994
HOUSING ACT OF 1997

NHFC
NURCHA

Wholesale
Finance guarantees
Lenders

HSS:
- Project linked subsidy
- Individual subsidy
- Consolidation subsidy
- Institutional subsidy
- People’s housing process
- Rural subsidy
Hostels redevelopment grant.
Discount benefit scheme

Loans

Subsidies
BENEFICIARIES

REGULATIONS/
GUIDELINES:

- National Norms and Standards for Permanent Residential
Structures
- National Building Regulations
- National Home Builders Registration Council (NHBRC)
- Environmentally Sound Low-Cost Housing Guidelines
- Guidelines for Human Settlement Planning and Design (the
Red Book)
Figure 2.1 : Housing policy framework

1

1 Development Action Group (2001): National Housing Context , Community Housing Development Management course
handout.
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2.2

The HSS
In 1994 the democratically elected government of South Africa inherited a
fragmented, unsustainable and inequitable set of housing subsidy
programmes. These began to be phased out, and a new housing scheme was
introduced, which had been agreed to by a wide range of stakeholders at the
Housing Accord of 27 October 1994 concluded in Botshabelo. The South
African HSS is based on successful experiences from around the world. The
individual ownership subsidy programmes are based on the World Bank
model of one-off capital grants targeted at the poor, which was successfully
implemented by many governments in Latin America in the 1980s and 1990s.
The institutional subsidy programme is based on successful social housing
programmes in Europe.
It is important to note that the HSS is not static, but has been continually
changing over the past 8 years. Some key milestones in the development of
the HSS have included:
● Project-linked subsidy introduced 1994
● White Paper on Housing 1994
● Consolidation subsidy, Individual subsidy and Institutional subsidy
introduced 1995
● People’s Housing Process policy introduced 1998
● Relocation assistance 1998
● New Ministerial National Norms and Standards in respect of permanent
residential structures (e.g. minimum size of 30m2) applied from 1999
● Disabled variation 1999
● Rural housing subsidies introduced in 2000
● New greenfields projects procurement regime and disestablishment of
Provincial Housing Development Boards in 2001
● New subsidy band and new contribution requirement in 2002
The main policy intentions of the HSS are to provide assistance to “persons
who cannot independently provide for their housing needs” and to facilitate
housing delivery (National Housing Code, p. 169). The HSS provides
subsidies for households with incomes of up to R3500 per month to assist
them in acquiring housing. The various types of housing subsidy are (see Part
3 of the National Housing Code for more details):
● Project linked subsidy (project funding for the acquisition of land, and
provision of infrastructure and housing) – introduced March 1994
● Individual subsidy (to purchase a house, or to purchase a plot and build a
house; can be linked to housing credit) – introduced June 1995
● Consolidation subsidy (for households who own serviced sites) introduced June 1995
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●

●

●

Institutional subsidy (for rental or co-operative housing owned by housing
institutions) – introduced December 1995
Rural subsidy (for households with uncontested informal land rights in
areas where there is no individual ownership) – introduced in 2000
People’s Housing Process establishment grants (for funding the operating
costs of projects where beneficiaries build, or organise the building of, their
own homes – introduced 1998

Table 2.1: Housing subsidy amounts
Monthly joint
income (Rands)

Project-linked,
individual and
rural subsidy
income (Rands)

Consolidation
subsidy (Rands)

Old aged, disabled,
indigent

22 800

13 400

-

0-1500

20 300

10 900

20 300

1501-2500

12 700

-

20 300

2501-3500

7 000

-

20 300

-

-

3501+

-

Institutional
subsidy
(Rands)

Note: The basic subsidy amount may be increased by up to 15% to take
account specific site conditions or location.
Of all subsidies approved 1994-1999, 80% were project linked subsidies (over
90% of them to households with incomes of less than R1500 per month), 13%
were individual subsidies (mostly credit-linked), 5% were consolidation
subsidies, and 2% were institutional subsidies.
As of 1 April 2002, there is a new category of subsidy for beneficiaries who
receive a State grant/old age pension of R620 p.m. or persons who are
disabled or health stricken. People in the 0-R1 500 pm income category who
are not aged, disabled or health stricken will now have to make a contribution
of R2 479 in order to get the subsidy. This applies to contractor built houses
only, not People’s Housing Process projects. People could save this amount
through the National Housing Savings Scheme.
The new subsidy amounts and beneficiary contribution requirements are
based on an estimated cost of R22 800 for a 30m2 house meeting NHBRC
standards on a serviced site with minimum services as per the Norms and
Standards (yard tap, VIP latrine, etc.). If there is a higher level of services,
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which means the serviced site will cost more than R9 400 (including land cost,
professional fess, etc.), the local authority will have to pay the extra amount
from its own funds. Savings in the cost of a serviced site are required to be
transferred to the funds for the topstructure in order to promote the
construction of larger houses.
In order to qualify for a housing subsidy, an applicant must:
● Be a lawful resident of South Africa (citizen or permanent resident)
● Have a partner (either be married to someone or live together with
someone) or be a single person over 21 years of age with dependents
● Have a monthly household income of less than R3 500 per month
(combined income of head of household and spouse or partner)
● Have not owned property or received any form of government housing
subsidy before (except for the consolidation subsidy, relocation assistance
or disabled people). Current owners of serviced sites acquired from own
resources have been awarded access to subsidies.
The basic subsidy amounts can be increased by up to 15% for geophysical
conditions. ). There is an extra amount of R1 004 for the Southern Cape
Coastal Condensation area, to allow for the extra cost of dealing with
dampness (e.g. through external plastering, ceilings and using galvanised
steel). People with walking disabilities can qualify for an additional amount for
access ramps, kick plates and grab rails. People with hearing disabilities can
qualify for an additional amount for visual doorbell indicators. All VAT paid by
developers in using housing subsidies in acquiring land and building housing
is reclaimable from the Receiver of Revenue, apart from institutional subsidies.
2.2.1

Project-linked and individual subsidies
Project-linked and individual subsidies are intended to enable beneficiaries to
acquire ownership of a housing unit for the first time. These subsidies cover the
cost of the land, internal infrastructure and the actual housing unit (or
topstructure). Most subsidies have been project-linked subsidies, where a large
number of subsidies are applied for in order to be able to implement a specific
housing project. Individual households apply for individual subsidies. In the
case of credit-linked subsidies, people apply for a subsidy via a bank when they
apply for a housing loan. Individual subsidies have generally been discontinued,
due to a combination of problems of corruption with non credit –linked subsidies
and due to lack of availability of mortgage credit for subsidy beneficiaries.

14

2.2.2

Institutional subsidies
The maximum institutional subsidy amount applies for all households earning
R3500 per month and below. Institutional subsidies are used for projects
implemented by housing institutions, and in which the tenure form is rental,
rent-to-own, instalment sale or co-operative ownership. Current regulations
require housing to be held by an institution for a minimum of 4 years before
transfer to individual ownership or Sectional Title.
The monthly costs for institutional housing are usually higher than for
individual ownership, because all residents need to contribute to the
operational costs of the social housing institution. Actual operating costs for
institutional housing, including water and electricity but excluding loan
repayments, have typically been at least R450 p.m. for high rise flats (with
lifts) and R350 p.m. for low-rise flats2. The capital costs of institutional housing
units are usually more expensive than the subsidy amount. This additional
amount is recovered from beneficiaries through a monthly loan repayment.
Most institutional housing schemes are therefore aimed at households
earning R1500 to R3500 per month. The housing institution owns the housing
and is responsible for managing it and collecting rents or levies, and usually
takes the form of a housing association or housing co-operative.
Because institutional subsidies are the only subsidies that can be used for
tenure other than individual ownership, they are the only subsidies that can
be used for building or converting blocks of flats.
The Social Housing Foundation (SHF), established in 1997, provides training,
advice, and technical support to social housing institutions.

2.2.3

Consolidation subsidies
Consolidation subsidies are intended to allow households who received
ownership of only a serviced site prior to the new subsidy scheme, to be able
to receive a top-up subsidy to build a new house or improve their existing
house. Consolidation subsidies are limited to households with incomes below
R1500 p.m.

2 Urban Sector Network (1999): The Operating Costs of Social Housing Institutions, Johannesburg.
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2.2.4

Rural subsidies
Rural housing subsidies are available within the context of approved projects
but are not based on individual ownership as they are intended for
beneficiaries who enjoy only functional tenure rights. The subsidies can be
allocated on uncontested informal land rights as per the Interim Protection of
Informal Land Rights Act of 1996, as long as there is proof of the right.
There were no completed rural subsidy projects at the time of commencing
this study.

2.2.5

Peoples Housing Process
The People’s Housing Process (PHP) policy facilitates beneficiary involvement
in housing delivery projects. This policy provides for PHP establishment grants
of up to R570 per subsidy to be used in assisting communities who are
responsible for managing their own housing delivery, either by actually building
houses for themselves or by managing the building of their own houses. The
establishment grant can be used to cover the costs of support mechanisms
such as housing support centres and community staff to manage the project.
The People’s Housing Partnership Trust (PHPT) was established in order to
promote and support the People’s Housing Process approach.

2.3

Enabling markets to work
The HSS has to be understood as being complementary to the Department of
Housing’s other key focus, which is enabling the housing market to work.
The government has invested enormous effort into stimulating the involvement
of financial institutions in housing. A Record of Understanding was signed
between the government and the Association of Mortgage Lenders (including
ABSA, First National Bank, Nedcor, Standard Bank) in 1994, whereby the
government undertook to normalize the lending environment and the lenders
undertook to lend 50 000 low-income mortgage loans per year. This target was
not achieved, and the agreement was later revised.
The Mortgage Indemnity Fund (MIF) provided guaranteed protection against
potential financial losses to financial institutions that provided credit in
identified areas. The MIF has since been closed down. A joint venture
company called Servcon Housing Solutions (Pty) Ltd was set up by
government with the banks to assist in the normalisation of a dysfunctional
credit market in the housing sector, in particular take address problems of
properties of low-income households who defaulted on their bank loans as of
31 August 1997 (or 31 May 1995 for some smaller lenders).
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More recently, Thubelisha Homes was established to assist in the
construction or acquisition of right-sized houses for non-qualifying mortgage
defaulters. The government also makes relocation assistance grants
available for low-income households who are forced to relocate due to an
inability to repay their mortgage loan.
The two main government-established bodies involved in housing finance are
the National Housing Finance Corporation (NHFC) and the National Urban
Reconstruction and Housing Agency (NURCHA).
The NHFC facilitates finance for low-income housing by the provision of
wholesale finance to lenders. Components and subsidiaries of NHFC have
included
● Gateway Home Loans, which provides loans of R10 000 – R50 000 for
households in the R2 000 –R6 000 per month income bracket
● the Housing Equity Fund (HEF) provides funding to emerging lenders
● Rural Housing Loan Fund (RHLF)
● Housing Institutions Development Fund (HIDF), for lending to social
housing institutions. HIDF has subsequently merged with the Social
Housing Foundation.
NURCHA is an RDP Presidential Lead Project jointly established in 1995 by
the government and the Open Society Institute. Its main focus is to provide
guarantees to enable developers to access bridging finance. It also facilitates
finance for low-income housing by providing guarantees for end user finance.
It is focused on households earning less than R2 000 p.m.
2.4

Roles of different levels of government
Different levels of government have different roles to play as defined in the
Housing Act of 1997 and its amendments. Housing policy is formulated and
funded mainly by the national government, but is implemented primarily by
provincial and local government.

2.4.1

National government
The role of national government, acting through the Minister of Housing, is to:
● Determine national housing policy, including national norms and standards,
in respect of housing development The most important function at national
level is the design of the HSS and the allocation of money for other support
systems.
● Develop national norms and standards, which will be systematized into a
National Housing Code.
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Set National delivery goals through a multi-year plan which determines
allocation of funds from the South African Housing Fund
● Monitor performance related to the delivery goals and funding allocations
● Assist and develop capacity of provincial and local government to meet
goals.
The main actors at national level are:
● National Housing Minister: responsible for National Housing Policy, in
consultation with the Housing MinMEC, which consists of the Provincial
Members of the Executive Councils (MECs) responsible for housing and a
representative of the South African Local Government Association
(SALGA).
● National Department of Housing: manages national strategy and
programmes, and facilitates and monitors national programmes.
● South African Housing Development Board: monitors the implementation
of national housing policy and advises the Minister on matters relating to
housing development.
●

2.4.2

Provincial government
The role of provincial government is to:
● Formulate provincial policy within the framework of National Housing
Policy. This policy must facilitate the provision of adequate housing in the
province.
● Promote Provincial legislation that ensures effective housing delivery
● Strengthen and support municipalities to exercise their role and intervene
where municipalities cannot or do not perform their duties as defined by the
Act.
● Prepare and maintain a multi-year provincial housing plan. This plan must
outline the execution of housing programmes in the Province. These
programmes must be in line with the National Housing Policy.
The main actors at the provincial level are:
● MEC for Housing: responsible for provincial housing policy and
implementation
● Provincial Housing Department: manages provincial strategy, facilitates
project applications, evaluates and recommends projects, and monitors
projects
● Until 2001 Provincial Housing Development Boards (PHDB): approved
allocation of housing subsidies. PHDBs have now generally been
disbanded except in the Western Cape. The Housing Amendment Act has
given the Board’s powers to the MEC. The provincial housing department
now allocates subsidies to local authorities for projects.
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2.4.3

Local government
According to the Housing Act of 1997: “Every municipality must, as part of the
municipality’s process of integrated development planning, take all
reasonable and necessary steps within the framework of national and
provincial housing legislation to ensure that:
● the inhabitants of its area of jurisdiction have access to adequate housing
on a progressive basis.
● conditions not conducive to the health and safety of the inhabitants of its
area of jurisdiction are removed.
● services in respect of water, sanitation, electricity, roads, stormwater
drainage and transport are provided in a manner which is economically
efficient.
The role of the local authority is to :
● Initiate, plan, co-ordinate and facilitate appropriate housing development
on a progressive basis within its boundaries
● Prepare a local housing strategy and set housing delivery goals
● Set aside, plan and manage land for housing development
● Create a financial and socially viable environment conducive to housing
development
● Facilitate resolution of conflicts
● Provide bulk engineering services where there are no other service
providers
● Administer housing programmes if accredited to do so
● Facilitate and support role-players’ participation in housing, i.e. facilitating
the provision of housing by other roleplayers, such as private sector
developers, CBOs and/or NGOs, by assisting in the identification of
projects, by bringing roleplayers together and by supporting community
organizations to be able to participate in these processes.
● Expropriate land for housing development (with permission of the MEC)
where necessary
● Act as a developer to initiate, plan and manage projects, either directly or
by setting up an independent housing company
● Enter into joint venture contracts with private sector developers, NGOs or
CBOs.”
The figure below illustrates the legislative and administrative functions
governing housing in the three tiers of government.
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Figure 2.2 : Legislative and administrative functions in the three tiers of government3
3 Development Action Group (2001): National Housing Context, Community Housing Development Management course handout.
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Many other local government activities also impact upon the provision of
housing. The provision of basic services in particular is a key objective of the
housing subsidy4. The capital cost of internal infrastructure such as residential
streets, water and sewerage infrastructure, is funded from the housing
subsidy, but local authorities are responsible for maintaining this
infrastructure, and also for providing and maintaining the necessary bulk
infrastructure (main sewer and water pipes, sewage treatment plants, water
treatment plants, major roads, etc.). Local authorities are responsible for
many other things that need to be an integral part of housing projects, for
example, refuse removal and disposal, street sweeping and maintenance of
public open space (e.g. planting trees), street names, traffic signs, parks,
libraries, clinics and community halls. Spatial planning (zoning, densities,
layouts) can also have an enormous impact on the success or failure of
housing strategies.
Integrated Development Plans (IDPs) should be the local authority’s main tool
in planning for development. Section 153 of the Constitution says that: “A
municipality must structure and manage its administration, budgeting and
planning processes to give priority to the basic needs of the community, and
to promote the social and economic development of the community”.
IDPs consist of:
● Establishing a long-term vision (10 years)
● Formulating a medium-term integrated development plan and financial
plan (5 years)
● Formulating detailed annual plans and budgets
● Monitoring and evaluating implementation and delivery, and making
changes if necessary
The new procurement policy for housing introduced in 2001 has strengthened
the role of local government in housing delivery. Local authorities need to
develop housing strategies and identify potential projects as part of IDPs, and
these will then feed into the provincial housing plans. Local authorities are
required to be the developer for all greenfield projects using project-linked
subsidies.
2.5

Other government development programmes
Over and above the HSS and other Department of Housing subsidy
programmes there are a number of related government subsidy programmes
which often relate to housing delivery:

4 See Housing White Paper 5.3.7.: G overnment's primary aim with the introduction of subsidies is to, in the first instance,
provide security of tenure and access to basic services …
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●

●
●
●

●
●
●

●

Department of Land Affairs: Land restitution programme, Settlement/land
Acquisition Grant (Settlement Grant) of R16 000 that can be used for the
purchase of land, infrastructure, top structure and/or on-farm capital items.
A person may not receive a settlement grant and a housing subsidy.
Department of Transport: Spatial Development Initiatives
Department of Environmental Affairs and Tourism
Department of Provincial and Local Government (DPLG): Consolidated
Municipal Infrastructure Programme (CMIP) subsidies for bulk and
connector infrastructure (grant of up to R3500 per unit to local authorities),
Local economic development (LED) programmes, Masakhane Campaign
Department of Public Works: National Public Works Programme
Department of Safety and Security: Community Policing Project
Department of Water Affairs and Forestry: RDP Water Supply and
Sanitation Programme. Where these subsidies in respect of water and
sanitation have been given and where the beneficiaries are otherwise
eligible for housing subsidies, the water and sanitation subsidies must be
discounted against the housing subsidies.
Other bodies, for example, Eskom and the National Electricity Regulator
(NER) offer subsidies as part of their respective electrification programmes.
Consequently, the National Norms and Standards determine that electricity
may not be funded out of the housing subsidy.

The Special Presidential Projects on Urban Renewal are major integrated
development projects that include a variety of sectoral initiatives. Included
amongst these are: Katorus in Gauteng, Cato Manor in Durban, and the
Integrated Serviced Land Project (ISLP) in Cape Town.
2.6

Government evaluations of housing policy
There have been a number of government evaluations of housing policy since
the new policy was introduced in 1994. For example, there were a number of
Ministerial Task Team reports which examined blockages to delivery in the
first few years of the housing policy and recommended amendments to policy,
many of which were subsequently implemented. The two main publiclyreleased official evaluations, however, were a presentation at the National
Housing Conference in 1999 based on an internal evaluation of housing
policy undertaken by the National Department of Housing5, and the State of
Human Settlements Report, a 1999 report commissioned by the Department

5 Presentation by NM Karsen, Deputy Director-General, on Strategies Identified to Address Policy Gaps, paper presented on
behalf of the Department of Housing at the National Housing Conference on Housing Strategy for the New Millennium,
December 1999, Pretoria. Overview of Housing Within the Context of Urban Development for the Period April 1994 to
December 1999, Department of Housing, 1999.
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of Housing to assess the progress of the implementation of the Habitat
Agenda in South Africa6.
Some of the key problem areas identified in The Department of Housing
paper presented at the National Housing Conference (December 1999) were:
● Quantitatively, housing delivery has been impressive, but it was also
acknowledged that there was no reliable method to estimate housing
needs and backlogs (pp 2,4)
● “The quality of residential environments … remains a cause for concern”
(p. 4)
● “Affordable and well located land for integrated and holistic housing
development is a problem” (p.7)
● There was a lack of beneficiary contribution to the subsidy amount (p. 5)
● “Service delivery and civil responsibility” remained a problem (p. 4)
● There was a need for capacity building “in all spheres of government and
throughout the housing sector” (p. 7)
● There was no coherent system of planning for housing across all spheres
of government. The housing environment had been stabilised but not been
sufficiently transformed, especially with regard to access to housing
finance (pp 3-4)
● Subsidy fraud and maladministration were identified as problems that
required urgent attention (p. 5)
Some of the key recommendations proposed were:
● To revisit the roles and functions of Provincial Housing Development
Boards (they were subsequently disbanded in 2001).
● Introduction of multi-year planning (multi-year Provincial Housing Plans
began to be.
● It was proposed to investigate the disaggregation of the subsidy into
components, to enable phased development and incremental drawdowns
(similar to the Gauteng rapid land release programme). There is, as yet, no
national programme for rapid land release or managed land settlement
formulated in 2000).
In the State of Human Settlements Report, some of the following key issues
are noted:
● The scale of delivery has been impressive (p. 46)
● There have been problems with the quality of units, especially the size,
mainly because the “subsidy is insufficient to provide a freestanding house
of proper size and quality”; “poor workmanship, inappropriate materials and

6 The State of Human Settlements in South Africa 1994-1998 (Version 3), report prepared by the CSIR for the Department of
Housing, Pretoria, 1999.
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●

●

●

●

●

●

●

●

●

construction details” are also mentioned, and it was noted that there was
little experimentation with house forms (pp. 46, 70).
There was a problem with overall urban quality and the quality of the public
space; densities of housing were noted as still being low, and “many of the
new neighbourhoods that are being established remain predominantly
mono-use residential areas similar to the dormitory townships of the past”
(pp. 46, 64, 70).
Although it was noted that optimal location is a key quality of a viable
community, it is mentioned that “peripherally-located, starter housing
projects [are] the most ubiquitous type of settlement form resulting from the
housing subsidy” (p. 64).
The in situ upgrading of informal settlements was identified as something
that had been neglected.
It was noted that although institutional subsidy housing does not cater for
the very poor it could play an important role in urban regeneration in inner
city areas.
The main reason for beneficiary satisfaction is that a new house with
individual ownership granted independence and freedom, especially for
households that previously lived in shacks (p. 76).
The emphasis on civic engagement was identified as a particular strength
of South African housing policy, although it was noted that in some projects
beneficiaries had very little information, and that participation was mainly
confined to a community level and did not result in individual choice (pp.
51- 52, 70).
The Masakhane Campaign to encourage payment for services and civic
responsibility was seen as having had mixed success – levels of payment
for services only increased from 68% in 1996 to 71% in 1998, while R8.9
billion was stilled owed to municipalities by residents (p. 68).
A large number of construction companies that had previously been
involved in low cost housing had closed down or moved out of the sector,
but there was increasing involvement by smaller contractors; however, it
was noted that small contractor development was often blamed for slow
delivery at a project level (pp 51, 76).
Low housing delivery (compared to subsidy approvals) in Limpopo,
Gauteng, North West and Mpumalanga was surmised to be indicative of
weak institutional capacity (p. 44).

With regard to the design of the HSS, the targeting of subsidies was seen as
being “fairly adequate”, but there were concerns with the criteria. For example
they result in homogenous low-income settlements, are aimed at nuclear
families only, exclude single people, and so on (pp. 46, 49). The report held
that the HSS was also having a (distorting) impact on patterns of migration,
patterns of land invasion and household structure (p. 69). Finally, it was felt
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that the bundling together of tenure, infrastructure and topstructure into a
single subsidy resulted in tensions between collective and individual assets,
i.e. with local authorities wanting higher levels of infrastructure, and
beneficiaries wanting larger topstructures (p. 51). These tensions were
partially addressed by specifying the amounts of the subsidy that could be
spent on land/infrastructure and the topstructure respectively. It was noted
that a rapid land release approach in which services are provided ahead of
housing could be more appropriate for the needs of the poor (p.71).
The positives of the settlements being created by the HSS were summed up
as follows7:
“…for the first time many households in new formal housing have security of
tenure in an urban area. There is the freedom to extend houses and many
people consolidate quickly by building extra space or upgrading services.
There is the opportunity to establish home-based enterprises, supported by
basic levels of service (particularly electricity) and ironically enhanced by the
general lack of formal commercial outlets in peripheral locations. Participation
in decision-making through community representatives and local politicians is
often an ongoing feature as a result of consultation forums developed during
the construction phase. Above all, a secure place in the urban economy (even
if only peripheral to that economy) has been established.”
The problems of the settlements created by the HSS were summed up as
including8:
“For the new, smaller, mainly nuclear families who have moved in many cases
from backyard shacks and freestanding informal settlements, issues such as
initial lack of space, privacy, and basic levels of service are a problem. New
service and rates payments can be onerous, or not yet be part of budgeting
practices. This can lead to selling on of government benefits in a few cases.
Levels of access to social facilities such as schools, clinics, crèches and
recreation amenities may be low. Transport routes to employment areas may
not have been properly established because of peripheral location or
unsurfaced roads. Social networks to deal with many of the problems arising
would not yet have been built up. The limited range of incomes of people
living in the new neighbourhood may mean that local services such as spaza
shops are slow to be established. Access to micro-loans to consolidate
housing can be difficult and an efficient building material supply market may
not yet have been developed. … There may be cause for concern in cases
where the local economy is not robust enough to support livelihoods, a
situation that appears to be developing as settlements grow on the fringes of
some small towns.”

7 The State of Human Settlements in South Africa 1994-1998, p. 96.
8 The State of Human Settlements in South Africa 1994-1998, pp. 95-96.
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2.7

External Evaluations of Housing Policy
This section provides a synthesis of some of the external evaluations that
have been conducted of the HSS9. As far as is known, a comprehensive,
countrywide external evaluation of the HSS has never been conducted, which
makes this study for the OPSC the first of its kind. There have been some
studies that have attempted to provide an analysis of the policy and
implementation of the HSS (see for example Blake, 2000; Thurman, 1999 and
USN, 2000; Tomlinson, 1997). Other studies/commentaries have focused on
one or more specific aspects of housing delivery through the HSS, and
broader issues that relate to low-income housing. These include, for example,
the economic impacts of the subsidy scheme (National Housing Forum Trust
and the Friedrich Ebert Foundation, 1999; URBAN-ECON/Kayamandi
Development Services, 2000); the incorporation of beneficiary savings into
the subsidy scheme (Mthwecu and Tomlinson, 1999); the eligibility criteria of
the scheme (Tomlinson, 2001), the role of local government in low-income
housing delivery (Tomlinson, 1998), municipal services (McDonald, 2002) and
consolidation subsidies (BESG, 1998).
Most of the literature available on the HSS was published either in the very
early years of the subsidy scheme (e.g. 1995/96) or at the end of the first fiveyear period of implementation of the HSS (e.g. 1999/2000). It needs to be
recognised that the findings of these evaluations relate to delivery prior to the
introduction of a number of important changes to policy and new regulations
that have largely rectified many of the problems experienced during the early
years of delivery Most significant among these changes was the introduction
of the guidelines on National Minimum Norms and Standards in 1999.
Problems with the HSS highlighted in this evaluation report should be read in
historical perspective, in the context of the numerous policy, capacity and
resource constraints that would be expected with the introduction of a policy
of the scope and complexity of the HSS. Many of the problems reported for
earlier projects have been eliminated. Many, however, persist, despite the
changes that have been made.
One of the few comprehensive evaluations of the HSS available is a report
published by NADEL in 2000, entitled “Housing for all in South Africa: A
Review of the Meaning of the Right to Adequate Housing, with Specific
Reference to the Government’s National HSS”10.

9 The evaluations reviewed here are restricted to those done independently of, or commissioned by, the National Department
of Housing. Evaluations conducted internally by the National Department, or by Provincial Housing Departments, are dealt with
elsewhere in the report.
10 The evaluation was based on surveys of general housing needs and beneficiaries’ views of the HSS, in eleven areas of
the Western Cape (four municipalities). A number of focus groups with beneficiaries were also conducted in 1998 and 1999.
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The findings of the report paint a generally negative picture of the
performance of the HSS up to 1999. Amongst other issues the report found
the following11:
●

●

●

●

●

●

Beneficiaries generally have a poor understanding of the HSS. Many
beneficiaries did not know they were only to receive small “starter” houses,
and not four-roomed houses. In addition, it was found that many
communities simply do not know about the HSS; those who do are usually
informed by some kind of civic or political organisation;
The subsidy amount is too small to build an adequate top structure after
servicing the land;
Beneficiaries are typically too poor to afford to extend houses and pay for
basic services, and many beneficiaries were unaware that they would be
responsible for the costs of services and home maintenance;
The eligibility criteria of the scheme exclude many people, especially young
adults between 18 and 21, and single people. Women under the age of 21
who have children are a particularly vulnerable group who are excluded;
The scheme has not adequately met the needs of the disabled. While a
subsidy top-up to accommodate the disabled in subsidy houses has since
been instituted, there is some confusion about whether it can be
retrospectively applied;
Social compacts have often failed, and related to this there has generally
been a low level of community consultation and participation in all aspects
of projects i.e. location, layout and design, provision and financing of
services, accessibility of facilities etc. Part of the reason for this has been
inadequate funds made available for capacity building;

An evaluation of housing delivered through the HSS by the Development
Action Group (DAG) reported similar findings12. In particular:
● The majority of beneficiaries are located in the lowest income bracket (i.e.
household incomes below R1 500). Beneficiaries in the higher income
brackets (i.e. R1 500 – R3 500) are unable to access top-up finance.
Savings, credit and private sector investment are not being mobilised
effectively for low-income housing;
● There are generally low rates of payment for rates and/or services by
subsidy beneficiaries, attributed to inability to pay and unfamiliarity with
paying for services. Local authorities are also often not linking ongoing
costs of service delivery with housing developments and have inadequate
plans to address the consequences;
11 Blake, M. 2000. “Housing for all in South Africa: A Review of the Meaning of the Right to Adequate Housing, with Specific
Reference to the Government’s National HSS” NADEL, Johannesburg.
12 Thurman, S. 1999. “An Evaluation of the Impact of the National Housing Policy in the Western Cape,” Development Action
Group, Cape Town.
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●

Projects are being implemented in isolation, with a lack of integrated
service delivery by different government departments. Finances for the
provision of community facilities such as parks, clinics schools and
churches are rarely included as part of the project.

In 2000, the Urban Sector Network (USN) published a Discussion Paper on
Housing Finance, which captured some of the major issues related to the
HSS and housing finance for low-income households. The report makes a
number of recommendations:
●

●
●

●

●

●

Subsidy targeting should be done using other measures besides only
income. The use of more sophisticated means testing should be
investigated;
The subsidy should be regularly adjusted for inflation;
Cross-subsidisation of services via a rising block tariff structure for basic
services, and rates rebates up to the value of the maximum subsidy, to
assist people with the ongoing costs of housing;
Increase credit to the poor through community-based savings and loan
institutions;
Make payment structure more flexible, including ability to disburse
subsidies before beneficiaries have been identified;
Use institutional subsidies for rental housing only to increase availability of
rental housing.

A 1998 study of 50 housing projects in Port Elizabeth, East London and
Kimberley13 found that there were serious problems with overall urban quality
in South African housing projects. Generally, public space, where households
need to be able satisfy many of their needs, was not adequate. Density, type
of planning layout and house type was often inappropriate for the location of
the project, and planning layouts generally did not take the reality of social
networks into account.
A 2001 press article by Richard Tomlinson highlighted some concerns with the
targeting of the HSS.14 According to Tomlinson, the subsidy system is based
on delivery to a household, derived from a Western concept of the family. This
has excluded access to housing for many people, such as those living in the
backyards of their families’ homes, who cannot access a subsidy to improve
their dwellings or upgrade services which are shared by everyone on the
property. In addition, HIV/AIDS infected adults and children living away from
their families are not eligible for a housing subsidy. Individuals are not eligible

13 Hifab International Ab.1998. “Assessment of the South African Housing Programme,” Hifab International Ab., Sweden.
14 Tomlinson, R. 2001. “Subsidies Benefit Only a Few,” Mail and Guardian, 28 September 2001.
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for subsidies and they are also excluded from receiving the benefit of capital
grants for installing services and the Equitable Share grant for paying for
services.
A key thrust of the HSS is that housing development be used as a driver of
economic development in poorer areas. One question here is whether
beneficiaries, through receiving a house, have benefited in terms of improved
access to economic opportunities. This issue was examined in a 1999 study
undertaken by the National Housing Forum Trust and the Friedrich Ebert
Foundation15. The research, based on evaluations of four housing projects in
Gauteng, aimed to explore the extent to which the provision of subsidised
housing contributes to the economic empowerment of beneficiaries. Included
in the findings are the following:
●

●

●

●

●

●

●

New housing projects are also often not serviced adequately by public
transport, further increasing costs, in terms of money and time, to
beneficiaries.
The layout of new housing developments is frequently not supportive of
beneficiaries’ income-generating activities. Settlements are poorly linked to
outside markets, while the local market is often too small to support small
businesses due to low population densities, particularly during the day;
Lack of space for dwellings to be expanded is a constraint on home-based
small businesses being able to grow;
Many beneficiaries feel economically disempowered as a result of their
new housing circumstances because of the extra financial burden of loan
repayments and service charges;
Many of those who are battling with these costs try to “unburden”
themselves by selling their houses, but find it difficult to do so;
Many residents cannot afford services, such as electricity, which could
boost their income-generating abilities;
Poor roads and the absence of storm water drainage is a cause of lost
income for many beneficiaries. Flooding of houses, caused by inadequate
infrastructure, also impacts negatively on people working from home;

Employment creation through housing delivery is a key objective of the HSS.
An independent study conducted for the Department of Housing attempted to
estimate the impact of government-assisted housing on the creation of new
jobs in the building industry.16 The results are summarised in the table below:

15 Gear, S. 1999. “Numbers or Neighbourhoods? Are the Beneficiaries of Government Subsidised Housing Provision Being
Economically Empowered?” National Housing Forum Trust and Friendrich Ebert Stiftung, Johannesburg.
16 URBAN-ECON/Kayamandi Development Services. August 2000. “Job Creation: A Method to Determine the Total Number
of Jobs Created by Government Assisted Housing”, a report prepared for the Chief Director: Housing Performance, National
Department of Housing, Pretoria.
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Table 2.2 Estimated job creation impacts of subsidy expenditure
Subsidy type

Direct jobs
created*

Developer full subsidy (R16 000)
PHP full subsidy (R16 000)
●

Indirect jobs Total jobs
created*
created*

16.2

15.1

31.3

4.7

18.3

23.0

per R1 million invested by the government

Findings from a recent study by the Municipal Services Project suggest that
the “culture of non-payment” that has supposedly emerged since 1994 is in
fact more myth than reality17. The survey of over 2 500 people conducted in
July 2001 found that the ability to pay was significantly more important than
willingness to pay as a determinant of service payment levels. In addition, the
study found a very high rate of service cutoffs for non-payment of accounts or
arrears – it is estimated that approximately 10 million people in South Africa
have had their water cut off, the same number have had their electricity cut
off, and over two million people have been evicted from their homes for failing
to pay their bills.
The services associated with housing – water, electricity, water-borne
sewerage and refuse removal - place a huge financial burden on poorer
households. In the sample, a large number of the households earning less
than R1 000 a month (not necessarily subsidy beneficiaries) were paying up
to a quarter (R224) of their monthly income on services. For households with
large extended families, this proportion is significantly higher.
The role of local government in low-cost housing delivery has been the topic
of a number of reports. A 1998 study by Tomlinson, based on interviews with
officials in a range of local governments around the country, argued that the
role of local governments in housing is related to problems of capacity and
sustainability18.

17 McDonald, D. 2002. “The Bell Tolls for Thee: Cost Recovery, Cutoffs, and the Affordability of Municipal Services in South
Africa”, Municipal Services Project, www.queensu.ca/msp.
18 Tomlinson, M. 1998. “Looking to the Local: Local Governments and Low-Cost Housing Delivery”, Centre for Policy Studies,
Research Report No.63, Johannesburg.
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Questions arose about the sustainability of low-income housing for
municipalities under current conditions. According to Tomlinson:
“The subsidy policy either gave little attention to how beneficiaries of serviced
dwellings were to pay for services - or its architects overestimated the positive
impact on poor people’s budgets of a subsidised dwelling.”19
The research also found that consolidation was not occurring as intended in
the original subsidy policy. Tomlinson maintains that poorer people are more
transient than was expected by the makers of the policy:
Since 1 April 2002 it has been government policy that beneficiaries receiving
the maximum basic subsidy amount (R20 300) are required to make a
financial contribution (R2 479) or provide “sweat equity” in order to qualify for
a housing subsidy. The issue was taken up in a report by Mthwecu and
Tomlinson (1999), which explored whether beneficiary savings should be
incorporated into the HSS20. In the report, the authors examine and refute
some of the common perceptions that surround the issue and from which the
new policy is largely derived, including that:
●

●

●

Savings can demonstrate affordability: the authors argue that it is not
necessarily true that households with previous savings records will be
diligent in paying off housing loans;
Savings should provide the criteria for determining eligibility for subsidies
and loans: the authors argue that using savings as a criterion would
exclude poor households from access to housing;
Banks will increase lending if people save; the authors respond that this is
not necessarily the case, as banks are generally very cautious about small
savings schemes which are costly to administer and which require high
volumes to be economically viable.

The failure of banks to provide credit to the poor has been widely noted. Steps
have been taken by government to address this situation, through the
Community Reinvestment (Housing) Bill of 2002 and the Home Loan
Disclosure Act (draft, 2002), which will attempt to monitor the lending
practices of private financial institutions and encourage them to extend credit
to the poor for housing.

19 Tomlinson, 1998. Pg. 21.
20 Mthwecu, M and Tomlinson, M. 1999. “Can Savings Play a Role in Housing Delivery?’ NURCHA and the Banking
Council of South Africa, Johannesburg.
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A 1998 study by BESG evaluated a Consolidation Subsidy project in the two
townships of Luganda and Zilweleni in Durban. The project was one of the
first to be driven by community organisations and to use small contractors and
community housing advisors. The evaluation found that the project
demonstrated that projects in which people are themselves directly involved
are capable of delivering at scale and to an adequate quality. This adds
support to the People’s Housing Process. However, it was thought that this
project would have been unlikely to be feasible with strict application of the
National Norms and Standards.
Reasons for the success of the project were attributed to the following factors:
● The consolidation subsidy was large enough to deliver a house of
reasonable size and quality (bearing in mind that this was in 1998 – the
subsidy subsequently did not keep up with inflation);
● There were capable local community organisations;
● There was a fairly well established network of existing small builders and
building materials suppliers in the areas;
● At the time, there were no housing norms and standards that had to be
complied with.
Relatively little has been written evaluating the process of formulating the
housing policy that led to the HSS. One relevant report, published by the
Centre for Policy Studies in 1997, examined national and provincial
legislators’ views of the HSS at the time21. The study attempted to investigate
the extent to which elected representatives at provincial and national
government level regarded themselves as playing an effective role in housing
policy formulation and what factors influence their ability to do so. A sample of
members of national and provincial housing portfolio committees were asked
a range of questions about the HSS, including to what extent they have been
able to influence policy formulation, the constraints they face in fulfilling their
roles, whether housing committees are able to affect the budget process and
their ability to represent their constituencies’ views.

21 Tomlinson, M. 1997. “Watchdog or Lapdog? National and Provincial Legislators’ Views of the New HSS,” Centre for Policy
Studies, Research Report No.59, Johannesburg.
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The study found that parliamentarians saw their primary role as that of policyformulators and of ensuring that housing policy addresses the needs of their
constituencies. As such, dissatisfaction was expressed with the housing
policy, in that it was a policy formulated through the National Housing Forum,
rather than by elected representatives. This contributed to some tension
between committee members and officials of the Department of Housing,
charged with implementing the policy.
The research pointed to a lack of adequate technical (administrative and
policy research) capacity on the part of national and provincial legislators,
which would enable them to better understand, and make input into, policy
formulation and budget processes.
The table below provides a summary of some of the major problems
highlighted with the HSS in the literature, an historical periodisation of the
problems, the policy and other responses to these problems and progress
made with resolving them:
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Problem

Time period

Response

Progress/comment

Houses too
small

1994 - 1999

National Norms and
Standards, 1 April 1999

The national minimum
size has been set at 30
m2, and larger in some
provinces

Poor quality

1994 –
ongoing

Housing Consumers
Protection Measures Act
(95 of 1998), which
established the National
Home Builders
Registration Council
(NHBRC); National Norms
and Standards, 1 April
1999; warranty scheme of
the NHBRC extended to
include subsidy-only
houses 2001
Increases in quantum of
the housing subsidy

Minimum standards for
the quality of materials
and workmanship have
been set, although
some exceptions still
occur

National Norms and
Standards, 1 April 2002

Minimum standards
have been set for the
basic level of services to
be provided

National Norms and
Standards, 1 April 1999;
Subsidies increased in
1999 and 2002

Amount of the subsidy
that can be allocated to
services has been
capped, to ensure that
adequate topstructure
can be delivered;
subsidy increase in
1999 to match inflation,
and again in 2002. In
2002 a commitment
was made by the Dept
of Housing to increase
subsidies more regularly
to keep up with inflation

Lack of, or
poor delivery
of municipal
engineering
services

Subsidy
amount too
low to build an
adequate top
structure, not
matching
inflation

1994 – 1999;
1999 - 2002
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Problem

Time period

Response

Progress/comment
The Community
Reinvestment (Housing)
Bill (2002) and the Home
Loan Disclosure Act
(2000) are intended to
improve monitoring of the
lending practices of
private financial institutions
and encourage them to
extend credit to the poor
for housing.

Lack of access
to finance for
beneficiaries

1994 –
ongoing

National Housing Finance
Corporation (NHFC), set
up in 1996 to provide
wholesale housing
finance for low income
earners; Home Loan and
Mortgage Disclosure Act
of 2000;
Community Reinvestment
(Housing) Bill of 2002;

Low level of
consumer
awareness
about HSS

1994 –
ongoing

Plans, both nationally and
in a number of provinces,
to set up frameworks for
home ownership
education and launch
comprehensive consumer
education campaigns

Lack of
capacity for
housing
delivery
amongst
municipalities

National capacity building
1994 –
programme (ongoing)
ongoing, but
particularly
since the new
procurement
policy (2001)
placed
emphasis on
municipalities’
role in housing

Poor location of
projects, lack of
integrated
development

1994 –
ongoing

Local Government
Transition Act (209 of
1993) and Municipal
Systems Act of 2000,
which require
municipalities to
formulate Integrated
Development Plans
(IDPs)

35

Expected to improve as
IDP processes become
more effective

Problem

Time period

Response

Progress/comment

Beneficiaries’
inability to
afford basic
services

1994 –
ongoing

Provision of free basic
lifeline services (water
and electricity)

Only some municipalities
instituted free basic water
and electricity and rates
rebates (mainly metropolitan municipalities)

Delays with
project and
beneficiary
approvals

1994 –
ongoing

Appointment of new staff
in some provinces,
capacity building for staff
in all provinces

Some provinces battling
to fill vacant posts

Beneficiaries
selling houses
illegally

1994ongoing

Housing Amendment Act
of 2001 (pre-emptive
rights clause)

National policy that
prohibits the sale of
subsidy houses for 8
years after transfer to
beneficiary. However, it
is acknowledged to be
very difficult to monitor
and enforce the
informal housing market

Eligibility
criteria
excludes
certain groups;
vulnerable
groups
disadvantaged

1994 –
ongoing

New subsidy benefits for
aged, disabled and
indigent, 1 April 2002;
dept of Housing working
on a programme for
emergency situations that
would cater for people
who currently do not meet
subsidy eligibility criteria

Not opened eligibility
up to more people, only
conferred particular
benefits on certain
groups; large numbers
of inadequately housed
people who do not
qualify for subsidies
remains a problem

Needs of the
disabled not
addressed
adequately

1994 - 1999

Policy on extra subsidy
amounts for beneficiary
households with disabled
members

From this study sample
the policy does not
appear to have been
widely implemented
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Problem

Time period

Response

Progress/comment

Beneficiaries in
upper income
bands (R1500R3500)
excluded

1994 –
ongoing

Nothing

Possible solution would
be to dissolve bands,
discussion about this
apparently taking place
within the Dept. of
Housing

Developers
driving housing
delivery (profit
only goal)

1994 - 2001

New Procurement Policy
(2001)

Municipalities now main
driver of housing
development, but many
municipalities lack
capacity

Community
consultation
and
participation is
limited

1994 –
ongoing

Social compact
agreements

Lack of choice
provided to
beneficiaries

1994 –
ongoing

Minimum Norms and
Standards (1999)
New Procurement regime
(2002)

Guidelines have been set
for minimum acceptable
level of and quality that
has resulted in greater
consistency in the end
product but reduced
community choice

1 April 2002, contribution
of R2 479 or “sweat
equity” required for full
subsidy beneficiaries (i.e.
those in the R0-R1 500
income bracket)

Policy too new to
evaluate outcomes.
However, beneficiary
contribution could have
the undesired effect of
excluding many potential
subsidy beneficiaries,
especially the indigent

2000 ongoing

Dependency on
government for
“free” houses

1994 – 2002

Table 2.3: Summary of problems with the HSS identified in the literature
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3

OBJECTIVES OF THE HSS
The Housing Subsidy Scheme (HSS) must be evaluated in terms of the
overall objectives of housing and development policy, as stated in a number
of policy documents, most notably the National Housing Code, Housing
White Paper, Housing Act and Urban Development Framework. The key
objectives that the HSS should be achieving, or contributing towards, are
summarised in Table 3.1 below. Each objective is discussed in more detail
in the rest of this section.
Table 3.1 Key objectives of the HSS against evaluation criteria
Objectives

Key evaluation criteria

1. Providing access to
adequate housing

a. To what extent has the housing delivered
in terms of the HSS been adequate?
b. To what extent has housing need been
quantitatively met by housing delivery in
terms of the HSS?

2. Creating socially and
economically viable
communities

a. To what extent has there been community
participation in, and empowerment
through, housing delivery in terms of the
HSS?
b. To what extent has housing delivery in
terms of the HSS resulted in skills transfer
and economic development for local
communities?
c. To what extent are the settlements created
by housing delivery in terms of the HSS,
socially and economically viable?

3. Ensuring balanced and
sustainable spatial
development

To what extent has housing delivery in terms
of the HSS contributed to balanced and
sustainable urban and rural development?

4. Provision of choice

To what extent has a range of appropriate
housing options to address different housing
needs been provided by housing delivery in
terms of the HSS?
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5. Sustainability

a. To what extent has the HSS mobilised
additional non-state capacity and
resources for housing delivery?
b. To what extent is the housing delivered in
terms of the HSS financially sustainable in
the long term, both for the government
and beneficiaries?
c. To what extent has housing delivery in
terms of the HSS had a positive economic
impact in terms of the housing sector and
the broader economy?

3.1

6. Transparency and equity

To what extent have the design and
implementation of the HSS been transparent
and equitable?

7. Co-ordination of state
investment

To what extent has housing delivery in terms
of the HSS been linked to delivery in terms
of other government development
programmes?

8. Efficiency and
effectiveness

To what extent have the administrative
processes of the HSS been consistently
applied, efficiently implemented and
effective?

9. Creativity and innovation

To what extent has the design and
implementation of the HSS been innovative
and flexible?

Providing access to adequate housing
The most fundamental objective of the HSS is to assist people in acquiring
adequate housing, as per Article 26 in the Bill of Rights.
In the National Housing Code, the policy intention of the HSS is given as “to
assist persons who cannot independently provide for their housing needs”
(p. 46).
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The main measure of the success of the HSS is therefore the extent to
which it has provided adequate housing. There are two dimensions to this:
●
●

Qualitative: the adequacy of the housing provided;
Quantitative: the numbers of housing units provided compared to housing
need.

The qualitative aspect
In the National Housing Code it is stated that “housing must be built to
quality standards at a price that homeseekers can afford. Our housing
programme cannot afford to build dwellings that last only in the short term,
and which soon become cracked and uninhabitable” (p.15).
The Norms and Standards for Permanent Residential Structures set
minimum standards for HSS housing. Although only applied as from April
1999, these are a useful benchmark for the evaluation of subsidised
housing. The Norms and Standards set the minimum house size as 30m2
(or 24m2 or 27m2 in certain cases), and minimum service levels as set out
below.
Table 3.2: Minimum levels of services prescribed by the Norms and
Standards in Respect of Permanent Residential Structures (1998)1
Type of Service

Minimum Level

Water

Single standpipe per erf (metered)

Sanitation

VIP per erf

Roads

Access to each erf with graded or gravel paved
road;

Stormwater

Lined open channels

Street lighting

Highmast security lighting for residential
purposes where this is feasible and practicable,
on condition that such street lighting is not
funded from the CMIP initiative or funding
available from other resources.

1 Department of Housing (2000): National Housing Code, Pretoria: Annexure A to Chapter 3.
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In addition to the above, there are also the following regulations and
guidelines which relate to the end product:
●
●
●
●

NHBRC’s Home Building Manual
National Building Regulations
Guidelines for Human Settlement Planning and Design (the Red Book)
Guidelines for Environmentally Sustainable Low-Cost Housing

Over and above South African policy documents there is a large body of
international literature on what the right to adequate housing means. Some of
the key components of adequate housing can be considered as (BESG, 1999):
●

●

●

●

●

●

●

●

Location: Adequate housing must be well located with respect to transport,
facilities and job opportunities. The location of the housing must also avoid
hazardous areas;
Basic infrastructure: Adequate housing must provide access to basic
services essential to health such as water and sanitation.
The dwelling: Adequate housing must provide protection from the elements
and suitable space for eating, sleeping, relaxing and family life.;
The urban environment: Adequate housing must provide a pleasant, safe
and convenient environment in which to live. This includes the layout of the
area and community facilities, recreational facilities and public spaces;
Affordability: Adequate housing must be affordable for households with low
or irregular incomes;
Sustainable processes: Adequate housing must be produced and
maintained through processes that are sustainable and contribute towards
broader developmental objectives;
Contextual suitability: Adequate housing must be suited to its social,
political, cultural and physical context;
Tenure: Adequate housing must have secure and appropriate forms of
tenure.

The quantitative aspect
In the Housing White Paper (4.5.2) it is stated that "[i]t is important that…
a long-term housing programme be outlined that meets the housing needs
of all South Africans within the shortest possible time frame.” The National
Housing Goal, that appears in the Housing White paper, Housing Act and
National Housing Code (p. 169), is “to increase housing delivery on a
sustainable basis to a peak level of 350 000 units per annum”.
Housing delivery therefore needs to be measured against housing need, the
extent to which the housing backlog is declining and against the National
Housing Goal.
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At a national level, in the 1994 Housing White Paper it was estimated that
the urban housing backlog would be approximately 1.5 million units in 1995,
and it was estimated that the urban housing backlog was increasing at a rate
of about 178 000 units per year. In addition, there were an estimated
720 000 serviced sites in urban areas requiring upgrading, and an unknown
number of rural houses lacked access to basic services. It was also
estimated that there were approximately 450 000 people living in existing
hostel accommodation requiring upgrading, but hostel upgrading falls outside
the scope of this study. The 1996 Census showed 1.5 million households
living in informal houses in urban areas and 1.6 million households living in
informal/traditional housing in rural areas2. In 1997, the Department of
Housing estimated that the housing backlog was 2.2 million units and that it
was increasing by 204 000 units per year3. More recently, the total housing
backlog (urban and rural) has been estimated at 2.8 million units4.
It should be noted that it is difficult to determine what housing need and
housing backlogs are due to a lack of consistent definitions for adequate
and inadequate housing, difficulties in determining the extent of
overcrowding, and the often fluid structure of households. Official figures for
the housing backlog reflect this confusion – the official housing backlog
increased from 1.4 million housing units in 1995 to 2.8 million in 2000. This
is mainly because the 1995 figure was an estimate for urban areas only,
whereas the 2001 figure seems to include inadequately housed households
in rural areas.
Table 3.3: Official housing backlogs
Province
Eastern Cape
Free State
Gauteng
Kwazulu-Natal
Mpumalanga
Northern Cape
Northern Province
North West
Western Cape
South Africa

Backlog 1995
149 397
77 221
561 873
300 423
24 286
23 533
54 326
85 912
171 505
1 448 476

Backlog 2001
361 271
123 200
518 897
402 803
211 620
48 576
426 605
411 221
280 000
2 784 193

Source: Department of Housing: 1995, 2001
2 Statistics South Africa (1998): Census in Brief: The People of South Africa, Population Census, 1996, Pretoria.
3 National Housing Code, page 2UF.
4 Department of Housing Website, 2000 (www.housing.gov.za)
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3.2

Creating socially and economically viable communities
One of the general principles for housing development in the Housing Act of
1997 is that government must promote “the establishment, development and
maintenance of socially and economically viable communities and of safe
and healthy living conditions to ensure the elimination and prevention of
slums and slum conditions” (2(1)(e)(iii)).
This is elaborated on in one of the eight broad principles for housing sector
activity laid out in the National Housing Code, based on the Housing White
Paper, which states that:
“Housing as a process represents more than a simple economic activity. It
also contributes towards ongoing growth and prosperity, and enhances the
creation of stable and productive communities. Government housing
policies and strategies therefore are directed at enabling and supporting
communities in participating in the satisfaction of their own housing needs,
so that they benefit also from skills transfer and economic empowerment
processes that complement the physical housing development process” (pp.
13-14, National Housing Code).
Activities proposed to support this included (National Housing Code, p.14):
●

●

●

●

●

●

Maximising job creation in the construction and allied sectors. The Housing
White Paper makes additional reference to the role of labour based
construction and the use of local labour in housing development;
Improving economic and social linkages, particularly with poverty relief,
employment creation, education and training and the national electrification
programme;
Supporting programmes for skills transfer, capacity building and upward
mobility for both skilled and unskilled men and women in the housing field;
Emphasising the role of small and intermediate enterprises in housing
construction, as well as in backwardly linked (materials supply), forwardly
linked (household businesses) and sideways linked (school construction)
economic sectors. The Housing White Paper adds that policy emphasis will
be placed on supporting local initiatives including small or medium sized
companies in partnership with larger, established companies committed to
providing appropriate support and training;
Stimulating entrepreneurial development. The Housing White paper adds
that the participation of historically disadvantaged, emerging entrepreneurs
must be maximized;
Developing consumer protection and education mechanisms so that
everybody knows their rights and responsibilities in the housing process.
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●

Similarly, one of the general principles of housing development in the
Housing Act is that government must “promote education and consumer
protection in respect of housing development” (2(1)(e)(i));
Another strategy, one of the general principles of housing development in
the Housing Act, is that government must “encourage and support
individuals and communities, including, but not limited to, co-operatives,
associations and other bodies which are community based, in their efforts
to fulfil their own housing needs by assisting them in accessing land,
services and technical assistance in a way that leads to the transfer of skills
to, and empowerment of, the community” (2(1)(d)).

Providing an appropriate range of community facilities is also important in
ensuring that communities are socially and economically viable, and there
are clear official guidelines on what an acceptable level of community facility
provision is (see Table 3.4 below).
Table 3.4: Guidelines for the provision of community facilities5
Facility

Recommended maximum
distance to facility

Estimated
minimum
population
threshold
per facility

Estimated
minimum
space required
per facility

Education facilities
Crèche

Maximum walking distance
of 750 m

5 000

130 m2

Primary
school

Maximum walking distance
of 1 km

3 000

2.4 Ha
(24 000 m2)

High school

Maximum walking distance
of 2.25 km

6 000

4.6 Ha
(46 000 m2)

Health facilities

5

Mobile clinic

Maximum walking distance
of 1 km

5 000

N/A

Clinic

Maximum walking distance
of 2 km or within 30 minutes
travel time by public
transport

5 000

1 000 m2

CSIR (2000): Guidelines for Human Settlement Planning and Design, Pretoria: Chapters 5.4 and 5.5.
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Recreation facilities
Local park

Maximum walking distance
of 750 m

-

450-1 000 m2

Sportsfields

Maximum walking distance
of 1.5 km (school
sportsfields should be within
300m of school buildings)

-

Variable – a
regulation size
soccer field is
6 825 m2

Playgrounds

Within 300m of primary
school buildings and
crèches

-

450-1 000 m2

Other facilities
Religious
centres (e.g.
church)

Maximum walking distance
of 1.5 km

2 000

150 m2

Library

Maximum walking distance
of 2.25 km

5 000

130 m2

Community
centre

Maximum walking distance
of 2 km or within 30 minutes
travel time by public
transport

10 000

5 000 m2

Post office

Maximum walking distance
of 2 km or within 40 minutes
travel time by public
transport

11 000

500 m2

Police station Maximum walking distance
of 1.5 km or within 20
minutes travel time by
public transport

25 000

1 000 m2

Community
information
centres

Maximum walking distance of
1 km or within 15 minutes
travel time by public transport

22 000

Variable

Municipal
offices/pay
points

Within 30 minutes travel
time by public transport

50 000

3 000 m2
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3.3

Ensuring balanced and sustainable spatial development
Although closely linked to the objective of creating economically and socially
sustainable communities, there is a clear policy imperative in favour of
urban restructuring and maintaining a balance between urban and rural
areas.
In the Housing Act there is a commitment that government will “observe and
adhere to the principles in Chapter 1 of the Development Facilitation Act”
(2(1)(j)). These principles deal largely with issues of urban integration and
compaction. The principles with regard to “efficient and integrated land
development” in the Development Facilitation Act include the following:
●

●

●

●

●

●

●

To promote the integration of the social, economic, institutional and
physical aspects of land development;
To promote the availability of residential and employment opportunities in
close proximity to or integrated with each other;
To optimise the use of existing resources, including bulk infrastructure,
transportation and social facilities; Similarly, one of the principles of
housing development in the Housing Act (e)(vii is that) government must
promote “higher density in respect of housing development to ensure the
economic utilisation of land and services”;
To promote a diverse combination of land uses, also at the level of
individual erven or subdivisions of land;
To discourage the phenomenon of "urban sprawl" in urban areas and
contribute to the development of more compact towns and cities;
To contribute to the correction of the historically distorted spatial patterns of
settlement in the Republic and to the optimum use of existing infrastructure
in excess of current needs;
To encourage environmentally sustainable land development practices and
processes. Similarly, one of the principles of housing development in the
Housing Act is that government must “take due cognisance of the impact
of housing development on the environment” (2(1)(f)). The National
Housing Code goes further, stating that housing policy and strategy must
be structured so that South Africa’s housing process deals sensitively and
responsibly with the impact of housing development upon the environment”
(National Housing Code, p.11).

The notion of maintaining an urban-rural balance is also frequently
mentioned in policy documents. For example, one of the principles of
housing development in the Housing Act (2(1)(g)) is that government must
“not inhibit housing development in urban or rural areas”. In the Housing
White paper, in a paragraph titled “Urban and Rural Balance”, it is stated
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that “[s]tate housing policy and strategy should achieve balance in emphasis
between urban and rural and take cognisance of the particular
characteristics and requirements of rural communities” (4.5.5). Similarly, one
of the principles for general housing development in the Housing Act, is that
government must “not inhibit housing delivery in urban or rural areas”
(2(1)(g)) and the National Housing Code states that the response to differing
housing needs “must occur within a framework that gives appropriate
attention to these needs in both their urban and rural contexts to ensure
balanced development” (p. 15).
3.4

Provision of choice
One of the key points coming out of the Housing White Paper, and Urban
and Rural Development Frameworks is that housing policy and strategy
must be structured so that South Africa’s housing process “maximises the
freedom of the individual to exercise choice in the satisfaction of his/her
housing needs, providing access for all people to as many housing options
and opportunities as is reasonably possible” (p. 11 National Housing Code)
Similarly, one of the eight broad principles for housing sector activity based
on the Housing Act, Development Facilitation Act and Housing White Paper,
as laid out in the National Housing Code, is choice: “The right of the
individual to freedom of choice in the process of satisfying his or her own
housing needs is recognised… The State should promote both the right of
the individual to choose, and encourage collective efforts (where
appropriate) by people to improve their housing circumstances” (p. 15,
National Housing Code).
Contained within the broader concept of “choice” is also recognition of the
need to provide for a diversity of housing needs. In the National Housing
Code, in the section on the broad principles for housing sector activity
based on the Housing Act, Development Facilitation Act and Housing White
Paper, it is stated that “within the framework of fairness and equity,
government must also acknowledge the existing diversity of our society, and
respond accordingly… State housing policies and subsidies programmes
should accommodate the needs of the youth, the disabled, of single parent
families, of rural households without formal tenure rights, of hostel
inhabitants, and of other persons with special needs” (pp. 14-15). In the
Housing White Paper the elderly are also mentioned as a special needs
group: “State housing policies and subsidy programmes must reflect a
constant awareness of and provision for the special needs of the youth,
disabled people and the elderly” (4.5.4).
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A specific example of where choice should be provided is tenure. The
Housing White Paper says that “government rejects the elevation of the
individualised private home ownership above other forms of secure tenure.
Subsidy policy will therefore be designed to provide for the fullest range of
tenure options” (5.3.3).
3.5

Sustainability
One of the general principles of housing development in the Housing Act is
that government must ensure that “housing development is economically,
fiscally, socially and financially affordable and sustainable” (2(1)(c)(ii)).
The key aspects of sustainability can be considered to be:
●

●

●

Mobilising additional resources/facilitating involvement of other
stakeholders;
Ensuring a positive economic impact on the housing sector and broader
economy;
Ensuring financial sustainability for government and beneficiaries.

Mobilising additional resources
The Housing White Paper states that “the State has insufficient resources to
meet the needs of the homeless on its own and recognises that sustained,
substantial investment in housing from sources outside the national fiscus
will be required” (4.5.2). One of the eight broad principles for housing sector
activity laid out in the National Housing Code is about people centred
development and partnerships: “…government cannot meet the housing
challenge alone. All housing role players, including the private sector, local
communities, those inadequately housed, non-governmental organisations,
development bodies, the international community, and others, must
participate in meeting the housing challenge. …In order to support the
efforts of the various parties in the housing process, government housing
policy is therefore primarily facilitative. Through legislation, the provision of
subsidies, and through the creation of appropriate institutional frameworks
and support structures, government seeks to create an enabling
environment in which the housing process is people-centred and
partnerships thrive” (p. 13, National Housing Code).
The Housing White Paper sets out the seven strategies for “mobilising and
harnessing the combined resources, efforts and initiative of communities,
the private, commercial sector and the State”:
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●

●

●

●

●

●
●

Stabilizing the housing environment in order to ensure maximum benefit of
State housing expenditure and mobilising private sector investment. The
Housing White Paper states that housing policy needs “to recognise the
fundamental pre-condition for attracting such investment, which is that
housing must be provided within a normalised market and thus attract
maximum private investment.” (4.5.2);
Facilitating the establishment or directly establishing a range of
institutional, technical and logistical housing support mechanisms to
enable communities to, on a continuous basis, improve their housing
circumstances;
Mobilising private savings (whether by individuals or collectively) and
housing credit at scale, on a sustainable basis and simultaneously
ensuring adequate protection for consumers;
Providing subsidy assistance to disadvantaged individuals to assist them to
gain access to housing;
Rationalising institutional capacities in the housing sector within a
sustainable long term institutional framework;
Facilitating the speedy release and servicing of land;
Co-ordinating and integrating public sector investment and intervention on
a multi-functional basis.

Housing subsidies are seen as being a key tool in the mobilisation of
resources, and all of these strategies are intended to come together in the
housing projects funded in terms of the HSS. One of the principles for
housing development in the Housing Act is that government must “use
public money available for housing development in a manner which
stimulates private investment in, and the contributions of individuals to,
housing development” (2(1)(k)). The key principles of government’s
approach towards the allocation of subsidies include the following (National
Housing Code, p. 44):
●

●

Gearing: Measures should aim to gear non-state investment to the greatest
possible extent. To this end, government has supported a policy of joint
venture partnerships with the private sector in housing delivery;
Facilitation: The State’s involvement should be structured to challenge nonstate capacities to increasingly respond to the needs and requirements on
the ground, while also complementing and strengthening existing delivery
capacities.

Positive economic impact
The Housing White Paper and Urban and Rural Development Frameworks,
as paraphrased in the National Housing Code call for housing policy and
strategy to be structured so that South Africa’s housing process “recognises
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and reinforces the wider economic impact and benefits derived from
effective and adequate housing provision in the domestic economy, while
stimulating the effective functioning of a sustainable housing market with
vigorous and open competition between suppliers of goods and services”
(p.11).
The housing sector is second only to tourism when it comes to job creation
potential. Every additional house produced per year is estimated to create
one permanent job and three temporary jobs, and investment in housing is
believed to create almost 3 times as many jobs as an equivalent investment
in the commercial sector6. The maintenance of infrastructure can also be an
opportunity for local job creation.
Internationally, some housing subsidy schemes have had major economic
impacts, both positive and negative. For example, Chile’s economic growth
in the 1980s was largely stimulated by its HSS (which is similar to South
Africa’s). In Argentina, on the other hand, a badly functioning housing
finance policy had a negative economic impact and is estimated to have
contributed to about 25% of that country’s very high inflation rate. A wellfunctioning housing sector can potentially contribute towards the following
broad social and economic objectives7:
●
●
●

●
●
●
●
●
●
●
●
●

Alleviating poverty
Controlling inflation
Generating household savings and mobilising household productive
resources
Generating employment and income growth
Enabling social and spatial mobility
Increasing productivity
Generating investment growth
Accumulating national wealth
Reducing the balance of payments deficit
Reducing the government budget deficit
Developing the financial system
Protecting the environment

Economic impact is difficult to assess and would require a study beyond the
scope of this evaluation. In this study the focus will be on project-level
impact, which will mean the emphasis in evaluating the economic impact of
the HSS will be on investigating the post-completion housing market for
subsidised housing.
6 Robinson, Ian (1999): Building Industries Federation of South Africa position paper presented at the National Housing
Conference on Housing Strategy for the New Millennium, Midrand, 1-2 December 1999.
7 World Bank (1993): Housing: Enabling Markets to Work, Washington DC. Page 17.
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The HSS can only be considered as an effective transfer of assets to lowincome households if the market values of the subsidised houses are at
least equal to the actual cost of the land and provision of infrastructure and
houses. Getting the housing market to work is therefore a key objective of
housing policy. One of the principles of housing development in the Housing
Act is that government must promote “the effective functioning of the
housing market while leveling the playing fields and taking steps to achieve
equitable access for all to that market” (2(1)(e)(v)). Similarly, in the section
on broad principles for housing sector activity in the National Housing Code
it is stated the government’s plan is for a “normalised, vibrant housing
market in which dwelling units are bought and sold among subsidised
beneficiaries. Government investment must be in a quality product that
meets the objectives of the broad housing programme for a sustainable
housing market. Our housing products must have a market value” (p. 15,
National Housing Code).
Financial sustainability
Financial sustainability includes addressing the cost implications for both the
household and government. The household’s ongoing costs can include:
rates and service charges, maintenance costs, loan repayments, insurance
costs, rent/operating cost in the case of institutional subsidies, increased
transport costs if relocation was involved, and energy costs (for example,
where inefficient design or solar orientation results in increased heating or
cooling costs). The local authority’s ongoing costs include providing
services, maintaining infrastructure, and the cost of associated components
of integrated development (community facilities, public open space, etc.).
In the Housing White Paper it is stated that the “responsibility for and
affordability of the costs of long term maintenance and development of
housing environments and services must be recognised in planning and
implementation” (4.5.2). In the eight broad principles in the National Housing
Code it is stated that: “…housing products must be affordable to the
beneficiary in the long term. Affordability is significant in a number of areas,
including the cost of the unit upon purchase, access to and payment of long
term home finance charges, municipal rates and services payments, and
long term maintenance and other costs” (p.15, National Housing Code)
3.6

Transparency and equity
The general public service principles in the Constitution, which the Public
Service Commission is tasked to uphold, include the following:
●

Services must be provided impartially, fairly, equitably and without bias;
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●

●
●

People's needs must be responded to, and the public must be encouraged
to participate in policy-making;
Public administration must be accountable;
Transparency must be fostered by providing the public with timely,
accessible and accurate information.

A number of policy documents apply these principles specifically to housing:
●

One of the principles for housing development in the Housing Act is that the
government must ensure that housing development “is administered in a
transparent, accountable and equitable manner, and upholds the practice
of good governance” (2(1)(c)(iv)). In the National Housing Code it states
that housing policy and strategy must be structured so that South Africa’s
housing process “establishes and ensures equity, transparency and
accountability by the public sector in its administration of housing. It is
imperative that the housing sector is led and supported by a single national
policy and administration which is accountable in a tangible, measurable
manner, to achieve broadly based targets which are properly quantified,
through the applicable governmental structures at central, provincial and
local sphere” (p.11);

●

One of the key points coming out of the Housing White Paper and Urban
and Rural Development Frameworks, as stated in the National Housing
Code is that housing policy and strategy must be structured so that South
Africa’s housing process “ensures that housing is dealt with on a basis
which is non-sexist, not discriminatory in terms of religious conviction or
race, [and is] non party political” (p. 11). Similarly one of the eight broad
principles for housing sector activity based on the Housing Act,
Development Facilitation Act and Housing White Paper, laid out in the
National Housing Code (pp. 14-15, National Housing Code) states: “Given
our history of regulatory and statutory discrimination in South Africa, it is
essential that new policies, strategies and legislative actions by the State
should be particularly sensitive to the removal of entrenched discriminatory
mechanisms and conventions and ensuring equality in respect of gender,
race, religion and creed. Policy must promote fairness and equity among
all South Africans, and achieve equal and equitable access to housing
opportunities, goods and services. Government has particularly identified
the need to support the role of women in the housing delivery process.”

●

The first of the general principles of housing development in the Housing
Act is that government must “give priority to the needs of the poor in
respect of housing development” (2(1)(a));
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●

According to the Housing White Paper and Urban and Rural Development
Frameworks housing policy and strategy must be structured so that South
Africa’s housing process “upholds the principles of vertical and horizontal
equity in respect of the subsidisation of end-users. This implies that only
people in real need of subsidisation should benefit (vertical equity) while
comparable value must be received by beneficiaries with the same
eligibility profiles (horizontal equity) (National Housing Code, p.11);

●

One of the eight broad principles for housing sector activity based on the
Housing Act, Development Facilitation Act and Housing White Paper, laid
out in the National Housing Code (pp. 15-16, National Housing Code) is
transparency, accountability and monitoring: “No system will be fair and
just and equitable if it is not transparent. Transparency is our insurance
against inequitable systems in which segments of the population benefit
more than others. Specifically, our subsidy policy must ensure a
transparent flow of funds. Coupled with transparency, systems that monitor
our progress and ensure accountability are equally important. It is vital that
appropriate monitoring mechanisms are implemented for all interventions,
and in all spheres of government, that risk and responsibilities are not
separated among decision-makers and that responsible authorities are
fully accountable for performance against agreed standards and targets.”
The key principles specifically with regard to the allocation of housing
subsidies include the following: “Financial exposure to the State should be
clearly identified, quantified and contained in a manner which can be
effectively managed and capped” (National Housing Code, p. 44).

In addition to the above, there is a specific Policy on Hidden Subsidies (i.e.
the provision of undeclared financial assistance). It is government policy
that (pp. 44-45, National Housing Code):
●

●

●

●

the housing subsidy must be equitably applied for the purpose for which it
was intended;
all other national subsidies must be transparently acknowledged and
declared, and duplication of funding must be “obviated”;
additional sub-national subsidies must be approved by Provincial
Government, transparently acknowledged and declared, e.g. the provision
of serviced land at a nominal cost or bridging finance at very low interest
rates not available to all developers;
any increased subsidy must be sustainable and replicable for residents
throughout the particular province who are in similar circumstances in
future financial years, and that such a subsidy must be accessible on open
and equal terms to all qualifying within the provincial and local government
areas concerned.
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3.7

Co-ordination of state investment
Co-ordinating state investment in development so as to ensure that different
development processes complement each other is an important cornerstone
of government policy, contained in a wide variety of policy documents. Most
importantly, co-ordinating state investment in development is one of the
seven key strategies of the Housing White Paper.
One of the central points coming out of the Housing White Paper and Urban
and Rural Development Frameworks as stated in the National Housing
Code is that housing policy and strategy must be structured so that South
Africa’s housing process “facilitates co-ordination between various sectors
so as to minimise conflict over demands on scarce resources, and creates
an environment in which all roleplayers meet their respective obligations”
(p.11).
The measure of the success of the co-ordination of state investment is the
extent to which the HSS is linked to, and able to leverage, other government
development programmes to accompany and strengthen the social and
economic impact of housing projects on poverty alleviation, for example,
education, health, transport, local economic development. A specific and
practical example is the provision of community facilities in housing projects
– one of the principles of housing development in the Housing Act is that
government must promote “the provision of community and recreational
facilities in residential areas” ((e)(ix)).

3.8

Efficiency and effectiveness
One of the principles for the public service contained in the Constitution is
that the “efficient, economic and effective use of resources must be
promoted”.This principle means that the processes and procedures for the
HSS should ensure the efficient, economic and effective use of resources.
The main processes in administering the National Housing Programmes can
be considered to be:
●
●
●

●
●

Allocation of funding to the South African Housing Fund;
Allocation of the housing budget to provinces;
Subsidy approval processes within the various programmes, both of
projects and beneficiaries;
Disbursement mechanisms;
Monitoring mechanisms.
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3.9

Creativity and innovation
One of the eight broad principles for housing sector activity based on the
Housing Act, Development Facilitation Act and Housing White Paper, laid
out in the National Housing Code is “innovation”: The context and approach
required for innovation is set out as follows. “The complexity of our housing
crisis requires much more than a straightforward approach to building
houses. Our crisis is not just about an enormous backlog, but also about a
dysfunctional market, torn communities and a strained social fabric, spatial
as well as social segregation, and a host of other problems. Our response
to this crisis must be innovative and diverse. If we respond only to the
numbers that must be built, we risk replicating the distorted apartheid
geography of the past. If we respond only to the dysfunctional market, we
risk alienating households so impoverished that they are unable to access
any market. And if we develop our houses as though the housing crisis is
only about bricks and mortar, we risk wasting the enormous potential for
gearing the massive reconstruction and development effort happening in our
country. The need for innovation is not only in respect of the policy we
develop – that it be flexible enough to respond to varied situations and
varied inputs – but also in respect of how we implement the policy that
exists.” (p. 15, National Housing Code).
Similarly, one of the key principles of government’s approach towards the
allocation of subsidies is creativity and innovation: “Creativity and innovation
must be actively encouraged and rewarded, requiring the flexible application
of the policy” (National Housing Code, p. 44). This evaluation therefore must
assess the extent to which there has been innovation in the implementation
of the HSS.

3.10

Achievement of the objectives
It is evident that many of the objectives discussed here cannot be achieved
by applying the Housing Subsidy in isolation from significant institutional
cooperation across sectors and between tiers of government, as well as
partnership with non-government stakeholders, including beneficiaries
themselves. This evaluation therefore does not confine itself simply to
delivery using the subsidy funds but also addresses wider questions relating
to the impact of the HSS on households, communities and the broader
South African society.

55

4

METHODOLOGY
Over 1 500 housing projects have been implemented under the Housing
Subsidy Scheme (HSS), and every housing project has unique features.
The HSS therefore does not lend itself to a large-scale monolithic
quantitative survey. Undertaking a completely statistically representative
survey in this context would have been prohibitively expensive and time
consuming. Instead, a multi-faceted approach was adopted, in which
information was collected in a variety of ways from a range of stakeholders.
This provides a more comprehensive picture than a quantitative survey
alone would have done.
In programme evaluations, the need for the application of methodological
purity is outweighed by a need to gather the most relevant information to
inform decision-makers. A mixed approach is therefore often more desirable
than a purely quantitative research methodology or a purely qualitative
research methodology1.
It is important to cross-validate and triangulate data by gathering different
types of data e.g. by mixing qualitative data and statistical analysis2.
Triangulation means that the data collection process is designed so that
there are checks and balances to minimize deficiencies in the data.
Different types of triangulation include3:
● Data triangulation – using a variety of data sources, e.g. interviewing
people with different points of view;
● Investigator triangulation – using different evaluators;
● Methodological triangulation – using different data collection approaches,
e.g. interviews, observations, questionnaires and documents.
All of these methods of triangulation were used in this study.

4.1

Stages of the methodology
The methodology consisted of five main stages:
● policy review;
● formulation of a project typology;
● project investigations;
● beneficiary surveys; and
● validation workshops.

1 Patton, Michael Quinn: How to Use Qualitative Methods in Evaluation, Sage Publications, Newbury Park, California. Part of
the Programme Evaluation Kit developed by the Centre for the Study of Evaluation at the University of California, Los Angeles,
1987: Page 62.
2 Ibid: Pages 63-69.
3 Ibid: Page 60.
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A Steering Committee consisting of representatives from the Office of the
Public Service Commission (OPSC) and the National Department of
Housing oversaw the project and approved the various key steps in the
methodology, such as the formulation of questionnaires and selection of the
sample. In addition, all s were informed of the study, through the OPSC,
National Department, and the consultants.
4.1.1

Policy review
Relevant documentation from the National and Provincial Housing
Departments was collected through requests directed to nominated
members of Provincial Housing Departments, through websites and through
other sources. The following information was sought:
● legislation enacted by the Province that related to housing, including white
papers or policy documentation;
● parliamentary or other policy-related speeches;
● internal or external evaluations of the provincial housing policy or practice
(such as research reports, audit reports, special investigations);
● database of subsidy housing projects, and any documentation around such
projects captured in a form other than raw data;
● database of individual housing subsidies, and any related information;
● an indication of the delivery of housing through the HSS;
● best practice databases, or benchmarks used, against which criteria for
best practice are judged, including "flagship" projects or case studies used
as a guide for best practice; and
● Monthly and Annual Reports which covered issues relating to the HSS.
An analysis of the information received formed the basis of the policy
review, and is documented in this report. In addition, a limited review was
conducted of previous evaluations of housing policy, undertaken both by the
Department of Housing itself and by other role-players.
The National Department of Housing provided the National Housing Code
and a project database for all provinces except KwaZulu-Natal, which was
obtained from the KwaZulu-Natal Department of Housing. Interviews with
Provincial Housing Departments were also undertaken.

4.1.2

Formulation of a project typology
Based on an analysis of the project database information, a typology of
projects was formulated as a tool for selecting a structured, sufficiently
representative sample of projects4.

4 The project typology is discussed in detail in Appendix 2.
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It was not possible to use a purely random sampling method as such a
sample would have been too big given the resources available for this
exercise. Rather, a number of key criteria were used for sub-categories to
classify projects to facilitate the sample selection and ensure that a
representative sample of projects was selected. These criteria included
subsidy type, developer type, project location, sub-regional location, project
size and project status, as outlined in Table 4.1.
Table 4.1: Project typology
Criteria
Subsidy type

Categories
●

●

●

Developer type

●
●
●

Project location

●
●
●

Sub-regional
location
(unemployment
levels: EAPS 1999)

●

Project size

●

●

●

●
●

Project status

●
●
●

●

Project-linked subsidy (including some PHP
route)
Consolidation subsidy (including some PHP
route)
Institutional subsidy
Local/provincial government
Private sector
Non-profit/NGO/CBO
Metro area/city (400 000+)
Large-medium town (40 000+)
Small town/rural
District with low unemployment levels (0-30%)
District with medium unemployment levels
(30.1%-50%)
District with high unemployment levels
(50.1%+)
1000+ units
200-999 units
0-199 units
Project completed 1996-1999
Project completed 2000-2002
Project unimplemented (i.e. project approved
before 2000 but never implemented)
Project stalled (i.e. project started but stalled)
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4.1.3

Project investigations
A structured sample of 40 projects was selected, including at least three in
each province5. This was adjudged to give a sufficiently wide spread of
different types of projects in terms of the project typology.
The sampling approach adopted for this evaluation study is a combination of
extreme/deviant case sampling and maximum variation sampling:6
●

●

Extreme/deviant case sampling: selecting noteworthy projects, projects
that are either notably good or notably bad. “The logic of extreme case
sampling is that lessons may be learned about unusual conditions or
extreme outcomes which are relevant to improving more typical
programmes”;
Maximum variation sample: maximizing the diversity of the sample so that
any common patterns that emerge are of “particular interest and value in
capturing the core experiences and central, shared aspects or impacts of
a programme”.

Only projects that had delivered completed topstructures as of 31 January
2002 (and 20 February 2002 for KwaZulu-Natal) were included in the
sample. The breakdown of the sample 28 PLS projects, 6 consolidation
subsidy projects and 6 institutional subsidy projects. In addition to complete
and near-complete projects, the sample included a small number of
unimplemented projects, approved but never implemented, and stalled
projects, started but then halted at some point. Thus both successful and
failed projects were included in the evaluation.
Table 4.2 sets out the sample of projects according to province, place,
subsidy type and size7.

5 See Annexure 2 for details of the sampling procedure followed.
6 Ibid: Pages 52-53.
7 Information on subsidy name, type and size were taken from the Housing Subsidy Management System (HSMS) for the
purposes of drawing the sample.
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Table 4.2: Sample of projects
Eastern Cape

●
●
●
●

Free State

●

●

●
●

Gauteng

●
●
●

●

●

●

KwaZulu-Natal

●

●
●
●

●
●
●

Limpopo

●
●
●

●

Missionvale, Port Elizabeth (PLS, 493 units)
Seymour (PLS, 202 units)
Tabankulu (PLS, 30 units)
Kings Flats (CS, 1 000 units)
Kentha Construction project, Botshabelo (PLS,
500 units)
Manyatseng Housing Trust project, Ladybrand
(PLS, 400 units)
Bolokaneng, Petrusburg (PLS, 30 units)
Freedom Square, Bloemfontein (CS, 3 700 units)
Phola Park, Tokoza (PLS, 4 090 units)
Mamelodi Ext 10, Pretoria (PLS, 655 units)
KwaThema Ext 3, Springs (PLS, 2 674 units) unimplemented
Diepsloot West Ext 1 & 2, Johannesburg
(PLS, 2 000 units)
All Africa Games Village, Johannesburg
(IS, 1 799 units)
Newtown Co-op, Johannesburg (IS, 351 units)
Wiggins Fast Track, Cato Manor, Durban
(PLS, 1 038 units)
Ntuthukoville, Pietermaritzburg (PLS, 161 units)
KwaNobamba, Weenen (PLS, 182 units)
Congo, Inanda, Durban (PLS, 850 units) unimplemented
Steadville, Ladysmith (CS, 584 units)
Westrich, Durban (IS, 99 units)
Shayamoya, Cato Manor, Durban (IS, 320 units)
Westernburg, Polokwane (PLS, 960 units)
Mahonisi, Thohoyandou district (PLS, 996 units)
Faith Integrity project, Thohoyandou district (PLS,
229 units)
Itsani, Thohoyandou district (PLS, 280 units) unimplemented
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Mpumalanga

●
●
●

Northern Cape

●
●
●

North West

●

●
●

Western Cape

●
●
●
●
●
●

eMjindini, Nelspruit (PLS, 1 150 units)
Tekwane South, Barberton (PLS, 1 600 units)
Vlaklaagte, Mkobola District, former KwaNdebele
(PLS, 500 units)
Boikutsong, Kimberley (PLS, 412 units)
Postmasburg (PLS, 300 units)
Nonzwakazi, De Aar (PLS, 92 units)
Jouberton 2651 project, Kerksdorp (PLS, 2 580
units)
Cyferskuil project (PLS, 1 000 units)
Oukasie, Brits (CS, 60 units)
Delft South Towns 3-6 (PLS, 3746 units)
Klapmuts (PLS, 750 units)
Masithembane, Khayelitsha (CS, 220 units)
Zwelihle, Hermanus (CS, 290 units)
Stock Road, Philippi East (IS, 605 units)
VukuZenzele, Philippi West (IS, 235 units)

The investigation of each project involved:
●

●

Interviews with key stakeholders i.e. the relevant local authority, developer,
project manager, and community representative, where possible: to get
relevant background to each housing project; and
Field visits to projects: to confirm and assess project location, house size
and quality, infrastructure standards and quality, and overall quality of
residential environment created. A technical evaluation form was used to
record information about each project and photographs of houses were
taken for each project.

Questionnaires for the interviews were developed for each category of
respondent, namely:
● Developer/project manager;
● Local authority (where it played the role of the developer);
● Local authority; and
● Community representative.
In addition, questionnaires requesting specific quantitative information on
projects were faxed to respondents, in most cases, prior to the field visits.
Faxed questionnaires were sent to all respondents except community
representatives.
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Refer to Annexure 1 for a detailed profile of all projects included in the
Project Investigations.
4.1.4

Beneficiary surveys
One of the implicit objectives of the HSS is to improve the lives of lowincome households, and the success in achieving this objective could only
be measured by interviewing beneficiaries in a sample of projects.
Eighteen of the 40 projects investigated in the project investigations were
selected for the beneficiary surveys, with 30 households per project
interviewed. The total sample of projects was selected so as to cover as
wide a range of project types as possible, with at least two projects selected
in each province. Projects per province and per project type were as
follows:
Eastern Cape:

Seymour No.6 (PLS)
Kings Flats (CS)
Free State:
Kentha Construction (PLS)
Freedom Square (CS)
Gauteng:
Diepsloot West Extstensions 1&2 Phase1 (PLS)
(All Africa Games Village (IS)
KwaZulu-Natal: Ntuthukoville (PLS)
Shayamoya (IS)
Chesterville and KwaMancinza (individual
subsidies)
Limpopo:
Mahonisi (PLS)
Westenburg (PLS)
Mpumalanga:
Tekwane South Phase 1 (PLS)
eMjindini (PLS and individual subsidies)
Kanyamazane (individual subsidies)
Northern Cape: Boikutsong (PLS)
Postmasburg (PLS)
North West:
Jouberton 2651 (PLS)
Oukasie (CS)
Western Cape: Delft South Towns 3-6 (PLS)
VukuZenzele (IS)
The beneficiary survey included 60 individual subsidy beneficiaries in four
clusters of fifteen: in eMjindini in Barberton and KaNyamazane near
Nelspruit, Mpumalanga, and in Chesterville and KwaMancinza in Durban,
KwaZulu-Natal. The intention was to get a spread of both credit-linked and

62

non credit-linked individual subsidies, but Chesterville was the only cluster
with credit-linked subsidies. Vacant plots had been left within the eMjindini
PLS project with the intention of people with higher income groups getting
credit-linked subsidies to purchase and build a house, but they have been
almost entirely occupied by people with non credit-linked individual
subsidies.
The 30-household sample in each project was randomly selected using erf
numbers and a random number generator. Adult members of households,
preferably the head of household or their spouse, were interviewed. In
instances where a suitable interviewee was not available, houses were
revisited two times. If this failed, a substitute household from a randomly
selected list of substitutes replaced that household in the sample.
Fieldwork for the beneficiary surveys was conducted by individual
fieldworkers contracted directly by the USN research team, or by
fieldworkers of USN affiliates and other organisations located near the
projects. All fieldwork was supervised or quality-checked by the research
team. All fieldworkers were trained using a standardised training manual
developed for each type of subsidy.
The following organisations were contracted to assist with the Beneficiary
Surveys:
●
●
●
●
●

4.1.5

PLANACT (USN affiliate, Gauteng);
Urban Services Group (USG) (USN affiliate, Eastern Cape);
Nkuzi Development Association (Limpopo);
Vhananyana (Limpopo);
The Rural Action Committee (TRAC) (Mpumalanga).

Validation workshops
A series of regional validation workshops was held during November 2002
in Johannesburg, Cape Town, Durban and Bloemfontein. At these
workshops Provincial Housing Departments, stakeholders interviewed for
the study, and other interested parties were given an opportunity to
comment on the draft findings and give additional input. A wide range of
issues was raised in the workshops, some of which related to issues beyond
the scope of the evaluation. Where comments regarding the HSS and
related housing issues were made, they have been incorporated into the
report.
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4.2

Comments on the research process

4.2.1

Access to Information
Provincial and local government
According to the Constitution (1996), and more specifically, the Bill of
Rights, “everyone has the right of access to any information held by the
state”. Although it is recognised that this may place an administrative
burden on government departments providing such information, the attitudes
of some officials seemed to present more of a stumbling block in obtaining
information than simply a lack of personnel to undertake the task.
Provincial departments of housing were informed of the study through
various channels, including the National Department of Housing, the OPSC,
and the researchers themselves, and the importance of the study was
highlighted from the start. The National Department of Housing gave the
research team contact details for nominated officials within each of the
provincial housing departments. Some members of provincial governments,
however, complained of the researchers “not having followed correct
protocol” in requesting information, such as in the Free State and Limpopo.
In addition, obtaining written material required lengthy follow up with a
number of provincial departments. To date some information remains
outstanding from some sources, such as the Northern Cape, the Eastern
Cape and Mpumalanga provincial governments. Having said this, provincial
housing departments were generally supportive and accommodating, and
gave of their time for interviews.
Access to information on housing delivery in the provinces has been made
easier by a number of provincial departments having their own websites.
However, in some cases the information displayed on the sites is limited.
The following provincial housing departments have established web-sites:
●
●
●
●
●
●
●
●

Eastern Cape: http://dhlgweb.ecape.gov.za/
Northern Cape, launched on 18 September 2001: www.northern-cape.gov.za8
Gauteng: www.housing.gpg.gov.za/
KwaZulu-Natal: www.kwazulu.net/housing/Housing/ff_housing.htm
Mpumalanga: http://mpumalanga.mpu.gov.za/
Limpopo: www.limpopo.gov.za/
North West: www.nwpg.org.za/LocalGovernment/
Western Cape: www.westerncape.gov.za/housing/

8 www.northern-cape.gov.za. “Address by MEC Pakes Dikgetsi at the Occasion of the Launch of the Northern Cape
Government Web-Site”. 18 September 2001, Kimberley.
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Local governments have gone through a period of transition and
transformation, which has affected access to information, particularly for
housing projects developed by previous Transitional Local Councils (TLCs).
For example, members of the Seymour TLC who had initiated the housing
project, although identifiable and available, refused to be interviewed,
apparently as they were concerned that the evaluation was an
“investigation”. Other members of local authorities showed dissatisfaction
with the way interviews were set up, such as the Manager of Makana
Municipality. Most, however, were willing to share all the information they
had on hand.
Other stakeholders
In the initial stages of the research it was difficult to obtain details of
developers, project managers and community representatives other than
details of government bodies, using information provided by the National
Housing Subsidy Management System (HSMS) database, managed by the
Council for Scientific and Industrial Research (CSIR). It was found that most
details had not been updated or were incorrect. Names of contacts were
obtained mainly from the local authorities concerned, or other people
interviewed for the projects.
The availability of information from the stakeholders was variable. Some
respondents were more than willing to be interviewed or complete
questionnaires, others showed reluctance, and yet others were not available
or contactable. Issues faced in interviewing or contacting respondents
included:
● a request of payment for time spent on giving information;
● no presently employed person in the organisation able to provide the
information;
● not keeping to appointments, with no reasons given;
● being resident in an area far from site, only contactable through phone/fax;
● having absconded from the job, with contact details unknown;
● not returning fax questionnaires, even after numerous follow-up requests;
● community representatives declining access to the community for the
beneficiary survey, apparently because the community has been oversurveyed and had not benefited from repeated surveys in the area.
4.2.2

Time frame
The study has spanned a long period of time (Feb 2002 to March 2003),
with different activities being undertaken at different times. For example,
project investigations were initially conducted over April and May 2002, with
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the extended sample in August and September 2002. Beneficiary surveys
were undertaken in September and October 2002. Results need to be read
in the context of these various time frames.
Although every effort has been made to update national and provincial
information on an ongoing basis, this has not always been successful. For
example the most detailed provincial statistics given are generally up to the
2000/2001 financial year i.e. what was available when information was
requested. It is recognised that there may have been some changes to
information in the interim.
4.2.3

Discrepancies in Information
There have been numerous discrepancies in figures for the housing projects
as supplied by different bodies, and compared with what the study has
confirmed on the ground. In particular, the National HSMS reflects
information that seems to be outdated and incorrect. For example, data on
numbers of houses completed has been found to be incorrect, and in some
projects the data for project start/implementation/ completion dates supplied
by developers or project managers was different to that obtained through
the HSMS database. This issue is discussed elsewhere in the report.

4.2.4

Confidentiality
As far as possible, confidentiality has been respected in relation to the
identities of individuals interviewed. In some cases, interviewees specifically
requested that their names not be recorded in the report. However an
evaluation of this nature cannot serve its purpose without reporting the
specific details obtained in the course of interviews and other information
gathering exercises. Where allegations of fraud/corruption/mismanagement
were reported by interviewees, these were recorded in the report, although
the names of those making the allegations, or those accused of wrongdoing,
are not stated. This study was an evaluation, not an investigation, and, as
such, it was beyond the scope of the evaluation to follow up on specific
claims of mismanagement in particular projects. It is suggested that the
Department of Housing conduct investigations of projects where allegations
of mismanagement have been made, as stated in the recommendations in
Chapter 9.
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4.2.5

Interpretation of information
Whilst every effort has been made in the course of the research to ensure
that all information recorded is correct, it is recognised that it may be
possible that some information reported by respondents, particularly in the
project investigations, could have been misinterpreted in the recording
process, or incorrectly presented in the report. As far as possible, however,
the researchers attempted to report as objectively as possible and any such
occurrences were unintentional.

4.3

Building evaluation capacity within the OPSC
One of the primary objectives of the evaluation, as contained in the Terms of
Reference, was to “establish a knowledge and skills base in the Office of the
PSC for future similar exercises.”9 To this end, officials from the OPSC, and
the National Department of Housing, accompanied researchers on visits to
various projects as part of the Project Investigations phase of the study.
Officials of the OPSC and Department of Housing also accompanied one of
the researchers during the training for the Beneficiary Surveys. The officials
reported that this had been a valuable exercise, which enhanced their
knowledge of housing and related issues specifically and evaluation
research more generally.

9 Office of the Public Service Commission. 2001. Evaluation of the Housing Subsidy Scheme: Terms of Reference,” OPSC,
Pretoria, pg.2.
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5

KEY ISSUES FROM PROVINCIAL HOUSING DEPARTMENTS
This chapter provides a review of housing policy and implementation at a
provincial level. Information contained in this chapter was drawn primarily
from two sources:
1
● Interviews with representatives of provincial departments of housing ; and
● Reviews of available provincial department reports and documentation,
and information from the National Department of Housing.

5.1

Legislation and Policies
Legislation and policies relating to housing at a provincial level are reviewed
here in relation to four key themes, namely:
●

●

●

●

5.1.1

The national legislative framework governing provincial housing legislation
and policy formulation;
The extent to which each of the provinces has formulated specific
legislation and policies in relation to housing;
The extent to which these provincial policies conform to, and complement,
national level policies;
Provincial housing policy priorities and gaps in policy that have been
identified.

The National Legislative Framework
According to Schedule Four of the Constitution of the Republic of South Africa
(Act No. 108 of 1996), housing is an area of concurrent competence for
National and Provincial government.
The primary function of provinces with regard to housing is described in Part
3 (7) of the National Housing Act (No. 107), of 1997:
“Every provincial government must, after consultation with the provincial
organisations representing the municipalities as contemplated in section
163 (a) of the Constitution, do everything in its power to promote and
facilitate the provision of adequate housing in its province within the
framework of national housing policy.”2

1 Interviews were conducted with representatives of every provincial department except Gauteng (the nominated official was
unavailable at the time of the researcher’s visit to projects in Gauteng)
2 Republic of South Africa, Department of Housing, “ National Housing Act, 1997.
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For the purposes of supporting this objective, provincial governments are
encouraged to formulate their own legislation and policies in respect of
housing, provided that such legislation does not undermine national
legislation.3 This is elaborated on in Part 3 (7) of the National Housing Act of
1997, which states that “every provincial government must:
a) determine provincial policy in respect of housing development;
b) promote the adoption of provincial housing legislation to ensure effective
housing delivery.”4
The intention behind provinces being able to devise their own housing
legislation and policies is to add local strength to national level housing
policies and procedures. As stated in the National Housing Code5, “a critical
policy challenge for the governance of housing is for provincial government to
exercise its functions and powers in such a way that supports national
processes and policies.” There is also a need to customize policy to the
specific housing needs within each province, which can be very different. For
example, data from the 1996 census showed that Gauteng and the Western
Cape generally have housing backlogs in urban areas, while in the Northern
Province and the Eastern Cape the housing need is generally greatest in rural
areas.6
5.1.2

Provincial Housing Legislation and Policies

5.1.2.1 Provincial Legislation
Table 1 provides a summary of all known housing-related legislation that has
been promulgated or passed in the nine provinces.

3 Department of Housing, “National Housing Code,” 2000, p.108.
4 National Housing Act, 1997 (7.2a, b).
5 National Housing Code, p. 108.
6 National Housing Code, p. 3UF.
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Table 5.1: Provincial Housing-Related Legislation
Province

Dept. responsible
for housing

Legislation

Eastern Cape

Dept of Housing,
Local Government
and Traditional Affairs

●

Eastern Cape Housing Bill,
not enacted by March 2002.

Free State

Dept of Local
Government and
Housing

●

Free State Provincial Housing
Act, 1999
Free State Provincial Housing
Amendment Act, No. 6 of
2001

Dept of Housing

●

Gauteng

●

●

●

●

●

●

●

●

●

●

●

●

●
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Gauteng Housing Act, 1998
Residential Landlord and
Tenant Act, 1997
First Gauteng Housing
Amendment Bill, 2000
Second Gauteng Housing
Amendment Bill, 2000
Residential Landlord and
Tenant Amendment Bill, 2000
Conversion of Certain Rights
into Leasehold or Ownership
Amendment Bill, 2000
Local Government Ordinance
Amendment Bill, 2000
Transfer of Residential
Properties Adjudication
Regulations, 2000
Unfair Practices Amendment
Regulations, 2000
Landlord Tenant Dispute
Resolution Board Procedural
Regulations
Devolution of Housing Assets
Regulations, 2000
Management and Control of
Buildings Regulations, 2000
Gauteng Housing Fund
Regulations, 2000

●

●

KwaZulu-Natal

Dept of Housing

●

●

Certification of Social Housing
Institutions Regulations, 2000
Accreditation of Municipalities
Regulations
KwaZulu-Natal Housing Act,
1998
KwaZulu-Natal Housing
Amendment Act, 2000

Limpopo

Dept of Local
Government and
Housing7

●

Northern Province Housing
Act, 1998

Mpumalanga

Dept of Housing and
Land Administration

●

Mpumalanga Housing Act,
1998

Northern Cape

Dept of Housing and
Local Government

●

Northern Cape Interim
Housing Act, 1998
Northern Cape Provincial
Housing Act; planned for
enactment for 2000/2001;
however, not drafted over that
period
Northern Cape Planning and
Development Act, 1998

●

●

North West

Western Cape

Dept of
Developmental Local
Government and
Housing

●

Dept of Housing
(previously part of
Dept of Planning,
Local Government
and Housing)

●

●

●

North West Housing
Development Act, Act 11 of
1998
North West Housing
Development Amendment Bill,
2002
Western Cape Housing
Development Act No. 6 of
1999
Western Cape Planning and
Development Act No. 7 of
1999

7 The Department of Local Government and Traditional Affairs merged with the Department of Housing and Water Affairs to
form the Department of Local Government and Housing.

71

As Table 1 shows, there is considerable variation between the provinces in
terms of the amount of legislation they have developed. While the National
Housing Act does not require provincial governments to have their own
housing legislation, it does require them to “promote the adoption of provincial
legislation” as a means of supporting housing delivery.8
Of the nine provinces, all have passed provincial housing acts except for the
Eastern Cape, which has a housing bill waiting to be passed.
Table 2 below gives a synthesis of the main provisions contained in the
Provincial Housing Acts (as available):
Table 5.2: Main Elements of Provincial Housing Acts
Free State

●

Legislation was not available9.

Gauteng
Gauteng Housing
Act (1998)

●

sets out the powers and duties of the provincial
government with respect to housing and those of
the Housing MEC;
establishes the Gauteng Provincial Housing
Advisory Board, and defines its workings and
powers;
establishes the Gauteng Provincial Housing Fund;
sets guidelines for enhancing public participation;
promotes housing co-operatives and associations.

●

●
●
●

KwaZulu-Natal
KwaZulu-Natal
Housing Act
(1998)

●

●
●

●
●

●

establishes the KwaZulu-Natal Housing
Development Board, and defines its workings and
powers;
establishes the KwaZulu-Natal Housing Fund;
describes the role of the provincial housing
department;
sets out the powers and functions of municipalities;
includes provisions for grants to occupiers of land
in tribal authority areas
includes provisions for the publishing of a
Provincial Housing Code

8 National Housing Act, 7.2 (b)
9 Information was not provided by the provincial government on request, nor is it available on a website.
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Limpopo
Northern Province
Housing Act
(1998)

●
●

●

●

Mpumalanga
Mpumalanga
Housing Act
(1998)

●

●

●

●

Northern Cape
Northern Cape
Interim Housing
Act (1998)

●
●

●

sets out the powers and duties of the MEC;
establishes the Northern Province Housing
Development Board, and defines its workings and
powers;
establishes the Northern Province Housing
Development Fund, and sets out the powers and
functions of the Head of Department and MEC in
relation to the Fund;
sets out the powers and functions of the provincial
Housing Department.
sets out the powers and duties of the provincial
government with respect to housing and those of
the Housing MEC;
establishes the Mpumalanga Provincial Housing
Development Board, and defines its workings and
powers;
sets out the functions of municipalities with respect
to housing delivery;
establishes the Mpumalanga Housing
Development Fund, and sets out the powers and
functions of the Head of Department in relation to
the Fund.
sets out the powers and duties of the MEC;
establishes the Northern Cape Housing
Development Management Committee, and
defines its workings and powers;
establishes the Northern Cape Provincial Housing
Development Fund.

North West
North West Housing
Development Act
(1998)

●

Legislation was not available10.

Western Cape

●

sets out the powers and duties of the Provincial
Minister, and allows delegation of these powers
down to Assistant Director level;
establishes the Western Cape Provincial Housing
Development Board.

●

10 Information was not sent, as promised by the Provincial government, nor is it available on a website.
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As the summary indicates, most of the Provincial Housing Acts are similar to
each other in content, and are all broadly based on the National Housing Act
(1997). This raises a question about the value of current housing legislation
at provincial level – it appears that the most significant legislative changes
have to occur at national level. The views on this issue expressed by
provincial department representatives are discussed later in this chapter
5.1.2.2 Amendments to Provincial Legislation
A number of provinces have promulgated or passed amendments to their
Provincial Housing Acts. The key factor necessitating amendments was the
abolishment of Provincial Housing Development Boards by the Housing
Amendment Act No. 4 of 2001, passed by parliament in June 2001. Other
amendments have been driven by the need to enhance legislative power to
address particular delivery problems experienced in the provinces in the
course of implementation in recent years.
Table 3 provides a brief summary of the main elements of the amended acts
that have been passed in certain provinces.
Table 5.3: Main Elements of Amendments to Provincial Housing Legislation
Free State
Free State Provincial
Housing Amendment
Act (2001)

●

●

●

●

●

●

abolishes the Free State Provincial Housing
Board, regulating the transfer of its assets to the
Department of Local Government and Housing
establishes an advisory panel to advise the MEC
on matters relating to housing development
promotes public participation through the possible
establishment of a participative forum by the MEC
provides for the functions of the Member of the
Executive Council responsible for housing with
regard to housing development
regulates the accountability of the Head of
Department
restricts the voluntary and involuntary sale of
state-subsidised housing

Gauteng
First Gauteng
Housing Amendment
Bill (2000);
Information not available.
Second Gauteng
Housing Amendment
Bill (2000)
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KwaZulu-Natal
KwaZulu-Natal
Housing Amendment
Act (2000)

●

●

●

●
●

●

●

sets out in greater detail the powers and
responsibilities of the provincial housing
department, and those of the MEC for Housing;
abolishes the KwaZulu-Natal Provincial Housing
Development Board;
makes provision for the transfer of the assets of
the Provincial Housing Development Board to the
KwaZulu-Natal Department of Housing;
makes provisions to enhance public participation;
provides for the determination of procurement
policy in respect of housing development;
provides for the regulation of state funded
housing, including an eight year pre-emptive
clause;
provides for the expropriation of land for housing
development.11

One of the most significant aspects of these
amendments is the eight-year pre-emptive clause,
which prohibits a subsidy beneficiary from selling a
house within eight years of acquiring the house.
This is seen to be an important step in curbing the
incidence of beneficiaries selling their houses to
unscrupulous buyers for far below market prices.
Another key change is the provision for
expropriation of land needed for housing. This is
intended to reduce the problem of private
landowners dramatically inflating the price of land
the provincial housing department has identified for
housing development.12
Limpopo

Limpopo Province has undertaken a review of its
provincial housing act in response to a number of
factors, including:
● the “changing institutional framework in housing;
● the need for disaster housing policy;

11 KZN Department of Housing, “Annual Report 2000/2001,” p. 27.
12 KZN Department of Housing, “Housing News,” Vol.1, No.1, 2000, p. 11.
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emphasis on rural housing and the move away
from township establishment;
● the increasing number of orphans who need
shelter;
● the need to link Housing Policy and HIV/AIDS
issue;
● the increasing role of local government in housing
issues”13
An amendment to the Act has been made regarding
the abolishment of the PHDB.
●

Mpumalanga

Information not available as to whether
amendments to the Mpumalanga Housing Act
(1998) have been made.

Northern Cape
Northern Cape
Provincial Housing
Act

Amendments are being considered.

North West
North West Housing
Development
Amendment Bill
(2002)

●

Western Cape

The Western Cape Housing Act is currently being
revised to comply with the Housing Amendment Act,
2001 (Act No 4 of 2001). These revisions include
the abolition of the Western Cape Housing
Development Board and provision for the
establishment of an Advisory Panel to the Provincial
Minister.

●

amends certain sections of the North West
Housing Development Act (1998), particularly
pertaining to the dissolution of the North West
Provincial Housing Development Board;
amongst other things, the Bill establishes a
Housing Advisory Panel, whose mandate is to
advise the MEC on any matter relating to housing
development.

13 Northern Province Department of Local Government and Housing, “Report to the Annual Housing Summit,” 2001, p. 26

76

5.1.2.3 Value of Provincial Housing Legislation
In the interviews conducted with representatives of provincial housing
departments, respondents expressed mixed attitudes towards the value of
housing legislation at the provincial level. Some provinces have found the
legislation useful. The KZN Department of Housing representative stated that
the KZN Housing Act has allowed the provincial department to be proactive
on certain issues (e.g. abolishing housing boards, pre-emptive rights clause)
and has been used to address specific issues relevant to the province.
According to the Western Cape Department of Housing, the Provincial
Housing Act has been of benefit because it enabled the Western Cape to
retain its Provincial Housing Board, when all the other provinces’ were
dissolved. This has allowed the Board to retain its decision making powers,
and to allow the gradual phasing in of the devolution of powers.
Other provinces have found provincial legislation less useful. For example,
the Mpumalanga Department of Housing reported that the formulation of
legislation at a provincial level has been problematic since it has to conform
to the national framework, which limits the powers of provincial Housing Acts.
The department’s representative questioned the need for provincial housing
acts.
5.1.3

Policies
In addition to legislation, most of the provinces have devised numerous
housing-related policies. Table 4 presents a summary of housing related
policies that were available from each of the provinces.
Table 5.4: Provincial Housing-Related Policies
Province

Policies

Eastern Cape

No known specific policies in place.

Free State

No specific policies have been formulated; rather
special cases have been considered e.g. houses for
the aged. A Housing Charter has been adopted,
and workshopped with some Municipalities.

Gauteng

●
●

Devolution of Housing Assets Policy, 2000
Policy on Aids and Housing
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Gauteng

●
●

●
●
●
●
●
●

●

●

●

●

KwaZulu-Natal

●
●

●

●
●
●

●
●
●

Limpopo

Policy on Women in Housing, 2001
Policy on the Stabilisation of the Residential
Rental Sector
Policy on Special Needs Housing
Housing for the Elderly
Housing for the Disabled
Housing for Minors
Revision of Policy on the Upgrading of Hostels
Monitoring and reporting on the Human Rights
Protocols for Housing
Code of Conduct for Mediators of the Landlord
and Tenant Dispute Resolution Board
Policy on the Provision of Housing Assistance to
Victims of Human Rights Abuses referred through
the TRC Reparations Programme
Policy on the Provision of Housing Assistance to
Victims of Corruption referred through the Home
Truth Commission
Policy Guidelines for the referral of housing
complaints to the Gauteng Consumer Court14
Policy on missing beneficiaries, 2000
Policy on the breakdown of co-habitation
relationship, 2000
Policy on municipalities using funds from their
housing operating account for community
facilities, 2000
Policy and procedure for material supply, 2000
Policy directive on individual subsidies, 2000
Supplementary norms and standards in respect of
double residential structures developed on one
site (joint ownership), 2000
Policy on disposal of religious sites, 2000
Policy on deceased beneficiaries, 2000
Procedures on payment of residual, 200015

No specific policies in place. Ad hoc policies have
been used (e.g. flood relief policy)

14 List obtained from www.housing.gpg.gov.za/pages/policies.htm
15 List obtained from KZN Department of Housing, “Annual Report 2000/2001, ” p. 28-29
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Mpumalanga

No formal policy documents. Policy formulation
typically done on an ad hoc basis, usually through
communiqués to municipalities

Northern Cape

No specific policies in place.

North West

No known policies in place.

Western Cape

Numerous policy documents and a 6-volume
Western Cape Provincial Housing Plan (2001) that
proposes additional policies and programmes.

Some provinces have clearly given more attention to housing policy-making
than others. Gauteng especially has a large number of policies relating to
various aspects of housing. An evaluation of Gauteng’s provincial housing
policies noted that this province had been “particularly assertive in developing
provincially-suited policy and programmes.”16 KwaZulu-Natal has also been
active in developing housing policies. In other provinces, policy-making has
been less formal, with policy decisions being communicated through internal
departmental communiqués.
The plethora of policies in some of the provinces could be taken to reflect
more developed systems within these provinces for monitoring housing
delivery, and responding with specific policies to address problems where
they may have arisen.
5.1.4

Provincial Housing Development Strategies
In terms of national housing policy and the Housing Act of 1997, every
provincial department of housing is required to produce a Provincial Housing
Development Strategy before 31 October 2001.17
The value of such strategies is highlighted in an Auditor-General’s
performance audit of the North West Department of Local Government and
Housing, which, commenting on the fact that the department did not have a
strategic housing plan, stated that :18

16 Gauteng Provincial Government, Department of Housing, “Evaluation of Gauteng’s Housing Policy: Alignment with the
National Housing Code and National Housing Policy and Coherence with the Policies of Other Departments in Gauteng,”
December 2001.
17 Auditor-General, “Management Report of the Auditor-General on a Performance Audit of Housing Projects by the
Department of Developmental Local Government and Housing of the North West Provincial Administration,” 2001, p. 7.
18 ibid
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“This contributed to the directorate not fulfilling the needs of
communities as the housing backlog within the administration has
increased by approximately 61 956 houses during the period 1 April
1994 to 30 November 2000.”
The report also found that the absence of a strategic plan:
“… contributed to 84,3 per cent of the approved 125 029 housing
subsidies being awarded for urban development projects despite the
fact that 63,4 per cent of the administration’s population of 3,592 million
people was located in rural areas.”
Table 5 provides a summary of the status of Provincial Housing Development
Strategies.
Table 5.5: Status of Provincial Housing Development Strategies
Province

Strategy

Eastern Cape

●

No information available.

Free State

●

No known strategy in place. Annual Reports
outline some key future projects.

Gauteng

●

Strategic Plan for 2000 – 2005

KwaZulu-Natal

●

No information available.

Limpopo

●

No information available.

Mpumalanga

●

No information available.

Northern Cape

●

An initial Housing Plan of 5 years was substituted
with a 2-year plan, guided by national standards.
A Housing Fund is used for delivery of the
Housing Plan19.
Strategic Plan 1 April 2000 – 31 March 2005 for
the Dept of Housing & Local Government20. The
policy goals of the plan, over the period 2000/012004/05, include:

●

19 Op cit, “Northern Cape Department of Housing and Local Government. “Annual Report 2000-2001”.
20 “Northern Cape Province Department of Housing and Local Government Strategic Plan: 1 April 2000 – 31 March 2005”.
www.northern-cape.gov.za.

80

- Facilitation of the delivery of housing and
municipal services to disadvantaged
communities, to “ensure the implementation of
housing and infrastructure projects and the
delivery of valuation services”. Specifically in
relation to housing, the objective is to “deploy
and implement projects relating to housing
subsidy grants”; and
- Transformation of communities through
integrated planning and development, aiming to
“facilitate developmental local government and
process applications for LDO/IDPs ….. and
housing and infrastructure development
projects to approval stage”. Objectives thus
include the provision of infrastructure/services
and housing within a framework of the IDP and
the Housing Plan, ensuring that applications for
approval are effectively processed, and that
existing funds are co-ordinated and new funds
accessed for infrastructure investment linked to
the Housing Plan and addressing the housing
need.
North West

●
●

Western Cape

●

Interim Provincial Housing Development Plan
North West Housing Development Strategy (came
into effect on 1 April 2002)
The Western Cape Provincial Housing Plan was
produced during 2001/2001, and included indepth consultative processes that involved
different stakeholder groups. The Plan was
publicly launched in March 2002 at the Western
Cape Provincial Housing Conference.

The intent of such strategic plans is to provide a framework for allocating and
prioritising housing, through subsidies and other forms of targeted
government or “outside” support.
This is usually within the context of a broader integrated development plan
incorporating the delivery of related services. For example, the Provincial
Government of the Northern Cape has embraced a five-year integrated
development support strategy of service delivery which “seeks to build the
nation, link reconstruction and development, provide peace and security and
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deepen democracy”21. This is in line with the province’s long-term vision,
which includes addressing “the backlog of services in the lower income
communities and marginalised rural areas”22. Support to local governments,
with enabling legal and policy frameworks, forms a key element of such a
strategy.
What is relevant, however, is whether the objectives are met, consistently.
The Northern Cape’s Strategic Plan includes a Performance Management
Strategy, to ensure service delivery and achieving targets23. This is based on
two systems: management meetings on all organizational levels, and a
supportive information management system to provide data to monitor
performance. In addition, actions include:
● Performance agreements, between the National Executive Director and
the Chief Director, and the Chief Director and Directors, to be extended to
Deputy Directors and Programme Managers; and
● Business Plans of each Directorate, with quarterly reports from Programme
Manager, and quarterly milestones for possible revision. Plans are
updated annually before each Department submits its budget for approval.
An Information Management Strategy was also proposed, recognising that
information collected by the Department has not adequately been coordinated.
5.1.5

Provincial Powers: Variations on Subsidy Policy
There are two main areas in which provinces are permitted some discretion
in the application of the national policy regarding the HSS:
a) variations in the subsidy amounts and the proportion of subsidies allocated
to municipal services and top structure; and
b) variations regarding minimum sizes of top structures.
Each is discussed briefly in turn.
a)
Variations in the subsidy amounts and the proportion of subsidies
allocated to municipal services and top structure
The proportion of the housing subsidy that can be allocated to municipal
services and to the top structure is set by national policy. At the maximum
subsidy amount of R16 0000 that has been applicable up to April 2002, the

21 www.northern-cape.gov.za. “The Development Bank of Southern Africa (DBSA) and the Northern Cape Provincial
Government Sign a Memorandum of Understanding (MOU): A Joint Strategic Development Approach for the Northern Cape
Province”. Media Release, 23 November 2001.
22 Op cit, www.northern-cape.gov.za. 2001.
23 Op cit, “Northern Cape Province Department of Housing and Local Government Strategic Plan”.
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breakdown is a maximum of R7 500 for municipal services, and R8 500 for
top structures. In conditions where topographical and geotechnical factors
increase the costs of construction, or where projects are particularly welllocated, an additional maximum 15% of the subsidy amount can be added on
to the subsidy. In areas with severely adverse geophysical conditions, where
the 15% addition to the subsidy is insufficient, MECs have the discretion to
approve a variation in the proportion of the subsidy allocated to municipal
services and top structures to accommodate more investment in infrastructure
and services. Specific amounts that can be added for services within the
subsidy are set for areas with excessive slopes, sandy soil and medium
dolomite. The increased amount for services means, however, that the
subsidy amount remaining for the top structure is reduced.24
b)
Variations regarding minimum size of top structures
MECs have the power to either decrease or increase the minimum size of top
structures. The minimum size of top structures set by the National Norms and
Standards, introduced on 1 April 1999, is 30m2. However, in cases where
variations have had to be made in the proportion of the subsidy allocated to
services and top structure to accommodate higher infrastructure and services
costs, MECs have the power to approve decreases to the national minimum
standard of 30m2 for top structures. In such cases the minimum sizes of top
structures can either be reduced to a minimum of 27m2, where the variation
relates to excessive slopes or sandy soil, or 24m2, where the variation relates
to medium dolomite.25
MECs may also allow an increase in the minimum size of the top structure in
provinces where lower construction costs make it possible to cap the subsidy
for services at a lower amount than R7 500.26 In some provinces the minimum
size of the top structures has been set at 30m2; for example, the Eastern
Cape, Free State, and North West Province. In others, the minimum is set at
a higher level than the national 30m2; for example, Limpopo was 40m2 since
1997, but increased to 45m2 in April 2002 and Mpumalanga is currently 32m2,
with a proposal to increase to 50m2.
The ability to deliver larger top structures than the national 30m2 minimum in
certain provinces can be explained by a number of factors, such as more
favourable geotechnical and topographical conditions for construction, lower
prices for land, for on-site services and for materials, sharing of structure parts
(e.g. walls in high density housing), the option of a more simplified structure

24 National Housing Code, p.120.
25 National Housing Code, p. 120.
26 National Housing Code, p. 120-121.
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(e.g. walls not plastered, no ceiling, fewer internal rooms) in favour of a larger
floor space, and the reduction of labour costs through the use of “sweat
equity” in PHP developments.
Some reservations were expressed during interviews with provincial housing
departments about the ability of provinces to meet the minimum unit sizes
where they had been set above the national norm. For example, in
Mpumalanga, where it has been proposed to increase the provincial minimum
size (currently 32m2) to 50m2, the Department of Housing representative
suggested that a minimum size of between 40 and 50m2 might be possible if
the whole subsidy amount is for the top-structure, but not in areas where
services are needed.
Developers have complained that the minimum size in some provinces is too
high. In Limpopo, where province’s minimum size policy was increased from
40 to 45m2 in April 2002, the Department of Housing spokesperson claimed
that larger sizes were possible in some of the more rural provinces (such as
Limpopo, Free State and Mpumalanga), because land is generally cheaper
than in more urban provinces. However, in the more rural provinces, a major
problem is that individuals generally don’t have ownership of land and
resolving land disputes can be a major obstacle to housing development.
Within the framework set by national housing legislation and policy, provinces
thus have a fair degree of scope to formulate their own policy priorities, and
determine variations to national policies. The following sub-sections review
the extent to which the nine provinces have formulated their own housing
legislation and policies, the extent to which provincial legislation is aligned
with national legislation and policy, and what policy priorities and gaps have
been identified.
5.1.6

Alignment of Provincial Policy with National Policy
According to available information, Gauteng is the only province that has
undertaken any kind of comprehensive evaluation of its housing policies to
date. The brief for the evaluation, conducted by the HSRC, was to evaluate
the province’s housing policy and its alignment with national policy and
principles, and its coherence with provincial policy imperatives.27
The evaluation identified a number of areas where provincial housing policy
diverged from national policy. Four significant areas of divergence in particular
were explored in the report:

27 Gauteng Provincial Government, Department of Housing, “Evaluation of Gauteng’s Housing Policy: Alignment with the
National Housing Code and National Housing Policy and Coherence with the Policies of Other Departments in Gauteng,”
December, 2001.
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i)
ii)
iii)
iv)

“Gauteng’s emphasis on rental as a viable and secure tenure option;
Gauteng’s interpretation of “progressive”;
Gauteng’s implementation of “priority reconstruction areas’; and
Gauteng’s interpretation of its role in the housing process.”

A brief summary of each of these issues, drawn from the report, is provided
below:
i)

At the national housing policy level, little attention has historically been
given to rental tenure options (although more emphasis has recently been
given to this). A large proportion of the housing stock in Gauteng is rental.
The province has thus developed a number of policy responses to support
rental housing.

ii) The vision contained in the National Housing Act of making housing
progressively available to beneficiaries was based on the idea that
housing entitlements would be provided to households progressively on a
first come first served basis. In Gauteng, the policy approach has instead
been an “Incremental Housing Programme” in which the subsidy is
disbursed progressively to households. In other words, instead of getting
their subsidy all at one time, and probably having to wait for it, households
are paid their subsidy in different phases, as land is first acquired, then
serviced, and finally a top structure built. This policy is intended to provide
some relief for households on the waiting list for houses, who, in some
cases, could wait up to about 7.5 years for their houses.
iii) Gauteng has attempted to implement the concept, originally contained in
the 1994 National Housing White Paper, of targeting specific “priority
reconstruction areas” for intensive government investment. At a national
level, the policy has not been implemented as originally envisioned, being
restricted instead to “Special Integrated Presidential Projects.”
iv) Gauteng has attempted to emphasise a stronger delivery role for the
province, while recognising that the chief agents tasked with direct
delivery in terms of national legislation are the municipalities. This has
been done by enacting policy giving the province greater authority in
cases where municipal capacity in terms of housing delivery is weak or
causes delays.28

28 Gauteng Provincial Government, Department of Housing, “Evaluation of Gauteng’s Housing Policy: Alignment with the
National Housing Code and National Housing Policy and Coherence with the Policies of Other Departments in Gauteng,”
December 2001, p.12
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5.1.7

Provincial Policy Priorities and Gaps
The HIV/AIDS pandemic has been identified by a number of provinces as a
key issue which national policy has largely failed to address. At national level
there is currently no clear policy on HIV/AIDS.
Some provinces have devised their own policies regarding AIDS. KwaZuluNatal was the first provincial housing department to develop a programme
specifically to address HIV/AIDS and housing. The programme provides
funding for the establishment of cluster homes for AIDS orphans, transitional
accommodation for adults living with AIDS who have been rejected by their
families, and subsidies for families who adopt AIDS-infected children.29
According to the KwaZulu-Natal Department of Housing’s 2000/2001 Annual
Report, two projects have been approved specifically as HIV/AIDS projects,
with a combined total of 183 units and a value R2 360 700.30
The Gauteng Department of Housing has devised a “Policy on Aids and
Housing,” which has attempted to develop an appropriate housing policy
response to HIV/AIDS, through promoting social and rental housing.31 The
policy’s aims are:
● to ensure that orphaned children are adequately housed;
● to address the issue of the transfer of property to child-headed households;
● to ensure that there is appropriate housing design to meet the needs of
people living with HIV/AIDS; and
● to ensure that the department establishes linkages with other provincial
departments to provide education and assistance to people living with
HIV/AIDS.32
Other provinces have started to explore mechanisms for addressing the
epidemic. For example, in North West, the department has been investigating
options such as:
● setting aside a certain number of houses within projects in terms of the
institutional subsidy model, to cater for AIDS orphans and people living with
HIV/AIDS;
● the possibility of “extended family units” for people infected or affected by
HIV/AIDS.33

29 KwaZulu-Natal Department of Housing, Housing News, Vol.1, No.1, 2000, pg 4.
30 KwaZulu-Natal Department of Housing, 2000/2001 Annual Report
31 www.housing.gpg.gov.za/pages/policies.htm
32 Gauteng Department of Housing, “AIDS Housing Policy Approach,” www.gpghousing.org.za
33 North West Provincial Housing Development and Spending Plans 2002/2003 – 2004/2005.
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According to the North West Department of Housing representative interview
each provincial department in the North West, as well as each municipality,
has a budget to address AIDS issues.
In Mpumalanga, the department has conducted research which it has used to
make recommendations to national government around an AIDS housing
policy e.g. qualifying criteria need to change; caregivers of children orphaned
through AIDS can’t apply for the subsidy due to concerns about the negative
incentive of a caregiver benefiting from the house if children also die;
provision of transitional housing. It is evident that the Provincial Departments
are ahead of the National Department on this issue and that AIDS housing
policy needs to be addressed at national level.
Another area which provinces reported not having received enough attention
at national level was housing policy in cases of emergency and disaster
situations. The floods that affected the northern parts of the country in 2000
exposed this policy gap. In Limpopo, the provincial department of housing
was forced to devise its own ad hoc policy for flood relief housing. The
province reallocated units from a number of stalled or non-performing projects
(mostly PLS projects) to areas most seriously afflicted by the flood disaster.
While the emergency intervention provided relief for people who had lost their
shelter in the floods, it also presented a number of policy dilemmas. For
example, some of the beneficiaries of the flood relief projects might not have
been eligible for subsidies under normal circumstances. Another problem was
that people who were allocated houses in the projects that were relocated to
flood relief projects now have had to wait longer for their houses.
In the Western Cape, the provincial department spokesperson reported that
funds have been set aside for emergency situations. In cases of emergency,
the department can bypass HSS requirements if necessary. However, a
concern was expressed that this can create perceptions of queue jumping
amongst beneficiaries. The need to look carefully at what constitutes an
emergency situation was emphasised. Disaster relief is a local authority
function, and funding for relief measures such as the provision of food and
blankets should not come out of housing budgets.
A policy gap identified by the Limpopo Department of Housing representative
was the need for policy to address co-habitation. There have been some
cases of fraud where people have only temporarily co-habited in order to
qualify for the housing subsidy. How to deal with polygamous relationships is
another issue that policy has not resolved i.e. the male gets one house and
certain wives lose out.
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The KZN Department has recognised that policy-making has tended to be
very reactive rather than proactive. The Department is now attempting to take
a more proactive approach to policy-making – for example, in terms of the
new procurement policy, it has realised that many municipalities will have
problems identifying suitable land. This will require a specific policy response
in order to provide capacity support to these municipalities.
In 2002 the KZN Department identified particular areas of policy that need
evaluation, including its AIDS housing policy, project-linked subsidy projects,
and rural housing. The Department aims to evaluate policy every two years
In Limpopo, a policy decision has been taken to focus on rural housing. A key
challenge in this respect is that most beneficiaries in rural areas have informal
tenure, which makes it difficult to get title deeds. The need to replace mud
houses in rural areas has also been identified as a priority.
In Gauteng, the Housing Department’s 2002-2005 Strategic Plan lists the
following as the province’s housing priorities34:
● housing development on well-located land;
● transformation of every settlement into viable, habitable and vibrant
communities;
● social housing;
● incremental housing, with an emphasis on PHP;
● integrated Development Projects (Cosmo, Lotus Gardens); and
● transformation of state and municipal houses.
A policy area that is largely neglected by the provinces is that of gender equity
in housing delivery. The Gauteng Department of Housing appears to be the
only department with a specific policy on women and housing. The
department has instituted a policy that 10 percent of its capital budget be
allocated to women contractors.35
Attention to the needs of the disabled is also apparently an area that has
received little attention at provincial level. In Gauteng, the Department has
instituted a policy whereby 5 per cent of allocations for every new project are
reserved for people with disabilities and for the aged.

34 Gauteng Provincial Government, Department of Housing, “Strategic Plan 2002 – 2005 (Draft), January 2001, p. 22.
35 Paul Mashatile, MEC for Housing, Gauteng Province, “Budget Speech 2002/2003, 28 May 2002. www.housing.gpg.gov.za
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The Mpumalanga Department representative felt that an important issue to be
addressed is the rigidity of national policy in particular circumstances. For
example, in terms of Progress Payments 4 and 5 there have been problems
claiming back funds where developers have been liquidated. Another example
is that developers are unable to build on state land until a long procedure of
land release has been concluded. In such cases an incremental approach
might be needed, as current policy is unable to deal with such anomalies.
5.2 Housing Delivery
This section provides a review of housing delivery in the provinces, including
problems with backlog and delivery data and the problems that have been
experienced in implementation.
5.2.1

Delivery Figures
Table 6 gives a breakdown of housing delivery in each of the provinces since
1994, up to July 2002, compiled by the National Department of Housing.
Table 5.6: Housing Delivery April 1994 - July 200236
Projects in
progress

Total number
of subsidies
approved

Top structures
completed

Eastern Cape

160 132

159 291

184

Free State

102 411

101 087

304

Gauteng

401 800

375 234

160

KwaZulu-Natal

273 802

226 065

289

Limpopo

115 489

100 314

132

Mpumalanga

96 843

95 817

72

Northern Cape

40 093

33 243

105

North West

126 578

116 003

98

Western Cape

188 708

167 368

259

1 505 856

1 374 422

1 603

Province

Total SA

(Source: www.housing.gov.za)
36 These figures are comparable with those given by the National Department of Housing in Chapter 3, Table 3.3, which
cover 1994 until April 2001, except for the Eastern Cape, where a total of 98 774 houses were completed or under
construction over that period compared to 159 291 top structures complete up until July 2002.
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According to these figures the provinces with the highest number of subsidies
approved are Gauteng (401 800), KwaZulu-Natal (273 802) and the Western
Cape (188 708). This pattern is repeated for the number of top-structures
completed: Gauteng (375 234), KwaZulu-Natal (226 065) and the Western
Cape (167 368). These figures can be compared to the 1995 and 2001
provincial housing backlog figures (see Chapter 3, Table 3.3). The Free State
has the highest number of projects in progress (304), followed by KwaZuluNatal (289) and the Western Cape (259).
5.2.2

Discrepancies between Delivery Figures
A significant problem with much of the data available on housing delivered
through the HSS is inconsistency between national and provincial delivery
figures. As an example, an Auditor-General’s report on the performance of the
North West Department of Local Government and Housing identified
discrepancies of up to 1 129 subsidies in the figures of the national HSS and
the monthly reports of the provincial housing directorate.37
For this study, delivery figures taken directly from each of the provinces have
been difficult to obtain to enable comparisons to be made with figures
provided by the National Department of Housing. For example, a scan of
figures obtained from provinces indicates differences in information source,
with little standardisation of reporting across provinces:
KwaZulu-Natal:
Limpopo:
Northern Cape:
North West:

18 592 (2000/01)38
11 108 (94/95); 15 743 (97/98); 22 899 (98/99);
12 401 (99/00)39
3 877 (200/01)40
44 684 (as of 30 November 2000)41

Explanations for discrepancies in data collection and recording (between
national and provincial governments, and between provincial governments
themselves), and some of the problems experienced in collecting data, were
provided by some of the provinces:

37 Auditor-General, “Management Report of the Auditor-General on a Performance Audit of Housing Projects by the
Department of Developmental Local Government and Housing of the North West Provincial Administration,” 2001, p. 29.
38 KZN Department of Housing, “Housing News,” Vol.1 No.2, October/November 2001, p. 1.
39 Figures taken from Joe Maswanganyi, MEC for Housing, Speech for Housing Awards Ceremony at the AGM of the
Institute for Housing of South Africa, 30 August 2001.
40 Northern Cape Province Department of Housing and Local Government. “Annual Report 2000-2001”. 2001.
41 Taken from Auditor-General’s performance audit of the North West Department of Local Government and Housing, p. 6.
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KwaZulu-Natal
KZN uses a different housing subsidy database system to the other
provinces. KZN has retained the “Inform” system because it was felt to be
better than the CSIR system – for example, the CSIR database has been
unable to easily accommodate certain management tools, such as payment
swaps. The national system is inadequate for project management but good
with HSS statistics. KZN will eventually go onto the national system, once it is
updated. KZN has also been using its own subsidy administration system.
Limpopo
There are major discrepancies in the delivery figures between the Provincial
and National Department of Housing’s figures. Part of the reason for this is
that when the Provincial Department moved offices, some data was lost.
Another reason is that the CSIR HSMS is not used in an integrated manner
by the Limpopo department. Different divisions within the Provincial
Department, such as the Provincial Subsidy and Asset division, the Policy and
Planning division, the Housing Finance division, and Project Managers are
not using the same system.
The Provincial HSS is linked to the national system but it is only used for
beneficiary approval. It is not linked for regular reporting. The province relies
on project managers and developers to obtain data. The Provincial
Department intends to create a link between the national CSIR database
(HSMS) and the province.
The Limpopo Department of Housing is in the process of finding a mechanism
to create a reliable provincial database and build capacity to manage it. It also
intends to do this at municipal level, but municipal administrative capacity is
currently a problem.
Mpumalanga
The Provincial Department has figures for the number of subsidies approved,
but supplying figures for delivery of houses is more problematic. There are
differences in the figures of the Provincial and National Departments. One of
the reasons for this is that in reporting between the Provincial and National
Departments, there is a discrepancy in terms of the definition of when a house
is “complete.” The Provincial Department defines a completed house as being
paid for in full. Some houses have been completed by the developer but the
beneficiaries have not yet taken occupation i.e. there is a difference between
the top structure being completed and the beneficiaries having taken
occupation (Progress Payment 5).
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Provincial figures are linked to the national database, but the PP5 figures on
the national database are different to the provincial building inspectors’
figures. The Department has attempted to obtain clarity from the National
Department about what it defines as “completed” on the database.
North West
There are discrepancies between the national subsidy delivery figures and
the figures the Provincial Housing Department collects. According to the
Provincial Department of Housing, the provincial figures are more accurate as
the Provincial Department provides the National Department with figures in
the form of monthly reports.
The Auditor-General’s audit of the Department found significant errors on the
housing subsidy system with regard to payment information and subsidy
breakdown information. The report attributed this inadequate “procedures to
maintain and update the information on the housing subsidy system.”42
Western Cape
Different sections within the Provincial Housing Department collect different
sets of statistics (e.g. subsidy approvals, progress on site, money drawn
down, etc), but there is no overall picture of housing delivery. The Department
would ideally like to have one unified provincial database, but it currently does
not have the capacity to maintain an accurate and complete database,
although it is planned to do so in future. The Department says it is reluctant
to publicly release some of the statistics, but it has started putting its project
database information on its website.
5.2.3

Housing Backlog
Data on housing backlog is generally inconsistent between different sources
and is often unreliable. A major part of the reason for this is that there is a
diversity of views about the definition of “backlog.” Essentially the debate is
about what constitutes “adequate” housing, which could be used to establish
a yardstick for measuring backlog. There is little agreement on this issue. The
National Department of Housing’s National Norms and Standards have
attempted to set out what it considers to be the minimum level of services and
quality for a house to be considered “adequate.” There are, however, other
points to consider. For instance, the level of services required in order for
housing to be considered adequate could be different in urban and rural

42 Auditor-General, “Management Report of the Auditor-General on a Performance Audit of Housing Projects by the
Department of Developmental Local Government and Housing of the North West Provincial Administration,” 2001, p. 29.
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contexts. In addition, certain types of housing might be more of a priority in
some areas than in others. An example of this was given by the Limpopo
Department of Housing spokesperson, who noted that a backlog in rental
housing could possibly be more significant in a relatively urban province like
Gauteng, whereas a backlog in rural housing might be more significant in
more rural provinces, such as Limpopo.
Figures available from the National Housing Department on the housing
backlog in each of the provinces (as at 1996) are given in Chapter 3 Table 3.3.
According to these figures, Gauteng had the highest housing backlog in 2001
(518 897), followed by Limpopo Province (426 605), North West Province
(411 211) and KZN (402 803). The province with the lowest backlog was the
Northern Cape (48 576). These figures are important as they have been used
to guide the allocation of funds for housing delivery to provinces from national
government.
The figures should, however, be treated with some caution. Compiling
accurate data on housing backlog has been difficult for most provinces, due
to capacity limitations within the housing departments and municipalities.
According to the Gauteng Department of Housing, the housing backlog in the
province (in terms of the minimum standard of a 30m2 house) is
approximately 640 000 households.43
According to a spokesperson for the Mpumalanga Provincial Department of
Housing, the Department has done projections of the housing backlog in the
province based on the Census 1996 figures. Up to the end of 2001, the
backlog was estimated to be about 300 000 units. The backlog is mostly in the
rural areas, and the figure calculated is believed to be quite conservative. The
Department has attempted to verify this figure through cross-checking data
from municipalities, and in some cases the backlog figures of the municipality
have been 40% higher. A problem with figures from municipal level is that
some municipalities do not have waiting lists. The Provincial Department is
obtaining funds from the Human Settlement Redevelopment Programme to
pilot a new housing waiting list with 5 municipalities, with a plan to roll it out
to another 20 municipalities. A constraint encountered with the pilot project
has been local politics, where some councillors have resisted the new
method, apparently because of a perception that it undermines their power
and the possibility of nepotism in the allocation of housing.
43 Gauteng Provincial Government, Department of Housing, “Strategic Plan 2002 – 2005 (Draft), January 2001, p. 25
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The problem of municipalities not having accurate housing waiting lists was
also raised by the KZN Department of Housing. This was attributed partly to
a lack of municipal capacity, but also problems of political bias in needs
assessments. The Department’s planning department is now working with
municipalities around housing issues in their IDPs. To date the KZN
Department has been using figures from municipal IDPs and needs
assessments to establish housing backlogs.
In the Western Cape, the Provincial Housing Plan has estimated the housing
backlog in the province to be 320 000 units, which is considerably higher than
the National Department of Housing’s estimate of the Western Cape backlog.
5.2.4

Budgets and Expenditure
An analysis of budgets and expenditure on a provincial level was hampered
by a lack of comprehensive information provided on request for this study.
An example of what is available comes from the Northern Cape: According to
the Department’s Annual Report 2000-2001, the full housing budget vote of
R58 125 000 was spent over 2000/2001 (41% of the Department of Housing
and Local Government’s total budget)44. However, what is not clear is whether
there was an overspending, and what it involved.

5.2.5

Subsidy Types
A breakdown of the allocation of subsidies and the delivery of different types
of housing has, as with other delivery figures, been difficult to obtain. Tables
5.7 and 5.8 provide data detailing information obtained from two provinces,
KwaZulu-Natal and Gauteng.

44 Op cit, “Northern Cape Province Department of Housing and Local Government Strategic Plan”
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Table 5.7: KZN: Total Number of Subsidy Applications Approved 2000/2001
Number Approved
Consolidation

1 378

11 021 437

327

4 379 500

3 317

52 656 036

27 921

460 282 034

53

848 000

32 996

529 187 007

Individual
Institutional
Project linked
Relocation assistance
TOTAL

Value (R)

Source: KwaZulu-Natal Department of Housing, “2000/2001 Annual Report,”
p. 14
Table 5.8: Gauteng: Housing delivery per type of housing 1994 – 31 March
2001
Number of stands

Number of houses

168 288

132 220

Incremental housing

57 102

16 117

Social housing

7 872

6 752

Other housing

-

± 250 000 units

Type
Formal housing

Source: Gauteng Provincial Government, Department of Housing, Strategic
Plan 2002 – 2005 (Draft), January 2001, p. 17

National figures reveal that by far the majority of housing delivered through
the HSS in all the provinces has been through project-linked subsidies. The
PLS was also reported by most provinces to be the most successful delivery
mechanism, in terms of its ability to deliver en masse. Problems with PLS
projects, however, were noted. Some of the more general complaints about
PLS projects are:
●

●

There have been many projects where the houses have been very small
and the quality has been poor. An additional problem is that many of these
houses were built during the early years of the HSS, before there were
mechanisms to hold developers responsible for defects;
The PLS mechanism has been too developer-driven, with most private-
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sector developers being only interested in making a profit out of lowincome housing delivery.
Problems with individual subsidies appear to have been experienced in a
number of the provinces. In Mpumalanga, after cases of fraud involving
individual subsidies were exposed, the Department closed some of the
loopholes and laid charges against corrupt developers. The Department now
only pays individual subsidies to conveyancers once construction has started,
and not when the subsidy is approved. In addition, happy letters have to be
signed by municipal building inspectors.
In the North West, the lack of adequate controls in place to administer
individual subsidies has been identified. For example, beneficiaries are not
captured before the approval of funds to the conveyancer, so that when funds
are transferred to the conveyancer after approval, s/he is not aware of the
beneficiary.
In KZN, after similar problems with corruption and inadequate controls, a
moratorium was placed on all individual subsidies, now lifted to a limited
extent.
The institutional subsidy mechanism was mentioned as being problematic by
some of the provincial officials interviewed. In the Western Cape, it was
reported that difficulties have been experienced due to the complexities of
putting the agreements between the institution and beneficiaries in place. This
is a long-drawn out process. There is also a tendency for institutional
subsidies to be chosen simply in order to obtain larger subsidies (and still
eventually transfer to individual ownership), e.g. the Cape Town Community
Housing Company.
The People’s Housing Process mechanism for housing delivery was generally
enthusiastically supported by the provinces. The benefits of the PHP
instrument are typically cited as its ability to deliver larger units, and
beneficiaries having a greater sense of ownership and awareness of the value
of their property because of the “sweat equity” element. A housing officer of
Mangaung Municipality suggests that PHP projects are “more viable” as they
enable participation of more communities in the process and, since more
people are involved there is a greater chance of imparting skills. In non-PHP
PLS projects, on the other hand, the developer tends to appoint already
skilled people. It also takes less time to have PHP projects approved as the
Province (Free State) has a specific allocation for PHP.
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However, slow delivery has been a problem, and concerns about the ability of
PHP to deliver at large scale were raised. The PHP process can typically be
drawn out which can result in slow disbursement of funds, and rollovers.
In the North West, the Provincial spokesperson noted the need for people to
be adequately trained in order for PHP projects to be successful. The need for
municipalities to be more involved was also pointed to, as to date there has
not been much co-ordination between the Provincial Department and the
municipalities.
5.2.6

Target Population
In general, the provinces reported that the vast majority of subsidies have
been allocated to beneficiaries in the lowest income band (i.e. R0 – R1 500).
In Mpumalanga, for example, an estimated 80 – 85% of the subsidies have
gone to people in this category.
The North West Housing Department expressed a concern that most housing
subsidies have been targeted at urban areas, whereas in provinces such as
the North West, approximately 70% of the population live in rural areas. More
effective targeting of rural areas was thus seen as a priority. An AuditorGeneral’s report on the management of housing delivery in the province
concluded that45:
● the approval of housing projects had not taken place according to a
predetermined prioritisation model;
● there had been an “inequitable distribution of housing subsidies within the
five regions of the administration,” with discrepancies of up to 14.4%
between the targeted number of subsidies awarded in each region, and the
actual number of subsidies awarded.46
● the lack of feasibility studies “contributed to sites being prepared in areas
where an insufficient number of people had applied for housing subsidies
and these prepared sites accordingly remaining vacant.”47
In response to charges that provincial housing subsidy allocations have
tended to be skewed towards urban areas, the National Department of
Housing set up a task team to evaluate the allocation formula for transfers of
funds from the National to Provincial Housing Departments. The new formula
which resulted uses income levels as an indicator to prioritise low-income
earners, regardless of their location.48

45 Auditor-General, “Management Report of the Auditor-General on a Performance Audit of Housing Projects by the
Department of Developmental Local Government and Housing of the North West Provincial Administration,” 2001.
46 ibid, p. 8
47 ibid, p. 10
48 Ministry of Housing, Budget Vote Speech to the National Council of Provinces, 25 May 2000.
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In KZN, fraud was cited as an issue which has resulted in some of the people
targeted for housing subsidies not receiving them. However, cases of fraud
have apparently been minimal. The current long-drawn out system to act on
cases of fraud was noted as an obstacle to reducing fraud in the subsidy
scheme. Another major obstacle to the Department taking action has been a
fear in communities of exposing corruption. The Department needs to
encourage the community to advise it of fraud cases. The Provincial
spokesperson suggested that the Department needs to make examples of
fraud cases. There is also a need for an awareness campaign to advise
people on what scams to be aware of. A concern was voiced that the new
beneficiary contribution strategy might open the possibility for more
corruption.
5.2.7

Economic Impacts
Opinions from provincial Housing Departments on the economic impacts of
the HSS were generally mixed. All departments reported that housing
development has had some employment creation benefits and support to
emerging contractors, but this has generally not been sustainable. A common
problem appears to be that small contractors have experienced difficulty
finding work outside of their areas. In Mpumalanga, the Provincial Housing
Department has attempted to remove some of the blockages on local
contractors by awarding a proportion of individual subsidies to them.
In KZN it was reported that, while employment creation and skills
development had been quite successful (particularly through PHP), the
training provided had not always been sufficient to be formally recognised for
people to be absorbed into the formal economy.
The emergence of small and informal businesses within housing projects was
also commonly mentioned as a positive economic spin-off in the provinces.
No department reported having conducted any kind of study to measure the
economic impacts of low-income housing development in their province.

5.2.8

Sustainability of Housing Delivered
Almost all the provincial housing representatives interviewed raised a concern
about the sustainability of the housing delivered through the HSS. The ability
of most beneficiaries to afford the costs of services associated with formal
housing and the cost of maintaining their houses is a particular issue.
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In Mpumalanga, the Provincial representative believed that not enough is being
done to inform potential beneficiaries of their rights and responsibilities as
subsidy beneficiaries. Education has been done on an ad hoc basis, and often
to support particular political or economic agendas. The representative
suggested that an objective consumer education programme is required to
enable people to make fully informed decisions about acquiring subsidy houses.
A survey conducted by the Mpumalanga Housing Department found that
municipalities are charging between R74 and R96 per month for services (i.e.
rates, sewerage and refuse removal) which, for the unemployed, is a large
amount. The Department has accessed some funding from a capacity-building
grant from the National Department for training of trainers for consumer
education. The Western Cape Department of Housing spokesperson suggested
that municipalities need to play a greater role in consumer education and to
ensure that beneficiaries on their housing waiting lists are educated about the
housing choices open to them and the implications of home ownership.
A question was also raised by the Mpumalanga Housing Department
spokesperson about whether the provision of subsidy housing is creating a
liability for many poorer beneficiaries. There have been cases where people
cannot afford their houses and have sold them for prices far below their real
value. Linked to this has been the problem of collusion between some
developers and individual subsidy recipients. Such cases suggest that the
assumption in the housing programme that housing is the first priority for
people, may need to be retested. To date the subsidy scheme has been focused
on providing the entire package whereas some beneficiaries might prefer other
options such as site and service, or rental. In some cases too much emphasis
may have been placed on housing while other needs like water provision
(especially in rural areas) may be more of a priority.
In the North West, an Auditor-General’s report noted that there had been
inadequate integrated delivery of services in housing projects in the province:
“Adequate communication with the Departments of Health or Education,
and planning procedures whereby the integrated development of new
housing projects within the administration was achieved, did not exist. The
lack thereof contributed to the directorate servicing designated clinic and
school sites without any of the envisaged infrastructure being developed
by the respective departments. As at 31 March 2001, a total of 452
designated clinic and school sites, serviced at a cost in excess of R3.4
million, remained vacant as no schools or clinics were constructed at any
of the housing developments within the administration.”49
49 Auditor-General, “Management Report of the Auditor-General on a Performance Audit of Housing Projects by the
Department of Developmental Local Government and Housing of the North West Provincial Administration,” 2001, p. 9
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The impact of non-payment for services on municipalities was raised by the
North-West Housing Department’s spokesperson. It was suggested that the
Masakhane campaign should be used more widely to encourage people to
pay for services. It was also noted that many municipalities are currently
experiencing problems in monitoring non-payment for services, and the resale or rental of subsidy houses.
Ensuring that new housing projects are located close to employment
opportunities is one potential means of enabling beneficiaries to afford the
costs that come with their subsidy houses. In Limpopo, the Department of
Housing noted that since 2002 it has insisted to municipalities that housing
projects be linked to economic nodes and IDPs. The Department is now
attempting to incorporate criteria related to sustainability for beneficiaries and
municipalities into its approval procedures.
Another possible mechanism for making services more affordable is a
community-based service charge collection system, in which people pay as
“blocks”, which has apparently been successful in one community in the
Western Cape.
5.2.9

Future Housing Delivery

5.2.9.1 Delivery Targets
As with budgets and expenditure, future delivery targets have been difficult to
source from information provided by the provinces for this study. Where
provided some figures may be contradictory. For example, in the Strategic
Plan of the Department of Housing and Local Government of the Northern
Cape Province, an output of 18 000 housing units using housing subsidy
grants is given as planned for the period 2000-2004 i.e. 3 600 units per
annum50. This differs from the figure of 3 000 housing units per annum given
in the Business Plan of the Department’s Directorate of Technical Services51.
5.2.9.2 Shifts in Focus
In terms of planned shifts in the focus on particular subsidy types, the
following changes were reported by some of the provinces interviewed:

50 Op cit, “Northern Cape Province Department of Housing and Local Government Strategic Plan”.
51 Northern Cape Province Department of Housing and Local Government. “Directorate of Technical Services: Business Plan
1 April 2001 – 31 March 2005, Annual Action Plan 2001/2002”. 22 March 2001.
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Mpumalanga
The new focus in the province is on reducing developer-driven/project-based
subsidies, and increasing subsidies to rural areas, PHP, credit-linked end
users, institutional subsidies and a variation of individual subsidies developed
in the province, called “contractor-based individual subsidies.” The contractorbased individual subsidies consist of a small number of individual subsidies
allocated to a contractor. A contract is signed with the contractor, and is
managed as with a PLS project. This mechanism is intended as a means of
supporting small contractors who can deliver 20-30 units but who are not
large enough to be a developer.
Gauteng
According to the Gauteng Department of Housing’s 2002/03 Budget speech,
the Department has adopted a new strategic direction which will see it place
greater emphasis on incremental housing and social housing, away from what
it calls “formal” or “give away” (PLS-type) housing. The Department has
consequently decided to discontinue the approval of new formal housing
projects although it will still honour existing agreements to complete housing
projects already approved.52 The incremental housing delivery approach,
using the PHP, will be implemented in two stages: the release of land and the
provision of secure tenure and essential services (water and sanitation),
followed by the construction of houses by beneficiaries.53
KwaZulu-Natal
● PHP is expected to be promoted more by municipalities, especially with the
new requirement for a beneficiary contribution;
● A greater focus on rural housing is envisaged, as in the past rural areas
have been neglected;
● Institutional housing is expected to receive more attention – there is a high
demand for rental housing in industrial areas (e.g. Richards Bay).
Limpopo
Rural housing is the new focus in the province, but the Department will still
cater for other needs, as well as general infrastructure delivery.

52 Gauteng Department of Housing, “Housing Review 2001/02,” www.housing.gpg.gov.za
53 Paul Mashatile, MEC for Housing, Gauteng Province, “Budget Speech 2002/2003, 28 May 2002. www.housing.gpg.gov.za

101

5.3

Analysis of Implementation

5.3.1

Constraints Faced at Provincial Level
In her 2002 budget speech, the National Minister of Housing highlighted a
number of reasons for slow delivery and under-spending by some of the
provinces. These were given as:54
● Slow processing of land transfer;
● Slowness in the process of accrediting the Local Authorities;
● Late finalisation of new contracts with developers because business plans
were not drawn up;
● New local government structures that have to take responsibility for
approving/reprioritising projects and delays in decision-making processes;
● Unseasonal/unusually wet weather and floods.
Some of these constraints have been noted by the provinces themselves.
Other obstacles to delivery reported by the provinces were:
Gauteng
The Department of Housing noted the following challenges faced in
implementation in its 2002 – 2005 Strategic Plan55:
● municipalities acquiring significant numbers of people on their housing
waiting lists as a result of the demarcation of new municipalities process
(e.g. Tshwane Metropolitan Municipality);
● municipalities and communities being spread across provincial borders;
● poor levels of inter-governmental cooperation;
● beneficiaries selling their subsidy houses and returning to live in informal
settlements;
● subsidy houses remaining unoccupied because beneficiaries cannot be
located;
● inability of municipalities to control land invasions;
● developers with high levels of capacity leaving the low-income housing
sector;
● lack of a coordinated approach at provincial level to ensure that integrated
development is achieved;
● increasing costs of building materials versus diminishing resources and
lack of finances for the poor.

54 Department of Housing, Budget Speech, 2002
55 Gauteng Provincial Government, Department of Housing, “Strategic Plan 2002 – 2005 (Draft), January 2001, p. 25
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KwaZulu-Natal
● closing out projects and getting beneficiaries into their houses – the death
of beneficiaries before they have taken occupation is a key problem, which
policy has been inadequate to address;
● fraud has been a problem, but the Department has put in place various
systems to try and reduce fraud, including better project packaging, audits,
a Municipal Housing Support Programme etc;
● delivery in rural areas been problematic. This is mainly due to land and
tenure issues;
● quality control has historically had problems. The Department has had
building inspectors on the ground, but this should improve with NHBRC
regulations;
● planning problems in municipalities e.g. municipalities demanding higher
levels of services than the subsidy allows due to concerns over
maintenance;
● time delays with the old payment system, which could not accommodate
interim milestones and upfront payments. This should be addressed
through the new procurement policy;
● land transfers – land legal issues have been a major stumbling block. Land
Affairs has been very slow in addressing this. The KZN Department of
Housing has set up a land legal team to become more proactive on these
issues;
● many municipalities have refused to issue rates clearance certificates to
enable houses to be transferred, because of unpaid rates for certain
properties;
● beneficiaries not taking occupation, is a problem particularly related to
deceased estates. Resolving this issue requires negotiation with the
Justice Department. There is a particular problem where children are the
heirs and they don’t qualify for the subsidies their parent received;
● theft of materials on site is a problem – the developer has been expected
to carry the burden of costs of theft.
Limpopo
A 2001 report by the Limpopo Department of Local Government and Housing
noted a range of factors that were hindering housing delivery in the province.
These included56:
● local politics;
● illegal occupation of houses;
● misallocation of houses;

56 Northern Province Department of Local Government and Housing, “Report to the Annual Housing Summit 2001,” 14-15
September 2001.
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●
●
●
●
●
●

lack of conformity to norms and standards;
policy gaps;
lack of accurate housing needs information;
limited capacity for inspection;
limited capacity on the part of some developers; and
fraud by some developers and officials.

Mpumalanga
● problems with the release of trust/state land, which causes major delays;
● provision of bulk infrastructure in some areas. Bulk infrastructure falls
under the Department of Provincial and Local Government – co-ordination
with housing needs to be addressed at national level.
North West
● municipalities lacking technical capacity, as most are just setting up their
housing departments;
● resources are lacking at municipal level – there is a need to examine the
annual budget and contribution from the SA Housing Fund.
Western Cape
● new changes in policy are causing delays in housing delivery e.g. the R2
479 beneficiary contribution, the new procurement policy, NHBRC
requirements, and the NHBRC’s lack of capacity. Due to these factors, the
Province has been unable to implement the Provincial Housing Plan. The
Department suggested that there should have been a phasing in of new
policies to allow all the structures to be put in place and all stakeholders to
be clear on what is involved. The cash contribution should have been
phased in to allow beneficiaries to save up for this;
● Delays have resulted in the 2001/02 Provincial Housing budget being
heavily underspent. In previous years the Department has been capable of
spending, or even overspending, its entire budget (typically 100-105% of
budget is spent);
● Reports on expenditure of the Housing budget compiled by the Department
have shown that expenditure is never even - the Cape winter in June/July,
with its long rainy periods, and the December/January holiday period, are
typically slow periods when there is always a lull in expenditure patterns.
The housing cashflow usually peaks in about September.
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5.3.2

Reviews of Implementation
There have been few published internal or external reviews of the
performance of provincial housing departments with regard to the
implementation of the HSS (see section 5.5 below on monitoring and
evaluation). Presented below are some of the key findings from reviews and
evaluations that have been conducted in some of the provinces.
KwaZulu-Natal
The KwaZulu-Natal Department of Housing’s 2000/2001 Annual Report
identified the following problems in the implementation of subsidy housing
delivery in the province:57
● Applications not completed correctly and in full;
● Developers not fetching rejected applications timeously, despite numerous
telephonic reminders;
● Agreements not being completed to Department’s requirements, viz.
incorrect product price, no site and top-structure price;
● Internal subsidy system problems;
● Problems with and amendments to policies printed in communiqués,
disseminated to developers, but some developers claim not to be aware
thereof when submitting applications;
● Delays in signing of agreements/contracts.
An Auditor-General’s report on KZN project-linked subsidy projects made the
following statement:
“Subsidies were not always paid in terms of the Housing Implementation
Manual which impacted negatively on the housing programme. In
addition, the total infrastructure costs of certain projects was so high that
sufficient funds were not available to build adequate top structures.”58
The Institute for Housing of South Africa made a submission to the KZN and
National and Provincial Departments of Housing based on the logjams in the
delivery of subsidy housing.59 The submission was based on inputs from the
Institute’s members at a seminar held on 28th June 2001. A number of issues
were identified, and were divided into four themes, namely: Policies,
Procurement, Procedures and Institutional:

57 KwaZulu-Natal Department of Housing, 2000/2001 Annual Report, p.14
58 KwaZulu-Natal Department of Housing, Auditor-General’s Performance Audit of Project-linked Housing Projects, 2000/2001
Annual Report, p.54.
59 Institute for Housing of South Africa, KwaZulu-Natal Branch, Shelter, December 2001.
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i Policies
● Static subsidy levels, combined with the Norms and Standards, is making
projects non-viable. The actual subsidy amount has decreased in real
terms in recent years ;60
● Projects appear to be targeted almost exclusively at those who qualify for
the maximum subsidy, thereby excluding employed people who qualify for
a lower subsidy;
● The amount in the current subsidy allocated for top structures is too low to
meet the Norms and Standards (of minimum size of house 30 m2);
● Counter-funding is required to meet standards set by municipalities, who
find the engineering standards proposed in subsidy projects unacceptable
due to high maintenance costs. It was estimated that an additional R5 000
to R10 000 per site in counter funding is required to meet the standards of
certain municipalities. Municipalities themselves are unable to provide this
top-up financing;
● Projects are usually located on the periphery where land is cheaper, which
is in conflict with the Department of Housing’s objective of densification. In
many cases apartheid-style dormitory townships are being created;
● A limited subsidy product range has been offered to beneficiaries, which
excludes certain options, for example for people to receive well serviced
vacant sites on which they could build their own houses (i.e. site and
service);
ii Procurement Policy
● There is a concern about municipalities’ lack of capacity to take over
from formal sector developers, as per the new procurement policy;
● Private sector resources in the low-income housing sector are shrinking,
with large numbers of private developers leaving the market;
● There is a perception that the KZN Department of Housing considers
private developers undesirable and they are being pushed out of the
sector;
● The People’s Housing Process, a future focus of government’s delivery
strategy, has been unable to deliver at scale;
● Long delays in operational decision-making render the procurement
methods proposed in the new policy problematic;
● Policy does not recognise the need and cost for a multi-skilled approach
to acquiring appropriate land for projects.

60 This issue has, to some extent, been resolved by the subsidy increases implemented by the National Department of
Housing in April 2002, and the stated commitment to increase the subsidy annually to match inflation.
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iii Procedures
● Delays in approva,l and escalation have rendered many projects nonviable before approval is received;
● The new progress payment system is inflexible and over-regulated;
● Payment milestones are unrealistic;
● There are long delays in processing claims;
● The beneficiary approvals system causes further delays;
● The need for bridging finance caused by delays is squeezing out
community projects and emerging developers;
● Changes in policy are being applied retrospectively, with little
understanding of impacts.
iv Institutional
● There is a lack of confidence in the KZN Department of Housing. A key
problem is communication and consultation;
● There is a perceived lack of accountability of KZN Department of
Housing officials;
● New management systems and changes are creating unnecessary
bureaucracy;
● Under-expenditure by the KZN Department of Housing is a cause for
concern;
● Political interference (in the approval of projects) is seen to be a
significant problem by many developers;
● There is no shared vision of where housing is going in the province,
especially from the KZN Department of Housing. There are also
numerous contradictions in policies;
● The shift in emphasis of the KZN Department of Housing from urban to
rural housing investment is a cause for concern. This appears to
contradict the prevailing local pattern of rural to urban migration.
The submission made a number of recommendations, including:
The KZN Department of Housing and others should develop a common
understanding of low-income housing in the province, and come up with a
plan to counter the downturn in the sector;
● New policies should first be canvassed with relevant stakeholders, and
should not be automatically retrospectively applied;
● The amount of the subsidy should be reviewed in relation to building costs;
● Subsidy bands should be abolished and all beneficiaries should qualify for
the maximum subsidy;
● The approvals process should be simplified and stabilised;
● The KZN Department of Housing subsidy administration department
should be enhanced;
●
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●
●

The KZN Department of Housing should clarify its delivery strategy and
consult with partners;
The issue of the moratorium on individual subsidies should be reviewed;
First level accreditation status should be granted to the Durban Unicity
Council, coupled with a review of individual subsidies.

North West
The Auditor-General’s performance audit of the North West Department of
Local Government and Housing identified a number of key problems with
implementation in the province, including61:
● slow delivery in the early years of the HSS: R215.1 million of the budgeted
R287.7 million (76%) was not spent during the 1994-95 and 1995-96
financial years. Consequently, the Provincial Department received no
allocation from the National Department of Housing for the 1996-97
financial year;
● housing projects were approved without ensuring that Land Availability
Agreements were in place (which caused significant delays in construction
and increases in construction costs);
● an absence of a competitive procurement process in which prospective
developers tendered for the development of housing projects;
● non-adherence to the National Housing Code, in some instances. For
example, in a small number of projects, the historic costs of servicing sites
had not been deducted from the housing subsidy amount (i.e. previous
state housing-related expenditure had not been recorded by the
developer/municipalities in their project applications);
● a lack of predetermined guidelines for the payment of professional fees,
leading in some projects to over-payment;
● non-adherence to procedures to ensure that subsidies are not awarded to
individuals who had received subsidies from previous administrations. The
audit found that 36 subsidies were awarded to individuals who had already
received subsidies, at a total cost of about R312 412;
● cases where individuals had received more than one subsidy type (110
cases) and where spouses received subsidies, along with the main
beneficiary (2 cases);
● lack of actions by the Department against developers who did not adhere
to contractual agreements. Projects being completed late resulted in
production price increases (of up to 18,5%), which decreased the funds
available for top structures;
61 Auditor-General, “Management Report of the Auditor-General on a Performance Audit of Housing Projects by the
Department of Developmental Local Government and Housing of the North West Provincial Administration,” 2001.
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●

●

●

Payment periods not always adhered to by the Department, causing cash
flow and bridging finance problems for developers, and delays in the
completion of projects;
absence of retention fees provided for in contracts between the
Department and developers to correct work of sub-standard quality;
funds being held in trust by conveyancers for periods longer than the 3
months allowed by the National Housing Code.

It should be noted that this evaluation was conducted in the late 90s, and
many of the problems identified have apparently been corrected by the
Department.
Northern Cape
The Provincial Department of Housing and Local Government has recognised
issues of concern in housing delivery:
● the “drive to maximize housing delivery could result in housing projects that
could lead to unsustainable development”62. Two factors contributing to this
were given. The first given was an absence of IDPs, thus “housing and
infrastructure projects are not integrated with other factors such as
economic potential”. The completion of IDPs, and an integrated strategic
plan, would resolve the issue to some extent. The second factor was “that
expectations in communities are rising and this results in schemes that are
beyond the capacity of the community to maintain”. To resolve this, the
Directorate intended to undertake “a series of awareness raising
campaigns”;
● a primary financial liquidity risk is the payment of housing subsidies. The
funds are paid to conveyancers, who invest the funds in a Trust account
and pay the interest to the Department. The conveyancers then pay the
contractors after beneficiaries have signed happy letters. They are
governed by their profession in handling the funds, while the Department is
covered by the Attorneys’ Fidelity Fund. In light of the risks involved, all
facets of projects are evaluated before investment decisions are made63.

62 Op cit, “Directorate of Technical Services: Business Plan 1 April 2001 – 31 March 2005, Annual Action Plan 2001/2002”.
63 Op cit, “Northern Cape Department of Housing and Local Government. “Annual Report 2000-2001”. 2001.
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5.4

Institutional Issues

5.4.1

Capacity of Provincial Housing Departments
Capacity problems within the Provincial Departments of Housing were
reported by all departments. The most common constraint cited was a lack of
sufficient staff. Some of the specific problems reported by different provinces
were:
KwaZulu-Natal
● There are many new people in the Department who need to be brought up
to speed, which will take time;
● The Department has appointed new Housing Monitors (replacing
previously external consultants). There is a one-year hands-on training
programme for new appointees (started in about April 2002, to end in about
July 2003). There are currently about 16 housing monitors, with budget
provisions to appoint more if necessary.
Limpopo
There has been a problem with inspecting houses because there are not
enough project managers. The Department has advertised and filled new
posts, which should enable better monitoring.
Mpumalanga
Inadequate number of staff and lack of expertise in some areas. A revised
department organogram was recently approved but not all posts have been
funded. The Department will have to wait until the next MTEF period for a long
term plan to address this problem.
North West
● The Department is understaffed. More skilled staff and more resources are
also required. Restructuring is presently taking place;
● The Auditor-General’s report on the management of housing projects by
the Department found that a large number of recommended posts in the
Department were not filled (15 out of 64). The subsidy administration subdirectorate, in particular, was grossly understaffed (by 67%) and this had
caused delays in processing subsidy applications. The National Housing
Code stipulates that applications should be approved within 28 days after
being received, but a review of 333 applications in February 2001 found an
average approval time of 116 days;
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●

The Auditor-General’s report also found that there were insufficient staff
with the necessary technical skills for quality control of houses
constructed.64

Western Cape
● Restructuring of the Department has been taking place;
● There are contradictory views within the Department on whether it has
adequate capacity – some feel there is a definite shortage of staff, while
others claim that there is sufficient capacity, with just a few vacant posts
needing to be filled;
● The National Department provides funds for specialised training. The
Provincial Department has its own academy for training its staff.
5.4.2

Relationships With, and Capacities Of, Municipalities
The relationship between provincial departments and municipalities is a
critical one affecting the efficient delivery of housing, particularly with the new
procurement policy’s requirement that municipalities play a larger role in
housing delivery.
Relations between the provincial housing departments and municipalities,
however, generally appear to be problematic. The main reason for this
appears to be most municipalities’ lack of capacity for implementing housing
projects and their apparent failure to comply with the requirements and
procedures of provincial housing departments.
In Mpumalanga, the relationship between the Provincial Department of
Housing and municipalities was described by the Department’s spokesperson
as “slightly less than satisfactory.” The representative complained that
responses from municipalities to certain requests by the Department have
been very poor. For example, in terms of the Department’s Housing Capacity
Building Programme, it has been very difficult to identify and engage reliable
people in the municipalities. The Department requested municipalities to
nominate a housing desk officer at the beginning of December 2001 and
received the final response only in April 2002. This, it was suggested, is
indicative of the serious capacity problems existent in many of the
municipalities.

64 ibid, p. 36
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In Limpopo, the Provincial Department spokesperson noted that, historically,
the involvement of TLCs/municipalities in housing has been very minimal.
Since 1999/2000, the provincial Department of Housing has instructed
municipalities to be fully involved in housing delivery, which has been a major
challenge for them. At present, the municipalities in Limpopo are engaged in
monitoring and needs analysis. Municipalities are required by the Department
to identify exactly where units are to be allocated. It was reported that the
Department now has more meetings with municipalities, through such forums
as the MEC/Mayors forum, a technical committee and a provincial
infrastructure cluster. These initiatives have apparently resulted in much
improved transparency and consultation between the Department and
municipalities.
A particular challenge raised in Limpopo, arising out of the new procurement
policy and the introduction of the NHBRC, is to engage municipalities in
policy-making, beyond just technical issues. Since 2002, the Department has
been working on practical guidelines for municipal accreditation. However, the
Provincial spokesperson cautioned that there is a need to distinguish between
the administrative capacity of municipalities and their capacity to act as
developers. The Department has been focusing on increasing the capacity of
municipalities in terms of inspection, since the claiming process relies heavily
on municipal building inspectors to verify developers’ claims.
In KZN, some of the specific capacity constraints faced by municipalities
reported were:
– A lack of housing professionals in some municipalities, with some not
having adequate skills for proper procurement;
– Lack of adequate funds for housing;
– In terms of logistics, some municipalities lack basic facilities (e.g.
computers, fax, telephone etc);
– Tensions between district councils and local municipalities (confusion over
who takes responsibility for housing projects), which affects planning,
service delivery etc. This issue has been exacerbated since CMIP is now
integrated into housing – CMIP is controlled at district level, and
municipalities don’t necessarily have representation on district councils;
– In terms of housing planning, IDPs have tended to be very broad-based,
and many municipalities don’t have housing strategic plans.
In KZN, the Department has initiated a capacity building programme for
municipalities, which includes helpdesks in certain municipalities, training for
municipal officials, and think-tanks with municipal officials and councillors.
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In the Western Cape, political dynamics at local government level were
reported as an obstacle to delivery as it can delay project approvals. Lack of
local government capacity is also a problem.
5.4.3

Relationship with the National Department of Housing
Most provincial Departments of Housing reported having a generally good
relationship with the National Department of Housing.
However, there were some complaints about the National Department not
consulting the provinces adequately when formulating or revising policies. For
example, a representative of the Limpopo Department of Housing felt that the
National Department has not consulted widely enough in its current review of
the National Housing Code, with insufficient time set aside for discussing
certain issues. As a result, the Province feels that it is merely “rubberstamping” decisions taken by national government.
The representative of the KZN Housing Department claimed that the
department has a “healthy” relationship with the National Department.
However, the following issues concerning the National Department of
Housing were raised:
● Local provincial needs, and capacity concerns, within national policy are
often not acknowledged;
● National policy has gaps, which the province needs to fill. However, at
national level, it often takes a long time for policy to address these gaps for
the province;
● If the National Department is not fast enough in changing policy, provinces
need to be able to change policy locally. For example, with regard to the
National Norms and Standards, in topographically steep areas (such as in
many parts of KZN), the MEC should have discretion to alter the standards
of services delivered (not just the proportion in the subsidy to services as
is currently allowed);
● Province advises National Department on problems on the ground as input
to policy process, but it feels like the National Department often doesn’t
listen;
● Greater delegation of powers at provincial level needs to be enabled in
national policy e.g. senior provincial managers need to be given powers to
approve projects –currently only the MEC has this power, which causes
delays;
● In terms of locational factors, rural areas are generally more expensive to
develop and are consequently often under-serviced. National housing
policy needs to provide greater incentives to provinces to service rural
areas.
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5.4.4

Linkages with Other Departments
Linkages between Provincial Housing Departments and other departments
are important for the delivery of housing in an integrated manner, in order to
create fully-serviced, sustainable communities. In most provinces, there
appears to be some degree of cooperation between provincial housing and
other departments. However, there appears to be less co-operation between
Provincial Housing Departments and other national government line
departments, apart from the Department of Provincial and Local Government
(through the CMIP).
In Mpumalanga, the Provincial Housing Department representative stated
that the Provincial Department of Housing works very closely with the
Department of Local Government Affairs, through its CMIP functions. With
other departments there are informally structured relationships. There has
been some clustering of delivery departments in the province since 2001, in
an attempt to make delivery more integrated and effective. However, there is
still a long way to go before there is sufficient integration between different
departments.
According to the Mpumalanga Department spokesperson, housing
development has largely failed to gear other government expenditure and
there has been no integration of budgeting and planning. Even with IDPs in
place, it will take some time for alignment between different departments’
expenditure.
In Limpopo, the Housing Department spokesperson claimed that coordination
between different departments has been quite good. Before any housing
development takes place, the Department is supposed to first look at bulk
water provision and electrification. There are also various clusters of
departments in the province, including an infrastructure cluster, an economic
and a social cluster.
The issue of coordination between different departments has been included
in housing think-tank meetings in KZN (although some departments do not
attend the meetings when they are invited). According to the KZN Department
of Housing spokesperson, the most successful integration has been with the
Department of Local Government (CMIP). During the project packaging
process, the Housing Department attempts to sensitise other departments to
other service needs in the projects. However, the major problems
experienced with co-ordinating service delivery have been at the point of tying
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in services: other departments have their own MTEFs, which do not
necessarily correspond to that of the Housing Department. Thus, there can
sometimes a delay in the provision of services in housing projects.
The Western Cape Housing Department works closely with the departments
of Land Affairs, Environmental Affairs and Local Government. In addition, it
was reported that the Western Cape Provincial Housing Department has a
strong relationship with some of the other provincial housing departments e.g.
in the Eastern Cape and Free State.
5.5

Monitoring and Evaluation
Monitoring and evaluation of housing delivery through the HSS appears to be
seriously lacking within the provincial departments. Most provinces reported
not having structured systems in place for the monitoring and evaluation of
the HSS. No province has a dedicated section within the department, for
M&E, the need for which was identified by certain departments.
In most provinces, monitoring of projects typically takes place by means of
developers’ reports and physical inspections by the departments’ project
managers. In Limpopo, a monitoring system has only recently been put in
place. The Department now requires monthly and quarterly reports from
developers, project managers and other managers. These reports are then
verified with the reports from the department’s own project managers.
According to the Provincial Housing spokesperson, this new monitoring
process has resulted in a drastically improved housing delivery system.
Previously there was no project management system in place and there were
only ad hoc meetings with developers.
In the North West, it was reported that the Provincial Department has a team
of 10 inspectors who were appointed in 1999 in order to monitor projects
(verify reports on a monthly basis/claims made etc) and to do evaluations.
Few departments reported having conducted internal or external evaluations
of housing delivery. In Mpumalanga, internal evaluations have been done by
the project management division in the technical section. The Limpopo
Department has approved a proposal for an evaluation but this is still to be
implemented. In KZN, it was reported that external evaluations have been
conducted in the past. However, it was felt by the Department’s representative
that some evaluations carried out by external agencies appeared to have
been quite biased against the government and failed to capture the more
positive aspects of housing development in the province.
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6

OVERVIEW OF PROJECT INVESTIGATIONS
Forty housing projects were investigated across the country. Developers,
project managers, local authorities and community representatives were
interviewed about each project. Each project was visited and a technical
evaluation undertaken. This chapter gives a brief overview of some of the
key findings from the project investigations.
The sample of 40 projects included 28 project linked, 6 consolidation, and 6
institutional subsidy projects from across all provinces of South Africa. The
sample represents a cross section of projects by location, developer type,
project size, completion date and by sub-regional employment levels. For a
summary of the sample details and a cross sectional breakdown see Tables
1 and 2 respectively in Annexure 3.
This overview of the projects addresses not just houses but housing, as the
complex of institutional arrangements and funding, physical infrastructure
and topstructure, surrounding environment and facilities, beneficiary
participation and use of the facilities, access to resources and the economic
and social sustainability of households and of projects.

6.1

Number of houses delivered
Figures for numbers of houses completed obtained from the project
investigations were in many cases not consistent with those in the HSMS
database. It is still worth noting however that the reported number of houses
completed in the 40 projects totals 9,188 out of a targeted 12,932. Within
the sample of 40 projects there were 4 projects known to be stalled and a
number of incomplete projects. 18 of the 40 projects reported having
completed the full target number of houses. Of the remaining projects 9
were reported to be ‘complete’ although the final number of houses
delivered did not exactly match the planned target number for the project.
Of the PLS projects 6 of the 11 projects that had not reached the planned
target number were nevertheless reported to be ‘complete’1. It was not clear
in some instances whether unused subsidies had not been claimed, had
been returned, or been used up without delivering the houses.

1 For example: Seymour – 28 units not yet built, 10 incomplete and basic services still not in place; KwaNobamba – 72 units
still outstanding; Westenburg – 8 units outstanding; Bolokaneng – only 1 structure 100% complete and all funds used up.
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Of the 6 Consolidation Subsidy projects investigated only one reported
having completed the target number of houses. Respondents pointed out
that consolidation subsidy projects frequently encounter problems locating
original site owners from the earlier site and service phase, making it difficult
to deliver all the subsidies. It was also reported that in some instances
materials had been supplied to beneficiaries but that these not yet been
used for building or had been sold rather than used. For example it is
reported that some beneficiaries in the Freedom Square Project2“still have
the material but cannot afford to build”, while others sold the materials and
there is no topstructure on site.
Of the 6 Institutional Subsidy projects, 5 were complete and one still
underway. The 6 IS projects are reported to have delivered 3310 units out of
a planned 3409.
In all but one instance the housing backlogs persisted in the municipalities
where projects were located. It was reported that the HSS project in
Klapmuts (Western Cape) had met the full housing need for that
municipality.
For details of planned and actual delivery numbers, and project completion
dates see Table 2 in Annexure 3.

6.2

Housing quality
The quality of housing and infrastructure varied widely. In eight projects
(22% of implemented projects), there were serious health and safety
concerns, most notably in Freedom Square in the Free State, where a
number of houses had fallen down and there were others that were also at
risk of collapsing. At Mahonisi it was reported that toilets had collapsed. By
contrast, in ten projects (28%), the quality of housing was very good, with
no health and safety concerns. Other projects investigated yielded a range
of concerns about the houses, including cracking walls, poorly secured
roofing, poor ventilation, damp and leaks, and poor finishes.
There appears to be no clear correlation between housing quality and
regional location, whether it was an urban or rural project, type of developer
or the period when the project was implemented. In some projects there
simply appears to have been selection of competent builders combined with

2 A very large (3700+ units) in situ upgrade project in Bloemfontein using the consolidation subsidy.
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effective monitoring, while in other projects this did not occur. It should be
noted that a number of developers believe that the requirement for using
local labour can have a negative impact on construction quality, as workers
have to be trained from scratch for each project and it is difficult to build up
a base of experienced and skilled workers.

Freedom Square in the Freestate.
Respondents commented that the small amount of funds available for
topstructure after services were put in, and the requirements for a minimum
house size contributed to problems with housing quality. Contractors were
compelled to use cheaper materials and pay low labour rates in order to
complete the construction. In a number of instances (e.g. Kings Flats,
Manyatseng, KwaNobamba, Steadville, Bolokaneng) where contractors or
developers could not complete the projects within the subsidy budget they
simply left without completion. In the case of the Kentha project in the Free
State it is alleged that the developer was able to continue delivering the
houses only until they were no longer able to roll over funds from the next
phase to cover current construction costs.
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6.3

Basic services
The Norms and Standards for Permanent Residential Structures set
minimum standards for HSS housing. Although only introduced in 1998, it
serves as a useful benchmark for the evaluation of subsidised housing. The
basic water and sanitation service requirements are:
●
Minimum water supply of a metered standpipe per plot
●
Minimum sanitation system: ventilated improved pit (VIP) latrine
Whereas housing policy requires that basic services should meet these
minimum standards, a number of the projects failed to comply.
Water supply
There were two projects with no water supply, at Mahonisi and Faith
Integrity, both in Limpopo. In the case of Faith Integrity, which was a flood
relief intervention, it is reported that the municipality has applied for CMIP
funding to install services. Cyferskuil in North West had yard taps, but the
water supply had not yet been connected. In KwaNobamba in KwaZuluNatal, the communal standpipes had not been installed, but residents were
able to connect hoses to the water connections in the ground. The
Seymour project has communal taps only and no individual site connections
while at the Kentha project in Botshabelo only some sites have standpipes,
although according to the project manager all sites were meant to have a
water connection. Six projects3 (excluding the four stalled projects) in all do
not comply with the minimum standard for water supply on site.

The closest tap, at old Mahonisi Village.
3 Of these projects two (Cyferskuil and Faith Integrity) were approved after the introduction of the National Norms and
Standards.
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Sanitation
The Faith Integrity project in Limpopo and the Seymour project in the
Eastern Cape had no proper sanitation provided. The Mahonisi project has
VIPs only on some sites. The Manyatseng and Kentha projects in the Free
State, and Seymour in the Eastern Cape still have bucket toilets. Two
KwaZulu Natal projects at KwaNobamba and Steadville only have toilets on
some sites. All other projects either have waterborne sewerage, especially
in cities and metropolitan areas, or VIP latrines, especially in peri-urban
areas, small towns and rural areas.

Collapsing toilets at Mahonisi project in Limpopo.
Infrastructure
Other levels of infrastructure varied widely, from projects with tarred roads,
full piped stormwater drainage, electricity connections to all houses and
streetlighting, for example, Delft South in Cape Town, to projects with none
of these, such as at Mahonisi and Faith Integrity in Limpopo, Cyferskuil in
North West, and Vlaklaagte in Mpumalanga.
While the 1998 Norms and Standards require a minimum of graded roads
with lined open stormwater channels, the projects presented the following
picture. There were complaints of poor stormwater drainage from
respondents in 11 of the 40 projects. Poor road surfaces and poor road
maintenance is also noted, including extreme cases such as the Kentha
project in Botshabelo where road access to houses was difficult and
Boikutsong where roads were reported to be ‘in dire need of upgrade.’
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At least 23 of the 40 projects investigated had an electrical power supply to
each unit. Others had a supply to only some houses in the project, or no
electrical power. No reports were received of alternative power sources such
as solar or methane systems although the Delft South Project in the
Western Cape did consider solar power but rejected it on the grounds of
high initial cost.
Services in Stalled projects
There were four projects in the sample that were classified as stalled
(Tabankulu (E Cape), KwaThema (Gauteng), Congo (KZN) and Itsani
Riverside (Limpopo). In these instances, the delivery of basic service and
topstructures is incomplete or not even begun. Despite this, residents
occupy some sites. For example at Tabankulu the 30 ‘pilot’ houses are
occupied by people who are not the intended beneficiaries of the project,
while at the Congo project resident beneficiaries have waited 7 years and
are still awaiting progress with delivery. The KwaThema project is stalled
because the site was invaded by people who are not the beneficiaries to
whom titles were issued. The Itsani Riverside project on the other hand has
no visible topstructures on site and a portion of the funding from this project
has been reallocated to building houses for people whose homes suffered
flood damage. Under these conditions the provision of basic services to all
these projects does not meet minimum standards.
In addition to the projects classified as stalled several other projects remain
incomplete after a number of years, or have reached an impasse in
resolving completion of the project, for example Seymour; Faith Integrity;
Bolokaneng; Mahonisi; Freedom Square. Beneficiaries in these projects
remain in inadequate housing, or on the beneficiary list and with no house
at all.
6.4

House size
Together with housing quality and the level of infrastructure, house size is
also of importance as an indicator of the success of housing delivery. The
1998 national Norms and Standards specify a minimum house size of 30m2
(or 24m2 or 27m2 in certain cases). However some provincial housing
departments (e.g. Free State, Limpopo) have insisted on a 40m2 minimum.
There were a range of house sizes produced in the projects investigated.
Generally, most housing projects have provided houses of 40m2 or more,
but projects in KwaZulu-Natal and the Western Cape initiated before the
introduction of the minimum house size of 30m2 in 1999 provided houses
that were smaller. For example, 15m2 houses were delivered in the Wiggins
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Fast Track project, or, in the case of the Ntuthukoville project just a serviced
site and materials were provided.

Boikutsong in the Northern Cape (44m2).
Experiments with alternative materials and frame structures in order to
provide larger topstructures have not met with great success. The steel
frame houses in Mamelodi Extension 10 and at Klapmuts were not very well
received by beneficiaries. Similarly the beneficiaries had reservations about
the use of concrete panels at Boikutsong4.
Since 1999, many houses have had considerably larger sizes. It appears,
however, that projects in the Northern Cape like Boikutsong were able to
produce 44m2 only through the use of full project-linked subsidies to build
topstructures on sites that had already been serviced with IDT funding. In
Postmasburg in the Northern Cape, funds from 297 subsidies were used up
in providing 235 40m2 houses on serviced sites. Projects such as Mahonisi
and Faith Integrity in Limpopo and Cyferskuil in North West also provided
40m2 houses, but services such as water supply, sanitation and roads were
then compromised. One of the projects was completed five years ago and
the services still remain inadequate. This reflects an inappropriate focus on
the size of the house at the expense of adequate basic services.
A summary of house type and water and sanitation provision for all the PLS
projects is provided in Table 3 in Annexure 3.
4 According to the project report for Boikutsong: However, the panel houses, if not properly maintained, look ‘shabby’ and it is
evident that most beneficiaries are not maintaining their houses. The impression created is that the beneficiaries still believe
that a ‘brick house’ is the ultimate, although they chose the concrete panel house.
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Tsakane Project (24m2)
6.5.

Layout
According to the technical evaluations the majority of projects offered
relatively easy access to houses from the streets. The majority of projects,
however, are not pedestrian friendly (the access systems were generally
clearly primarily designed for motor vehicles), there is little preservation of
existing features (e.g. trees). There is little diversity in site sizes. Most
projects are aimed almost exclusively at households in the 0-R1500 per
month income range, limiting the resources available for acquiring larger
sites. Facilities are generally not well integrated into projects. Table 4 in
Annexure 3 provides detail on the physical layout of projects.

Typical housing layout: Tabankulu
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6.6

Densities
Many projects have such low gross residential densities that they are
unlikely to ever have a broad range of activities, because the population
thresholds are simply not high enough (the CSIR Red Book recommends a
minimum gross residential density of 50 dwelling units per hectare to ensure
the viability of public transport and a range of commercial enterprises).
Extremely low residential densities seems to be especially prevalent in small
towns and rural areas, where densities as low as 10 dwelling units/ha are
common. This would be understandable if the plots were being used for
small-scale agriculture, but this does not generally appear to be the case.
The only projects that have achieved reasonably high densities are some of
the institutional subsidy projects, most notably Shayamoya in Durban, which
included four storey walk-ups and has a density of more than 100 dwelling
units/Ha. The Stock Road project in Cape Town was able to achieve a
density of 55 dwelling units /ha with a mix of single-storey and double-storey
semi-detached units. The residential quality of these higher density projects
is in many respects better than the lower density projects, which have a lot
of unused open space between houses.
Table 5 in Annexure 3 gives gross residential densities for a selection of
projects in the sample.

6.7

Tenure Issues
Amongst the projects investigated the tenure options are limited by the
requirements of the subsidy mechanisms. Only the Institutional Subsidy
mechanism offers scope for alternatives to individual freehold title. The 6
institutional subsidy projects offered rental and rent to buy options, as well
as a Communal Property Association and a cooperative. The remaining
projects, delivered through the Consolidation and Project Linked subsidy
mechanisms, were all based on freehold title. The only exceptions here are
the Itsani Riverside Project and the Faith Integrity Project at Mukula Village
where tenure was subject to the PTO (permission to occupy) on land
administered by a tribal authority.
While the official tenure options for beneficiaries are limited it should be
noted that rental of rooms, backyard shacks or of the subsidy house was
reported in at least 24 of the projects investigated. The HSS is therefore
delivering housing which is creating a significant number of rental
opportunities.
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At least four projects5 reported that title deeds had still not been issued to
some or all of the beneficiaries even though these projects are well
underway or considered ‘completed’. While secure tenure for beneficiaries is
considered to be one of the main objectives of the HSS it seems that the
land and tenure aspect of the projects poses one of the most common
stumbling blocks. Seven projects report that land related delays (land
availability agreements, securing appropriate tenure forms) have affected
the progress of the projects.
6.8

Land
The majority of projects evaluated are located on land in traditional
apartheid township and some rural township areas. Reports on those
projects which are located on land more favourably located for economic
opportunities6 show significant advantage in terms of access to facilities and
work opportunities.
Questions are raised about the long term viability of those projects which
are poorly located in terms of economic opportunities. For example one
local authority7 respondent states: ‘Many projects are poorly located. The
system currently encourages the spending of substantial amounts of money
on housing that will never recoup its costs because of poor location.’
In the context of the current HSS framework the cost of land clearly limits
the options for accessing land which will locate low income communities in
areas which will break the pattern of old apartheid urban planning. Those
projects that have been able to access well located land have generally had
access to additional finance – for example the Institutional Subsidy projects
in Cato Manor, Newtown, All Africa Games and Philippi (Vukuzenzele) have
all accessed additional funds over and above the housing subsidy. The Delft
South Towns 3-6 project is considered to be relatively well located – in this
case the land for the project was owned by the Provincial Government and
did not have to be bought in the open market.

6.9

Payment for water, sanitation and other municipal services
At least 18 projects reported default rates on services payments in excess
of 60%. While some respondents felt the reason for this was poor prior
education of beneficiaries, it was widely held that the main reason for this is

5 Postmasburg; Bolokaneng; Steadville; Phola Park
6 For example Nthuthukoville, Wiggins, Shayamoya, Newtown Housing Co-op; Vukuzenzele Communal Property Association
7 Westenburg, Limpopo
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poverty. It was claimed that in some instances households that can afford to
pay do not do so because the quality of the services is so poor. In the cases
of Kentha, KwaNobamba and Faith Integrity it was reported that some
beneficiaries are being asked to pay for services that have not been
installed or connected. Another reason given for service payment defaults
was confusion with, or absence of, an effective billing system.
Nine projects reported that there is some kind of indigent policy in place for
households that qualify and register for assistance. The actual form of the
policy appears to range from a monthly cash discount on service costs, to
the 6kl free water and/or 50kWh free electricity per month.
Cut-offs of water or electricity to defaulting households were reported for 9
projects. Evictions for non-payment were reported for 3 projects, and
threatened evictions for a further 2 projects.
Respondents expressed concern about the sustainability of housing projects
both for the beneficiaries and for the municipalities. The high levels of
unemployment and dependence on state grants and pensions amongst
HSS beneficiaries mean that they cannot afford service and maintenance
costs. As one developer8 put it: “An important question is whether these
beneficiaries can afford the services that accompany the house.” A
Polokwane municipal official estimated that only 40,000 of a local population
of approximately 490,000 have the capacity to pay for services.
A further concern about sustainability of HSS settlements relates to the
outcome of the subsidy banding. A significant number of HSS projects (18 of
the 28 PLS projects in the sample) are made up exclusively of beneficiaries
with household incomes below R1500pm as these beneficiaries are able to
access the maximum subsidy. It is alleged that households earning between
R1500 and R3500 pm cannot afford the top up needed to make the subsidy
work for them and they cannot access credit. The effect of this is that whole
settlements are made up of very poor households. For example in the
Diepsloot West Ext 1 & 2 PLS project the 3850 subsidies were only for
beneficiaries in the below R1500 pm bracket. The community representative
estimated unemployment in the area to be 60-80%, and the local authority
estimated unemployment at 80-90%. It is reported that 95% of beneficiaries
in this area are not paying for services.

8 Westenburg, Limpopo
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In the Tekwane South9 project councillors were reportedly asked when
identifying beneficiaries to ‘consider not only whether people qualify for the
subsidy, but also their ability to pay for services.’ It is not clear how ‘ability to
pay’ would be assessed.
Maintenance costs
According to a community representative for the Freedom Square project:
‘High unemployment means that householders do not have the money to
repair and maintain their houses; in any case some houses are in such a
deplorable condition that it is not worth spending money for repairs or
additions.’ Other projects also reported that maintenance is neglected due to
unemployment10.

6.10

Secondary housing market
The secondary housing market takes a number of forms in the subsidy
housing projects investigated. 19 of the projects gave reports of the sale of
the subsidy houses, 12 reported that houses were let out11, 13 projects
reported rental of backyard shacks and 13 reported the letting of rooms
within the subsidy house. PLS and Consolidation Subsidy projects report
similar levels of letting and sales. Only one institutional subsidy project
however reports the sale of units12. The form of tenure (rent-to-buy; rental;
communal property association; cooperative) for the institutional projects
would make it more difficult to sell the units.
Reasons for sales included that beneficiaries went to seek work elsewhere,
beneficiaries died and their heirs did not want to keep the house, and that
beneficiaries could not afford to live in the house and had either moved into
the backyard shack or to an informal settlement. The letting or selling of the
houses are reported to be linked to beneficiary households’ poverty and
being unable to afford the service and maintenance costs of the new
subsidy house. For example a community representative for the Diepsloot
project reported that houses are sold ‘as a direct result of poverty’ and that
some beneficiaries are moving back to the informal Reception Area. This
evaluation does not capture first hand reports from beneficiaries who sold or
let out their properties as the tracing of these beneficiaries was not included
within the scope of the fieldwork.

9 Tekwane South, Mpumulanga – Phase 1, 1000 PLS subsidy project completed; Phase 2 planned to deliver another 1000
PLS subsidies.
10 Msiionvale: community representatives reported that ‘people are unemployed so they cannot fix their houses.’
11 The local authority reported that a survey of theTekwane South PLS project revealed that 75% of people residing in the
houses were not the original subsidy recipients.
12 The community representatives for the All Africa Games project reported that units are sold for R40,000. The form of
tenure for this project is rental and installment sale.
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In a context where there is an official moratorium on sale of subsidy houses
one must assume that all sales are informal. This is borne out by
respondents who quote instances of houses being sold at far below the
subsidy value13. There is only one report, from Masithembane, of a more
formal route being followed for the sale of subsidy houses14. Respondents
suggest that letting of rooms or backyard shacks is an important source of
income for the beneficiary households. In some instances the subsidy was
used to build a structure expressly for the purpose of letting out and bringing
in an income to the beneficiary household15.
6.11

Community facilities

Playground at Stock road.
The provision of community facilities in housing projects, although beyond
the control of the Department of Housing, is a key determinant in the
success or failure of housing projects.
It was found that community halls, schools and clinics are well provided
(crèches are also plentiful, but it should be noted that crèches are not
government-provided facilities). There is a relative lack of outdoor recreation
facilities such as sportsfields, playgrounds and parks. For other projects,
13 For example: Mamelodi Ext 10 – R4000; Diepsloot West - R3000 to R20000; Boikutsong – R5000 to R7000
14 The community representative interviewed at the Masithembane Consolidation Subsidy project reported that beneficiaries
were selling houses through the local Housing Association committee but that this was now done through a legal
representative. The selling price was reported to be typically above R7000
15 For example the local authority official for the Freedom Square project reported that people rent out the houses, make an
income from this, and go back to live in an informal settlement.
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Police Station in Delft South.
even though not within 1 km, most facilities are generally within walking or
short commuting distance, generally not more than about 5km. There are a
few exceptions, e.g. Klapmuts – nearest high school is 10 km away;
Mahonisi –nearest clinic is over 12 km away, Vlaklaagte and Diepsloot –
nearest police stations are 14 and 17 km away respectively.
Table 6 in Annexure 3 presents figures on access to community facilities in
the PLS projects in the sample.
Apart from physical accessibility, consideration must be given to the nature
of the service being provided – for example when and for how long the
library or clinic is open, what medical supplies or resource materials they
have, the staffing capacity, and fees for hiring of halls. This information was
not included in the scope of the evaluation. Respondents raised some
problems with access to facilities. For example, the municipality’s relatively
high fees for the use of the community hall in Delft South means that this
facility is seldom used by people in the Delft South community.

6.12

Beneficiary participation
While the Housing Act (1997) calls for the active involvement of
beneficiaries in housing delivery, the projects investigated here show a very
uneven picture in relation to beneficiary participation. There is a close
correlation between expressed beneficiary satisfaction and the extent of
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beneficiary participation in the projects throughout the process. The
following three examples demonstrate successful participation.
The Ntuthukoville project has been built on the strong partnership between
the community trust known as the Ntuthukoville Development Trust (NDT),
formed by the local residents association, and an NGO. This PLS project
has involved self-help, mutual help and local contractor built housing
construction. This approach, together with the community based
maintenance programme has produced a varied and well maintained urban
environment for which local residents share a strong sense of responsibility.
The Masithembane project was initiated by a group of women in Khayelitsha
who formed a Housing Association which then approached an NGO for
assistance in making the necessary formal applications for a HSS
consolidation project using the PHP route. Many of the 220 housing
association members formed savings groups to supplement the HSS
subsidy amount. They were able to deliver concrete-block houses from
36m2 to 66m2 in size and a good general urban quality, completed in less
than 12 months. The major shortcoming of the project, which is beyond the
control of the participants, is its location on the urban periphery.
The impressive delivery16 of 3850 HSS units in Diepsloot West Ext 1 and 2
was made possible through a very effective partnership involving the
beneficiaries, the local authority, the private developer and an NGO.
The official use of the PHP delivery route is not necessarily reflected in
levels of beneficiary participation. For example the Seymour and
Bolokaneng projects were both official PHP driven projects, but seem to
reflect very low levels of beneficiary involvement in project implementation,
while Diepsloot demonstrated active involvement of local community
representative structures and of beneficiaries in project implementation. The
stalled Tabankulu PLS project is also PHP but does not demonstrate any
advantage in beneficiary participation from this PHP status.
6.13

Integrated Development and Coordination of State Investment
At least 19 of the projects evaluated here were initiated before an Integrated
Development Plan (IDP) was developed for their municipality. However 9 of
these projects are reported have been incorporated into the IDP
subsequently. 13 of the remaining projects are reported to be consistent with
the IDP for their area.

16 This was one of the few projects that was given unanimous approval as a successful project by all respondents
interviewed about the project. See Project Investigation report in Annexure 3.
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Project reports reflect little progress with economic development and
improved employment opportunities to sustain the communities
economically and socially. There are also few projects that report effective
alignment between the HSS project and investment in social facilities in the
area or in local economic development. These are weaknesses that
threaten to undermine the HSS investment in settlements that are populated
mainly by people on very low incomes.
The projects that best demonstrate effective alignment of investment to
develop integrated communities are particularly those located within
presidential lead projects. The Wiggins project is within the Cato Manor
Presidential Lead project. Cato Manor has benefited from substantial
European Union and other funding allowing for investment in local facilities
and training programmes. The local authority runs a Housing Support
Centre where self employment skills training is offered. Beneficiaries of the
Wiggins HSS project have been able to access schools, clinics, a library
and training programmes provided by the Cato Manor Development
Association. Both formal and informal businesses have been established in
the area.
The Ntuthukoville project is also relatively well located in relation to
employment opportunities and it is the one project that reports a decrease in
unemployment since the project was implemented. The community based
maintenance programme makes a small17 but specific contribution to the
sustainability of the area.
While 24 of the projects provided some employment for beneficiaries and
local residents, this was only for the duration of the project18 and only a
limited number of participants went on to establish longer term jobs.
6.14

Environmental impact
Of the forty projects investigated, only three had significantly disrupted the
natural habitat (Shayamoya, Mahonisi and Missionvale). Problems with soil
erosion and littering were fairly common, however – 22% of projects had
significant soil erosion problems, 25% had significant littering/dumping
problems and 33% of projects with water courses had problems of
littering/dumping in the water courses. 13 projects reported complaints
about poor stormwater drainage which has both environmental and housing
quality impacts. Two of these complaints had been attended to and solved.

17 The CBM created 6 full time jobs for beneficiaries now paid by the municipality.
18 In 6 projects residents complained that the work was very low paid.
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Greening interventions such as the planting of trees, urban agriculture,
grassing of verges and protection of the river reserve are reported for 8
projects. Three projects created play areas for children19.
Maintenance of the public space in projects is variable, with some reports of
litter and neglect in some projects contrasting with projects reflecting a
sense of public pride. Of particular interest however is the Community
Based Maintenance Programme (CBM) innovation in the Ntuthukoville20
project. A community driven maintenance programme was initiated when the
local authority failed to maintain the public space in the project area
threatening the sustainability of the settlement. The community Trust,
assisted by an NGO, designed a programme to provide services to clean
roads, clean stormwater channels and drains, cut verges, remove refuse,
plant grass and educate residents about environmental maintenance. This
intervention was made possible initially by special additional national
government funding but is now supported directly by the municipality. The
programme provides long term employment targeted at women residents
who are sole breadwinners with dependents.
Table 7 in Annexure 3 shows numbers of projects with specified
environmental problems.
6.15

Targeting and Special needs
While housing legislation requires attention to special needs and vulnerable
groups, a limited number of projects are reported to have made special
provision for particular groups. The Missionvale, Diepsloot and All Africa
Games Village projects reported making special provision for disabled
people. Provision for the aged was addressed at Vukuzenzele and
Missionvale. And women headed households form the majority of
beneficiaries at Shayamoya, Westrich, Newtown Housing Co-op,
Ntuthukoville, Wiggins and Masithembane.
The Masithembane and Oukasie projects have put in place plans for special
support centres for people affected by HIV/AIDS21. The architectural design
of the units at Stock Road, Philippi takes into account the impact of

19 Nthuthukoville, Shayamoya, Klapmuts.
20 The success of the Community Based Maintenance (CBM) programme has led to recognition by the national Impumelelo
Award (1999), the Green Trust Award (2001), and the World Bank Global Development Marketplace Award (2001), and
featured as a case study at the UN supported International Forum for Urban Poverty (IFUP) in 2001.
21 The PHP driven Oukasie consolidation project has put in place an AIDS support centre and has asked the Department of
Health to provide AIDS counseling training.
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HIV/AIDS. Project managers in the Wiggins project made an attempt in
cases where beneficiaries were infected with HIV to re-assign the subsidy
application to a dependant, if over 21 years, or to a guardian.
While AIDS was not mentioned in the other project reports, we must draw
attention to the fact that concerns about the impact of HIV/AIDS were raised
by stakeholders in the validation workshops. A particular concern was raised
about the exclusion of young adults (16 to 21 year olds) from title to subsidy
houses in cases where parents died. Stakeholders identified a need to
provide secure succession and tenure to dependents of beneficiaries who
died.
6.16

Additional funds
Many of the projects would not have been feasible without bridging funds or
additional finance from other sources. It should be noted in particular that
where successful innovations have taken place these have all relied on a
level of additional funding and input beyond the limited resources of a HSS
subsidy only.
All the Institutional Subsidy projects have received loans and/or grants to
enable them to produce higher quality units than would have been the case
with the Institutional Subsidy alone. The ongoing monthly costs of these
units put them out of reach of the lowest subsidy band (under R1500pm).
Projects which do not report accessing any additional finances include some
of the poorer quality projects including those where the minimum standards
for services have not been met. Minimum standards for water and /or
sanitation were not met in the following projects: Seymour, Kentha,
Manyatseng, KwaNobamba, Steadville, Mahonisi, Cyferskuil and Faith
Integrity (Mukula Village). Amongst these projects only Cyferskuil (CMIP
funds for bulk infrastructure) and Steadville (original IDT site and service
funds) report accessing limited additional funds.

6.17

Administrative consistency
There were a number of inconsistencies in the administration of the
projects. For example some projects which took place on land previously
serviced by the IDT, were granted the larger PLS subsidies,22 while others
received the more limited consolidation subsidy23. Questions were also

22 For example Boikutsong & Postmasburg
23 For example Steadville, Kings Flats, Freedom Square
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raised about consistency within projects where it was suggested that some
beneficiaries had accessed larger subsidies than they were entitled to, or
people who owned other houses received subsidies24. At the Freedom
Square consolidation subsidy project community representatives were very
dissatisfied with what they perceived to be inconsistencies in the award of
subsidies for different types of foundations depending on whether they were
owner built or contractor built.
The differences between provinces on minimum house size, and on the
length of the moratorium on sale of subsidy houses were also identified as a
source of some confusion.
The overall picture from the project investigations is of a housing delivery
system which is very effective when competent institutions and the
appropriate resources are in place. But the system is vulnerable in the face
of weak municipal capacity, low levels of beneficiary participation, and
limited resources. Very high levels of poverty threaten the sustainability of
the housing settlements, for individual beneficiaries and for municipalities.

24 For example Kings Flats and Freedom Square
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7

OVERVIEW OF THE BENEFICIARY SURVEY
The most in-depth component of the research fieldwork was a survey of 600
beneficiaries of the National Housing Subsidy Scheme across the country.
The sample of projects for the beneficiary surveys covered a wide range of
different project types, selected from the Project Investigations with
additional projects to include the individual subsidies. The sample
comprised:
● 360 project-linked subsidy (PLS) beneficiaries;
● 90 consolidation subsidy (CS) beneficiaries;
● 90 institutional subsidy (IS) beneficiaries; and
● 60 individual subsidy beneficiaries.
Projects per province were as follows:
Eastern Cape:
Seymour No.6 (PLS)
Kings Flats (CS)
Free State:
Kentha Construction (PLS)
Freedom Square (CS)
Gauteng:
Diepsloot West Extensions 1&2 Phase1 (PLS)
All Africa Games Village (IS)
KwaZulu-Natal:
Ntuthukoville (PLS)
Shayamoya (IS)
Chesterville and KwaMancinza (individual subsidies)
Limpopo:
Mahonisi (PLS)
Westenburg (PLS)
Mpumalanga:
Tekwane South Phase 1 (PLS)
eMjindini (PLS and individual subsidies)
Kanyamazane (individual subsidies)
Northern Cape:
Boikutsong (PLS)
Postmasburg (PLS)
North West:
Jouberton 2651 (PLS)
Oukasie (CS)
Western Cape:
Delft South Towns 3-6 (PLS)
VukuZenzele (IS)
A focus fell on PLS due to the large numbers of houses delivered using this
mechanism, and the wide variability within PLS projects. Including at least one
project in each province, the PLS sample can be considered to be fairly
representative of PLS projects in South Africa in general. The consolidation
subsidy, institutional subsidy and individual subsidy samples are smaller and
less representative of their subsidy types as a whole, but capture the situation
on the ground in a range of different projects in a number of different provinces.
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7.1.

Sample by Subsidy Type
Project-Linked Subsidy Projects
A total of 360 project-linked subsidy recipient households in twelve projects,
including at least one project in each province, were interviewed. The
sample represents a wide range of different project types:
● Three of the projects are located in metropolitan areas/cities, five in
medium-large towns, and four in small town/rural areas including two in
former “homeland” areas;
● Three projects were recorded in the Housing Subsidy Management
System (HSMS) as large (1 000+ units), seven as medium (200-999 units),
and one was small (less than 200 units);
● Five projects had public developers, five had private developers, and two
had non-profit developers;
● Five projects were, according to the HSMS, completed in the 1997-1999
period, three in the 2000-2001 period, and the remaining four were due to
be completed in 2002 (all projects had substantial phases completed and
occupied before February 2002).
Consolidation Subsidy Projects
A total of 90 consolidation subsidy recipient households in three projects, in
Eastern Cape, Free State and North-West, were interviewed. The sample
represents a range of different project variables. One each of the projects is
located in a metropolitan area/city, a medium-large town and small
town/rural area. In terms of size, two projects were recorded in the HSMS
as large (1 000+ units) and one as small (less than 200 units). In terms of
developer-type, one was public sector and two were non-profit. None of the
projects were entirely complete.
Institutional Subsidy Projects
A total of 90 institutional subsidy beneficiary households were interviewed in
three projects, in Gauteng, KwaZulu-Natal and the Western Cape. The
sample included a range of different types of institutional subsidy projects:
● All Africa Games Village, Johannesburg: rent-to-buy;
● Shayamoya, Durban: rental;
● VukuZenzele, Cape Town: Communal Property Association.
Individual Subsidies
Sixty individual subsidy beneficiaries were interviewed, in two clusters each
in Durban, KwaZulu-Natal, and Barberton, Mpumalanga. The four clusters of
beneficiaries were:
● 15 in a mortgage bond housing area in Chesterville, Durban. The houses
are in the R50 000 – R90 000 price range; twelve beneficiaries got

136

●

●

●

7.2

mortgage loans (in the R50 000 – R85 000 range), while the other three
added cash amounts of between R30 000 and R50 000 to the subsidy
amount, from savings or retirement packages;
15 in the serviced site area of KwaMancinza, Durban. This included one
household that received a loan from their employer for R25 000;
15 in eMjindini, Barberton. Within the eMjindini PLS project there were a
number of plots left vacant which were intended for bond housing;
15 in the formal township of Kanyamazane, Barberton.

Origin of Households and Project Initiation
Respondents of the households interviewed were asked when the
household had moved into their new house, where they had lived before the
project, how they had heard about the project, and about assistance
received in applying for the subsidy. Tables 7.1 to 7.6 in Annexure 4 provide
figures on previous accommodation, means of acquisition of subsidy house,
length of tenure, sources of information, and application assistance given to
the beneficiaries.
Project-Linked Subsidy Projects
The majority of respondent households in the PLS projects (56%) indicated
that they had previously lived in shacks (informal settlements and backyard
shacks), with a substantial proportion (39%) having previously lived in
overcrowded formal housing. More than half (51%) of all respondent
households had moved into their subsidy houses in the 1998-1999 period
(which corresponds fairly well with the peak in the housing delivery rate in
1997-1998).
The households interviewed mainly heard about the projects through
community meetings (69%), by word of mouth (15%), or through
government officials (7%), with a few through the radio or advertisements
(5%). Over 90% said that they had received adequate assistance in subsidy
application preparation.
The overwhelming majority of subsidised houses sampled were still
occupied by the original subsidy recipients (97%). Two percent were
occupied by households that purchased or rented from the original subsidy
recipient; only three projects accounted for this - of the nine cases of
transfers encountered in the survey, five were in Nthuthukoville (4 sales and
1 rental), two in Westenburg (2 rental), and one in Tekwane South (one nonmonetary exchange between relatives).
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Consolidation Subsidy Projects
Consolidation subsidy beneficiaries interviewed had generally lived on their
sites for a number of years before the consolidation subsidy project – the
majority had occupied the site since before 1995 (Table 7.6 in Annexure 4).
Most households (69%) had previously lived on site in dwellings made of
corrugated iron and/or wattle-and-daub/mud brick, with 19% having had a
concrete block house on their site before receiving the consolidation subsidy
(Table 7.7 in Annexure 4). Forty-two percent of households demolished the
original structure, while 44% built the new house adjacent to the original
structure (Table 7.8 in Annexure 4).
The householders heard about the projects mainly through community
meetings (60%), word of mouth (23%), and project initiators/developers
(16%). The majority (73%) stated that they had received adequate
assistance in making an application for a housing subsidy.
Institutional Subsidy Projects
Institutional subsidy beneficiaries interviewed generally previously lived in
overcrowded formal housing (53%), in backyard shacks (22%) or informal
settlements (19%). The majority of households (93%) moved into their units
in the 1999-2001 period.
The households interviewed mainly heard about the projects through word
of mouth (71%), with fewer through community meetings (14%), or through
the radio or advertisements (12%). Over half (57%) said that they had
received adequate assistance in making an application for the housing
subsidy, with 42% disagreeing. It should be taken account of here that there
are complex documents such as lease agreements or instalment sale
agreements that institutional subsidy beneficiaries are required to sign.
Individual Subsidies
The majority of respondent households surveyed had previously lived in
formal houses (57%), compared to 22% who had lived in an informal
settlement or in backyard shacks (5%). Most (68%) had moved into their
subsidy houses in the 1999-2001 period.
Households interviewed had mostly heard about their particular housing
opportunity either through a developer/estate agent (45%) or by word of
mouth (23.3%). Over 70% of respondents said that the household had
received adequate assistance in the subsidy application.
Two households each in KwaMancinza and Kanyamazane stated that they
were tenants, renting houses from the original owners for between R200 to
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R300 per month. Seventeen percent of the sample (10 households, all in
KwaMancinza) are on the Provincial Housing Department list of individual
subsidy beneficiaries but claim not to have received any subsidy money for
the properties they occupy.
7.3

Household Size and Type
Respondents were asked to provide details of all people occupying their plot
or housing unit, including employment status, income level and source, and
some details about health status (assuming there is some impact of
HIV/AIDS, given the national statistics). Tables 7.9 to 7.11 in Annexure 4
provide figures for number of households per plot, household type, and
numbers of people per household.
Generally there was only one household per plot for over 90% of the whole
sample. There was a wide range of household sizes (up to seventeen in
one case), with 5% single-person households. In general, household size
was smaller than expected in comparison to national demographic statistics,
with a median household size of four people. Nuclear family households,
consisting of parents and children, represented 28% of households
interviewed, while women-headed households and extended families were
common at 43% and 40% of all households respectively.
Project-Linked Subsidy Projects
In the majority of cases there was only one household per plot (93%),
although in one case in Ntuthukoville six households were occupying a
single plot (there were four structures on the plot, in which rooms were
being rented out to individuals and couples).
There was a great variety of types of households. Notable points include:
● 41% of households were headed by single women;
● 40% of households were “extended families”, that is, containing more than
two generations or relationships other than parent-child; and
● only 29% of households were stereotypical nuclear families (parents and
children).
In two cases in Mahonisi the “head of household” lived and worked
elsewhere and only occasionally returned home.
Although the median household size was relatively low at four people, there
was a great range in household size, from the 6% of households that were
single-person households, up to a maximum of seventeen people in a
household in Boikhutsong. In this particular case, the household shared with
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an additional two people giving a total of 19 people sleeping in a 44m2 fourroom house.
Poor health seemed to be fairly common; 31% of households had at least
one member with a long term illness, and 17% experienced a death from
illness within the past five years. Nine percent of households had members
with a walking or hearing disability.
Consolidation Subsidy Projects
Generally there was only one household per plot for consolidation subsidy
houses sampled. There was, however, a great variety of household types;
42% were women-headed, and 38% consisted of extended families. The
median household size was four people. There was a great range in
household size, from the 6% of households that were single- person
households, up to a maximum of twelve people.
Poor health was fairly common amongst the households sampled; 39% of
households had at least one member with a long term illness, and 27% had
experienced a death from illness over the previous five years. Thirteen
percent of households had members with a walking or hearing disability.
Institutional Subsidy Projects
There was only one household per unit in the sampled individual subsidy
projects. There was, however, a great variety of household type of
households sampled; 48% were women-headed, 53% were extended
families, and 7% were single-person households. The maximum household
size was seven; the median household size was four people.
Thirteen percent of households had at least one member with a long term
illness, and 11% had experienced a death from illness within the previous
five years. Only 2% of households had members with a walking or hearing
disability.
Individual Subsidies
In only 10% of cases were additional households on the property of
individual subsidy beneficiaries. There were a great variety of types of
households amongst those sampled; 45% were headed by single women,
and a majority (53%) were extended families. The median household size
was five people, with household size ranging from one person to eleven
people.
Eighteen percent of households sampled had at least one member with a
long term illness, while 22% had experienced a death from illness within the
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previous five years. Seven percent of households had members with a
walking or hearing disability.
7.4

Occupation and Income
Households were asked for details on occupation and income of household
members. Detailed figures are given in Tables 7.12 to 7.16 in Annexure 4.
A high level of poverty was found amongst sampled subsidy beneficiaries.
The median household income of PLS and consolidation subsidy projects
was in the R600 – R800 per month range. Only for institutional subsidies
and credit-linked individual subsidies were the majority of households in the
income bracket above R800 per month. Significant numbers of the subsidy
beneficiary households either had no regular income at all (8% of all
respondent households) or survived entirely on government grants (17% of
all respondent households).
From 3% to 5% of respondent households had current incomes above the
maximum income levels for PLS, institutional and individual subsidies (at R3
500 per month), compared to 13% of those who qualified for consolidation
subsidies (at R1 500 per month)), even though some projects had been
completed up to seven years before the time of the survey. This suggests
an absence of local economic development and social upliftment over time
after completion of the physical house construction component of housing
development.
Project-Linked Subsidy Projects
There were very low levels of employment evident amongst the sampled
households; only 13% of adults were formally employed and a further 24%
were informally employed. Over 50% of adults in the households surveyed
were not employed (this figure excludes pensioners and disability grantees).
There was an average of 1.15 income earners per household including
pensioners and disability grantees, reflecting the great vulnerability of these
households.
Although those employed were largely informally employed, reported
income for informal employment was low, with 13% of informally employed
people in the sample earning R200 or less per month. In general, the
median household income for PLS projects was R700 per month. Most
projects had a median household income in the R600 – R900 per month
range, except Kentha Construction Project in Botshabelo with a median
income of R415 per month, and Ntuthukoville Project in Pietermaritzburg
with a median income of R1 150 per month.
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Eight percent of PLS households interviewed had no regular income at all,
having to rely on assistance from relatives and occasional handouts.
Twenty-seven percent of the households interviewed in Tekwane South did
not have any regular income.
Twenty percent of households indicated that they rely on pensions, disability
grants or child support grants as their only source of income. This included
nine households depending upon a single child support grant of R130 per
month. The two Northern Cape communities surveyed were particularly
reliant on welfare grants; 33% of the households surveyed in Boikutsong
and 40% in Postmasburg depended on government grants as their only
source of income.
Consolidation Subsidy Projects
As with the PLS projects, low levels of employment were evident throughout
the sample of consolidation subsidy beneficiaries; only 8% of adults were
formally employed, and a further 18% were informally employed. Over 50%
of adults were not employed (this figure excludes pensioners and disability
grantees). There was an average of 1.13 income earners per household
(including pensioners and disability grantees). The median household
income was R620 per month. All three projects had median incomes in the
R620-670 per month range.
Sixteen percent of households had no regular income at all, and twenty-six
percent relied on pensions, disability grants or child support grants as their
only source of income.
Institutional Subsidy Projects
Forty-six percent of adults in the institutional subsidy households surveyed
were formally employed, and a further 18% were informally employed.
Thirty-three percent were not employed (this figure excludes pensioners and
disability grantees). There was an average of 1.34 income earners per
household (including pensioners and disability grantees).
The median household income was R1 400 per month (R2 075 in
Shayamoya, R2 000 in the All Africa Games Village, and R950 in
VukuZenzele). In contrast to PLS and consolidation subsidy households,
only 3% of households relied on pensions, disability grants or child support
grants as their only source of income. Two percent of households had no
regular income.

142

Individual Subsidies
Twenty-one percent of adults in the individual subsidy households surveyed
were formally employed, and a further 16% were informally employed.
There was an average of 1.37 income earners per household (including
pensioners and disability grantees).
The median household income was R1 200 per month indicating that, even
for non credit-linked individual subsidies, the recipients generally had a
higher income profile than the recipients of project-linked and consolidation
subsidies. Only two households (3%) had no regular income; and there
were no households that relied on government grants as their only source of
income. In the mortgage bond project at Chesterville, the median household
income was R3 000 per month, and the majority of households fell into the
R2 500-R3 500 per month income bracket (see Table 7.15 in Annexure 4).
7.5

Mobilisation of Savings and Credit
Households were asked for details on additional savings, loans or any other
money added to the subsidy scheme (see Tables 7.17 to 7.22 in Annexure
4). Households in institutional subsidy projects were not asked these
questions as the housing institution generally acquires a loan, and
beneficiaries’ monthly payments to the institution include a loan repayment
portion.
In general, it seems that very few households had added savings to their
subsidies and even fewer added loans (the figures for PLS projects in the
sample are 11% and 1% of households respectively). The only exceptions
(apart from institutional subsidy projects, where beneficiary contributions are
formally structured into the project) were:
● PHP driven projects such as Oukasie, which include savings and credit
mobilisation as an integral part of the project. In Oukasie, 87% of
beneficiaries added savings (typically about R2 500) and 77% received
housing loans (typically about R3 500);
● Of the credit-linked individual subsidies, in Chesterville 13 out of the 15
subsidy beneficiaries in the sample had mortgage loans. It seems,
however, that there are major problems of non-affordability compared to
the smaller forms of credit granted by organisations such as uTshani Fund
in Oukasie;
● Nine beneficiaries (1.5% of all households) received significant assistance
from their employers in the form of grants or loans.
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Project-Linked Subsidy Projects
The survey revealed that little additional money was added to the subsidy
scheme by beneficiaries in the sampled PLS projects. Only 11% of the
households added a portion of their own savings to the housing subsidy; for
these, the median savings amount spent was R5 000. It appears that in
about one third of such cases the amount of savings added was less than
R1 000.
Less than 3% of the PLS beneficiaries applied for housing loans and only
1.4% received them (5 beneficiaries: four with loans of R10 000 and one
with a loan of R6 000). Nine percent of the households received donations
of money (such as from relatives) to add to the subsidy amount, but these
amounts were mostly less than R1 000.
Consolidation Subsidy Projects
Thirty-three percent of beneficiaries in the sample of consolidation subsidy
projects added savings to the housing subsidy, three times higher than for
the PLS survey. In particular, for the SAHPF PHP project at Oukasie, 26 of
the 30 households interviewed had added savings. For households in the
sample who added savings to subsidies, the median amount added was R2
500.
Twenty-nine percent of the households applied for loans, and 27% received
them. The median loan amount was R3 550. Apart from one household in
Kings Flats that received a loan of R5 000, loans acquired by the sample
survey seemed limited to the Oukasie project, where 77% of households
received loans of up to R10 000. Thirteen percent of households received
donations of money, such as from relatives, to add to the subsidy amount
(the median amount was R3 500).
Institutional Subsidy Projects
Institutional subsidy beneficiaries generally contribute towards capital costs
over and above the subsidy amount through repayments built into the
monthly rent or levy. While considerable beneficiary contribution is
mobilised, beneficiaries do not usually add individual savings or loans to the
subsidy amount. The VukuZenzele project was fairly unusual in that it was a
PHP project and beneficiaries had individual loans (to bridge finance the
topstructure portion of the subsidy, plus a top-up amount) and reportedly a
small number did add savings in order to reduce their loan amount.
Individual Subsidies
In the bond housing area in Chesterville, twelve beneficiaries obtained
mortgage loans of between R52 000 and R85 000, while the other three
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households added cash amounts of between R30 000 and R50 000
(savings or retirement packages) to the subsidy amount. The mortgage
loans were acquired from Standard Bank (5) ABSA Bank (3) and Ithala Bank
(3); one respondent did not know where the loan was from. The only other
loan in the sample was in KwaMancinza, where a beneficiary received a
loan of R25 000 from his/her employer. There was no case in the sample
where a household indicated that an application for a loan was rejected, but
there were a number of cases of households without loans where the
respondent was not sure whether or not a loan had been applied for.
Many beneficiaries seemed to have overextended themselves on their
mortgage loans, and it appears that a few households were not making
repayments. One household’s income was less than their monthly bond
repayments; their income was R450 per month while the required loan
repayment was R900 per month. In all, for the eleven households with
mortgage bonds for which the amount of the monthly repayment was
obtainable, eight households (73%) were required to spend more than 25%
of their monthly income on their bond repayment, while three (27%) were
required to spend more than 50%.
7.6

House Options and Improvements
Households were asked about their housing options, the improvements they
had subsequently made to their housing, what they perceived the market
value of their housing unit to be, and whether the housing unit or plot was
used for business purposes. As an indication of the extent to which
households were able to make use of the housing project as a way to better
their standard of living, households were also asked about the appliances
they now own. Tables 7.23 to 7.31 in Annexure 4 give the relevant figures.
Results of the sample showed the following:
●

The majority of sampled households stated that they had no real choice of
housing option: 61% of PLS households; 63% of consolidation subsidy
recipients; 61% of institutional households; and 45% of individual subsidy
beneficiary households (27% were not sure).

VukuZenzele was a good example of an exception in choice of house type
amongst the institutional subsidy projects sampled. A PHP approach was
used, and options were for a freestanding house (56%), flat (42%), row
house (1%), and semi-detached house (1%). In Oukasie, also a PHP
project, beneficiaries seemed to have maximum freedom of choice.
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●

The majority of consolidation subsidy households surveyed (77%) used the
subsidy to build a new house, while 13% used it to pay off a housing loan,
and 4% used it to extend the original structure on the site. Being a
consolidation subsidy project, beneficiaries in Oukasie were responsible
for much of their own materials management, which seemed to work well.
The correct materials were delivered on time and there were no major
storage problems. There was a question mark against the quality and cost
of the materials, although more beneficiaries were satisfied than
dissatisfied.

●

Most sampled households had made improvements to their housing,
although improvements had largely been relatively minor, such as putting
in floor coverings, and burglar bars and safety gates. Lack of money was
given as the biggest constraint to making improvements to the housing.

Seventy-three percent of the PLS households interviewed had made
improvements, with a median total cost of R965. The most common
improvements (for 20% to 30% of the households) were electricity
connections, floor coverings and burglar bars/safety gates. The next most
common improvements (for between 10% and 20% of the households) were
internal plastering, adding rooms, putting up a fence or wall around the plot,
putting in paving or an apron around the house, and planting a vegetable
garden. The most expensive improvements were: adding new rooms – R3
400; building a garage/carport – R950; internal plastering – R700; replacing
roof (or parts of roof) – R650; external plastering – R600; installing a ceiling
– R500; burglar bars/safety gates – R500. The main problem people faced
in making improvements, was lack of money.
For the consolidation subsidy projects, 53% of beneficiary households had
made improvements to their houses since they were completed, and 14%
have added extra rooms. As with PLS projects, the main problem faced was
a lack of money.
Sixty-three percent of sampled beneficiary households of the institutional
subsidy had made improvements to their houses, at a median cost of R2
000. This was a high proportion, given that there is no individual ownership.
Some institutional housing in the sample used low standards of finishes to
cut down on costs, such as no ceilings, or no internal plastering. This may
explain the relatively high investment in improvements. The main problem
faced by households in making improvements was lack of money.
Sixty-seven percent of individual subsidy beneficiary households had made
improvements to their properties. There did not appear to have been major
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problems with making improvements, although problems with builders seem
to have been more prevalent than other problems.
●

Beneficiaries’ perception of the market value of subsidised houses was
generally less than the actual cost of the house and site.

The median perceived value of properties for the PLS projects sampled was
R14 000. Over 50% of beneficiaries who answered this question felt that the
market value of their property was less than R15 000 (120 out of 239), and
a further 21% felt that the market value of their property was the subsidy
amount of R15 000 (even though some projects had been completed up to
five years ago). It is of concern that the majority of beneficiaries regard the
value of their house and plot as less than the actual amount it cost to
provide. During the period in question, the full PLS ranged between R15
000 and R18 400 in value.
The perceived value of consolidation subsidy project properties ranged from
R500 to R68 000. The median perceived market value was R4 750, which
was less than the consolidation subsidy amounts at that time which ranged
from R5 000 to R9 200.
For institutional subsidies, the perceived value of the sampled houses
ranged from R300 to R85 000, with a median value of R20 000. The actual
costs of institutional subsidy units are generally in the R20 000 to R50 000
range.
The median perceived value of individual subsidy properties was R18 000,
compared to the typical subsidy amount of R15 000 to R18 400 at the time
of this study. This relatively high value is significantly influenced by the
median perceived market value of R70 000 for the houses in the mortgage
bond project at Chesterville.
●

Nine percent of all households stated that they used their housing unit or
plot for business purposes; 8% of PLS and individual subsidy houses, 4%
of consolidation subsidy houses; and 13% of institutional subsidy houses.

●

When given a listing of appliances that the household might own, 88% of
households with an institutional subsidy stated that they have a TV set
compared to 75% with an individual subsidy, 74% with a consolidation
subsidy, and 53% with a PLS. The trend in ownership amongst subsidy
types was similar for the other listed appliances with PLS beneficiaries
largely owning the least:
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Fridge: 88% institutional subsidy, 85% individual subsidy, 62%
consolidation subsidy, and 50% PLS;
● Electric stove: 43% institutional subsidy, 28% individual subsidy, 27%
consolidation subsidy, and 22% PLS;
● Microwave oven: 26% institutional subsidy, 11% consolidation subsidy, and
6% PLS (and only 2% of individual subsidy beneficiaries);
● Washing machine. 14% institutional subsidy, 11% consolidation subsidy,
7% individual subsidy, and 6% PLS.
However, although more beneficiaries from institutional subsidies ((57%)
and individual subsidies (48%) indicated that they had 2-plate stoves, 42%
of PLS beneficiaries owned them compared to 29% of beneficiaries from
consolidation subsidies.
●

7.7

Ongoing Costs of Housing
Surveyed households were asked what payments they made for rates and
services (Tables 7.32 to 7.37 in Annexure 4), and if no payment was made,
to state the reason. When considering payment it need be borne in mind
that in some areas properties below a certain value are exempt from rates,
and an indigent policy has been introduced where some services are free,
either for households that qualify to specific criteria, or a blanket policy has
been applied to all households. Households in arrears may be excluded
from the benefits; thus the paying off of arrears could be one of the reasons
for a wide range in rates and water payments in the same area.
●

●

●

Project-Linked Subsidy Projects: Only 37% of the surveyed PLS project
households stated that they were paying rates, and 44% that they were
paying for water. Medians (for paying households) were R80 per month for
rates, R50 per month for water, R50 per month for electricity, R34 per
month for other energy costs, and R80 per month for transport;
Consolidation Subsidy Projects: Twenty-seven percent of the consolidation
subsidy households surveyed indicated that they were paying rates, and
48% that they were paying for water. Medians for paying households were:
R50 per month for rates, R50 per month for water, R53 per month for
electricity, R50 per month for other energy costs, and R60 per month on
transport;
Institutional Subsidy Projects: Apart from VukuZenzele, where there are no
monthly charges, virtually all sampled households indicated that they were
paying monthly charges. These charges ranged from R140 to R800 per
month. The median monthly charge was R430 per month. Other medians
(for paying households) were: R40 per month for water, R100 per month
for electricity, R60 per month for other energy, and R286 per monthly for
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●

7.8

transport. Fifty-four percent of households spent R201-R500 per month on
transport, while seven percent spent over R500 per month;
Individual Subsidies: Thirty-three percent of the individual subsidy
households surveyed indicated that they were paying rates, and 55% that
they were paying for water. Of those households paying, 50% spent more
than R100 per month on rates, and 66% over R100 per month on transport.
Most, however, paid less than R100 per month on water, on electricity, and
on other energy sources.

Levels of Satisfaction with Housing
Surveyed households were asked questions about their satisfaction with
various aspects of their housing and the house environment (see Table 7.38
in Annexure 4). The majority of households were satisfied with most
aspects, with 61% of all households satisfied with their house in general.
There were, however, a substantial number of households that were
dissatisfied with various aspects, with the main problems being house size
(53% of consolidation subsidy households and 51% of institutional subsidy
households dissatisfied), dampness (64% of PLS households and 70% of
institutional subsidy households dissatisfied) and lack of vegetation (50% of
consolidation subsidy households dissatisfied).
Levels of satisfaction/dissatisfaction amongst all projects sampled:
●

●

●

●

Project-linked subsidy projects: respondents were largely satisfied with
natural lighting within the house (89%), flatness of plot (80%), plot size
(76%), amount of vegetation on plot (76%), house/topstructure in general
(67%), sanitation (64%), water supply (62%), and size of
house/topstructure (53%). Damp penetration seemed to be a major
problem, with 64% of households showing dissatisfaction;
Consolidation subsidy projects: respondents were largely satisfied with
natural lighting within the house (90%), amount of vegetation on plot (86%),
flatness of plot (83%), water supply (80%), and plot size (77%). There were
low levels of satisfaction with sanitation (49%), the house/ topstructure in
general (47%), damp penetration (47%), and the size of the house (40%);
Institutional subsidy projects: respondents were largely satisfied with water
supply (86%), sanitation (86%), natural lighting within the house (83%),
and house/topstructure in general (53%). Households were generally
dissatisfied with damp penetration (70%), vegetation in the project (41%),
and the size of the unit (36%);
Individual subsidies: respondents were largely satisfied with natural lighting
within the house (89%), flatness of plot (80%), plot size (76%), amount of
vegetation on plot (76%), house/topstructure in general (67%), sanitation
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(64%), water supply (62%), and size of house/topstructure (53%). Damp
penetration seemed to be a major problem, with 64% of households
showing dissatisfaction.
7.9

Complaints
Surveyed households were asked whether they had any complaints about
their housing, and whether there had been any follow up to queries
regarding complaints or any action taken to address the complaints (See
Tables 7.39 to 7.43 in Annexure 4). In contrast to the general levels of
satisfaction around their houses, the majority of households (63%) had
complaints about their housing, and indicated that there was very little follow
up by anyone regarding these complaints.
According to the project types, results were as follows for households
surveyed:
●

●

●

●

7.10

Project-linked subsidy projects: 66% of households had complaints about
their subsidy houses. Only 44% confirmed signing a completion certificate
(“Happy Letter”) after moving into the house. In a very few cases,
complaints had been followed up (16% of households), and in fewer cases
action was taken to address the complaints (6% of households);
Consolidation subsidy projects: 67% of households had complaints about
their subsidy houses. Only 27% stated that there was follow up regarding
complaints, and a few cases (7% of households) indicated action had been
taken to address the complaints;
Institutional subsidy projects: 70% of households surveyed had complaints
about their subsidy houses, with only 20% indicating follow up on
complaints and 8% stating that action was taken to address the complaints;
Individual subsidies: 58% of households had complaints about their
houses. Only in one case the household stated that there had been a follow
up to complaints, with action taken on the complaint.

Access to Facilities
Households were asked about their satisfaction with access to various types
of facilities. (See Table 7.44 in Annexure 4).
Although there seemed to generally be satisfaction with access to transport,
schools, crèches and clinics, there was considerably less satisfaction with
access to facilities such as sports grounds, playgrounds, libraries and police
stations.
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Levels of satisfaction according to the different project subsidy types
amongst households interviewed:
●

●

●

●

7.11

Project-linked subsidy projects: respondents were generally satisfied with
access to transport (80%), primary schools (64%), crèches (63%) and high
schools (61%). There was a fairly even split on access to clinics, with 52%
satisfied and 48% dissatisfied. There were very low levels of satisfaction
with access to playgrounds (40%), police stations (40%), sporting facilities
(37%), and libraries (24%);
Consolidation subsidy projects: respondents were generally satisfied with
access to transport (90%), clinics (87%), sporting facilities (77%), crèches
(69%), playgrounds (67%), police (64%), high schools (63%), and primary
schools (63%). There was a low level of satisfaction with access to libraries
(26%);
Institutional subsidy projects: respondents were generally satisfied with
access to transport (83%), playgrounds (52%), police (52%) and clinics
(51%). There were low levels of satisfaction with access to high schools
(49%), primary schools (49%), libraries (40%), sporting facilities (38%),
and crèches (34%);
Individual subsidies: respondents seemed to be less satisfied with access
to facilities than for other project types. Although those interviewed were
generally satisfied with access to transport (80%), primary schools (64%),
crèches (63%), and high schools (61%), there were very low levels of
satisfaction with access to playgrounds (40%), police stations (40%),
sporting facilities (37%) and libraries (24%). There was a fairly even split
on access to clinics, with 52% satisfied and 48% dissatisfied.

Community Participation
The issue of community participation was addressed through questions
about the role of community based organisations in the project, the role of
members of the household in the project, and on how satisfied respondents
were with the participation process. Tables 7.45 to 7.48 in Annexure 4 give
detailed results of the responses.
In general, there seemed to be a lack of active community based
organisations; only 32% of households in projects (i.e. excluding individual
subsidy households) were aware of an active local community based
organisation involved in project-related issues. Although 56% of households
in projects were involved in some form of project-related participation or
consultation processes, only 47% were satisfied with community
participation processes in their projects.
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Project-Linked Subsidy Projects
Although community organisations had a role to play in most projects, only
31% of respondents were certain that there had been a community based
organisation actively involved in their project, a further 42% were not sure,
while 27.5% were certain that a community organisation had not played any
role in the project. Sixty-one percent of respondent households had some
involvement in project-related participation/consultation processes, such as
through attending a community meeting. Only 11% of respondent
households had any direct involvement in their projects, through
participation in project committees, employment in the project or owner
construction. Only 51% of respondents were satisfied with the community
participation processes in their projects.
Consolidation Subsidy Projects
Although community organisations had a role to play in most projects, only
30% of respondents were certain that there had been a community based
organisation actively involved in their project, as many as 62% were not
sure, while 8% were certain that a community organisation had not played
any role in the project. Fifty-two percent of respondent households had
some involvement in project-related participation/consultation processes,
whereas only 19% of respondent households indicated that they had had
direct involvement in their projects. Forty percent of respondents were
satisfied with the community participation processes in their projects.
Institutional Subsidy Projects
Only 40% of respondents were certain that there had been a community
based organisation actively involved in their project, and a further 13% were
not sure, while 36% were certain that a community organisation had not
played any role in the project. Forty percent of respondent households had
some involvement in project-related participation/consultation processes,
and 34% some direct involvement in their projects. The reason for the
relatively high figure is because of the inclusion of VukuZenzele, which
followed a PHP approach. Only 42% of respondents were satisfied with the
community participation processes in their projects.
Individual Subsidies
There do not seem to be strong community organisations involved in areas
with individual subsidies, or if there are, the beneficiaries are unaware of
them. None of the households had any direct involvement in their housing
projects
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7.12

Overall Project Satisfaction
As a way of gauging overall satisfaction, households were asked how they
felt about the area they now lived in, about safety in the area and whether
they thought the housing project (or individual subsidy) had improved their
quality of life. Tables 7.49 to 7.52 in Annexure 4 give detailed results of the
responses.
Safety was a big concern for households interviewed; for example, 62% of
consolidation subsidy households indicated that they did not feel safe
walking around their area at night, and 35% of individual subsidy
households did not feel safe within their home. Despite this, however, 84%
of all households were satisfied with the area they now lived in.
●

●

●

●

Project-Linked Subsidy Projects: 85% of respondent households were
satisfied with the residential neighbourhood in which they now lived. 53%
felt safe walking around their neighbourhood at night, and 80% felt safe
within their houses. In all, 80% of households felt that their lives had been
improved as a result of the housing project they had been part of;
Consolidation Subsidy Projects: 86% of respondent households were
satisfied with the residential neighbourhood in which they lived. Only 37%
felt safe walking around their neighbourhood at night, but 73% felt safe
within their houses. In all, 76% of households felt that their lives had been
improved as a result of the housing project they had been part of;
Institutional Subsidy Projects: 79% of respondent households were
satisfied with the residential neighbourhoods in which they lived. Only half
felt safe walking around their neighbourhood at night, but 69% felt safe
within their houses. In all, 84% of households felt that their lives had been
improved as a result of the housing project they had been part of;
Individual Subsidies: 85% of respondent households were satisfied with
the residential neighbourhoods in which they now lived. 53% felt safe
walking around their neighbourhood at night, and 80% felt safe within their
houses. In all, 80% of households felt that their lives had been improved as
a result of the housing project they had been part of.

In general, 79% of all households felt that their quality of life had been
improved as a result of the Housing Subsidy Scheme. It should be borne in
mind, however, that many households had previously lived in informal
settlements, with no security of tenure or access to water and sanitation, so
even a relatively small intervention could have resulted in a significant
improvement in perceptions of quality of life. It is therefore disturbing that
16% of all households did not feel that their quality of life was improved by
their housing projects.
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8

EVALUATION OF HOUSING DELIVERY IN TERMS OF THE
HOUSING SUBSIDY SCHEME
This chapter an evaluation of the outputs of the Housing Subsidy Scheme
and, as such, is more than just a narrow evaluation of the Housing Subsidy
Scheme alone. The Housing Subsidy Scheme is essentially a funding
mechanism for providing funds for housing, land and infrastructure. All
spheres of government, especially local government and a number of other
stakeholders, play a crucial role in determining how effectively this funding
mechanism is used. The Housing Subsidy Scheme is designed by the
National Department of Housing, administered by the Provincial Housing
Departments, and is increasingly meant to be driven by local authorities.
Other developers, from the private sector and non-profit sector and
community organisations, also play an important role in the implementation of
the Housing Subsidy Scheme. Many government departments at all levels of
government have a direct involvement. For example Provincial Education
Departments are responsible for providing schools – the presence of, or lack
of, schools in a project can have a significant impact upon the success of a
housing project. We emphasise therefore that this evaluation is an evaluation
of a cross-sectoral programme, not simply of a specific department.
The objectives of the Housing Subsidy Scheme identified in Chapter 3 are
fairly broad objectives that housing delivery in terms of the Housing Subsidy
Scheme should strive for. Evaluation of these objectives focuses not on
whether or not each objective is being met, but more on a discussion of the
extent to which each objective is being met. All of the individual objectives of
the Housing Subsidy Scheme are being achieved to some extent, but there is
room for improvement under each objective.
Finally it should be noted that, although none of the objectives of the Housing
Subsidy Scheme are being completely met the Housing Subsidy Scheme has
made some impressive achievements: 1.4 million housing units have been
delivered in eight years, there have been a number of internationally
recognised best practice projects, and most beneficiaries in each housing
project believe that their lives have been improved by the Housing Subsidy
Scheme (ranging from 80% for PLS projects to 76% for consolidation subsidy
projects). There have however been many shortcomings and some very
serious problems. These are discussed below under each objective.

154

8.1

Evaluation of the extent to which the objectives of the Housing Subsidy
Scheme are being met
Issues that emerged from the study cut across many of the objectives. Some
of the key cross-cutting issues that emerged include:
● Problems of urban quality – many projects have produced sterile living
environments and lack urban opportunities
● Accessing well located, affordable land is a problem in cities and
metropolitan areas
● The Housing Subsidy Scheme is limited mainly to addressing households
in the R0- R1 500 per month income band, apart from institutional
subsidies which in turn are mainly geared to the R3 000 to R3 500 bracket.
● The unaffordability of rates and service charges and evictions of people
unable to pay is a problem in many projects
● The capacity of smaller municipalities to manage housing delivery and to
sustain support for them
● There has been generally poor alignment of other government
departments and programmes with housing projects, resulting in low levels
of integrated development and little progress with local economic
development and social upliftment. The objectives of addressing poverty
and creating viable households and communities cannot be achieved by
the housing subsidy in isolation.
● Many PHP labelled projects have failed to involve beneficiaries or to build
local community capacity.
● Institutional subsidy housing is in a crisis due to unaffordability.
● There are inconsistencies in the way the Housing Subsidy Scheme is being
applied in different provinces.
● There remain allegations of corruption.

8.1.1

To what extent has the housing delivered in terms of the Housing
Subsidy Scheme been adequate?
The issue of adequacy of housing cuts across a number of issues, such as
sustainability and social and economic viability. These aspects are discussed
in more detail under the appropriate headings. The main issues of adequacy
dealt with in this sub-section are tenure, house quality, house size,
infrastructure and urban environment.
Tenure
The granting of formal security of tenure to a large number of households
previously at risk of eviction can be regarded as one the main achievements
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of the Housing Subsidy Scheme. Over 40% of households in PLS projects
previously lived in informal settlements, where they had no secure tenure
rights. Their participation in the PLS projects should afford them greater
security of tenure. Many beneficiaries though, still do not have title deeds, and
informal rental and sale of properties can once again result in occupants
having no formal security of tenure. Furthermore, households which are
unable to pay the rates and service charges levied by Local Authorities are
faced with the threat of eviction.
House quality
The majority of beneficiaries have complaints of some sort about their
housing (66% for PLS, 67% for consolidation subsidy, 70% for institutional
subsidy, 58% for individual subsidy). In most projects some houses have
problems such as leaking roofs, gaps around door/window frames,
windows/doors not closing properly, cracks in walls, dampness and mould,
lack of toilet doors and lack of ventilation. Damp penetration is especially a
problem (64% of PLS households said that this was a problem). The use of
asbestos cement sheets has also been fairly widespread (for roofs and, in the
case of Delft South, the walls as well), and there are health risks associated
with this1. Overall, though, most beneficiaries are generally happy with their
new houses (67% for PLS, 47% for consolidation subsidy, 53% for
institutional subsidy, 57% for individual subsidy).
It should be noted that beneficiaries’ complaints seem to especially single out
non-conventional construction. There appear to be fewer complaints in
projects that adopted a genuine participatory approach, where individual
beneficiaries managed their own housing processes.
Part of the reason for the problems with poor quality has been with the
amount of the housing subsidy, which has often resulted in the cutting of
corners to achieve the desired house size. The housing subsidy amounts
were increased in April 2002, however - there was a 27% nominal increase in
project-linked and institutional subsidy amounts and a 36% nominal increase
in consolidation subsidy amounts. The fundamental problem of the subsidy
amount not keeping pace with inflation still remains to a certain extent, as the
real value of the new maximum subsidy amount for the 0 - R1 500 per month
income bracket was almost 20% less in mid-2002 than it was in mid-1995. In
addition, the introduction of the National Home Builders’ Registration Council
1 The health risks of asbestos include asbestosis and lung cancer. For further details see The Use of Asbestos in the Low
Cost Housing Sector by IOD SA, 2001, a report prepared for the Department of Housing.
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building standards for all subsidised housing, other than in People’s Housing
Process projects, has meant that it may become increasingly difficult to
provide the required minimum standard of housing within the subsidy amount.
House size
There has been a large variation in house size. Prior to the setting of the
minimum house size as 30m2 in 1999 there were many projects which
provided houses considerably smaller than this.
Since 1999, many houses have had much larger sizes. It appears, however,
that some projects were able to produce these larger sizes only through the
use of full project-linked subsidies to build topstructures on sites that had
already been serviced with IDT funding. Other projects provided 40m2
houses, but the only services provided were VIP toilets and gravel roads:
there is no water or electricity supply. This reflects an inappropriate focus on
the size of the house at the expense of adequate basic services.
The evidence suggests that the minimum size of 40m2 or 45m2 set by some
provinces had a negative effect on both the quantity and quality of subsidised
housing delivery in those provinces.
In contrast to the above, People’s Housing Process consolidation projects
were able to achieve larger sizes, e.g. up to 66m2 in Masithembane in the
Western Cape, through the mobilization of savings, credit and sweat equity.
Being able to select one’s one house design, materials and builder seems to
be the biggest incentive for encouraging people to add savings and credit
onto the subsidy amount.
Infrastructure
The provision of an on-site water supply and adequate sanitation in most
projects can be regarded as one of the most important achievements of the
Housing Subsidy Scheme, as it can result in significantly improved health
conditions compared to living in informal settlements. 62% of beneficiaries in
PLS projects are satisfied with their water supply and 64% are satisfied with
their sanitation. In institutional subsidy projects, which are located in cities,
where there is generally a higher level of services than in rural areas, this
level of satisfaction is even higher – 86% of institutional subsidy beneficiaries
are satisfied with their water supply and sanitation. It should be noted
however, that, there are a few projects with inadequate water supply and
sanitation.
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Moving into a new housing project can also result in many people having
access to services that they previously did not have, such as electricity and
refuse removal. Again the results of the investigation reveal mixed success in
supplying these services.
Urban environment
Most housing subsidy projects present the stereotype of rows of “RDP
matchbox houses”. Some projects, within the constraints of the subsidy
amount, have demonstrated more creativity in house design and layout.
Examples include Missionvale in the Eastern Cape, where double storey row
housing was built within the subsidy amount. This resulted in better use of
space and a better urban environment. In Jouberton in North West, the use
of L-shaped house designs and stoeps helped create a more interesting living
environment.
The institutional subsidy seems to allow the greatest scope for creativity in
design and layout of the topstructures. Most institutional subsidy projects
include a range of different house types and layouts. Institutional subsidy
beneficiaries have the most complaints about their housing, though.
The presence of trees and other vegetation is a key feature of a desirable
residential environment. There was a notable lack of greening and vegetation
cover from most housing projects. Apart from the aesthetic aspect, the
absence of vegetation contributes to increased stormwater problems, poor air
quality (trees can help filter out air pollutants) and less user friendly open
space due to there being little protection from wind and sun.
8.1.2

To what extent has housing need been quantitatively met by housing
delivery in terms of the Housing Subsidy Scheme?
About 1.4 million subsidised houses have been delivered since the
introduction of the Housing Subsidy Scheme in 1994, at a cost of about R20
billion.
Overall delivery figures suggest that the Housing Subsidy Scheme has been
more or less able to keep up with the annual growth in the total urban housing
backlog, but has not been able to make substantial progress in reducing this
backlog. Subsidised housing delivery in the 1994-2001 period averaged 167
000 units per year. The 1994 White Paper on Housing estimated that the
urban housing backlog of approximately 1.5 million units was growing by
178 000 units per year. Although housing backlogs in most towns have been
substantially reduced, all of the metropolitan areas seem to have growing
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housing backlogs. For example, Cape Town’s estimated housing backlog
grew from 150 000 in 1995 to 240 000 in 2002, an increase of 60%.
Johannesburg and Durban have even larger housing backlogs.
Table 8.1: Houses completed or under construction per financial year (MarchApril)
Province

19941997

1997/
1998

1998/
1999

1999/
2000

6 511

42 223

29 659

10 459

9 922

98 774

Free State

16 042

21 001

20 391

8 177

26 088

91 699

Gauteng

65 660

83 416

28 726 144 575

25 911 348 288

KwazuluNatal

17 553

78 468

53 105

28 997

28 547 206 670

Mpumalanga

19 884

10 873

16 838

4 808

16 457

68 860

Northern
Cape

8 532

6 103

6 621

1 558

7 623

30 437

Limpopo

11 108

15 743

22 899

12 401

20 996

83 147

North West

21 287

20 977

18 367

12 944

17 609

91 184

Western
Cape

25 321

43 834

34 575

26 916

17 730 148 376

Eastern
Cape

Total

191 898 322 638

2000/
2001

Total

231 181 250 835 170 883 1 167 435

Source: Department of Housing: 2001

The Housing White Paper gave the National Housing Goal as increasing the
housing budget to 5% of total government expenditure. This would achieve
the delivery rate of 350 000 houses a year which was estimated to be
necessary to reduce the housing backlog within a reasonable period of time.
In reality, housing expenditure has declined to about 1.5% of total government
expenditure (see Table 8.2), and the housing delivery rate has decreased to
less than 200 000 housing units per year. By comparison, the international
average for housing budgets as a proportion of government expenditure has
typically been 3 to 5% in most developing countries (World Bank, 1993; May,
1998).

159

The housing budget of R4.245 billion for 2002/2003 represented a 6% real
increase over the 2001/2002 housing budget. However the housing budget is
still only 1.5% of total government expenditure and the real value of the
2002/2003 housing budget is over 30% less than the real value of housing
expenditure in the peak year of 1997/1998. Given the April 2002 increases of
27-36% for existing subsidy bands and the introduction of a new subsidy band
with higher subsidy amounts, the available number of housing subsidies can
be expected to decrease significantly. The introduction of the requirement for
a contribution of R2 479 by beneficiaries in order to access housing subsidies,
other than in People’s Housing Process projects and for the new subsidy
band, is also slowing housing delivery down.
Based on the amounts actually allocated to the South African Housing Fund
for subsidies, the housing delivery rate that can be funded is considerably less
than the proposed delivery rate of 350 000 housing units per year. This means
the HSS will not eliminate the housing backlog within a reasonable period of
time (see Table 8.3).
Table 8.2: National housing expenditure
Total housing
expenditure (R millions)

Total housing
expenditure as
percentage of total
government expenditure

1997/98

4 520

2.4

1998/99

3 748

1.9

1999/00

3 494

1.6

2000/01

3 329

1.4

2001/02

3 711

1.4

2002/03 (budgeted)

4 245

1.5

2003/04 (MTEF)

4 664

1.5

2004/05 (MTEF)

4 899

1.5

Year

Source: National Treasury, 2001, 2002
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Table 8.3: Allocations to South African Housing Fund
Amount allocated to
SAHF (R millions)

Total amount divided by
full subsidy amount for
0-R1 500 income
bracket (R15 000 to
98/99, R16 000 from
99/00 to 01/02, R20 300
from 02/03 onwards) –
estimated subsidy yield

1997/98

3 224

215 000

1998/99

3 005

200 000

1999/00

2 721

170 000

2000/01

2 998

187 000

2001/02

3 226

202 000

2002/03 (budgeted)

3 740

184 000

2003/04 (MTEF)

4 138

204 000

2004/05 (MTEF)

4 346

214 000

Year

Source: National Treasury, 2001, 2002
8.1.3

To what extent has there been community participation in, and
empowerment through, housing delivery through the Housing Subsidy
Scheme?
Community participation has varied considerably, from no community
participation at all in some projects, to People’s Housing Process projects
which were completely managed by community organisations. There was
generally a low level of community participation in most aspects of housing
projects. The sample shows little participation in decisions about location,
town planning layout, house design, and the level of services, especially in
private developer projects. The participatory approach has generally resulted
in some level of empowerment and greater beneficiary satisfaction with the
outcome. But there have been housing projects in which community
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organisations did not have adequate capacity. This has resulted in problems
with construction quality and allocation of materials such as for example in the
Freedom Square project.
Only 61% of PLS households and 52% of consolidation subsidy households
participated in decision-making or consultation regarding their housing
projects. 51% of PLS households and 40% of consolidation subsidy
households were satisfied with the community participation processes in their
projects. Only 31% of PLS households and 30% of consolidation subsidy
households were aware of an active community organisation in the project. A
relatively large number of households surveyed had members who sat on
committees of CBOs, however – 8% of PLS households and 6% of
consolidation subsidy households.
One of the limitations on effective community participation in HSS projects is
that such participation requires long term capacity building which is resource
intensive. Those projects in this investigation which reported high levels of
beneficiary participation have had the active support of a development
organization (NGO or local authority supported entity).
8.1.4

To what extent has housing delivery in terms of the Housing Subsidy
Scheme resulted in skills transfer and economic development for local
communities?
The direct local economic development impact has been limited to job
creation for local residents, especially beneficiaries, during the construction
phase, and to support for emerging contractors and building manufacturers.
Virtually all projects provided job opportunities and construction skills training
of some form, although the training was often ad hoc on the job training.
Between 10 and 3 000 local people were employed per project. The latter
figure is from the All Africa Games Village project, however, which was an
atypical project as the urgency to have the project ready for the athletes
participating in the All Africa Games meant many more people were employed
than in a typical housing project. To give an idea of scale of the impact, 2% of
PLS and consolidation subsidy households (and 1% of institutional subsidy
households) had members that were employed in the implementation of their
housing projects. Extrapolating this 2% to the delivery of 1 million subsidy
houses this might mean that potentially 20 000 members of beneficiary
households would be employed in the implementation of housing projects.
These jobs are temporary jobs, although some local builders do subsequently
have some ongoing work as a result of further housing consolidation.
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Apart from the very limited number of jobs created by the community based
maintenance programme in Nthuthukoville the only income generation
activities in most housing projects are informal activities such as spaza shops,
taverns and crèches. Active LED interventions have been notably absent in
these settlements.
8.1.5

To what extent are the settlements created by housing delivery in terms
of the Housing Subsidy Scheme, socially and economically viable?
It is necessary to have a sufficiently high residential density in order to support
a wide range of economic activities and community facilities. The Department
of Housing’s Guidelines for Human Settlement Planning and Design suggest
a minimum gross residential density of 50 dwelling units/hectare is
appropriate to ensure a sufficiently wide range of activities. Only two of the
forty projects investigated have densities of over 50 dwelling units/hectare.
Both of these projects are institutional subsidy projects in metropolitan areas.
Most housing projects have gross residential densities of less than 30
dwelling units/hectare, and many projects in small towns and rural areas show
densities as low as 10 dwelling units/hectare. Settlements with densities as
low as these will never be able to support a full range of social and economic
activities because their population thresholds are simply too low.
Most of the projects in big towns and cities located residents within daily
commuting distance of economic opportunities although in many cases the
cost of taxi or train fare can be a huge burden for the poor. It should be noted
that some new housing projects are sometimes better located than the
apartheid townships of the past. All three of the greenfield housing projects
investigated in Cape Town are better located than the low income housing
projects of the 1970s and 1980s. The location of most housing projects,
however, tends to reinforce existing spatial patterns as they are located away
from major urban opportunities. There have been a few exceptions such as
the Wiggins Fast Track and Shayamoya projects in Cato Manor, Durban. The
main reasons for the poor location of projects seem to have been the high
cost of vacant land in big cities and metropolitan areas, and the NIMBY (“not
in my backyard”) syndrome and the lack of political will.
A large proportion of projects in rural areas are not socially and economically
viable. The Mahonisi project in Limpopo is a fairly typical example of a rural
housing project. The nearest town is 12 km away and there is very high
unemployment in the project, with very few employment opportunities within
commuting distance. 996 40m2 houses were built here, with VIP toilets and
gravel roads, but there is no water supply or electricity. There has been no
progress in addressing the lack of water and energy supply even though the
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project was completed in 1997. Residents have to use water from the
neighbouring village. The only facility provided in the project was post boxes.
The only service currently being provided by the municipality is maintenance
of the main gravel roads, and even this is hampered by funding constraints.
In Mahonisi and other rural projects such as Cyferskuil where there very few
economic opportunities some household members have to become migrant
workers in cities like Johannesburg and Pretoria and only return home at
weekly or monthly intervals.
The Presidential Lead Projects such as Cato Manor in Durban and the
Integrated Serviced Land Project in Cape Town have had access to
substantial funds for community facilities, infrastructure and capacity building,
and have at least attempted to ensure that the communities they create are
socially and economically viable. Other housing projects not within
Presidential Lead Projects often lack essential community facilities, apart from
schools and community halls, which seem to be generally well provided. As a
result, some urban projects have problems of economic and social viability in
the short term. For example, the 3850 unit Diepsloot West project in Gauteng.
Although within relatively reasonable distance of economic opportunities, the
project is located beyond the urban edge and is surrounded by farmland.
Estimates of unemployment range from 60 to 90%, and there is a severe lack
of social facilities especially a community hall, library, sports facilities,
playgrounds and a satellite police station.
There is very high unemployment in virtually all housing projects with the
exception of institutional subsidy projects, where beneficiaries are selected on
their ability to pay. Key stakeholders in housing projects including both local
authorities and community representatives estimate unemployment amongst
the project residents to be as high as 70 to 90%. The beneficiary survey did
not entirely bear this out. It was found that 52% of adults in PLS households
and 58% of adults in consolidation subsidy households were “not employed”.
This is still relatively high compared to the 33% of adults in institutional
subsidy households that were not employed. Informal employment plays a
large role in housing projects. Almost twice as many adults in beneficiary
households in PLS and consolidation subsidy projects are informally
employed as are formally employed. 24% of adults in PLS households and
15% of adults in consolidation subsidy households are informally employed,
while only 13% of adults in PLS households and 8% of adults in consolidation
subsidy households are formally employed.
There is serious poverty problem in most of the housing projects created by
the Housing Subsidy Scheme, and local authorities are unable to deal with
this problem. A significant proportion of households have no income from any
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form of employment and rely entirely on government grants for survival
(pension, disability grant, child support grant). 20% of PLS households and
26% of consolidation subsidy households rely on government grants as their
only form of income. Even worse off are the households that have no regular
form of income at all and have to rely on handouts from friends, relatives and
neighbours. 8% of PLS households and 16% of consolidation subsidy
households had no regular income. In some projects the figures are even
more disturbing – 40% of households in the Postmasburg project in the
Northern Cape relied on government grants as their only source of income
and 27% of households in the Tekwane South project in Mpumalanga had no
regular income.
In spite of the evidently high levels of severe poverty in many HSS projects
local authorities continue to expect payment for rates and services. Only the
larger metros have developed indigent policies that allow the poorest
households a basic lifeline of water and / or energy supply, and also zero
rating for rates payments. Poorly resourced small town municipalities face up
to 80 or 90% default on rates or services but appear not to have the means,
or the national or provincial support, to be able to put in place appropriate
indigent policies. This affects the social and economic viability not just of the
housing projects but also of these small municipalities.
8.1.6

To what extent has housing delivery in terms of the Housing Subsidy
Scheme contributed to balanced and sustainable urban and rural
development?
Considering the figures for housing backlogs there appear to have been a
disproportionate number of housing projects implemented in towns as opposed to
cities and metropolitan areas. One of the factors behind this is that it seems to be
easier to acquire land in the smaller towns. Metropolitan areas and cities therefore
have large and growing housing backlogs, whereas most other urban areas have
small, shrinking housing backlogs. It should be noted, though, that in general, very
few housing projects have been implemented in the poorest rural areas. For
example, 40 out of the 78 districts (51%) in the Eastern Cape have an
unemployment rate of over 50%, but only 24 of the 175 implemented projects
(14%) in the Eastern Cape (as at February 2002) were located in these districts.
This problem of inequitable allocation within provinces has been partially
addressed through Provincial Housing Development Boards no longer being
responsible for approving projects, which was often done on an ad hoc basis. The
allocation of the national housing budget to provinces has also not always been
appropriate, e.g. the Eastern Cape Provincial Housing Department says that one
of the reasons it is unable to spend its housing budget is because people are
moving out of the province to metropolitan areas, such as Cape Town.
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Housing projects in small towns and rural areas seem to be the most
unsustainable, as there are generally few economic opportunities and rural
local authorities are often unable to provide or maintain services. Housing
projects in small towns and rural areas can often distort development patterns
where the implementation of projects has resulted in more people moving to
that place in an attempt to get housing, but with little prospect of employment.
For example, the Klapmuts project was originally planned to provide housing
for the 200 households employed mainly as casual workers on farms, who
lived in two informal settlements in the area. The housing project attracted
new migration to the area, however, which meant that ultimately over 800
subsidised houses were built there. The majority of residents are unemployed
and there are few job opportunities in the town. The municipality has planned
to develop an industrial area there by in the future but currently many of those
who are employed have to commute to nearby towns.
8.1.7

To what extent has the Housing Subsidy Scheme provided a range of
appropriate housing options to address different housing needs?
There have been a range of different subsidy options and these have
addressed different needs: project-linked subsidy, People’s Housing Process
establishment grant, individual subsidy, consolidation subsidy, institutional
subsidy and the extra disability amount. There seems to be a widespread lack
of awareness about all the options. For example there seems to be confusion
amongst many institutional subsidy beneficiaries about how the institutional
subsidy and institutional housing works.
In general, little choice has been given in house design. In some projects such
as Zwelihle the community decided on one standard product for all. The only
choice given in many projects is the option between either a standardised
product or material supply/own builder.
A serious shortcoming identified in this evaluation is that tenure options other
than individual ownership, and individual freestanding homes are extremely
limited. Where other tenure options are offered through the institutional
housing model this has generally been economically out of range for poorer
households.
PLS contractor delivery
The overwhelming emphasis of the overall Housing Subsidy Scheme has
been on contractor delivery using the project-linked subsidy. In Mpumalanga,
Limpopo and Northern Cape in particular, nearly all subsidised housing
delivery was PLS contractor delivery. Project-linked subsidy contractor-built
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housing can be rapid, but there have been severe problems with some private
sector developers, as discussed below in Section 8.1.8.
The introduction of the R2479 contribution for contractor-built houses will
potentially drive more developers towards choosing the PHP driven route as
this top-up contribution will not be required when beneficiaries contribute their
labour in PHP driven projects. If more projects are PHP driven this is likely to
result in a wider variety of housing tailored to the needs and means of each
household.
People’s Housing Process
Although PHP can be used for PLS and institutional subsidy projects as well,
it has mainly been used for consolidation subsidy projects to date. PHP
projects such as Masithembane in the Western Cape and Oukasie in North
West had greater involvement of beneficiaries, and a wide variety of designs,
which created a more habitable living environment.
It is evident that there is a lot of confusion about what PHP really means, due
to some vagueness in the policy. Many projects that are ostensibly PHP, and
which get the establishment grant, are actually not fundamentally different
from conventional contractor projects. They are sometimes referred to as
“quasi-PHP” projects, and they are becoming more common as a shortcut for
getting around the R2479 contribution for non-PHP projects.
Bolokaneng in Petrusburg is an example of a quasi-PHP project. The only
PHP element of the project appears to be that each household was required
to provide someone to work as an unpaid labourer for the contractor, as
“sweat equity”. The Free State Housing Department assigned the project of
50 houses to a private sector developer/contractor called Rainbow Trust. A
project committee of twelve beneficiaries was established, but community
representatives claim that the project committee was ignored by the
developer and had no involvement in decision making at all. The developer
abandoned the project in 2001 with only one house complete, one house not
yet started and the other 48 in various stages of completion, ranging from
25% to 99% complete.
Only two genuine PHP projects were investigated as part of this study:
Oukasie in Brits and Masithembane in Khayelitsha, Cape Town. Oukasie was
included in the beneficiary survey. Both of these projects are very impressive.
Houses are generally larger, better looking and a better living environment is
achieved due to the great variety of housing types. The views of the
beneficiaries reflect this difference: 80% of households in Oukasie were
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happy with their houses, compared to only 47% in the other two, non-PHP,
consolidation projects surveyed. The typical additional savings and credit
added per house in Oukasie was over R6 000, compared to nothing in the
other two consolidation projects.
Although the two genuine PHP projects investigated followed different
approaches, they have a number of key elements in common:
● Community control: by the S A Homeless People’s Federation in Oukasie
and the Masithembane People’s Housing Association in Masithembane.
This level of beneficiary engagement requires significant capacity building
input.
● Housing Support Centre is staffed by local people and managed by the
local community organisation. This requires suitable training.
● Support is provided by appropriate organisations (by People’s Dialogue, an
NGO, in the case of Oukasie, and by the Development Action Group, a
NGO, and Marnol Projects, a private company, in the case of
Masithembane). This support includes: capacity building, training,
assistance in setting up HSCs, assistance in accessing subsidies,
assistance with project management and monitoring.
● Beneficiary households have control over their end product – choice of
design, materials, selection of builder, etc. This means that households
need the appropriate support to maximise their end product. This support
includes technical advice and support services.
● One of the key elements of genuine PHP projects is the promotion of
savings and the provision of savings linked credit, as this is the most
effective way of supporting the beneficiary to maximise their end product.
In both genuine PHP projects investigated, households were encouraged
to save up to supplement their subsidy amount, typically about R2 000,
Non-profit housing loan funds (the uTshani Fund in Oukasie and the
Kuyasa Fund in Masithembane) provided access to small housing loans,
typically of about R5 000, to households with good savings records.
● PHP does not necessarily mean people building their own houses – most
people hire local builders from the area to build their houses, although they
may assist the builder with unskilled tasks such as mixing mortar and
carrying blocks.
Institutional subsidy
The institutional subsidy is important as it is the only subsidy mechanism for
rental/communal ownership, which means that higher density housing with
the potential to contribute to urban restructuring is possible. Institutional
subsidy projects are generally innovative in terms of design, but the major
problem is unaffordability. Institutional housing is generally a lot more
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expensive than individual ownership housing, because of operating costs and
the need for a completed unit upfront (the only exception is the Homeless
People’s Federation VukuZenzele project, which used a People’s Housing
Process approach and where, as yet, there are no communal operating costs
being levied). Higher density housing is also subject to more demanding
quality controls and therefore higher costs in terms of materials, and in the
case of multi-storey units more expensive construction. As an example of the
differences in affordability, people in 64m2 housing units in the Stock Road
project in the Western Cape are paying approximately R800 per month
(excluding electricity) compared to people in similar size houses in the nearby
Masithembane PHP project who are paying only R150 per month (the loan
repayment; the residents do not need to pay for rates, as the properties are
valued at less than R50 000, or water, as virtually all households used less
than 6 kilolitres of water per month).
Individual subsidy
The individual subsidy is important as it can help to create a secondary
market and prevent informal sales. The credit-linked subsidy was fairly rare although it is has been estimated that approximately 75 000 credit-linked
subsidies, linked to low-income mortgage loans, were granted by banks in
terms of the Botshabelo Agreement between 1995 and 1999. By the end of
this period, the typical minimum income level for mortgage loan affordability
was already almost at the subsidy limit of R3 500 per month (in practice, the
current income eligibility for mortgage loans is typically at least R5 000 per
month).
The individual non credit-linked subsidy was largely discontinued because of
corruption, which was possible because of inadequate monitoring. Some
provinces, such as KwaZulu-Natal, may be looking at reintroducing the
individual subsidy.
Disability amount
There is an additional subsidy amount available to be added on to the subsidy
to make changes to the housing unit to accommodate people with walking or
hearing disabilities (doorway ramps, door kick plates, bathroom grab rails,
bathroom lever action taps and visual door bells). Forty nine households in the
beneficiary survey had members with walking or hearing disabilities. None of
them had made use of this additional amount. It appears that none of the
beneficiaries were aware of the availability of the extra disability amount.
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8.1.8

To what extent has the Housing Subsidy Scheme mobilised additional
non-state capacity and resources for housing delivery?
Savings and credit
Very little in the way of beneficiary savings and loans have been added to the
subsidy amount, apart from in PHP projects and for credit-linked individual
subsidies. For example, only 11% of PLS beneficiaries added any of their own
savings to the subsidy and only 1% received loans to supplement the subsidy,
mainly from employers (the typical loan size was R10 000). In the two genuine
PHP projects investigated, there were non-profit housing loan funds which
promoted savings and provided access to credit. Of the individual subsidies
there were a small number of subsidy beneficiaries in Chesterville in Durban,
in a mortgage bond housing project, that received mortgage loans of R50 000
– R90 000 (from Standard Bank, ABSA Bank and Ithala Bank).
Mortgage loans are loans for which the property purchased with the loan is
used as security, and the property can be foreclosed and sold in execution by
the lender if the borrower defaults on the loan repayment. Mortgage loans are
the main form of finance for buying houses n the formal housing market.
Minimum mortgage loans are typically R50 000 to R100 000, which generally
requires a minimum income of about R3 000 – R6 000 p.m., plus a stable
employment record. This excludes the vast majority of housing subsidy
beneficiaries. Mortgage loans are generally unsuitable for low-income
households, however, as they are too inflexible and have very long repayment
periods (typically 20 years). Some of the mortgage loan recipients in the
sample were not repaying their loans because of unaffordability For example
in a few cases the loan repayment was equivalent to more than half of their
income and in one case the required loan repayment was double the
household income.
The smaller, more flexible micro-credit loans being granted by the uTshani
Fund and the Kuyasa Fund in PHP projects seem to be a lot more appropriate
for low-income households. Borrowers are required to have a successful
savings record (with a group of other savers in a savings club) before being
granted a loan. Loans are typically R5 000 or less and the repayment period is
often less than 3 years. Repayment rates, even for pensioners and informally
employed people who are not able to get access to credit elsewhere, are very
good. Borrowers are able to get additional loans after repaying their first loan.
The experience of the uTshani fund and the Kuyasa Fund shows that even the
very poor are able to save and are creditworthy, as long as the financial
mechanisms are appropriate, and as long as there is support for savings clubs
and there are loans officers who regularly visit the borrowers.

170

Although there has not been much in the way of savings and credit added to
housing subsidies, there has been fairly substantial consolidation of
subsidised houses, largely financed by savings. For example, 73% of PLS
beneficiaries have made some improvements to their houses (with a median
total cost of R965). The most common improvements each undertaken by
more than 10% of all households are: installing electricity, putting in floor
coverings, putting up burglar bars and safety gates, plastering internal walls,
building extra rooms, putting up a fence or wall, putting in paving around the
house, and planting a vegetable garden. Actual household investment in
housing also goes beyond investment in actual structure - other research has
shown how housing projects can stimulate investment in furniture and
appliances.
The introduction of the R2479 contribution for non-PHP subsidies in April
2002 may result in increased mobilisation of beneficiary savings, but the
poorest households will be disadvantaged by this requirement, and may be
excluded from the Housing Subsidy Scheme altogether.
Private developer capacity
Private developer capacity has been mobilised, but private sector projects
seem to be particularly problematic. The shift in 2001 towards local authorities
being the developer seems to be appropriate. Although many local authorities
have severe capacity constraints they generally have more of a vested
interest in making a project work, while private developers sometimes do not
have any long term interest in the project and do not do any monitoring
beyond 3 months after the project completion. In Limpopo in particular, there
seem to have been a large number of small private sector developers
involved in housing delivery, most of which no longer exist, presumably
because they failed financially. In some cases, private developers seem to
have had little accountability to anybody. In some instances developers have
abandoned unfinished projects but have still managed to get beneficiaries to
sign off on their houses, and the developer has departed with their money
never to be seen again, e.g. KwaNobamba in KwaZulu-Natal and Petrusburg
in the Free State.
In contrast to the above, most local authorities are better placed to deal with
longer term development issues as opposed to just building houses. In some
cases local authorities have also been able to provide land at a subsidised
cost and/or additional funding for infrastructure, and this has helped improve
the quality of some projects. In addition, they are also able to use their own
skilled personnel to do aspects of the work, and this can save on costs, as
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with Nonzwakazi in the Northern Cape and Ntuthukoville in KwaZulu-Natal.
The Klapmuts project in the Western Cape, in particular, shows how a local
authority can achieve a good project through having the necessary political
will, through being creative and by mobilizing effective community
participation.
8.1.9

To what extent is the housing delivered in terms of the Housing Subsidy
Scheme financially sustainable in the long term, both for the
government and beneficiaries?
Many beneficiaries who receive subsidized housing are unable to afford the
ongoing costs of the housing, for example rates, service charges, loan
repayments, housing maintenance or rent. As a result, some households are
actually further disadvantaged by new housing projects. The situation has
improved greatly for ownership housing, with the introduction of rates rebates,
free services (e.g. free 6 kl of water per month) and indigent policies over the
past few years. However these policies are not consistently applied across all
local authorities.
Some local authorities have indigent policies for households with incomes of
less than R800 per month. The City of Cape Town allows some rebate on
rates and service charges, on a stepped scale, for households earning up to
R2 500 per month. Not everyone who qualifies for the indigent policy applies
for it, however, and residents in arrears can be excluded from it. Some local
authorities have introduced rates rebates for properties below a certain value
and most local authorities have introduced the free 6 kilolitres of water per
month and some allow for a fixed amount of free electricity. The monthly costs
of individual ownership can therefore be very affordable (although many
people have got into arrears in the past and are still repaying the arrears). For
example, in Cape Town for individual ownership of property valued at less
than R50 000 and using less than 6 kilolitres of water per month, there would
be no rates and the only service that would need to be paid for is the prepaid
electricity. In smaller local authorities, although they have indigent policies,
they cannot undertake large scale cross-subsidization of rates and service
charges.
There is a high rate of non-payment for rates and service charges, up to 8090% in some projects. One of the reasons for this is ineffective local authority
billing and collection. No billing is happening in some projects, for example, in
Diepsloot, a year and a half after project completion. In the Mahonisi project
the local authority is billing residents for services they don’t have. In some
areas, e.g. Delft South, residents are being evicted for non-payment (mainly
of arrears) and there are active campaigns to resist evictions, e.g. the Anti-
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Eviction Campaign. There have been a few successful examples of
community collections systems for service charges, although not in any of the
projects investigated.
Affordability seems to still be a big problem for institutional subsidy housing,
as the monthly operating and capital repayment costs can be up to 10 times
higher than rates and services charges for ownership housing.
Many beneficiaries find it difficult to maintain their houses or repair defects,
due to lack of money and skills. Some people seem to be not even attempting
to scrape mould off internal walls. Many households, however, are making
every effort to improve their homes and gardens.
In terms of sustainability for government, the main issue is the provision of
services by local government. It is clear that many smaller local authorities,
especially in rural areas, are struggling to provide even basic services to
housing projects such as refuse removal and maintaining main roads.
Desperation driven sales of subsidy houses provide the starkest evidence
that the HSS housing in its current context is not sustainable for some poor
households. For destitute households faced with the demand to pay for
services and the need to feed themselves the option of letting out or selling
the subsidy house and moving into a shack is difficult to resist. Some
stakeholders expressed a judgmental attitude towards beneficiaries who sell
or rent out their houses which suggests a lack of insight into the
circumstances driving survival decisions for poor households.

8.1.10 To what extent has housing delivery in terms of the Housing Subsidy
Scheme had a positive economic impact in terms of the housing sector
and the broader economy?
It is difficult to quantify the macro-economic impact of the Housing Subsidy
Scheme. It was, however, possible to examine the development of a housing
market in housing projects, which is partially indicative of long-term macroeconomic impact of housing expenditure.
A small secondary market for subsidised housing exists, but it seems to be
almost entirely informal. Properties are informally exchanged for money but
this is not done through a conveyancer or a Deeds registry so the purchaser
has no legal security of tenure. For example, a community representative
estimated that 400 to 600 of the houses in the Diepsloot West project were
sold in the first year and a half after the completion of project. Prices generally
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ranged from R3 000 to R20 000 (although one house was reportedly sold for
two crates of beer). In the Tsakane project in Steadville, KwaZulu-Natal the
ward councillor reported that many beneficiaries seemed to be unaware that
they would not qualify for another housing subsidy after selling their house.
In addition to the sale of houses, there is also a rental market, in which the
owner rents out the entire house or a room in a house. This is reported to be
very prevalent in some projects. The rent for a room can cover the rates and
service charges of the owner – for example in Jouberton the typical rent for a
room in a subsidy house was reported to be R150 per month.
What beneficiaries perceive to be the market value of their subsidised houses
is an important indicator of the potential long term macro-economic effect of
the Housing Subsidy Scheme. Perceived market values of properties are
generally slightly less than the subsidy amounts. According to the beneficiary
survey the median perceived market values are R 14 000 for PLS projects
(typical subsidy amount of R15 000-R18 400 during the period the projects
were implemented), R 4 750 for consolidation subsidy projects (typical
subsidy amount of R7 500 – 9 200), and R 18 000 for individual subsidies
(typical subsidy amount of R15 000-R18 400). The perceived market value for
individual subsidies was higher because of the median perceived value of
R70 000 for the mortgage bond project at Chesterville.
8.1.11 To what extent have the design and implementation of the Housing
Subsidy Scheme been transparent and equitable?
While the design of the Housing Subsidy Scheme and the processes for its
implementation are broadly transparent and equitable, the evaluation found a
number of problem areas both in the design and in its practice.
There is a lack of publicly available information about housing delivery, but
this is largely due to lack of capacity for compiling accurate and up to date
statistics rather than because of a lack of transparency. Different provinces
also seem to differ in the ways they collect and capture data, which means
that the overall national compilation of statistics is not reliable. For example,
some projects shown by official figures to be complete were either incomplete
(e.g. Petrusburg, where the developer had absconded from the project with
only one house completed) or had uncompleted aspects (e.g. Faith Integrity,
Mahonisi and Cyferskuil with no water supply, or Faith Integrity, KwaNobamba
and Manyatseng with no proper sanitation).
The design of the Housing Subsidy Scheme has resulted in some inequities,
including the following:
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Although the amounts of the subsidy scheme have been designed to be
equitable, people in the R1 500 to R3 500 income bracket are often
excluded from housing projects as they are unable to supplement their
lesser subsidy amounts due to a lack of access to housing credit.
The Housing Subsidy Scheme excludes all single people and young
people with dependents, e.g. single women under 21 with children.
The R3 500 per month income limit for housing subsidies has stayed the
same since being introduced in 1994. Some stakeholders believe that
households in the R3 500 to R6 000 per month income group are now
finding it difficult to afford adequate housing. Gateway Home Loans was
targeted at households in the R2 000-R6 000 per month income group, but
on a relatively small scale.
The R1 500 to R3 500 per month income band seem to have been largely
excluded from PLS projects – typically 90-100% of subsidy beneficiaries in
PLS projects fell into the below R1 500 per month income group.
Households in the R1 500 to R3 500 bands need to have substantial
savings or access to credit in order to access subsidies and be able to
participate in housing projects. In most cases they had neither.
There seems to be inequity between institutional subsidies and individual
ownership subsidies as the monthly cost of institutional subsidy housing is
disproportionately higher than the ongoing costs of comparable individual
ownership housing.
Households of different sizes all get the same subsidy amount. This results
either in a large household, for example a dozen people, living in
overcrowded conditions in a one or two room house, or it encourages the
splitting of large extended families into smaller households. While a few
cases of severe crowding were noted, the general trend seems to have
been towards smaller and smaller households. The median household size
in the housing projects surveyed is four people, which is relatively small.
There are great regional differences in the type of end product that can be
afforded with the standard subsidy amount. In cities and metropolitan
areas, land is expensive, and waterborne sewerage and tarred roads are
often necessary. In small towns and rural areas, however, land is much
cheaper and there are often lower levels of service (e.g. VIP toilets).
Projects in small towns /rural areas therefore often have larger house
sizes, due to the lower costs of land and infrastructure. There are often
differences between Metropolitan areas, for example the high cost of
vacant land in Cape Town has resulted in 100m2 plots being the norm,
whereas in Gauteng, plots are generally larger than 300m2. In Durban,
many projects are on steep slopes, where the cost of cutting a platform can
be considerably more than the additional 15% allowance on top of the
housing subsidy for adverse geotechnical conditions.
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There have also been some alleged irregularities in the allocation of
subsidies. Although the details of official beneficiaries are checked on the
national database, and there is little possibility of, for example, a beneficiary
under the age of 21 or an illegal immigrant receiving a subsidy, there are
allegations that in some projects officials allocated subsidies to people from
outside the community rather than to people within the community for whom
the project was intended. In terms of income limits, very few beneficiary
households have incomes above the subsidy limit - only 3% of PLS
households and 13% of consolidation subsidy households. Most of this can
probably be explained by increases in income since the time of subsidy
approval.
The non credit-linked individual subsidy seems to have been particularly
prone to abuse. In the sample of non credit-linked individual subsidy
beneficiaries in KwaMancinza, KwaZulu-Natal, 67% of households claimed
not to have received any subsidy money, although they are listed in the
Provincial Housing Department’s database as receiving individual subsidies
of R15 000. There is also anecdotal evidence that some beneficiaries in
KwaMancinza received a cash amount from the subsidy but did not use it for
housing. The use of non credit-linked individual subsidies was subsequently
generally discontinued.
At a provincial level, there sometimes seem to have been various forms of
additional subsidisation. As previously mentioned, two of the projects
investigated in the Northern Cape seem to be potentially in conflict with the
regulations of the Housing Subsidy Scheme.
There has also been great inconsistency with the extra 15% geotechnical
amount, intended to allow for additional site works or special foundations on
steep slopes or difficult soil conditions. While some provinces have been
relatively strict about this, it is alleged that other provinces, such as Free
State, automatically add the extra 15% if a geotechnical report has been
submitted, regardless of what it says.
Although the Housing Subsidy Scheme is gender neutral, discriminatory
legislation in terms of some customary law practices and marriage laws prevent
equal access to housing for some women. These laws, rules and regulations
restrict women’s access to secure tenure, housing subsidies and credit.
Women’s position in the labour market and economy more generally, and their
lesser involvement in formal employment positions, further restrict their access
to finance and housing. The introduction of a larger subsidy amount for women
heads of households with incomes of R800 per month in April 2002 may go
some way towards improving the access of women to housing.
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8.1.12 To what extent has housing delivery in terms of the Housing Subsidy
Scheme been linked to delivery in terms of other government
development programmes?
The housing subsidy only provides for certain aspects of new residential
development – land, internal infrastructure and topstructures. The required
expenditure of local authorities on bulk infrastructure and the provision of
facilities is often equivalent to the total amount of housing subsidy funding for
housing projects, and, in addition, the local authority is required to provide and
maintain these services and facilities. In general, apart from the Presidential
Lead Projects such as Cato Manor and the Integrated Serviced Land Project,
there has been inadequate funding for the capital and operational costs of
facilities to accompany housing projects, such as halls, parks, and sports
fields. Many housing projects consequently lack essential facilities.
The provision of schools by Provincial Education Departments has generally
been effective, as all projects have reasonable access to schools, though
some schools are overcrowded and have to use the platoon system in which
two sets of teachers and pupils use the same building, one in the morning and
one in the afternoon e.g. in Jouberton in North West. In terms of community
facilities provided by local authorities, community halls and clinics are
generally well provided. There is, however, a relative lack of outdoor
recreation facilities such as sportsfields, playgrounds and parks. For PLS
projects, beneficiaries are generally satisfied with access to primary schools,
high schools, crèches and clinics, and are generally dissatisfied with access
to playgrounds, sporting facilities, libraries and police stations.
Many projects had funding from the Consolidated Municipal Infrastructure
Programme (for bulk infrastructure) and National Energy Regulator (for
electrification). Some projects had additional funding from other government
sources, e.g. the Masithembane community block yard was funded by the
Western Cape Department of Social Services’ poverty relief funds and the
Ntutuhukoville community based maintenance project was partially funded by
the Department of Provincial and Local Government’s (DPLG) Local
Economic Development fund. In some projects there was also considerable
bridging finance provided, e.g.R12.7 million by the Cape Metropolitan Council
for the Delft South project.
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8.1.13 To what extent have the administrative processes of the Housing
Subsidy Scheme been consistently applied, efficiently implemented and
effective?
Most stakeholders are fairly happy with the way Provincial Housing
Departments have implemented the Housing Subsidy Scheme (although
there have been some provincial inconsistencies in the implementation of
certain aspects of the Housing Subsidy Scheme, as discussed above in
Section 8.1.11). The disestablishment of the Provincial Housing Development
Boards, and decentralization of provincial housing operations, has, however,
meant tasks have shifted to already overloaded personnel in provincial
departments. Some Provincial departments have been complimented on their
service to the public, Problems in getting drawdowns of subsidies were limited
mostly to “slowness”. In one case, millions of Rands of subsidy funds are still
outstanding years after the completion of the project (Boikutsong in the
Northern Cape), while in other cases, forms submitted to Provincial Housing
Departments were lost (in the case of Nonzwakazi in the Northern cape, it
was claimed that some forms had to be resubmitted 4-5 times as they kept
getting lost).
Some Provincial Housing Departments have been regarded as not userfriendly; beneficiaries who are not satisfied with municipalities taking up their
complaints do not know who to direct complaints to in the provincial
department as there is no direct channel of communication (although in some
instances communities have been able to do this successfully, for example,
the Zwelihle community was able to take up their concerns with the Western
Cape Provincial Housing Department).
Outside the cities and metropolitan areas there is an evident lack of local
government capacity. Rural local authorities have little or no housing capacity
and some are unable to provide even basic services to housing projects. New
local authorities are often required to take over projects that were initiated by
other government bodies and for which they may be unprepared, for example
the Tabankulu project had been initiated by the Provincial Housing
Department but became the responsibility of the Tabankulu Municipality.
Other projects had been initiated but not completed by Transitional Local
Councils (TLCs), and the new local authorities were unable or unwilling to
successfully take on the project, e.g. KwaNobabmba in KwaZulu-Natal and
Seymour in the Eastern Cape. In the Seymour project this was complicated
by the TLC not handing over all the relevant information to the new local
authority.
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Part of the reason for the lack of housing capacity in local authorities is that
under the 1997 Housing Act, involvement in the implementation of housing
projects was an optional role, and this was only changed with the introduction
of a new procurement policy for housing in 2001. Local authority IDPs are
seen as being essential to managing the housing development process, but
many local authorities seem to be struggling to produce IDPs with meaningful
housing and urban development strategies.
Capacity building of local authorities seems to be a problem. Some provinces
report that not enough funds are being received from the national department
to capacitate the municipalities, to initiate/train/resource their housing
departments. Capacity is also sometimes lacking at provincial level to provide
necessary support to local authorities.
8.1.14 To what extent has the design and implementation of the Housing
Subsidy Scheme been innovative and flexible?
The Housing Subsidy Scheme has been extremely dynamic and has been
constantly growing and changing (which, among other things, makes it difficult
to evaluate). Various problems have been identified and responded to over
time. For example a number of Ministerial task teams have investigated and
reported on blockages to housing delivery and problems in the housing policy
in great detail. Policy formulation by the National Department of Housing
seems to have sometimes occurred on an ad hoc basis, with little consultation
with other stakeholders and little thought about the implications of the
changes and the capacity needed for implementing the changes.
The frequent changes in policy have often caused delays in housing delivery
and have sometimes resulted in further problems. For example, the problem
of most of the subsidy going to infrastructure with little or nothing left over for
a topstructure led to the introduction of the Norms and Standards for
Permanent Residential Structures, by which half of the subsidy is reserved for
the topstructure, which must have a minimum size of 30m2. This constrained
delivery in most cities and metropolitan areas, where land costs and levels of
services are higher than in towns and rural areas. Problems of poor
construction quality led to the establishment of the National Home Builders
Registration Council and their standards and warranty scheme, which has
given rise to problems of affordability, due to the NHBRC standards being
higher than previous standards, and concerns about the lack of capacity to
enforce these standards. The perceived lack of a sense of ownership by
beneficiaries led to the introduction of a requirement for the R2479
contribution in order to access a subsidy, and this has meant that many poor
households will not be able to access housing subsidies. All of these problems
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were real problems that needed to be addressed, but greater use should have
been made of provincial government, local authority and other stakeholders’
experiences on the ground in formulating appropriate policy responses.
The greatest test of the Housing Subsidy Scheme’s flexibility was the
Grootboom Case2, in terms of which the government was required to ensure
that there was a funding programme and a strategy that could respond to
emergency situations in the short term. The Western Cape did adopt the
Cape Metropolitan Council’s Accelerated Managed Land Settlement
Programme as a provincial programme, but this programme has been halted
by recent changes in the national policy.
HIV/AIDS has been another challenge that has not yet been effectively
addressed by the Housing Subsidy Scheme, apart from in KwaZulu-Natal and
Gauteng, where transitional subsidies have been used in an attempt to deal
with one aspect of the HIV/AIDS crisis (i.e. the provision of short-term
institutional accommodation).
One of the most noticeable features of the Housing Subsidy Scheme is that
the income criteria have remained static and that increases in subsidy
amounts have lagged behind inflation.
As can be seen in the tables below, the real value of the current income
thresholds are almost 50% less than when they were first introduced and the
real value of the subsidy amounts are up to almost 30% less than they were
when they were first introduced (although the new consolidation amount of
R10 900 is only 14% less than the real value of the R7 500 consolidation
subsidy introduced in June 1995). What this means is that the focus of the
Housing Subsidy Scheme has narrowed considerably in terms of income
groups, and adding savings and credit to the housing subsidy has become
increasingly necessary. The narrow focus on a lower and lower income group
(in real terms) has meant that it is increasingly difficult to create integrated and
sustainable communities with a mix of income groups. In addition, a

A group of people who had occupied a site earmarked for low-cost housing were evicted by local government but, not having
alternatives, the group took their case to the Cape High Court. The group’s successful application to the courts for an order
requiring that the local authority to provide them with basic shelter was appealed by the state and a final judgment was
eventually handed down by the Constitutional Court in October 2000. The judgment required that 1)Section 26(2) of the
Constitution is observed by the state implementing a comprehensive programme to realise the right to adequate housing; and
2) the programme must include reasonable measures to provide relief to people who have no access to land, no roof over
their heads, and who are living in intolerable conditions or crisis situations. (For full details see Constitutional Court of South
Africa, The Government of the Republic of South Africa (and others) versus Irene Grootboom and Other Respondents:
Judgment, 4 October 2000)
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secondary market for housing can only be stimulated if housing is provided for
a range of income groups. Currently a large gap has opened between the
subsidised housing “market” with properties of below about R20 000 in value
and the formal housing market, with houses having a minimum value of
R60 000 to R80 000. This gap is becoming increasingly unbridgeable.
Table 8.4: Comparison of income thresholds
Original income
thresholds

Real value of original
figure in Nov 2002
Rands

Actual current figure

R 3500 p.m.

R 6600 p.m.*

R 3500 p.m.

R 2500 p.m.

R 4700 p.m.*

R 2500 p.m.

R 1500 p.m.

R 2800 p.m.*

R 1500 p.m.

* Income thresholds set in March 1994; inflated by 89% in line with increase
in CPI

Table 8.5: Comparison of subsidy amounts
Original subsidy
amounts

Real value of original
figure in Nov 2002
Rands

Actual current figure

R 15000

R 26 400 *

R 20 300

R 9500

R 18 000 **

R 12 700

R 7500

R 12 700 ***

R 10 900

R 5000

R 9 500 **

R 7 000

* Income thresholds set in March 1994; inflated by 89% in line with increase
in CPI* Original PLS amount for new subsidy band introduced in December
1994; inflated by 76% in line with increase in CPI
** Original PLS amounts set in March 1994; inflated by 89% in line with
increase in CPI
*** Original consolidation subsidy amount set in June 1995; inflated by 69%
in line with increase in CPI
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Finally, however, it should be noted that there has been great innovation and
creativity in many housing projects. Some of the housing projects in the
sample that have been internationally recognised as good and best practices
include:
● Klapmuts in the Western Cape and the All Africa Games Village in Gauteng
– recognised as international best practices by the United Nations Centre
for Human Settlements. Klapmuts is also a winner of the Dubai
International Sustainable Human Settlements Award and, the Impumelelo
Innovation Award. The Nthuthukoville project has also received the
Impumelelo Award and Green Trust Award
● Integrated Serviced Land Project in the Western Cape, Missionvale in the
Eastern Cape and the Katorus Special Integrated Presidential project in
Gauteng (which includes Phola Park) - recognised as a good practice by
the United Nations Centre for Human Settlements
It should be noted, however, that some of these projects had additional
funding, and are not necessarily replicable, for example the Integrated
Serviced Land Project had generous RDP funding which has enabled the
provision of a full range of facilities and capacity building programmes.
Human settlements development best practices are defined by UNCHS as
successful initiatives which:
● Have a demonstrable and tangible impact on improving people’s quality of
life
● Are the result of effective partnerships between the public sector, private
sector and/or civil society (i.e. NGOs and CBOs)
● Are socially, culturally, economically and environmentally sustainable
8.2

Summary of evaluations
Some of the key issues discussed above regarding the evaluation of the
Housing Subsidy Scheme are summarised in the table below. As can be seen,
although the Housing Subsidy Scheme is achieving all of these objectives to
a certain extent, it is not completely achieving any of the objectives, and there
is therefore still considerable room for improvement.
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Table 8.6 : Summary assessment of the performance of the Housing Subsidy
Scheme against its objectives
Key evaluation criteria

Comment

1a. To what extent has
the housing delivered in
terms of the Housing
Subsidy Scheme been
adequate?

The Housing Subsidy Scheme has generally
provided secure tenure, basic infrastructure
and adequate shelter for households that
previously lived in inadequate housing
conditions, but there are some problem
projects where the housing that has been
provided has not been adequate (e.g. one
room houses, houses at risk of collapse, no
water supply, no sanitation, located over 10 km
from the nearest town).

1b. To what extent has
housing need been
quantitatively met by
housing delivery in terms
of the Housing Subsidy
Scheme?

Although over a million housing units have
been delivered through the Housing Subsidy
Scheme, this has not been sufficient to
decrease the housing backlog.

2a. To what extent has
there been community
participation in, and
empowerment through,
housing delivery in terms
of the Housing Subsidy
Scheme?

Although there have been some projects in
which communities have played a significant
role, especially in genuine PHP projects, in
most projects there has been very little real
community participation.

2b. To what extent has
housing delivery in terms
of the Housing Subsidy
Scheme resulted in skills
transfer and economic
development for local
communities?

Many short term construction jobs in the
implementation of projects have been created,
but these jobs are not sustainable.

2c. To what extent are the
settlements created by
housing delivery in terms
of the Housing Subsidy

While most housing projects in larger towns
and cities/metropolitan areas at least have the
potential to become socially and economically
viable communities in the long term (although
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Scheme socially and
economically viable?

they may lack social and economic facilities at
present), many housing projects in small towns
and rural areas have little or no potential of
ever becoming socially and economically viable
communities.

3. To what extent has
housing delivery in terms
of the Housing Subsidy
Scheme contributed to
balanced and sustainable
urban and rural
development?

Housing delivery has lagged behind urban
growth in cities and metropolitan areas,
resulting in growing informal settlements, while
the increasing allocation of housing budgets to
predominantly rural provinces has sometimes
resulted in inappropriate housing delivery in
rural areas with few economic opportunities.

4. To what extent has a
range of appropriate
housing options to
address different housing
needs been provided by
housing delivery in terms
of the Housing Subsidy
Scheme?

The Housing Subsidy Scheme has provided a
range of options for most households with
incomes of less than R3 500 per month, but
beneficiaries (and other roleplayers) are often
unaware of, or do not understand, these
options.

5a. To what extent has
the Housing Subsidy
Scheme mobilised
additional non-state
capacity and resources
for housing delivery?

Apart from genuine PHP projects, institutional
subsidy projects and credit-linked individual
subsidies (which together probably account for
less than 10% of housing delivery), there has
been very little mobilisation of additional
financial resources. The additional capacity of
the private sector was mobilised, but with
generally unsatisfactory results.

5b. To what extent is the
housing delivered in
terms of the Housing
Subsidy Scheme
financially sustainable in
the long term, both for the
government and
beneficiaries?

With indigent policies and rates and services
rebates, individual ownership housing is
capable of being affordable for most people,
but there are affordability concerns with
institutional housing, where the ongoing costs
are far more expensive, and with the high
proportion of very poor households who have
no regular income at all. The main sustainability
concern from the side of government is the
ability of local authorities, especially smaller
ones in rural areas, to provide and maintain the
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facilities and services that need to be provided
for housing projects.
5c. To what extent has
housing delivery in terms
of the Housing Subsidy
Scheme had a positive
economic impact in terms
of the housing sector and
the broader economy?

The delivery of over a million subsidised
housing units has obviously had many
economic spinoffs, but a viable secondary
market for subsidised housing has not yet
developed and the present market value of the
assets transferred to beneficiaries is probably
less than the cost of creating those assets.

6. To what extent have
the design and
implementation of the
Housing Subsidy Scheme
been transparent and
equitable?

Although the design of, and processes for
implementing, the Housing Subsidy Scheme
are broadly transparent and equitable, there is
a lack of accurate and up-to-date information
on housing delivery, the criteria of the Housing
Subsidy Scheme excludes or disadvantages
some households and in some cases there
seem to have been some irregularities in the
allocation of subsidies.

7. To what extent has
housing delivery in terms
of the Housing Subsidy
Scheme been linked to
delivery in terms of other
government development
programmes?

Some projects, especially the Presidential Lead
Projects, have involved the co-ordinated
provision of a variety of facilities and
programmes, but in many other projects,
especially in rural areas, there have been few
complementary initiatives to accompany
housing projects.

8. To what extent have
the administrative
processes of the Housing
Subsidy Scheme been
consistently applied,
efficiently implemented
and effective?

The Housing Subsidy Scheme has generally
been efficiently and effectively implemented,
although there have been some regional
inconsistencies in the application of the
Housing Subsidy Scheme and there is a lack of
local government capacity, especially in rural
areas.

9. To what extent has the
design and
implementation of the
Housing Subsidy Scheme
been innovative and
flexible?

The Housing Subsidy Scheme has been
dynamic and has responded to a variety of
problems (although sometimes in an ad hoc
way), but has, as yet, not effectively responded
to the problems of HIV/AIDS and emergency
housing.
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8.3

Reasons for objectives not being completely achieved
Although there have been some cases where incompetence or corruption
have been responsible for the objectives of a Housing Subsidy Scheme not
being achieved in a particular housing project, the main reasons for the
Housing Subsidy Scheme not completely achieving its objectives are
because of broader underlying reasons, largely lying outside of the actual
Housing Subsidy Scheme itself. Some of the broader reasons for some
objectives of the Housing Subsidy Scheme not being completely achieved
are:
● Poverty and unemployment. Many households are unable to afford the
ongoing costs associated with housing (rates, service charges,
maintenance costs, transport costs). Poverty in rural areas is especially a
problem, and can result in rural dwellers being forced to become migrant
workers.
● Lack of local government capacity, especially in smaller towns and rural
areas: most of the activities associated with providing adequate housing
and creating sustainable communities are the responsibility of local
government (e.g. providing and operating most community facilities), and
since 2001 local government is responsible for initiating most housing
projects. Many local authorities lack housing capacity, and some even lack
capacity to provide basic services.
● Weak civil society – although there are many strong NGOs and CBOs who
have played a valuable role in housing delivery, e.g. the Homeless
People’s Federation, most communities seem to have very weak, or no,
community organisations. This has resulted in many projects having little or
no real community participation, which has had a very negative impact on
housing projects.
All of the above constraints are related to the legacy of the past and the period
of rapid transition that South Africa has been going through over the past
number of years. The ability of the Housing Subsidy Scheme to provide large
numbers of housing units within this context is therefore praiseworthy, but
there were also some obstacles internal to the Housing Subsidy Scheme and
the Department of Housing, which could have been avoided. These internal
obstacles, which can be regarded as missed opportunities for the National
Department of Housing, include:
● The quality of housing has been constrained by the subsidy amount, which
generally has not been sufficient to provide both an adequate housing unit
and an adequate level of infrastructure on a well located piece of land
(although this may have changed, to some extent, with the latest increase
in the subsidy amounts in April 2002). It appears that in many cases where
large, adequate houses were provided it was only possible because of
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additional subsidization or through having a very low level of services.
The subsidy eligibility criteria have excluded many people living in
inadequate housing conditions, e.g. single people, single parents below the
age of 21, households with incomes of above R3 500 per month and
people evicted from houses they used to own.
The fact that, prior to 2001, the Housing Subsidy Scheme was applicationbased and primarily aimed at private sector developers, meant that many
projects were implemented by developers with no long term interest in the
project, and were therefore often not suitably located nor properly
completed. This was addressed by the introduction of the new procurement
policy in 2001.
Lack of reliable and up-to-date information on housing backlogs and
housing delivery.
Frequent changes in housing policy have caused delays in delivery and
have hindered the building up of appropriate Provincial Housing
Department capacity. This is especially true of the changes introduced in
2002. Some policies have also lacked clarity and have been widely or
poorly interpreted, e.g. PHP.

Many of the reasons for the objectives of the HSS not being completely
achieved are, however, currently being addressed by the National
Department of Housing. The problems of poverty and unemployment and a
lack of local government capacity are more difficult to address, though, and
will continue to hinder the delivery of adequate housing for all those who need
it.
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9

RECOMMENDATIONS
The recommendations are divided into two sub-sections: general
recommendations as to potential ways to improve the Housing Subsidy
Scheme and subsidised housing delivery, and recommendations for ongoing
internal monitoring and evaluation of subsidised housing delivery by the
Department of Housing.

9.1.

General recommendations
The general recommendations below are based on the overall research
findings. The recommendations are of necessity generally fairly broad – in
most cases issues of concern are merely flagged for attention, although
there are some more specific recommendations.
The implementation of the Housing Subsidy Scheme involves a wide range
of roleplayers, and the recommendations are therefore aimed at a number
of stakeholders.
● The National Department of Housing is responsible for the national housing
policy framework, the design of the Housing Subsidy and monitoring and
evaluation of housing delivery – all recommendations relating to the
introduction of new subsidy mechanisms, review of subsidy bands,
eligibility criteria, norms and standards, compilation of information and
audits of projects are primarily aimed at the Department of Housing.
● Provincial Housing Departments and local authorities are responsible for
the actual implementation of the Housing Subsidy Scheme and will need to
be involved in the recommendations relating to policy alignment, norms
and standards, beneficiary education and the collection of data on housing
backlogs and delivery. Over and above this, local authorities are also
central in the recommendations relating to IDPs, service delivery and the
identification and release of land for housing.
● Many recommendations involve an intersection of housing policy with other
sectoral policies and would require co-ordination between more than one
department. For example, a subsidy programme to deal with the impact of
HIV/AIDS would require co-ordination between the Departments of
Housing, and Health and Welfare, and the introduction of a funding
mechanism for community facilities would require co-ordination between
the Department of Housing, and Provincial and Local Government.
● The recommendation emphasising quality living environments in housing
projects is aimed at all role players in subsidised housing delivery.
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9.1.1

Audit of projects
An investigation and audit of all projects implemented to date needs to be
undertaken by the National Department of Housing. Our fieldwork suggests
that there are a number of problem projects that require intervention. For
example projects where the developer has absconded with funds leaving
the project uncompleted (Petrusburg), projects where subsidy funds are still
outstanding even though the project has been complete for years
(Boikutsong), projects without any water supply years after completion
(Mahonisi), projects where houses manifest serious structural problems
within a year or two of completion (Freedom Square), projects where toilets
where not installed (KwaNombamba), and so on.
The questions to be asked in such an audit include:
● Has the project been completed? (i.e. houses and infrastructure complete,
completion certificates signed, title deeds issued to owners)
● Is the housing and infrastructure of an acceptable minimum standard (e.g.
with a habitable and safe topstructure and with infrastructure as per the
Minimum Norms and Standards for Permanent Residential Structures)?
● Does there appear to have been any corruption? Direct allegations of
corruption are few but incidents of failure to deliver on contracts in cases
where funds have been paid out need also to be followed up as this
amounts to abuse of funds.
If necessary, possible mechanisms for undertaking remedial actions in
projects with unhabitable topstructures or inadequate infrastructure must be
investigated by the Department of Housing.

9.1.2

Compiling accurate and up-to-date information on housing delivery
The fragmented collection and compilation of information on housing
delivery has inhibited effective monitoring and evaluation.
National, provincial and local government should co-ordinate the collection
and capturing of information on housing delivery to ensure that
comprehensive, accurate and up to date information of housing delivery is
available.
Information should be collected in a standardized, uniform format specified
by the National Department of Housing in order to facilitate the compilation
and comparison of data. It is important that only houses that are 100%
complete are counted as ‘completed’ – the research fieldwork revealed
some cases where uncompleted houses were never completed due to funds
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running out or the developer absconding. Similarly, housing projects should
only be counted as being completed once the basic infrastructure (such as
water supply and sanitation) has been installed and is functioning. An
appropriate checklist should be compiled to check for full compliance with
delivery standards.
The collection of information on housing backlogs is also essential for the
monitoring and evaluation of the impact of housing delivery. Generalized
housing backlog figures are almost meaningless, however, and it is often
not clear how they were derived. There needs to be a standard definition of
inadequate housing and a uniform methodology for calculating housing
backlogs for each local authority area, and this needs to be linked to the
Census and October Household Surveys of Statistics South Africa. This
overall backlog needs to be disaggregated into different types of inadequate
housing, including:
● Informal settlement dwellers
● Backyard shack dwellers
● Unconverted hostel dwellers
● Shack dwellers on serviced sites
● Households in overcrowded formal housing
● Households in inadequate formal housing
● Farmworker households in inadequate housing
● Households with inadequate housing/infrastructure on communal land in
rural areas
The National Department of Housing, Provincial Housing Departments, the
NHBRC, local authorities and Statistics South Africa need to co-ordinate
their information gathering activities to ensure that there are reliable and up
to date statistics on housing backlogs.
9.1.3

Ensuring policy alignment
It needs to be ensured that housing-related policies and procedures at all
levels are clear and reinforce each other and are equitably and consistently
applied across provinces.
A number of principles are poorly adhered to in practice. For example
projects using the PHP route do not in practice promote effective community
participation and capacity building. PHP is also applied in very different
ways by different provinces. Similarly urban integration is much mentioned
in policy documents, but the realities of the land market means that many
housing projects continue to be poorly located. Even relatively
straightforward policies such as the restriction on resales, which provinces
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are meant to implement uniformly, are being implemented in different ways
(e.g. the period of restriction is meant to be 8 years but is only 5 years in
North West).
Regular audits need to be done of what policies, regulations and initiatives
are in place at all levels of government relating to housing, and where there
is a misalignment this will need to be revised. There particularly needs to be
better communication between the National Department of Housing,
Provincial Housing Departments, local authority housing departments and
other key stakeholders regarding proposed changes in housing policy, in
order to avoid the confusion and delays currently often associated with
sudden major shifts in policy. Policies need to be phased in, such that all
Provincial Housing Departments and other key stakeholders are aware of
the implications of the policy change before it is introduced, and the
necessary regulations and procedures should be in place beforehand.
9.1.4

Expanding eligibility criteria for housing subsidies
The relatively narrow eligibility criteria mean that many people living in
informal settlements and other inadequate housing conditions do not qualify
for housing subsidies. The eligibility criteria for housing subsidies need to be
revisited. Special provision should be made for single people and large
extended families, who are currently disadvantaged by, or excluded from,
housing subsidy projects.
Some people living in informal settlements and other forms of inadequate
housing do not qualify for subsidies because they do not have ID books or
are foreign citizens. The role of Department of Home Affairs is important
with regard to issuing ID documents and in addressing policy on non-South
African citizens or illegal aliens. Explicit frameworks need to be agreed with
Home Affairs to ensure that the needs of these residents are addressed.
The proposed emergency housing funding programme1 is urgently required to
deal with emergency situations – this should be flexible and be able to be used
in various ways, and needs to include provision to accommodate households
who do not currently qualify for subsidies. Over and above an emergency
programme, many stakeholders have called for the introduction of a new
subsidy programme to provide serviced sites for those people who cannot afford
the costs associated with the full housing subsidy (e.g. the R2 479 contribution).
This option needs to be seriously investigated alongside emergency measures
to address the situation of people living in intolerable situations.

1

As referred to in the Grootboom case. See Chapter 8, section 8.1.14
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The income level for housing subsidy eligibility has remained constant since
1994. Based on inflation since the introduction of the income thresholds for
housing subsidies in 1994, the income limit should be increased from R3
500 p.m. to about R6 000 p.m. (and the other income bands increased
accordingly). Increasing the income limit is especially important for ensuring
the viability of institutional subsidy projects.
9.1.5

Developing capacity for the People’s Housing Process (PHP)
Where projects have followed the PHP route, with effective community
participation throughout the process, the results suggest real gains in terms
of beneficiary satisfaction and project sustainability. Although it can take
substantially longer than contractor-delivery and needs appropriate support,
it has been shown to result in a better housing product, more sustainable
income generation opportunities, greater community development, and
greater mobilisation of sweat equity, savings and credit. The challenge is to
develop the support capacity for effective PHP delivery as this is resource
intensive. The PHP route need not exclude the use of contractor services,
and in PLS projects could be complementary to contractor services .
PHP support organisations need to be identified and promoted. Currently,
there are only a few NGOs which support PHP projects, and they are
confined to certain areas – the coverage of existing PHP support
organisations needs to be expanded or they need to be assisted in creating
new PHP support organisations. The experiences of successful PHP
support organisations, such as the Homeless People’s Federation/ People’s
Dialogue, uTshani Fund and the Urban Sector Network need to be
replicated and built upon. Capacity building of local and provincial level
officials for PHP is also essential, and clear performance criteria must be
identified for support organisations and account administrators in Chapter 8
of the National Housing Code.

9.1.6

Improving the institutional subsidy mechanism
The institutional subsidy is essential because it allows for high density
housing that can contribute to urban restructuring, and improved urban
quality. The institutional subsidy is problematic in its current form, however.
Complicated institutional arrangements are required and there are high
monthly costs. In the Stock Road, Westrich and the All Africa Games Village
projects there are partial rent boycotts under way. The evidence suggests
that beneficiaries resist these high costs because they do no fully appreciate
how these costs are structured and why they differ from standard PLS
subsidy costs.
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In some instances the institutional subsidy seems to be used for
beneficiaries to get the maximum subsidy amount and then to transfer to
individual ownership as soon as possible. It is suggested that the
institutional subsidy should rather be for genuine long term rental and
communal ownership, which are important alternatives to individual
ownership that need to be encouraged. The individual ownership subsidy
amounts for the R1 500-R3 500 per month income brackets need to be
reviewed to ensure that those beneficiaries can get easier access to
individual ownership housing.
Although there are a few genuine long term long term rental/ communal
ownership projects, in terms of current subsidy amount, the monthly costs
are considerably more expensive than the monthly costs of equivalent
individual ownership housing; this would seem to suggest that the
institutional subsidy should be substantially more than the individual
ownership subsidy.
While the costs of institutional subsidy projects are generally higher than the
PLS and Consolidation Subsidy it is considered important that this
mechanism is strengthened as it provides the means for delivering an
alternative to individual ownership, and it can be effectively used to promote
urban restructuring. Existing studies and evaluations of institutional housing
should be reviewed and a framework developed to ensure that the
institutional subsidy is used to promote these goals and that the necessary
funds can be accessed to achieve this.
9.1.7

Dealing with the impact of HIV/AIDS
The Housing Subsidy Scheme can play an effective role in responding to
the impacts of HIV/AIDS. The issue of HIV/AIDS intersects with the HSS in
a number of ways including:
● The increasing numbers of child-headed households
● Some households are becoming larger as they take in orphans or others
affected by HIV/AIDS
● Households faced with the impacts of HIV/AIDS face increasing economic
hardship and inability to pay for housing related expenses
● The potential fund the land, infrastructure and building costs of HIV/AIDS
hospices (bearing in mind that this is a small part of the total cost involved
in setting up, staffing and running such facilities)
People living with HIV/AIDS are ideally best cared for through home-based
care, but in some cases this is not possible and institutions for children and
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adults with HIV/AIDS are necessary. KwaZulu-Natal and Gauteng have
transitional subsidy programmes which can be used to provide short term
accommodation. This has been used for people living with HIV/AIDS. The
National Department of Housing needs to review this and consider adopting
it as a national programme. Operational costs of institutions such as these is
the most important cost item, however – there will need to be collaboration
with the Departments of Health and Welfare to ensure that any use of the
Housing Subsidy Scheme for the capital costs of land, infrastructure and
buildings to accommodate welfare institutions is linked to funding for the
operational costs of the institution.
The Department of Housing needs to consult with the appropriate
departments and levels of government to ensure that indigent policies offer
the flexibility to accommodate and not discriminate against larger
households. Similarly housing policy needs to find ways to support a range
of household sizes and types.
The Department of Housing needs to consult with the appropriate
departments and levels of government to develop appropriate succession
and tenure security mechanisms to protect the interests of children, young
adults under 21 years and other dependents of housing beneficiaries who
die.
9.1.8

Building local authority capacity to manage the housing process and
provide basic services
Local authorities do not necessarily need to have housing project
management capacity, as this can be contracted out. However local
authorities do need to have the capacity to prepare integrated housing
strategies as part of their IDPs and to be able to acquire land for housing
and initiate and monitor housing projects. Although local authorities in cities
and metropolitan areas generally do have this capacity, many smaller local
authorities in rural areas have virtually no housing capacity.
Equally importantly, local authorities need to have the capacity to provide
and maintain services to housing projects, e.g. water supply, sanitation,
roads, clinics, sportsfields, playgrounds. Currently some local authorities in
rural areas are unable to do this effectively.
In order to ensure that local authorities are able to provide services in a
sustainable way:
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●

●

●

Effective indigent policies must be in place for households with
low/irregular incomes (and the national indigent policy for households with
incomes of below R800 p.m. needs to be reviewed in line with continually
changing circumstances)
Over and above an indigent policy, there should be suitable structuring of
rates and service charges to ensure cross-subsidization and affordable
charges for low-income people.
Local authorities need to have effective billing and collection systems in
place to ensure that those who are supposed to be paying are actually
paying (in the survey many residents complained of not getting bills on time
or at all, and of having to travel far distances to pay for rates and service
charges).

Building the capacity of local government with regard to IDPs and service
delivery is largely the responsibility of the Department of Provincial and
Local Government, and Provincial Local Government Departments, but
Provincial Housing Departments also need to play a role in ensuring that
smaller local authorities are able to formulate and implement effective
housing strategies.
9.1.9

Building the capacity of community organisations
One of the hallmarks of successful housing projects is strong community
participation through democratic and accountable community based
organisations that can articulate the needs of communities. Most
communities do not currently have such organisations (less than a third of
beneficiaries were aware of active CBOs involved in their projects). Building
the capacity of community organisations is therefore essential as a way of
ensuring more effective participation that results in housing projects that
better meet people’s needs.
Sufficient funding for community capacity building should be made available
through Provincial Housing Departments for all housing projects. Local
authorities are the ideal organisations to fund and/or carry out capacity
building of communities. As they will be the developers for most housing
projects, one must guard against potential conflicts of interest in setting up
frameworks for such funding.
The resources required for effective capacity building must not be
underestimated. A policy and funding mechanism should therefore be
informed by a thorough evaluation of existing practice and its constraints.
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9.1.10 Ensuring effective beneficiary education
Many beneficiaries display a lack of knowledge of the housing subsidy
scheme, the available housing options and their rights and responsibilities.
For example, it seems many beneficiaries expected a four-roomed house to
be provided for them, and beneficiaries are not always informed of the
retention period after the handover of houses, during which contractors are
obligated to rectify problems and defects.
Due to the complexities of the institutional subsidy, inadequate beneficiary
education seems to be a particular problem amongst institutional subsidy
beneficiaries. For example in the Westrich project in Durban some
beneficiaries are unaware of the differences between an institutional subsidy
project and a project-linked subsidy, while in the Stock Road project in Cape
Town most beneficiaries see the project as a rental housing project even
though they actually have instalment sale agreements.
A framework for housing consumer education is in the process of being
finalised. This process should be prioritised by the National Department of
Housing. Sufficient funding and capacity should be made available to
ensure that potential beneficiaries are aware of all their options, rights and
responsibilities before projects are implemented.
9.1.11 Support for informal economic activity and the unemployed
More housing subsidy beneficiary households depend on informal economic
activity as source of income than on any other source of income. Almost
twice as many PLS and consolidation subsidy beneficiaries are informally
employed as are formally employed. It is therefore important that informal
economic activities are supported in housing projects. Possible ways of
doing this include:
● House designs that are suitable for home-based enterprises
● Plot allocation procedures that facilitate the accessible location of shops,
crèches and so on
● The provision of appropriate public spaces for informal markets (with
appropriate infrastructure where necessary, e.g. electricity supply, public
toilets)
For households unable to support themselves (currently over a quarter of all
PLS households survive on government grants or informal handouts) there
needs to be an effective social support safety net. From the evaluation it
would appear that the current social support system of old age pensions,
disability grants and child support grants is leaving too many gaps: 12% of
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PLS households are surviving on a R130 per month child support grant as
their only source of income, and a further 8% are even worse off as they are
relying entirely on informal handouts. A Basic Income Grant is one potential
way to start addressing this enormous problem of poverty. If the settlements
and households developed using the HSS are to be viable suitable
mechanisms must be found to support destitute and very poor households.
9.1.12 Identifying and releasing land for housing
The scarcity of affordable and well located land suitable for housing,
especially in cities and metropolitan areas, has been a constraint to housing
delivery. Local authorities need to take the lead in identifying and acquiring
land for housing, and need to make use of mechanisms such as land
swaps, the assignment of commercial rights, expropriation, and so on.
Suitable public land owned by all levels of government should be made
available for housing at a nominal cost wherever possible. The
establishment of a land fund to assist local authorities in acquiring and
“banking” land for future use for housing projects in rapidly developing urban
areas needs to be investigated by the National Department of Housing.
The National Department of Housing also needs to ensure that there is a
national rapid land release programme in which security of tenure and basic
infrastructure is provided upfront for households requiring land to settle on.
Housing conditions can then incrementally upgraded over time, for example
via a PHP approach. A few provinces have had plans for such programmes,
but Gauteng seems to be the only province to have implemented such a
programme.
Finally, it should be noted that the demand for land can also be managed by
emphasising the in situ upgrading of informal settlements and by promoting
the rental of rooms and suitable backyard structures. In situ upgrading is
capable of providing good quality living environments in good locations,
while small scale rental is capable of providing affordable and acceptable
quality housing in suitable locations.
9.1.13 Moving towards appropriate norms and standards
A common problem with housing policies in developing countries is a
tendency to have unrealistically high standards that make housing
unaffordable, reduce people’s choice and creativity and restrict delivery. This
is because problems with housing quality are seen as a problem of low
standards, when the reality is usually that the problem is with the monitoring
and enforcement of standards. Raised norms and standards are particularly
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problematic since increases in the subsidy amounts have lagged behind
inflation. Although required standards are higher than they were in 1994, the
real value of the subsidy amount is less. Based on inflation, since the
introduction of the R15 000 subsidy amount in 1994, and ignoring increased
standards, the maximum subsidy amount should currently be at least
R25 000 (excluding the 15% allowance).
Imposing minimum house sizes, of up to 45m2 (e.g. in Limpopo), can also
have a negative effect, as this can result in proposed projects being
unfeasible or projects with very low levels of infrastructure. Minimum plot
sizes, e.g. 300m_ in Gauteng, can also have a potentially negative effect.
For example projects have to be located on cheap land on or beyond the
urban periphery.
Some provincial building standards are also unnecessarily high. For
example the Western Cape’s specifications for PHP housing include:
● Plastering of external walls plus two coats water resistant paint
● Ceiling (for all houses in the Southern Cape Coastal Condensation Area)
● Corrugated iron roof sheets must comply with SABS 934 and have a class
Z600 coating, which is an unusually high level of specification.
The proposed introduction of NHBRC guidelines for PHP housing will have
an even more severe impact, both on affordability and on the speed of
delivery. Inspection by the NHBRC as to compliance with their complex
standards will be required, and this inspection capacity will need to be built
up over time.
Norms and standards therefore need to be reviewed by the National
Department of Housing and Provincial Housing Departments to ensure that
they are appropriate, affordable and enforceable. Norms and standards
should be the minimum to ensure health and safety. If people want to be
able to get a larger house upfront and then plaster and paint it later, when
they can afford to, then they should be able to do so.
9.1.14 Promoting energy efficient and environmentally sustainable housing
Most project managers have reported that no specific energy efficiency or
environmental sustainability interventions were made in their projects. The
main reason given for this was the constraint of the subsidy amount. This is
now being partially addressed, at least for the Southern Cape Coastal
Condensation Area, where a small additional amount of R1 004 is being made
available for interventions such as installing a ceiling or external plastering.
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The possibility of an additional subsidy amount for environmentally positive
interventions should be investigated, e.g. solar water heaters or use of
thermal insulation technologies.
9.1.15 Linking funding for integrated urban development to the Housing
Subsidy Scheme
Integrated development is only possible where sufficient funding is available
for providing community facilities and capacity building programmes, such
as in the Presidential Lead Projects. The experience of the Klapmuts project
in the Western Cape shows that the capital cost implications to the local
authority of bulk infrastructure and community facilities can be equivalent to
the total housing subsidy funding for a project. Many local authorities do not
have sufficient funds. As a result, in some projects the only community
facilities are schools and informal crèches, and there are no facilities such
as community halls, libraries, clinics, sportsfields or playgrounds. Some form
of funding for facilities, or a contribution towards the cost of facilities, should
be linked to the housing subsidy to ensure that all housing projects have
some community facilities apart from schools. The Department of Housing
and the Department of Provincial and Local Government would need to
collaborate on investigating this option.
9.1.16 Introducing a funding mechanism for integrated rural development
It does not appear that the housing subsidy is an appropriate mechanism for
rural development. Some of the projects in small towns and rural areas have
resulted in the provision of formal houses in areas without any employment
opportunities or community facilities (apart from schools) and without access
to basic services such as an on-site water supply and electricity. The priority
in underdeveloped rural areas should be to build social and economic
viability. Funds could have been better used to improve rural people’s lives
by addressing development needs that were perhaps of a higher priority
than 40m2 concrete block houses, e.g. support for job creation initiatives
and providing access to water and electricity and community facilities. If
provision of houses is to take place this must be accompanied by
appropriate infrastructural and social services provision as well as income
generation opportunities.
A flexible and integrated funding mechanism for rural development therefore
needs to be developed – relevant government departments that need to be
involved in this include the Department of Housing, the Department of Land
Affairs, the Department of Provincial and Local Government, the Department
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of Water Affairs and Forestry, the Department of Mineral and Energy Affairs
and the Department of Agriculture.
9.1.17 Emphasising quality living environments
There needs to be more emphasis on the quality of living environments and
less on quantitative measures such as house size and plot size. There
needs to be greater promotion of good practices, of which there are a
number of examples, and greater promotion of Department of Housing
guidelines such as the Red Book and the Guidelines for Environmentally
Sound Low Cost Housing. Most such guidelines currently seem to be widely
ignored.
One type of intervention that seems to have seldom occurred is the
greening of projects by planting trees and grass, which can have a
significant impact on the living environment of those projects. Another
lesson that seems to be seldom applied is that having densities that are
sufficiently high to be able to support a wide range of facilities and economic
activities is particularly important in creating socially and economically viable
communities. Making optimal use of vacant land is also important, especially
in cities and metropolitan areas, where the urban periphery is often already
more than reasonable commuting distance from the CBD. Densities
therefore need to be increased in line with the Red Book’s suggestion that a
gross density of over 50 dwelling units/Ha is “likely to be appropriate in most
developing urban areas in South Africa” (CSIR, 2000: 5.6-5). Larger plots
can result in a poorer quality living environment, as many households do not
make full use of their plots. Smaller plots or attached or semi-detached
housing can yield a better quality of living environment. Higher density
developments must be accompanied by more sensitive resident participation
in planning of public space.
9.1.18 Reviewing the land registration and transfer system
The land registration and transfer system needs to be seriously reviewed.
The formal land tenure system is starting to break down in new housing
projects, where already up to 15% of the occupants in some projects are not
the legal owners. Land legal issues are one of the major delays in
implementing greenfields projects and the slow issuing of title deeds is
always a problem. In many completed PLS projects, few beneficiaries have
received title deeds yet (e.g. in Diepsloot West in Gauteng, a year and a
half after the completion of the project only 20% of beneficiaries have title
deeds).
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Ultimately, informal sales of subsidised housing for below market values can
only be discouraged by the easy availability of individual subsidies and by
the establishment of some sort of information exchange system by local
authorities whereby potential buyers and sellers of subsidised houses can
be put in contact with each other (and whereby the prospective purchaser
can access an individual subsidy if necessary). This would help ensure both
that the seller gains security of tenure and the purchaser gains sufficient
funds to obtain adequate housing elsewhere.
9.1.19 Promoting housing savings and credit
Encouragement of savings and stimulating access to credit is important. Although
there have been initiatives such as the National Housing Finance Corporation,
the National Urban Reconstruction and Housing Agency, the National Housing
Savings Scheme and Gateway Home Loans, these have not been on a sufficient
scale to have a big impact.
There have been demonstrable positive impacts on housing quality in the few
examples of savings-linked credit provided to low-income people, such as the
SAHPF’s uTshani Fund and the Kuyasa Fund in Cape Town. These examples
should be built upon and replicated.
Efforts by the Department of Housing and the parastatal housing finance
organizations, such as the NHFC and Nurcha, to play a role in promoting savings
and appropriate micro-credit models should be promoted and supported.
9.2

Recommendations for monitoring and evaluation by the Department of
Housing
The current monitoring activities of the Department of Housing include
keeping a number of statistical databases, quarterly reports on the
performance of national housing programmes, quarterly reports on the
performance of housing support institutions and annual situational analysis
reports. Effective monitoring and evaluation is essential in order to inform
policymaking, understand real impact, and enable cost effectiveness
analysis. The recommendations below represent an ideal situation in which
relevant information can be collected for decision makers through a
combination of maintaining a full range of quantitative indicators, regular
national and provincial policy evaluations, and the annual implementation of
in-depth case study evaluations of a small sample of housing projects.
There are many approaches to monitoring and evaluation in the context of
development programmes. The CSIR approach, which is widely used in the
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public sector, defines monitoring as “the systematic collection of information to
measure the performance of programmes or projects on an ongoing basis”2.
The monitoring process can include the collection and analysis of indicators,
baseline studies and evaluations, which are defined by the CSIR as follows:
● Indicators: a quantitative measure of performance or trends. The CSIR
categorises indicators as input indicators (resources, e.g. money), output
indicators (houses, infrastructure), process or spin-off indicators (spin-offs
from the project or programme, e.g. local job creation, economic
empowerment) and impact indicators (quality of life).
● Base-line studies: study of conditions before implementation of a project or
programme.
● Evaluation: discrete, focused studies to determine the relevance,
effectiveness, efficiency and impact of a project or programme.
To ensure cross-validation and triangulation of data (see introduction to
Chapter 4) it is important that a variety of methods, including the use of
quantitative indicators and qualitative case studies, are applied to in data
collection. It should be noted, however, that the Housing Subsidy Scheme
does not really lend itself to baseline studies, as housing projects frequently
involve the creation of new communities involving beneficiaries who come
from a variety of places. In these cases background data is available from
Statistics South Africa on inadequate housing conditions amongst the
population as a whole.
The provision of housing is at the intersection of a number of different
policies and government departments and levels of government. Therefore,
although the Housing Subsidy Scheme is central to housing delivery, a
number of other government departments will also need to be included
within the scope of the monitoring process.
Monitoring needs to occur at different levels:
● national level but is administered at the provincial level, and housing policy
as a whole is the joint responsibility of both national and provincial
government.
● Urban settlement level (especially for metropolitan areas and cities)
–housing policy is closely related to urban development which is
implemented at local authority level.
● Project level – the housing policy is almost entirely project-based.

2

Napier, Mark and Mulenga, Anastasia Lungu (1999): “Hitting the ground? Monitoring the impact of investment in human
settlements”, Government Digest Vol 18 No 9, April 1999 and Housing in Southern Africa, April 1999.
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Table 9.1 below summarises the different types of complementary
monitoring activities required: quantitative indicators to measure housing
delivery and its broader impact; evaluations of policy and the
implementation of policy; case studies to evaluate the impact of the Housing
Subsidy Scheme in specific housing projects. These are discussed in more
detail below.
Table 9.1: Suggested data collection methods for ongoing monitoring and
evaluation of housing policy
Method

Level

Purpose

Information gathering

Indicators

National,
provincial,
metro
areas/cities

To monitor the
delivery in terms of
the Housing Subsidy
Scheme and the
impact of housing
policy at a macro-level

Quantitative data from
Housing and Urban
Information System
(HUIS)/Housing
Subsidy
System(HSS)/Statistic
s South Africa

Policy
evaluations

National or
provincial

To evaluate the
appropriateness and
effectiveness of
policies and to
evaluate the extent to
which it is being
efficiently and
consistently
implemented

Analysis of policy
documents, evaluation
reports, media reports
Interviews with
selected officials and
other key
stakeholders

To evaluate the
impact of the Housing
Subsidy Scheme and
other housing-related
interventions on
beneficiaries and on
urban settlements, to
evaluate the efficiency
of the Housing
Subsidy Scheme from
an end-use
perspective

Interviews with key
role players and
ordinary beneficiaries
in selected housing
projects.

Case studies Project level
of selected
housing
projects
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9.2.1

Indicators
Indicators are quantitative tools that can be used to measure delivery in
terms of the subsidy scheme and assess the broader impact of housing
policy. It is essential that there is a full range of up-to-date indicators
showing the progress of subsidised housing delivery.
The Housing and Urban Information (HUIS) system already has many of
these indicators, and the Information on Development and Economic Activity
(IDEA) database shows some of this data in a very user-friendly form that
can be used by decision-makers.
The main information source for indicators specifically for the Housing
Subsidy Scheme is the Housing Subsidy System, which consists of
information collected by Provincial Housing Departments. It is essential that
information is collected and submitted by all provinces in a standardised and
consistent way.
The main source for the more general indicators is Statistics South Africa,
mainly from the 5-yearly Census and the annual October Household Survey.
Other, less comprehensive information can potentially be sourced from the
South African Reserve Bank, Bureau of Market Research, National Housing
Finance Corporation (NHFC), National Home Builders Registration Council
(NHBRC), Servcon, Social Housing Foundation (SHF), People’s Housing
Partnership Trust (PHPT), and the Office of Disclosure set up in terms of the
Home Loan and Mortgage Disclosure Act of 2000.
Indicators need to be at the following scales: national, provincial, local (at
least for the metropolitan areas and cities).
The list of proposed indicators below is based on recommendations of the
CSIR3 and the UN-HABITAT indicators4. There is a lack of reliable
quantitative information on housing in South Africa (apart from the Census
every five years). This is self-evident from comparison with international
data on housing conditions. In the latest version of the UN-HABITAT Global
Urban Observatory database, only three South African urban areas (Durban,
East Rand and Port Elizabeth) are included amongst the 232 cities, and
only Port Elizabeth has a reasonable amount of information for about a
quarter of the quantitative indicators. Durban only has information available

3 Council for Scientific and Industrial Research (1999): The State of Human Settlements in South Africa 1994-1998
(Version 3), report prepared by the CSIR for the Department of Housing, Pretoria, 1999: page.
4 UN-HABITAT: Urban Indicators Toolkit: Guide, Global Urban Observatory, UN-HABITAT, Nairobi, 1998
(www.unhabitat.org/programmes/guo/guo_guide.asp#b1).
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for one of the 90 quantitative indicators although that city now has a
programme planned for more comprehensive data collection.
It must be noted that reliable impact indicators can generally only be
collected at a project level.
Input indicators
Input indicators measure the resources used for the project or programme –
in the case of subsidised housing delivery the most important resource is
money. These are the indicators where there is currently the most
information available, e.g. on subsidies approved and subsidies paid out.
Other sources of funding closely linked to housing delivery also need to be
monitored, especially the Consolidated Municipal Infrastructure Programme.
Potential input indicators include:
● Number of housing subsidies approved per subsidy type and income
bracket
● Number of housing subsidies approved broken down by race
● Value of housing subsidies approved
● Subsidies approved broken down by gender
● Subsidy allocations by age
● Subsidy allocation by income
● Subsidy allocation by number of dependants and household size
● Number of subsidies to disabled people and other special categories
● Total infrastructure expenditure (e.g. in terms of the Consolidated Municipal
Infrastructure Programme)
● Number of subsidies complemented by end-user loans/ savings (broken
down by subsidy type)
Other possible indicators could include beneficiary savings and loans added
to subsidy amounts. Non-financial resources are also important, but it would
be more difficult to monitor, for example, sweat equity (hours of unpaid
labour) in People’s Housing Process projects.
Output indicators
Output indicators measure the goods or services produced by the project or
programme.
Potential output indicators include:
● Actual number of houses built, broken up by subsidy type
● Average size of subsidy house
● Floor area per person in subsidy houses
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●

●
●
●
●

Breakdown of form of tenure for subsidy beneficiaries (individual
ownership, rental, communal ownership, etc.)
Percentage of households connected to water
Percentage of households connected to electricity
Percentage of households connected to sewerage systems
Percentage of households connected to telephone line

Another output indicator proposed by the CSIR was for the distance of each
subsidized project from the CBD or nearest town/service centre.
Comparisons on this data would need to be cautious given the complex
patterns of location of economic activity within metropolitan areas.
Outcome indicators
Outcome indicators measure the actual impact of a project or programme.
The ultimate objective of the Housing Subsidy Scheme and housing policy
is to provide adequate housing for the inadequately housed so as to
improve overall housing conditions. The impact of the Housing Subsidy
Scheme and related policies therefore needs to be assessed through
monitoring overall housing conditions, to determine the extent to which
housing policy is meeting housing needs and facilitating greater access of
people to adequate housing. These indicators therefore need to be collected
as general indicators, not specifically for subsidized housing only.
The outcome indicators suggested below are the UN-HABITAT shelter
indicators, indicators used internationally to measure the progress of
governments in meeting the right to adequate housing (apart from the first
four indicators, which are existing HUIS indicators):
● Number of households by type of dwelling
● Average number of households in dwelling
● Average household size by dwelling type
● Percentage of population in formal housing
● Tenure types: Percentage of woman and man-headed households in the
following categories: owned without mortgage; owned with mortgage; private
rental; public rental/ social housing; subletting; informal tenure without rent;
informal tenure with rent; other (for example homeless, institutions).
● Evictions: Average number of men-headed households evicted from their
dwellings during the past five years. Average number of women-headed
households evicted from their dwellings during the past five years.
● Housing price and rent-to-income ratios: Ratio of the median of a freemarket price of a dwelling unit and the median annual household income;
ratio of the median annual rent of a dwelling unit and the median annual
household income of renters.
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●

●

●

●

Access to land: ratio between the median price of 1 m2 of highly developed
land (plots serviced with roads, water and electricity) and the median
household income per month; ratio between the median price of 1 m2 of
developed land (plots serviced with roads only) and the median household
income per month; ratio between the median price of 1 m2 of raw land
(unserviced plots) and the median household income per month.
Access to credit: percentage of dwellings purchased during the year that
are covered by mortgage loans; percentage of dwellings purchased during
the year that are covered by non-mortgage loans.
Access to services: percentage of households with access to piped water
in, or within 200m of, the dwelling. Percentage of households with
connection inside housing unit to piped water. Percentage of households
with connection inside housing unit to sewerage. Percentage of
households with connection inside housing unit to electricity.
Percentage of households with connection inside housing unit to
telephone.

Process indicators
Process indicators measure the spin-offs of a project or programme, which
are benefits which were not intended as the primary aim of the project or
programme (e.g. job creation and empowerment, although extremely
important, can be regarded as spin-offs of the housing delivery programme).
This form of data is extremely difficult to collect as many spin-offs are indirect.
Two possible process indicators are:
● Employment opportunities created
● Number of emerging contractors directly involved in building subsidy houses
The CSIR have also suggested the number of home-based enterprises in
subsidy houses as a process indicator. This would probably only be reliably
collect from the evaluation case studies.
9.2.2

Policy evaluations
In a rapidly changing policy context it is necessary to regularly review policy
and procedure documents to ensure that the policies and procedures are
clear, consistent and appropriate, and that they are being fairly, efficiently
and consistently applied. Both housing policy and related policies will need
to be looked at (for example the Consolidated Municipal Infrastructure
Programme is the responsibility of the Department of Provincial and Local
Government, but it is closely linked to the Housing Subsidy Scheme). Policy
evaluations need to consist of:
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●
●

●

●

Collection and analysis of all policies and procedures related to housing
Collection and analysis of all evaluation reports and media articles relating
to housing policy and the implementation of housing policy
Interviews with key officials and other relevant stakeholders (especially
organisations which provide housing-related advice and support to
communities and individuals)
Synthesizing the above sources of information into a report which assesses
the policies and procedures are clear, consistent and appropriate, and that
they are being fairly, efficiently and consistently applied.

Policy evaluations need to be conducted at both the national and provincial
level. National policy evaluations will need to happen fairly frequently (e.g.
at least every two years), but provincial policy evaluations could be
alternated and be on a less frequent evaluation cycle.
9.2.3

Case studies
In order to flesh out and contextualise the quantitative information based on
indicators it is essential that the Department of Housing regularly carry out
case studies of randomly selected projects so as to get a more qualitative
and fine-grained picture of the reality on the ground.
A small sample of projects needs to be evaluated every year. The sample of
housing projects must have as wide a range of different types of projects as
possible (using a project typology such as the one in Chapter 4, section
4.2), and should also attempt to include noteworthy projects, both good and
bad. A degree of randomness in the selection of projects to maximize
diversity may help to give the sample greater credibility.5
Only projects where construction has ended, either due to completion of the
project or some other reason, should be studied, i.e. projects where
construction is still occurring should not be selected.
The case studies should include the following methods of data collection:
● A project visit. It is essential to physically visit a project and spend a few
hours walking around it. This should ideally be done with the community
representative. There needs to be a checklist of basic information to look
out for and note down. The Technical Evaluation form in the Appendices
could be used as a guide, but could be made considerably simpler.

5 Patton, 1987: Page 59.
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●

●

●

Interviews with key roleplayers: developer, project manager, local authority
housing department, community representative. Given that the local
authority can potentially also be the developer and project manager, this
means that usually between two and four people will need to be
interviewed for each project. The project investigation questionnaires in the
Appendices could be used as guidelines, but they could be made
considerably simpler. In order to get honest opinions, it is essential that the
interviewees be assured of confidentiality.
Interviews with beneficiaries: It is essential that residents are interviewed.
Speaking to only a few residents could be sufficient, but if a statistically
significant survey is desired, a random sample of sufficient size (at least 30
households) needs to be selected.
Analysis of documents: if documentation is available, for example, the
subsidy application or an evaluation report, these can be used to obtain
additional information.

Baseline surveys are only possible for projects in which informal settlements
are upgraded or relocated. In most cases a comparison with previous living
conditions would rely on questions in the questionnaire about previous living
conditions.
In addition to qualitative data, as much quantitative data as possible should
also be collected, as it will often be possible to collect data which cannot be
collected at a larger scale. All the input, output and process indicators in
section 9.2.1 should be collected. Additional indicators could include:
● Percentage of adult household members formally employed, informally
employed, unemployed, or recipients of welfare grants (pension, disability
grant).
● Number of home-based enterprises in subsidy houses
● Percentage of households which have made improvements to their houses
● Number of households on-selling or renting out subsidised houses
formally/ informally (and the median prices and rentals)
● Average plot size
9.2.4

Collecting and disseminating the information
The aims of monitoring and evaluation include:
● To provide information for decision makers to inform and guide decisions
● To ensure transparency and accountability
● To contribute towards the broader knowledge base so as to enrich the work
of other practitioners and researchers
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The monitoring and evaluation process needs to be driven by the National
Department of Housing, in order to ensure that its results are closely linked
to policy making, but it would be useful to have representatives from other
bodies forming part of a steering committee to guide the monitoring and
evaluation process, for example:
● Office of the Public Service Commission
● South African Human Rights Commission
● Provincial Housing Departments
● South African Local Government Association
Some of the actual fieldwork could be carried out by external consultants,
but it is important that monitoring and evaluation staff of the Department of
Housing are directly involved in at least some of the fieldwork, analysis and
packaging of information.
Once information has been collected and analysed it needs to be packaged
and disseminated. Methods of dissemination could include:
● Inclusion of key indicators and findings in the Department of Housing’s
Annual Report.
● Internal information dissemination workshops.
● Publication of non-confidential information on the Department of Housing
website.
The cost implications of regular evaluations of selected housing projects
need not be exorbitant. The World Bank experience is that the cost of the
evaluation ranges between 0.2 % and 1.3% of the total project cost, with an
average of about 0.6%6. The average cost breakdown of the evaluation
costs is: data collection 53%, staff/consultants 41%, travel 6%.
To evaluate ten projects a year, and assuming an average of 1000 units per
project (with an average total housing subsidy value of about R20 million
per project), should therefore cost about R1.2 million per year. The
2003/2004 budget of the Department of Housing for policy and programme
monitoring is only R2.9 million. This amount should be substantially
increased so that monitoring and evaluation can be given the attention it
deserves.

6 Baker, Judy L: Evaluating the Impact of Development Projects on Poverty: A Handbook for Practitioners, The World Bank,
Washington D.C., 2000: Page 79.
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