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Affordable housing delivery has been a major deliverable for the South African government 
since 1994. The apartheid laws created a fragmented city and had a negative impact on 
previously vibrant communities. Since the dawn of the new South Africa in 1994, government 
has created a platform to stimulate the creation of sustainable communities. This has proven 
to be a daunting task and the progress in this regard has been slow. In 1994, the South 
African government published the White Paper on A Housing Policy and Strategy for South 
Africa. This was followed in 2004 by a housing code, A Comprehensive Plan for Sustainable 
Human Settlements, called “Breaking New Ground”, which contained practical guidelines to 
implement sustainable human settlement development. The aforementioned was supported 
by other legislation and the abolishment of apartheid planning legislation. Sustainable human 
settlement development consists of many facets, but this paper focused on three themes, 
being land, finance and tenure options with respect to affordable housing delivery in the City 
of Cape Town. Ten housing practitioners were identified, representing government and the 
private sector. A semi-structured interview comprising of 12 questions was used to allow the 
housing practitioners to share their knowledge on the aforementioned themes during the 
process. The study found that a shortage of affordable housing is an international problem 
and not just a South African or City of Cape Town phenomenon. With regard to land it 
concluded that strategic government-owned land parcels remain underdeveloped. Despite 
government’s comprehensive finance programmes, the study found that the financial sector 
had no formal obligation to assist government with the delivery programme. With regard to 
tenure options, the research concluded that additional forms of tenure, such as incremental 
and rental options, should become more prevalent in the delivery model. 

 
Field Of Research: Public Management 
 

1. Introduction and Background 
 

The need for affordable housing is a growing concern across South Africa (SA) and appears 
to be much bigger than initially anticipated by the South African government and the City of 
Cape Town (CoCT) prior to the first democratic elections in 1994.  
 
Tissington (2011) states that, nationally, government delivered over 2.6 million houses 
between 1994 and 2008, of which 293 053 were in the Western Cape. A further 440 000 
housing units were estimated to have been delivered nationally between 2008 and 2011, of 
which 64 069 were to be delivered in the Western Cape. The housing delivered in the 
Western Cape is in the jurisdiction of the City of Cape Town (Tissington, 2011). The need 
for formal housing is growing faster than the rate of delivery, and logic dictates that the 
dilemma would persist if the gap between delivery and the growing need is not reversed or 
reduced substantially.  
 

                                                           
*  Mr Charles Witbooi, Master of Technology: Public Management candidate, Department of Public 

Management, Cape Peninsula University of Technology, P O Box 652, Cape Town, 8000, South Africa.   
Email: Charles.witbooi@absa.co.za 
†
 Associate Professor Rozenda Hendrickse (PhD: Public Administration), Department of Public Management, 

Cape Peninsula University of Technology, P O Box 652, Cape Town, South Africa. Email: 
hendrickser@cput.ac.za 

mailto:Charles.witbooi@absa.co.za
mailto:hendrickser@cput.ac.za


Proceedings of Global Business and Social Science Research Conference 

11 - 13 May 2015, Grand Mirage Hotel, Bali, Indonesia, ISBN: 978-1-922069-75-7  
 

2 
 

An estimated 400 000 families in the City of Cape Town needed housing in the form of 
rentals, ownership and/or serviced sites. Of these 400 000 families, approximately 310 000 
were registered on the City’s integrated housing database. It was conservatively estimated 
that a further 90 000 were included in the total of 150 000 households living in the City’s 
various informal settlements, of which there are 223. These vary in size, from 46 679 
structures in Khayelitsha to 224 in Simon’s Town (City of Cape Town, 2009).   

Pollack (2011) states that the City’s total operating expenditure had increased from R19 476 
billion in 2010/11 to R22 142 billion in 2011/2012. This represented a 13,7% growth in 
spending, a consequence of rising bulk purchase cost, new transport allocations with the 
integrated rapid transport (IRT) system, and rising employee costs negotiated by the 
bargaining council at the time. Human settlements received approximately R700 million, an 
increase of 9.1% in comparison to the previous financial year. The housing budget of R700 
million could deliver approximately 6 975 housing units if site, services and top structures 
were to be delivered in all cases. There were other competing government housing 
programmes, such as the Upgrade of Informal Settlement Programme (UISP). The budget 
relative to the need could at best be described as optimistic if one considered the extent of 
the need versus the budget allocation.  

The researchers are of the opinion that the shortage of money is a consequence of South 
Africa’s macro-economic circumstances, a clear indication that government alone does not 
have the financial ability to eradicate the housing shortage in the country in the foreseeable 
future.  

Affordable housing is one of the most important deliverables of the government in order to 
ensure the success of the “new” South Africa. South Africa has a culture of home ownership 
and, because of this, most South Africans have an aspiration to own a home, plot and top 
structure. The place of residence is the single biggest investment most South Africans, 
irrespective of race, creed and gender, and across the socio-economic spectrum, will make 
in their lifetime.  

2. Problem Statement 

Affordable housing delivery is a complex basic human right, and government has put 
constitutional guidelines in place to provide a platform to stimulate the effective delivery 
thereof. This platform has been set in terms of Section 26 of the Constitution of the Republic 
of South Africa, Act 108 of 1996 (Republic of South Africa, 1996).  
The ideal would be adequate and well-located housing for all South Africans, with a 
manageable backlog with no slums or informal settlements, and employment for all, with the 
correct amount of rental stock to accommodate migrants who choose to rent for job 
opportunities or social services. The challenge is housing delivery with a wide array of 
tenure options suited to the needs of recipients, and housing with appropriate end-user 
finance options with affordable repayment structures for those in the lower income bands.   

Based on one of the researcher’s work experience, daily interaction and policy 
interpretation, the reality is that the Human Settlements Policy is geared towards certain 
results, such as large-scale sustainable integration, but many housing practitioners in the 
City and private sector are of the opinion that the Breaking New Ground Policy (Department 
of Human Settlements, 2004) is impractical, a delusion, and those who have to implement it 
are not succeeding with the implementation. Because of the backlog, housing delivery is 
slow, and in instances where houses are delivered they often are of poor quality and on the 



Proceedings of Global Business and Social Science Research Conference 

11 - 13 May 2015, Grand Mirage Hotel, Bali, Indonesia, ISBN: 978-1-922069-75-7  
 

3 
 

outskirts of cities and towns (e.g. Delft, Khayelitsha and Atlantis).  It is believed that 
affordable housing requires more than creative planning, engineering and technical 
solutions. It requires the aforementioned elements, combined with compassion for poor 
people and practitioners and implementers who can identify with the struggle of poor people. 
It further requires housing practitioners with technical competency and the will to put the 
needs of the homeless before self – seemingly a daunting task. 

Land, finance and tenure options are key elements of the housing delivery process and their 
ineffective use can result in unsustainable human settlements. Effective housing delivery 
must be focused on well-located land and, if well-located land is going to be utilised, then 
one must reconsider the format of current government housing revenue streams and find 
workable tenure options to support affordable housing delivery. Affordable housing is part of 
a much bigger picture, but it is often designed not to have a negative impact on the provider 
instead of affecting the recipient positively.  

This study focuses on the delivery of affordable housing in relation to land, finance and 
tenure options within the jurisdiction of the City of Cape Town, South Africa.  The literature 
review which follows, focuses on these three core aspects. 

3. Research Objective 

The core objective of the study was to investigate the best use of land, finance and tenure 
options with respect to affordable housing delivery in order to make recommendations to the 
City of Cape Town as to how a well-balanced, sustainable, integrated city can be achieved. 

4. Literature Review 
 

4.1 Land 

Well-located land is important for the overall success of government’s housing delivery 
programme. Almost all government housing delivery post-1994 has taken place on the 
outskirts of towns. It is imperative that better located land is used for government housing 
delivery in order to provide recipients access to a sustainable and balanced livelihood.  

Tonkin (2008) indicated that Breaking New Ground ‡  (BNG) promotes densification and 
integration, which are key objectives to “integrate previously excluded groups into the city 
and the benefits it offers, and to ensure the development of integrated, functional and 
environmentally sustainable human settlements, towns and cities”.  
The location of affordable housing delivery will have a significant impact on the overall 
value-add to the lives of poorer and marginalised people as well as communities. It therefore 
is important that the delivery of affordable housing becomes and remains the responsibility 
of government and private sector, and that value-add becomes part of the affordable 
housing delivery proposition.  
 

4.2 Finance 
 
Affordable housing development does not deliver the same financial returns for developers 
as free market residential developments due to the revenue restriction (price range of the 

                                                           
‡
 Breaking New Ground (BNG) is the South African national government’s human settlement implementation strategy. 
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units). The successful delivery of affordable housing requires the cooperation of financial 
institutions (banks), development funders, private sector developers and government.  

Banks, under threat of more direct state intervention in the form of prescribed minimum 
lending targets, signed a Memorandum of Understanding (MoU) with the Minister of Housing 
in March 2005 in which they committed to providing R42 billion in housing finance before the 
end of 2008 to the low income market, defined at that time as households with an income of 
between R1 500 and R7 500 per month (Melzer, 2007). The minimum income required for 
mortgage was reduced to as low as R1 500 per month, with the minimum mortgage size set 
at a capital value of R20 000. Informal income sources were recognised subject to some 
form of verification, and credit vetting processes were adjusted to ensure that more 
borrowers would qualify for loans. This was instituted to support the large segment of the 
South African population who are employed in the informal sector.  

The original R42 billion Financial Sector Charter (FSC) target expired in 2008. It has still to 
be confirmed whether the MoU signed as a result of the Charter achieved the desired 
outcomes in order to determine the way forward to ensure sustained assistance to this 
market in various ways and forms.  

The property market in South Africa and across the world is driven by security of tenure.  
The formal registration of property rights is unavoidable in wealth creation through property 
investment, irrespective of the value of the property.    

4.3 Tenure 

Inadequate options of tenure were identified as a major stumbling block that led to the 
unsatisfactorily living circumstances of poor people prior to 1994 (National Department of 
Human Settlements, 1994). According to the New Housing Policy and Strategy for South 
Africa (1994), many South Africans do not have adequate tenure security over their homes 
(Department of Human Settlements. Housing White Paper, Housing Delivery Policy 
Document, 1994).  

One of the most significant and short-term interventions required of the South African 
government will be to provide the widest range of options for the rapid attainment of secure 
tenure. As an “invisible” intervention it is likely to have a highly significant and positive 
impact on the propensity of individuals and communities to commence with the process of 
investing in their own housing, no matter how modest they may be at the beginning 
(National Department of Human Settlements, 1994). 

5. Research Methodology 

Research outcomes are of no value if the methods from which they are derived have no 
legitimacy. The methods must justify our confidence. Those who read and rely on research 
outcomes must be satisfied that the studies are valid and that they lead to truthful outcomes 
(Newman and Benz, 1998:1). 

There are two mainstream approaches to research, namely qualitative and quantitative 
research.  
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5.1 Qualitative research  

Thomas (cited in Denzin & Lincoln, 1994:2) states that qualitative research is multi-method 
in focus, involving an interpretive, naturalistic approach to its subject matter. This means 
that qualitative researchers study things in their natural settings, attempting to make sense 
of or interpret phenomena in terms of the meaning people bring to them. Qualitative 
research involves the studied use and collection of a variety of empirical materials – case 
study, personal experience, introspective, life story, interview, observational, historical, 
interactional, and visual texts – that describe routine and problematic moments and 
meanings in people’s lives.    

Glesne and Peshkin (1992:1) contend that qualitative researchers seek to make sense of 
people’s stories and the ways in which they interact.   

The aforementioned descriptions of qualitative research proved an appropriate paradigm to 
apply in the investigation of the problem statement forwarded earlier. 
 

5.2 Data collection  
 
Data collection methods allow us to collect information about our objects of study (people, 
objects, phenomena) and about the settings in which they occur. If data are collected 
haphazardly, it will be difficult to answer the research questions in a conclusive way 
(Kothari, 2004).  
 

Adams (1990) lists the following data collection methods that form part of the qualitative 
research paradigm: 

 Using available information; 

 Observation; and 

 Semi-structured interviews. 

The latter was regarded as the most effective data collection technique for this study. 
 

5.2.1 Semi-structured interview 
 
Harrel and Bradley (2009:27) contend that a semi-structured interview collects detailed 
information in a style that is somewhat conversational. Semi-structured interviews are often 
used when the researcher wants to delve deeply into a topic and to understand thoroughly 
the answers provided.  

The interviewees, listed below, were purposely selected to participate in the study because 
of the positions they hold in government, or the experts knowledge they have related to the 
financial sector in particular. Semi-structured interviews were conducted with them.  The 
interviewees were: 

- Five senior government officials (viz. managers, directors and chief directors) were 
purposefully selected to represent the Western Cape Human Settlement Department.  
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- Five private sector housing practitioners with specific knowledge of affordable 
housing finance and tenure options also formed part of the study, including senior 
staff at financial institutions.  

The interviews were recorded digitally to ensure the highest degree of accuracy. The digital 
recordings were supported by field notes. 

5.3  Delineation of the study 

The study was limited to the City of Cape Town metropolitan area and drew on the 
experience of the participants to identify specific projects for further discussion. The 
demographic of the Western Cape is substantially different to that of the rest of South Africa 
and the results of the findings will be applicable only to this region.  

6. Findings 

The next section of this paper focuses on the three themes: land, finance and tenure and 
summarises the results of the research based on the theoretical underpinnings and 
responses from the semi-structured interviews conducted. 

6.1 With reference to the affordable housing theme in relation to land 

Four questions were posed to the interviewees mentioned before, as it related to land.  The 
questions are listed first.  It is followed by a summarised, accumulated response.  

Question 1: 

Based on your experience, what positive and negative long-term effects did historical land 
policies, prior to 1994, have on affordable housing delivery? 

Response: 

The participants provided both negative and positive comments in this regard.  

Negative effects: Pre-1994, development resulted in the segregation and destruction of 
family structures and social networks. The majority were marginalised to barren land without 
proper social and economic infrastructure, thereby impoverishing viable communities. The 
removal translated into an insurmountable demoralising impact on family and social 
structures. 

Positive effects: An unintended consequence is that Cape Town has become a sought-after 
city and is experiencing excessive in-migration. This will result in the expansion of the urban 
edge and/or densification and will bring about development opportunities that will stimulate 
regional economic growth. 

Question 2: 

What interventions should be made to address the consequences of historical land-use 
policies? 

Response: 

According to the research, both government and the private sector should take responsibility 
to ensure integration. More sustainable human settlements must be initiated on government, 
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land and onerous parking ratios and municipal bulk infrastructure contributions and the like 
should be reduced or removed to enable affordable housing and inclusionary housing 
development in desired nodes.   

The participants felt that government land reform policies are too conservative and that 
large-scale land reform and restitution are required. Large-scale economic opportunities 
also should be initiated in marginalised communities on the periphery.   

Question 3: 

How can government-owned land contribute to equitable land redistribution? 

Response: 

The respondents were of the opinion that there were sufficient large tracts of strategic 
government-owned land located within the CoCT to make a significant impact if they were 
developed for redistribution. In addition, a combination of smaller land parcels from different 
geographic locations could be packaged in a well-thought-through cross-subsidisation 
model. The needs of historic land claimants also must be addressed by infill development in 
well-established suburbs. Land acquisition and swops must be considered where 
appropriate government land is not available.  

Question 4: 

What effect will integration have on existing property values? 

Response: 

The following responses were based on three scenarios. The first was based on an 
international scenario in the dockland area of Ireland, Dublin and concluded that integration 
had no impact on property values. The second was based on a local scenario at 
Kraaifontein, where an informal settlement developed overnight in Wallacedene opposite 
Kraaifontein. Property values in Kraaifontein declined initially but recovered as soon as the 
informal settlement was formalised. The third was based on Stellendale Village, Kuilsriver, 
where the intention was to integrate different income groups in the same private 
development by discounting units to accommodate the affordable housing market. This 
resulted in no negative impact on the overall property values. 

6.2 With reference to the affordable housing theme in relation to 
finance 

This section consists of four questions and each question is dealt with separately below. 

Question 1: 

How do the current government housing funding streams relate to effective affordable 
housing delivery? 

Response: 

The respondents opted to focus on the Breaking New Ground, Finance-linked Individual 
Subsidy Programme, Integrated Residential Development Programme and Urban 
Settlement Development Grant funding streams.  
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They concluded that the BNG programme should shift towards a serviced site so that the 
housing backlog for people earning below R3 500 per month could be eradicated sooner. 

The Finance-linked Individual Subsidy Programme is designed to provide a deposit towards 
a bonded opportunity for those earning between R3 501 and R15 000 per month, but the 
general consensus was that the current sliding scale does not deal sufficiently with the lower 
parts of the income band. 

The Integrated Residential Development Programme and Urban Settlement Development 
Grant are seen as effective products to assist private developers and will contribute to 
substantial reduction in development cost, but these savings must be transferred to the 
beneficiaries.  

Question 2: 

What more can be done by government to improve the current finding streams? 

Response: 

The participants agreed that the capital cost of the Finance-linked Individual Subsidy 
Programme unit must be increased from R300 000 to R550 000 per unit, and that the rental 
housing programme must be redesigned to be more accessible to private developers, with a 
monthly rental rebate for tenants in this market. In addition, all government funding streams 
must be managed from a central point.  

Question 3: 

How can financial institutions facilitate affordable housing delivery? 

Response: 

The research response identified the reintroduction of the Financial Sector Charter  targets 
for financial institutions, which should result in more aggressive lending at preferential 
interest rates under favourable conditions. The general consensus was that affordable 
housing end-user finance with reduced interest rates or lower capped rates must be 
introduced, with longer flexible repayment periods for first-time and younger buyers.  

Question 4: 

What collaborations can be entered into between government and financial institutions to 
improve affordable housing delivery in the local context? 

Response: 

The respondents alluded to the formalisation of a standard definition for affordable housing, 
as well as more development partnerships between the parties, as well as the development 
of financial sector products in conjunction with government housing programmes to address 
end-user requirements.  

The next section is a summary of the findings in relation to tenure.  

6.3  With reference to the affordable housing theme in relation to tenure 

This section consists of four questions and each question is dealt with separately below. 
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Question 1: 

How do government housing programmes address the tenurial needs of prospective 
affordable housing beneficiaries? 

Response: 

The overwhelming opinion was that the tenurial needs are not addressed adequately and 
that the housing programmes overemphasise freehold title, which can result in premature 
responsibility in terms of maintenance, rates and taxes, etc. The funding programmes 
available for rental stock are perceived to be too cumbersome for developers to access in 
order to generate the desired momentum. 

Question 2: 

What more can be done with the formal tenure options to facilitate better land redistribution? 

Response: 

Participants were of the opinion that collaborations should be entered into between the 
Department of Human Settlements and Department of Rural Development and Land Affairs 
to facilitate communal tenure options. Some suggested incremental ownership for informal 
settlements, and the creation and maintenance of a rental database was seen as essential.  

Question 3: 

How effective is the restrictive title condition with regard to the resale of Breaking New 
Ground houses? 

Response: 

Some participants felt that the restrictive title condition was effective and others were of the 
opinion it was ineffective. A number of the participants felt it had contributed to an informal 
property market that led to the exploitation of beneficiaries. Others were of the opinion that it 
had a negative impact on the free movement of people and prevented the property from 
being used as collateral to stimulate personal economic growth. 

Another school of thought was that this title condition was effective and should be retained 
because it protects government’s investment, and that the removal of the restriction could 
exacerbate the housing problem, as more people might consider selling their houses 
prematurely, whilst the eight-year period eventually would translate into substantial capital 
growth. 

Question 4: 

What additional tenure options can be used to facilitate affordable housing delivery? 

Response: 

The introduction of a fractional ownership model in partnership with government was 
suggested to enable earlier entry into the property market, as well as the possibility of using 
multiple subsidies per cadastral entity. Further suggestions were the introduction of a 
monthly rental rebate to encourage development of rental stock, and high-density 
development to maximise existing infrastructure in well-located areas. 
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The following section provides the study’s conclusions 

7.  Conclusions 

The core purpose of the study was to investigate the best use of land, finance and tenure 
options within the City of Cape Town to ensure the future of a sustainable, integrated city. 

The literature review addressed the three research themes, namely land, finance and tenure 
options as it relates to the South African context. It confirmed that market-driven housing is 
oversupplied, while the affordable housing need is not addressed adequately in South Africa 
in general and in the City of Cape Town in particular. 

The integration of well-located and established suburbs remains a challenge. The City of 
Cape Town must proactively engage affected communities if progress is to be made in this 
regard. 

Government funding programmes have progressed since 1994, but large-scale 
implementation is lacking. The delivery rate must improve and financial institutions must 
contribute to the delivery process. 

The South African tenure system is one of the best in the world and is underpinned by first-
world economic principles. However, it fails to address the tenurial needs of the majority of 
the population, who are forced to operate outside of the formal tenure system. A measure of 
flexibility must be introduced into the tenure system to address the South African context, 
whilst mitigating factors must be put in place to sustain the sound economic principles of a 
well-defined tenurial system. 

8. Recommendations  
 
The following recommendations are made in line with the three themes identified: 
 
Land: 
 
- The National Department of Human Settlements must place a formal obligation on local 

authorities (City of Cape Town) to encourage and create integrated developments to 
rectify historically undesirable development patterns as a chapter of the Integrated 
Development Plan (IDP) against measurable objectives set on an annual basis. 
 

- The City of Cape Town must identify and prioritise strategic government-owned land 
parcels for integrated human settlement development for greenfield development on a 
large scale, infill development on a smaller scale and brownfield development for rental 
stock. This can be achieved through serious consultation of the numerous government-
owned land registers that have been compiled since 1994. 

 

- In the absence of appropriate government-owned land parcels, the City of Cape Town 
must avail a substantial annual land acquisition budget to acquire land and buildings for 
human settlement development on the open market.  

 
Finance: 
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- Private developers must be incentivised by the City of Cape Town by discounting 
development contribution levies and reduced parking ratios. The city must contribute 
bulk infrastructure cost on a large scale and provide integrated residential development 
programme grants to private development to facilitate affordable housing delivery.   
 

- Financial institutions must be monitored by national government in terms of their 
contributions to affordable housing delivery with regard to end-user and development 
finance. Appropriate penalties must be introduced for non-compliance.  
 

- Regular strategic engagements with financial institutions and metropolitan municipalities 
(City of Cape Town) must be introduced by the National Department of Human 
Settlements to discuss and improve de facto collaboration for affordable housing 
delivery. 

 
Tenure: 
 
- The National Department of Human Settlements must review the current focus on 

freehold title, and other forms of tenure must become more prevalent, such as 
incremental tenure options to facilitate slower progression into full title. 
 

- The City of Cape Town must pursue large-scale rental stock development in well-located 
suburbs to enable easier integration. This will provide immediate access to well-establish 
social infrastructure and economic opportunities. 
 

- The National Department of Land Affairs and Rural Development must consider the 
introduction of informal tenure solutions without compromising the formal tenure system 
to accommodate the majority of South African citizens. This initiative will enable 
beneficiaries to protect the land they occupy informally from further invasion and over-
densification.   
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