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Strategy Quadrant 1: Achieving 
functional and spatial integration
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1 The chapter at 
a glance
This chapter proposes the reframing of land and 

agrarian reform and the provision of SIS services as 

an area-based joint programme involving the three 

spheres of government and private sector/civil society 

partners.  

It reviews the current trends and identifies the key 

obstacles which must be overcome to put in place 

a new approach. It examines ways to improve 

intergovernmental relations and develop clear local 

institutional arrangements consistent with legal 

mandates. The objective is improved alignment of the 

plans, budgets and human resources of the relevant 

institutional actors. 

The proposed approach distinguishes between two 

levels of SIS service functions:

1. ‘Front-end’ services to projects, specifically 

area- and district-based support services, 

resulting in area based plans and implementation 

strategies.

2. ‘Back-end’ services provided by provincial 

and national government which provide a 

management systems framework, make available 

resources and ensure an adequate supply of 

competent staff.

This chapter outlines proposals for the establishment 

of dedicated SIS entities to facilitate delivery of a 

suite of services to clusters of land and agrarian 

reform projects located within IDP sector plans of local 

municipalities.

It also examines what will be required to achieve 

effective spatial integration, including GIS mapping of 

all land reform projects, and the sharing of essential 

spatial information for management, decision support 

and monitoring purposes.

The chapter should be read with Chapter 11, which 

sets out detailed institutional options for ensuring the 

delivery of support services at local level. It should 

also be read with Chapter 13, which identifies ways 

to develop shared and inclusive indicators of success, 

data collection, analysis and information management 

for improved decision support, monitoring and 

evaluation.

Quadrant 1 provides the institutional and spatial 

planning platform for the provision of SIS services. It 

requires a dramatic improvement in intergovernmental 

and stakeholder communication to enable all role-

players to locate themselves as part of a team with 

shared responsibilities, and it requires that budgets 

be aligned in a way that will ensure the provision 

of effective SIS services. It relies on a dramatic 

improvement in the quality and collection of spatial 

information at area and municipal levels, and the 

dissemination of this information to enable informed 

planning, monitoring and decision support.

2 The SIS Strategy 
in relation to the 
current institutional 
environment
The SIS Strategy builds on approaches taken by the 

DLA to introduce Area-Based Planning (DLA 2006a) 

and the State-driven Proactive Land Acquisition 

Strategy (DLA 2006b). It is also cognisant of the recent 

announcement by the Minister of Agriculture and Land 

Affairs that the Ministry, in consultation with other 

relevant ministries and stakeholders, is busy working to 

put together a ‘special purpose vehicle’ which will be 

a ‘one-stop-shop’ for all land delivery and agricultural 

support services (GCIS 2007)

While we in SDC have gone to great lengths to try 

and align the SIS Strategy with other departmental 

interventions, this has largely been through our own 

initiative, an approach with certain limitations. The 

key alignment that is required is with the ABP process 

to ensure that area-based plans identify the specific 

support requirements of land reform projects within 

local municipality boundaries and facilitate appropriate 

institutional and budgetary alignment mechanisms to 

ensure that diverse support needs are systematically 

prioritised and addressed.

The section below compares the objectives of ABP and 

SIS, highlighting key similarities and differences.

2.1 The objectives of ABP

The area-based plan is seen as a sector plan of the 

broader municipal district IDP (URS 2006). The stated 
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objectives of ABP set out in the draft implementer’s 

guide are to:

• improve the alignment and sustainability of land 

reform projects;

• promote sector alignment: agriculture, LED, 

integrated sustainable human settlements, 

tenure security/upgrade linked to the provision 

of basic services;

• promote the objectives of intergovernmental 

relations with municipalities and sector 

departments; and

• empower communities to participate actively in 

project formulation and implementation of land 

reform projects (URS 2006). 

The guide highlights that this demands integration 

and alignment with other relevant departments and 

involvement of other key interest groups. The emphasis 

of ABP is to enable ‘land transfer to be done within 

a context that complements other development 

processes such as municipal IDPs and Provincial 

Growth Strategies’ (URS 2006). 

The guide also states that ‘IDPs should also ensure 

service provision for communities living on commercial 

farms. The national sphere of government must provide 

both guidance and adequate funds to municipalities in 

order to handle these issues’ (URS 2006).

Chapter 11 refers to a later draft of the ABP guide 

(DLA 2007).

2.2 Institutional arrangements

The guide proposes that, at a national level, ABP will 

be the responsibility of a National ABP Manager within 

DLA, assisted by a panel of experts. At a provincial 

level, an ABP manager will be placed within the PLRO. 

The provincial manager would be responsible for 

convening and co-ordinating a provincial ABP steering 

committee.

The proposed area-based approach to land reform is 

driven from the district level. To this end, district land 

reform offices (DLROs) will be established to undertake 

ABP and to drive district land reform implementation. 

Operationally, responsibility for ABP would reside with 

the chief town and regional planner in the district 

office, although it is envisaged that a great deal of the 

planning process itself will be implemented by service 

providers contracted in for that purpose.

Given that ABP is synchronised with the IDP planning 

and review process, the IDP steering committee 

is an important district-level institution. As part of 

preparation for ABP, the DLRO needs to ensure that 

the IDP steering committee includes an ABP sub-

committee.

2.3 Key outputs

The key outputs listed in the implementers’ guide 

include:

• a situational analysis identifying the possible 

thrust of land and agrarian reform in the district;

• an area-based land reform framework outlining 

higher-level objectives – vision/goal, objectives/ 

purpose, and strategies/results;

• a district land reform project list; and 

• an approved district land reform plan.

2.4 Issues arising

Currently the draft DLA ABP document focuses 

primarily on the planning process, with the emphasis 

on the inclusion of land reform projects within 

municipal IDPs and the development of locally based 

‘land reform capacity’, which it envisages will eventually 

be transferred to local government. This is congruent 

with the approach taken in the document entitled Land 

reform to be processes which argues that:

The formulation of Area Based Plans is fundamental 

to the Department of Land Affairs achieving its 

land reform targets in an integrated, proactive and 

sustainable manner. The Area Based Plan will be an 

integral part of the IDP, and will serve as a catalyst 

for land related development. Area Based Land Reform 

Plans will be aligned to the Agricultural, Local Economic 

Development, Sustainable Human Settlement, and Basic 

Service Plans, and other relevant sectors of an IDP. 

Area Based Plans will therefore be the primary tool to 

guide programme and project conceptualisation and 

implementation (DLA 2006c).

The ABP document is, however, largely silent on 

arrangements for implementation and provision 
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of settlement support following the completion 

of the plan, and the institutional form that such 

implementation support is likely to take. Likewise, the 

document does not provide much guidance on the 

actual content of the plan and the nature of the SIS 

services it should address.

The ABP process is largely focused at district 

municipality level. From an implementation 

perspective, this scale is likely to be too coarse for 

practical SIS purposes. District municipalities cover 

enormous areas of land and serve large populations. 

Even local municipalities can contain significant 

numbers of land reform projects, depending on the 

province. Box 7.1 highlights the situation in the 

Zululand District Municipality as an example.

In provinces like Limpopo or KwaZulu-Natal, where 

project densities are particularly high, an operational 

service boundary might be relatively small. In other 

provinces where project densities are lower, such 

as the Northern Cape or North West, local or even 

district municipal boundaries may work well from an 

operational perspective, even if they pose challenges 

for travelling and team management. However, 

whatever the scale, it is clear that operational 

boundaries will need to be aligned with agreed spatial 

units that make sense from both planning and political 

perspectives and which can be located within the IDP.1 

2.5 The SIS Strategy compared

There are many similarities and potential synergies 

between ABP and the approach taken by SIS. The SIS 

Strategy sets out to:

• reframe land reform as a joint programme of 

government with the active involvement of land 

reform participants, civil society and the private 

sector;

• identify measures to secure effective alignment 

of government actors in different spheres; 

• locate planning and support within a clear spatial 

framework and municipal IDPs; 

• put in place measures to determine, secure and 

manage land rights within projects; 

• provide for training, capacity and institutional 

development; 

• ensure integrated natural resource management; 

• enable sustainable human settlements and 

improved levels of service; 

• elaborate and provide comprehensive front-

end services to enhance individual household 

livelihoods, develop enterprises and ensure 

access to finance, technical and business 

support;

• improve information management, monitoring 

and evaluation; and

• enhance effective communication between all 

role-players and create a distinctive ‘brand’ 

where people come to associate land reform 

with secure rights, enhanced livelihoods and 

sustainable LED, and recognise that everyone 

has a role to play in contributing to its success 

(SDC 2007).

2.5.1 Institutional arrangements

It is proposed that the implementation of the SIS 

Strategy is facilitated and enabled by the formation of 

dedicated SIS entities and area-based support teams 

interacting with local associations representing land 

reform participants.

The SIS Strategy sets out to implode the ‘silos’ which 

currently characterise the delivery of Restitution, LRAD 

and Commonage. It clearly distinguishes different 

functions including:

• facilitation of the provision of an integrated suite 

of front-end support services by different actors;

• co-ordination of institutional role-players and 

support at municipal and provincial scale; and

• provision of national back-end support and 

management systems to create an enabling 

environment for sustainable land reform and to 

enable improved assessment of impacts and 

results.

2.6 Key similarities between 
ABP and SIS

The ABP approach and the SIS Strategy are similar in 

the following respects:
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Box 7.1: Zululand District Municipality: A picture of complexity

The Zululand District contains five local municipalities. The scale and density of land reform projects varies 

between them. The situation in the AbaQulusi Local Municipality highlights how there may be substantial 

numbers of projects to service and support at local municipal level. This may require the planning and 

targeting of support being directed at clusters of wards to provide a practical operational scale.

The density of projects in the local municipality suggests that they would need to be organised into ward-

based clusters and serviced by area-based support teams.

Labour tenant 
claims

Local municipality scale
Built-up areas

Communal 
areas

Transferred 
Redistribution

Restitution

Land reform projects in AbaQulusi Local Municipality

AbaQulusi Municipality
AbaQulusi Local 

Municipality

20 wards

Kwazulu-Natal district municipalities

CD 26: Zululand 
District Municipality
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• both recognise the importance of an area-based 

approach;

• both are premised on the inclusion of a land 

reform sector plan in the IDP;

• both recognise the importance of framing land 

reform as a joint programme of government 

where different departmental and municipal 

responsibilities are clearly spelt out; and

• both identify the need for national, provincial and 

district steering structures.

2.7 Key differences 

The ABP is largely forward-looking and focused on the 

acquisition of new land. The SIS Strategy addresses 

all land reform projects, whatever their programme 

origin within the designated municipal area – both 

those already established and those which are in the 

planning or claim settlement stages.  

The ABP appears somewhat silent on the integration of 

Restitution claims and the alignment of the CRLR with 

the PLROs. The SIS Strategy explicitly addresses the 

need for alignment between the CRLR and the PLROs 

in the settlement of claims, the redistribution of land 

and the management of land rights.

As intimated above, the ABP focuses on developing 

a land reform sector plan within the IDP but appears 

largely silent on the content of PSS which must result 

from the plan. The ABP implementer’s guide does not 

explicitly set out the content of an area-based plan and 

the linkage between the plan and its implementation. 

The SIS Strategy sets out a comprehensive support 

framework and elaborates the content of each support 

area in detail. In this respect, the two initiatives 

complement one another well and with a minimum of 

adjustment could be combined to ensure area-based 

planning and support (ABPS).

The ABP seeks, in the medium to longer term, to 

locate responsibility for co-ordinating implementation 

within municipalities. By contrast, the SIS Strategy 

argues that the co-ordination of the provision of SIS 

services is a core function of the DLA. It distinguishes 

between front-end services and back-end support.  

At the front end it proposes the establishment 

of dedicated co-owned support entities at local 

municipality levels which represent and align the 

functions of:

• DLA;

• the municipality;

• the PDoA;

• other relevant government departments and 

agencies;

• local associations representing land reform 

participants;

• organised agriculture; and

• NGOs active in the rural sector.  

It proposes that these local entities be the principal 

vehicles to enable alignment of budgets, human 

resources and facilitate delivery of a suite of services 

within the framework of an approved area-based sector 

support plan in the IDP.

At the back end, the Strategy proposes the creation 

of a new Chief Directorate or Branch within DLA with 

the responsibility for the co-ordination of SIS services. 

Alternatively, this function could be fulfilled by the 

establishment of the proposed SPV.

2.8 Gaps in the ABP

The ABP does not elaborate on a number of issues 

including:

• the involvement and organisation of land reform 

beneficiaries;

• the legal basis of the proposed district ABP sub-

committee;

• the linkage between ABP and the 

Intergovernmental Relations Framework Act 

and the mandatory provincial and district 

implementation forums that have been 

established through this legislation; and

• the role of the SPV being discussed elsewhere in 

DLA.

2.9 Ensuring alignment and 
synthesis of related initiatives

In addition to the ABP, there are a number of 

complementary initiatives being undertaken within 
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DLA which, while having much in common with one 

another, have been developed in internal or intra-

departmental silos. These include the development 

of the SIS Strategy, the PLAS and SPV processes, 

together with the business process re-engineering 

undertaken in terms of Project Tsoseletso. Likewise, 

NDA is in the early stages of putting together a PSS 

package. All of these initiatives will require synthesis 

and alignment by the interdepartmental leadership 

alignment task team.

3 Factors in the 
environment 
enhancing ABP and 
SIS services
Emerging from the Land Summit was the recognition 

of the need for a new practical and integrated 

approach for land reform planning and implementation 

that would bring together the different land reform 

sub-programmes within a decentralised approach 

to planning, budgeting, decision-making, and the 

provision of services and support. 

3.1 Moving away from ‘silos’

In the Minister’s report presented to the Land Summit, 

DLA specifically highlighted the need to ‘move away 

from silos’. However, the Minister acknowledged that, 

despite recognition by all actors of the need for an 

integrated approach, this has not yet been achieved. 

DLA has argued that it is ‘the current financial 

architecture of Ministerial silos’ which is at the core of 

the continuing fragmentation and which undermines 

efforts at joint programming at all scales. At area and 

project levels this has the effect of splitting the project 

into its different sectoral aspects, ‘creating a multiple 

of projects out of the original single project’ (DLA 

2006c). 

To address these and other issues, DLA has recently 

taken steps to establish the National Intergovernmental 

Forum for Agriculture and Land (NIFAL). The forum has 

been established under the auspices of IGRFA and 

the intergovernmental fiscal review process. NIFAL is 

required to meet three times a year with the aim of 

aligning processes in the three spheres of government 

around budgeting and M&E of projects.

3.2 ABP and the recognition 
of land reform as a joint 
programme of government 

The development of the ABP approach and the SIS 

Strategy indicates DLA’s commitment to finding 

practical solutions to overcome current fragmentation 

in planning and delivery of PSS. 

DLA has argued that land reform is ‘by its nature 

a multisector project’ (DLA 2006c) which requires 

increased emphasis on the decentralisation of 

land delivery and settlement support to the local 

level combined with the amalgamation of currently 

fragmented budgets and approval processes. 

This involves finding ways to unify Restitution, LRAD, 

SLAG, CASP and the Micro Agricultural Financial 

Institute of South Africa (MAFISA) procedures 

and budgets and improve the integration of land 

reform into municipal IDPs. At the same time, it 

seeks to strengthen the co-ordination role played 

by municipalities, while simultaneously focusing on 

the empowerment of new land-owning individuals, 

communities and groups.

3.3 PLAS

DLA’s Implementation Framework document locates 

the legal basis for proactive land acquisition in Section 

10(1)(a) of Act 126, which states: ‘The Minister 

may, from money appropriated by Parliament for 

this purpose... (a) acquire land for the purposes of 

this Act’.

It notes that Section 10 has been delegated to 

Provincial Chief Directors, which gives them the 

authority to purchase land without first identifying 

beneficiaries if it is for the purposes of Act 126. 

The key premise of the approach is that once land 

has been made farmable – (although exactly what this 

entails and who is responsible remains a key issue) 

– Section 11 of Act 126 can be invoked to dispose 

of the land. It is therefore not necessary to process 

applications through the Provincial State Land Disposal 

Committees because Section 11 of Act 126 affords 
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the Provincial Chief Directors the discretion to sell, 

exchange or donate any land acquired in terms of Act 

126 for the purposes of Act 126 or if the land is not 

required for the purposes of the Act.

3.4 An SPV to develop and 
manage land acquired through 
proactive land acquisition

Perhaps the most important constraint to recognise 

in respect of the planned establishment of a special 

purpose vehicle is the enormous scope of the task 

it has been assigned. The SPV has wide-ranging 

objectives. The SPV concept originates within the 

government’s Social Cluster and its objective is 

to ‘speed up delivery of land and housing’. There 

appear to be varying perceptions about its function. 

The Minister of Housing has characterised the SPV 

as a ‘beast of burden’ which would help to ease 

the housing backlog currently facing the country by 

‘acquiring and packaging prime land for housing and 

human settlements’. In addition, the SPV is required 

to acquire, hold, manage, develop and dispose of 

land for all land reform purposes and accelerate 

acquisition of land for all land reform purposes’ (GCIS 

2007). It is anticipated that the SPV will be a wholly 

owned subsidiary of the Land Bank, established in 

terms of the Land and Agricultural Development Bank 

Act, which would obviate the need for developing new 

legislation to set up the entity.

It appears that within the DLA there are also 

expectations that the SPV will, in addition to managing 

the purchase, holding and development of land to 

be redistributed, also provide a ‘one-stop shop’ for 

the co-ordination of SIS services. How realistic these 

objectives are remains to be seen.

3.5 Other initiatives to 
improve interdepartmental 
alignment

An interdepartmental exercise to align NDA and DLA 

products, services and procedures was undertaken in 

February 2007 to try to secure increasing convergence 

with respect to: 

• information management including the 

development of a single and reliable database of 

all land and projects transferred;

• joint project analysis and approval; and

• increased complementarity and visibility of 

products and services. 

4 Obstacles to be 
overcome
The evidence cited in Chapter 4 highlights that there 

are several obstacles to overcome before these new 

approaches can be realised.

4.1 Internal contestation 
concerning DLA’s role in PSS

Despite statements by the Minister and the Deputy 

Minister indicating that land reform involves much 

more than de-racialising landownership, internal 

contestation continues within the DLA with respect 

to its role in relation to PSS. Some people in 

management positions within the DLA at national and 

provincial levels and within the CRLR argue that DLA’s 

mandate ends with the transfer of land and that PSS is 

somebody else’s responsibility – typically the PDoAs. 

The perception that DLA is not responsible for what 

happens post-transfer is partly reflected in how land 

reform project plans are drafted. In a review of land 

reform projects in the North West, PSS strategies 

were only included in the business plans of 28% of 

projects, and a mentorship strategy in only 21% of the 

projects. This meant that ‘the vast majority of projects 

were planned without taking the need for aftercare into 

consideration, (Kirsten et al. 2005).

4.2 Internal co-ordination 
problems

There have been problems of co-ordination within DLA 

at national and provincial levels. In some cases this 

has resulted in planners from RLCCs and the PLROs 

working on contiguous pieces of land without reference 

to one another. A fragmented approach to land 

and agrarian reform and development planning has 

resulted in duplication and confusion. This contributes 

to strained relations, both internally and with other 

institutional actors, which undermines the efficacy of 

the land reform programme.  
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4.3 No interdepartmental 
framework for land reform as 
a joint programme

There is currently no commonly agreed 

interdepartmental framework based on the assumption 

that land reform is best executed as a joint programme 

of government which utilises locally based partnerships 

to effect implementation. This leads to ad hoc 

interventions and the absence/exclusion of key 

departments in the planning and support process.

4.4 The challenges of joint 
programme management

Even if land and agrarian reform is the primary 

mandate of the DLA, implementation requires a 

joint programme involving many different role-

players. As many reviews have pointed out, co-

operative governance for the management of joint 

programmes is highly challenging. Overcoming this 

constraint has been recognised as key to improving 

government performance at all levels. This challenge 

has been taken up in the Cabinet’s Governance 

and Administration Cluster which has noted that 

public institutions are increasingly being called to 

work together in the delivery of public services. They 

have identified what needs to be overcome if joint 

programmes are to be successful:

Firstly the poor management of crosscutting work 

is partly attributable to the prevalent culture in 

the public service that is characterised by silo and 

hierarchy based work conventions, which make it 

difficult for project and programme managers in any 

one department to collaborate across institutions.  

Secondly due to a lack of capacity and capability 

deficiencies in government departments, joint 

programmes are usually compromised.  

Thirdly, poor planning has been identified as one of the 

key challenges to successful implementation of joint 

programmes. Planning in joint programmes requires 

involvement and participation by all stakeholders 

from the conceptual phase of the programme to 

the implementation phase. Currently, programmes 

are conceived with not much planning undertaken 

resulting in stakeholders being informed of their role, 

participation and contribution at a late stage and, in 

so doing, most stakeholders are usually not properly 

geared to fulfil their role. 

Lastly, the current approach to funding mechanisms 

does not promote integration in the implementation of 

joint programmes (Governance and Administration 

Cluster 2005).

Achieving functional integration is a widespread 

problem in government. With the proliferation of new 

institutions, the challenge has been to find effective 

ways to share information, jointly plan and budget, 

and co-operate with regard to implementation. 

This has led to the establishment of a variety of 

forums and information channels to try to improve 

intergovernmental relations. However, despite these 

initiatives, it is clear that there is still a long way to 

go to create an enabling environment for effective 

functional integration. A recent review of the current 

state of intergovernmental relations characterised them 

as still ‘fraught with confusion and misunderstanding’ 

(Steytler et al. 2005:4).

4.5 Conflicting indicators of 
programme success

Lack of shared indicators of success currently 

undermines the likelihood of putting in place a 

successful joint programme for land reform. Within 

DLA, staff performance is assessed against the number 

of claims settled and hectares of land transferred, 

which puts managers under pressure to deliver land at 

speed. 

DLA’s current priorities are captured in the ‘hurry up’ 

thrust of Project Gijima. Currently the performance of 

the Department is not benchmarked against the social, 

economic, institutional and ecological sustainability 

of projects or the extent of livelihood benefits accrued 

by the participants. These are the measures which 

are important to municipalities and line departments 

required to provide services. 

These conflicting priorities put pressure on 

intergovernmental relations as other departments 

and municipalities refuse to assume responsibility 

for projects which they regard as poorly planned and 

unsustainable, and which, if taken up, will reflect 

poorly on their own performance. Joint programmes 

have to be premised on shared indicators of success 

and agreed performance assessment standards 
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against which the performance of all participating 

institutions is assessed.

4.6 Scepticism about the value 
of interdepartmental MOUs

There is scepticism about the extent to which existing 

interdepartmental MOUs succeed in securing practical 

co-operation and lay the framework for an effective 

joint programme where partners can be held to 

account for non-performance. 

It is agreed that the often-cited tripartite agreement 

between the CRLR, the Land Bank and the National 

Development Agency has achieved very little to date. 

Likewise, there is compelling evidence that legally 

binding agreements, such as the Dwesa-Cwebe 

settlement agreement, which committed DWAF, 

DEAT and the provincial department responsible 

for environmental affairs and tourism to co-operate 

with the Dwesa-Cwebe Land Trust to ensure co-

management of forest and marine resources, remain 

unimplemented (Palmer et al. 2006).

4.7 Local government: 
Confusing vision with reality

Developmental local government has been cast as the 

‘primary development champion, the major conduit 

for poverty alleviation, the guarantor of social and 

economic rights, the enabler of economic growth, 

the principal agent of spatial or physical planning and 

the watchdog of environmental justice’ (Parnell et al. 

2002). Currently there is a significant gap between the 

requirements of legislation and the capacity of many 

municipalities to meet their obligations. There is an 

increasing recognition that many rural municipalities 

are struggling to fulfil their core service delivery 

functions, and that delegating further functions to this 

sphere of governance only exacerbates the problem.

4.8 Exclusion of land reform 
from IDPs

While there are some exceptions, on balance, land 

and agrarian reform projects are not well integrated 

into municipal IDPs. Land and agrarian reform often 

runs parallel to IDP processes rather than being 

integrated within them. Land and agrarian reform 

is seldom conceptualised as being an integral part 

of LED strategies or influencing decisions related to 

infrastructure development (Hall et al. 2004).

Where land and agrarian reform is included within 

IDPs, it seldom receives the necessary budgetary 

support for success. There is little evidence of 

meaningful budgetary alignment to support projects 

and ensure the alignment of grants and services of 

different departments.

4.9 Inadequate and frag-
mented spatial information 
on land reform

Data quality on land reform is patchy and uneven and 

is widely perceived to be unreliable (DLA 2003). While 

the Directorate of Spatial Planning and Information has 

made important strides in mapping land and agrarian 

reform projects in some provinces, notably KwaZulu-

Natal, DLA still has some way to go before there is GIS 

coverage of all land reform projects – a key ingredient 

for reliable local planning. An exacerbating factor is 

that sharing of available information and data on land 

reform projects is weak.

Integrated collection of spatial data combining relevant 

sources of information on land and agrarian reform 

projects is rare. Although the DLA is responsible for 

the development of the National Spatial Information 

Framework (NSIF), this has not been conceptualised as 

a single centralised database. Rather, its purpose is to 

enable the linking of different databases, maintained 

by different government departments, academic 

institutions and the private sector, through common 

standards and protocols. Although these protocols 

are in place, spatial data still tends to be fragmented 

and is not being effectively used to inform planning, 

decision support and M&E (Lahiff 2006; Hall et al. 

2004). 

Development planning requires accurate spatial data. 

Currently there is a mass of GIS data available which 

is collected by different departments for different 

purposes. The NSIF is a national initiative to co-

ordinate the development of infrastructure needed 

to support the utilisation of spatial information in 

decision-making. DLA is required in terms of the 

Spatial Data Infrastructure Act to build national GIS 

capacity.
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4.10 No agreed hierarchy 
of plans

There is no agreed hierarchy of plans that guides the 

land and agrarian reform planning process. Different 

PLROs use different planning templates. The content 

of development, land use and business plans not 

clearly distinguished from one another. The content 

and adequacy of development and business plans 

vary widely. This can result in projects for which 

‘paper plans’ have been generated that provide 

overall developmental aims and broad-brush financial 

modelling but which cannot be implemented because 

of a lack of detail.

4.11 Limitations of project-by-
project support agreements

Until very recently, much of the focus in land reform 

has been on trying to secure intergovernmental 

alignment and support on a project-by-project basis 

through the establishment of individual project steering 

committees. While these have met with some success, 

there is also considerable duplication of initiatives to 

align various departments. PLROs have established 

district assessment committees and project approval 

committees. However, these deal with Redistribution 

projects only, leaving the CRLR to try to establish 

similar structures which often results in an uphill battle 

to secure sustained involvement of other players.

Given the difficulties described above, it is unsurprising 

that settlement support needs have generally been 

poorly addressed, despite the findings from research 

that access to PSS services is a critical success 

factor for land reform projects, irrespective of their 

programme origins (Diako et al. 2005; Kirsten et al. 

2005).

4.12 Acquiring land without 
providing sufficient support

In some provinces there are important spatial 

symmetries in land acquisition such as in the Elliot 

District in the Eastern Cape which has one of highest 

number of redistribution projects in the country. Based 

on DLA’s data on delivery, over 14% of Elliot District’s 

commercial farming area had been redistributed via 

the redistribution programme between 2001 and 2005 

(Aliber et al. 2006). 

The lesson for proactive land acquisition and an 

area-based approach to land reform (as discussed in 

Chapter 4) is that, despite the impressive rate of land 

transfer, the process has not been matched by the 

delivery of effective PSS or integration into municipal 

IDPs. 

With respect to productive use of the land, the new 

landowners were able to cultivate very little of the 

potential arable land, but were making better use of 

available grazing. The study observed that ‘the extent 

of material support for LRAD farmers must be much 

greater than it presently is, that is, if they are to 

have a chance as commercial concerns’ (Aliber et al. 

2006:15). 

The study found that overall there had been a 

net fall in production on the land in question as 

a consequence of redistribution but a modest 

improvement in the livelihoods of those who now own 

and work the land. The study raised the key question 

about the net impact of land reform on LED, but 

also highlights the potential trade-offs between net 

economic growth and improved livelihoods for a greater 

number of people. Clearly this will require intensive 

research within the context of area-based land reform.

4.13 Challenges associated with 
proactive land acquisition

Proactive land acquisition is seen as a means of 

rationalising land purchases and creating consolidated 

zones which will be easier and more economical to 

support and service. This approach has long been 

discussed within the DLA but was given impetus by the 

Land Summit.

The ‘new trajectory’ the strategy/ approach moves from 

the premise that there is a need or demand for land, it 

might either be quantified (through IDPs) or not, but 

that it is not beneficiary demand driven, but rather 

state driven. This means that the state will proactively 

target land and match this with the demand or need 

for land (DLA 2006b:4).

It is also clear that proactive land acquisition could 

have unintended consequences such as acquisition of 

large amounts of the ‘wrong’ land, in the wrong place, 

at the wrong price, with no specific beneficiaries in 

mind. There is also the danger of asset-stripping or 

decline in the value of productive assets while land is 

being held. 
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Early implementation of the programme has highlighted 

a number of practical constraints which include: 

• Concerns about DLA’s capacity to administer 

leases.

• The need to dispose of land within 12 months 

as, in terms of Treasury regulations, current 

assets may be held by the State for a maximum 

of 12 months. If they are not disposed of within 

12 months, they become capital assets. Once 

land has become a capital asset, it may only be 

disposed of through time-consuming State land 

disposal processes.

The formidable array of obstacles that need to be 

systematically addressed to secure the effective 

functional and spatial alignment is identified below.

5 Where we want 
to be
The key strategic goals of this component are: 

• Improved understanding and practical support 

by key government, private sector and civil 

society stakeholders for a joint land and agrarian 

reform programme which enables the delivery of 

effective post-transfer support.

• An enabling policy environment which deals 

with land acquisition, land rights management 

and PSS measures and which engages with the 

broader issues shaping the agricultural economy 

and the competitiveness of small producers in 

local and global markets.

• Planned and settled Restitution claims, LRAD 

and Commonage projects are consolidated into 

area-based clusters and serviced by area-based 

support teams. In the process, alignment is 

made with the implementation of PLAS.

• Appropriate institutional arrangements are in 

place to secure co-ordinated support for area-

based initiatives consistent with the legislative 

mandates of relevant actors and area-based 

partnership agreements with private sector and 

civil society partners.

• All land claims and land and agrarian reform 

projects are mapped and integrated, and 

up-to-date spatial and project information is 

accessible through a single platform for planning, 

implementation, decision support, monitoring 

and intervention purposes.

• A clear hierarchy of plans is developed in ways 

that enable an improved and seamless link 

between planning and implementation.

• Land and agrarian reform is integrated into 

IDP, LED, spatial development, environmental 

management, infrastructure development and 

service delivery frameworks.

6 Getting there

6.1 Institutional and 
organisational arrangements 
to make co-operative 
governance work

6.1.1 Clarifying DLA’s mandate

The SIS Strategy is premised on the assumption that 

DLA’s mandate is to ensure the success of the land 

reform programme in partnership with other role-

players. DLA is responsible for putting in place an 

institutional framework which will ensure that diverse 

land and support needs are met and must co-ordinate 

the different role-players in relation to a set of shared 

objectives.

6.1.2 Reconceptualising land reform as a 
joint programme of government

This section provides a very broad indication of the 

responsibilities of different government role-players 

with respect to land reform. This list is not exhaustive.

Commission for the Restitution of Land Rights 

The CRLR’s principal responsibilities are to:

• receive and acknowledge receipt of all claims for 

the Restitution of rights in land lodged with or 

transferred to it in terms of the Restitution Act;

• take reasonable steps to ensure that claimants 

are assisted in the preparation and submission of 

claims;
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• advise claimants of the progress of their claims 

at regular intervals and upon reasonable request; 

• investigate the merits of claims;

• mediate and settle disputes arising from such 

claims;

• monitor and make recommendations concerning 

the implementation of orders made by the court 

under Section 35 of the Restitution Act;

• make recommendations or give advice to the 

Minister regarding the most appropriate form of 

alternative relief, if any, for those claimants who 

do not qualify for the restitution of rights in land 

in terms of the Restitution Act;

• ensure that priority is given to claims which affect 

a substantial number of persons or persons 

who have suffered substantial losses as a result 

of dispossession or persons with particularly 

pressing needs; and

• generally, do anything necessarily connected 

with or reasonably incidental to the expeditious 

finalisation of claims.

The CRLR has a Presidential Directive to settle all 

outstanding claims by March 2008.

National Department of Agriculture

The NDA’s principal responsibilities are to:

• put in place farmer support and development 

programmes and promote household food 

security;

• promote AgriBEE; 

• negotiate more favourable conditions for South 

African agriculture in world trade forums including 

preferential market access;

• provide extension and veterinary services;

• operate CASP;

• manage agricultural risk, including drought and 

animal health hazards, and putting in place 

systems of drought and related relief; and

• ensure sustainable agriculture and land use 

practices including eradication of invasive aliens 

through the implementation of legislation such 

the Conservation of Agricultural Resources Act.

Departments of education

The principal responsibilities of the national and 

provincial departments of education are to:

• ensure that all learners have access to primary 

and secondary school facilities;

• promote preschool education, school feeding 

schemes and the provision of infrastructure in 

schools; and

• provide adult literacy and lifelong learning 

opportunities.

Departments of health

The principal responsibilities of the national and 

provincial departments include:

• ensuring access to mobile and fixed health 

facilities;

• providing mother and child health programmes;

• ensuring comprehensive immunisations;

• treating tuberculosis and other diseases;

• providing HIV/Aids support programmes; and

• providing public health education.

Departments of housing

The principal responsibilities of the national and 

provincial departments of housing include:

• Providing housing ownership subsidies as part of 

a sustainable human settlements programme. 

Subsidies include project-linked subsidies which 

enable qualifying households to access complete 

residential units developed within approved 

project-linked housing subsidy projects.

• Providing rural housing subsidies which are 

available to beneficiaries who only enjoy 

functional tenure rights to the land they occupy. 

This land belongs to the State and is governed by 

traditional authorities. 

The subsidies are only available on a project basis and 

beneficiaries are supported by implementing agents. 

Beneficiaries also have the right to decide on how to 

use their subsidies, for service provision, on building of 

houses, or a combination of the two.
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Department of Labour

The principal responsibilities of the Department of 

Labour include:

• supporting sector education and training 

authorities to develop curricula and unit 

standards, require the payment of skills 

development levies, and provide training 

programmes, e.g.  via Agri-SETA; 

• setting minimum wages;

• enforcing the Labour Relations Act; 

• enforcing health and safety standards for 

different occupations;

• enforcing legislation in respect of 

compensation for occupational injuries and 

diseases, occupational health and safety and 

unemployment insurance.

Department of Land Affairs

The principal responsibilities of DLA include:

• Meeting its constitutional obligations to take 

reasonable legislative and other measures, within 

its available resources, to foster conditions which 

enable citizens to gain access to land on an 

equitable basis where:

• a person or community whose tenure of 

land is legally insecure as a result of past 

racially discriminatory laws or practices is 

entitled, to the extent provided by an Act of 

Parliament, either to tenure which is legally 

secure or to comparable redress; and 

• a person or community dispossessed of 

property after 19 June 1913 as a result of 

past racially discriminatory laws or practices 

is entitled, to the extent provided by an Act 

of Parliament [the Restitution Act], either to 

restitution of that property or to equitable 

redress. 

• DLA is also responsible for taking legislative 

and other measures to achieve land, water and 

related reform, in order to redress the results 

of past racial discrimination, provided that any 

departure from the provisions of this section is in 

accordance with the provisions of Section 36(1) 

of the Constitution.

• Implementing the land reform programme, 

putting in place staff, systems, grants and 

services and co-operating with other departments 

and spheres of government to secure 

implementation and transfer 30% of agricultural 

land by 2014. Support services also include 

surveys and mapping, management of State land 

and national co-ordination of spatial data through 

the NSIF.

• Meeting its obligations in terms of other 

legislation that has relevance to the land reform 

programme.

Department of Provincial and Local Government

DPLG’s principal responsibilities include:

• creating enabling frameworks to ensure that 

land reform is addressed as an integral part of 

municipal IDPs;

• developing the capacity of district and local 

municipalities to fulfil their functions;

• ensuring participatory development planning;

• providing education and training programmes for 

councillors and municipal officials;

• ensuring the review of all municipal IDPs; 

• supporting the development of ward committees; 

and

• providing assistance to municipalities to meet 

basic infrastructure needs.

Department of Social Development

The Department of Social Development’s principal 

responsibilities include:

• ensuring all eligible citizens have access to social 

security grants including child support, care 

dependency, foster care, pensions and disability 

grants;

• providing social work services;

• organising pension and grant payment point and 

schedules; and 

• providing supporting poverty relief programmes.

Department of Trade and Industry

DTI’s has a very large number of responsibilities. Its 
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responsibilities relevant to the purpose of the SIS 

Strategy include:

• providing business support services and finance 

to small, medium and micro-enterprises 

(SMMEs); and

• creating a legislative and regulatory environment 

which promotes small enterprise development 

and increased ownership of economic assets 

by previously disadvantaged individuals and 

communities.

Department of Water Affairs and Forestry

DWAF’s principal responsibilities include:

• Implementing the provisions of the National 

Water Act, the National Forests Act and the 

National Veld and Forest Fire Act.

• Ensuring equitable and sustainable management 

of the country’s water resources in 19 water 

management areas. This includes the promotion 

of more equitable access by the poor to water for 

domestic and productive purposes.

• The registration of water users with catchment 

management agencies.

• The issuing of water licences.

• Enabling preferential access of land reform 

beneficiaries to water resources.

• Sustainable management of forest and woodland 

resources.

• Putting in place a framework for the settlement 

of land claims on State forests.

• Reducing fire risk and promoting the 

establishment of fire protection associations.

• Providing support to land reform beneficiaries to 

clarify their rights, obligations and liabilities in 

terms of water, forest and fire legislation.

Departments of environmental affairs and tourism 
and nature conservation

The principal responsibilities of DEAT and the provincial 

departments responsible for environmental affairs, 

tourism and nature conservation include:

• ensuring that land reform complies with the 

principles of the National Environmental 

Management Act as well as the National 

Environmental Management: Biodiversity Act 

and the National Environmental Management: 

Protected Areas Act;

• providing enabling frameworks for the co-

management of conservation land and marine 

resources under claim;

• creating economic opportunities associated with 

eco-tourism and natural resource use;

• ensuring that changes of land use comply with 

EIA regulations;

• promoting sustainable development; and

• providing environmental education and 

biodiversity management.

District and local municipalities

The principal responsibilities of municipalities include:

• preparing IDPs;

• delivering municipal services including free basic 

services;

• establishing townships; and

• ensuring local infrastructure development and 

strategies to promote LED.

6.1.3 Using the Intergovernmental 
Relations Framework Act

The Intergovernmental Relations Framework Act 

came into effect on 15 August 2005. A recent review 

(Steytler et al. 2006) highlighted key features of the 

Act and progress with its implementation.

IGRFA is intended to formalise the relations between 

(and within) the three spheres of government. 

The Act mandated the establishment of Premier’s 

intergovernmental forums (PIFs) for provinces and 

district intergovernmental forums (DIFs) at district 

municipality level. These were supposed to be in place 

by 31 August 2006. As the reviewers note, the ‘mere 

existence of intergovernmental forums, of course, 

does not necessarily imply effective intergovernmental 

relations’ (Steytler et al. 2006).

Clearly there are some problems being experienced 

with the implementation of IGRFA. The Act envisaged 

that provincial structures would be compact and 

composed of key political decision-makers. In practice 
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it appears that this is often not the case as ‘broad 

and inclusive’ intergovernmental structures are more 

common. According to the review, the largest provincial 

structures are in North West (where more than 70 

politicians and officials attend meetings) and Limpopo 

(where more than 100 officials and politicians attend 

meetings). This has resulted in a blurring of the 

distinction that IGRFA makes between political and 

technical forums.

Ideally where land reform is concerned, the political 

forum should provide directives to all the relevant 

departments to approach land reform as a joint 

programme of government, while leaving a technical 

forum to work out the details of how this should 

happen.

According to Steytler et al. (2005), most districts have 

established a DIF: 

A number of districts had intergovernmental forums 

in one form or another prior to the Act. Some of those 

that had forums in place prior to the Act did not 

establish new ones but simply amended the existing 

structure to comply with the Act. Others have, however, 

not yet amended their forums to comply with the Act.

While the review found that DIFs discussed shared 

services and district-wide projects, it is more worrying 

that:

The key issues were neglected in most DIFs. For 

example, not many forums discussed the integration 

of IDPs, matters arising from the Premier’s 

Intergovernmental Forums or the integration of local 

municipalities’ policies and projects in a district 

(horizontal alignment).

Technical support structures are also conceptually 

misunderstood in many districts. Many districts did not 

appreciate the difference between a support structure 

as a forum and the DIF itself, with much overlap 

occurring between those structures. While the Act does 

not require a technical support structure, most DIFs 

have in fact established them, which then means that 

they must comply with the requirements of the Act 

(Steytler et al. 2005:7).

Clearly the implementation of IGRFA has a long way 

to go. Given that virtually all government departments 

wrestle with making co-operative governance work 

– something which is central to the success of the 

land reform programme – this will be a critical success 

factor for the delivery of effective PSS.

If properly pursued, the Act should allow for the 

negotiation of province-/municipality-/area-wide 

enforceable implementation protocols that specify 

departmental and municipal legislative mandates, 

responsibilities, human resources and budget 

commitments in the provision of SIS services. This will 

require DPLG, the Department responsible for IGRFA, 

to play an active role in building understanding of the 

Act and the drafting and monitoring of implementation 

protocols in terms of the Act. Draft guidelines on 

managing joint government programmes have recently 

been published (Ministry of Provincial and Local 

Government 2007).

6.1.4 Developing a framework to 
identify key stakeholders and their 
capacities at district level 

Clearly, making intergovernmental relations work 

involves much more than just getting the parties 

around the table. DLA and its partners will need to 

undertake a provincial-level institutional analysis 

to identify the relevant national and provincial 

departments and parastatal agencies that have 

legislative mandates to support land and agrarian 

reform. It will need to profile their current staff, skills 

and budgets, and identify capacity gaps. Together with 

the relevant departments, and using the PIF and DIF 

forums, it will need to develop strategies to address 

identified shortcomings. The proposed DLA SIS Chief 

Directorate, the Provincial Chief Directors and Regional 

Land Claims Commissioners will need to engage 

with district assessment committees, ABP steering 

committees and other local management structures 

and ensure their alignment, integration and redefinition 

where necessary. In this respect, particular attention 

will need to be paid to the integration of the PLROs 

and the CRLR.

In addition to the identification of government 

players, appropriate commodity organisations, 

agricultural unions and NGOs need to be identified 

and brought into the settlement support planning and 

implementation process at district and provincial levels.

6.2 Distinguishing between 
front-end services and back-
end support

The challenge of improving integration, alignment and 

improving service delivery is not unique to land reform. 
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It is the fundamental challenge that is at the heart of 

co-operative governance.

Land and agrarian reform represents a complex nexus 

– a developmental hub – which involves much more 

than the simple transfer of land. From a development 

planning and intergovernmental relations perspective: 

Provincial priorities are supposed to be stated in terms 

of the provincial growth and development strategy 

and plan; and local government priorities are supposed 

to be stated in terms of integrated development 

plans (these should link to the provincial growth 

and development strategy and plan). National line 

departments provide overall strategic direction, but 

powers and authority for implementation are vested 

with service delivery departments. 

The majority of service delivery chains go beyond 

departmental boundaries, across spheres of 

government, and even to non-government actors. There 

are the front line service delivery units, where services 

are delivered and the support offices (referred to as 

the back offices) that ensure that all planning and 

support functions are performed effectively. In order 

for the front line service delivery units to be effective 

and efficient, there is need for sound transversal and 

service delivery frameworks, as well as sufficient back 

office support e.g. a budget, sufficiently trained staff, 

infrastructure, adequate supplies, etc. (Governance 

and Administration Cluster 2005).

The SIS Strategy rests on drawing a clear distinction 

between functions at different levels, the actors/ 

institutional mechanisms required to carry out these 

functions within the context of a joint programme, and 

an area-based spatial framework within which to locate 

delivery.

The Strategy involves a set of nested functions 

performed at three different levels:

1. Front-end project support services.

2. Area-based and provincially framed services and 

support.

3. National ‘back-end’ support to create an enabling 

environment for a sustainable land reform 

programme which meets national programme 

objectives.

Figure 7.1: Front-end ward-level SIS support services

Social

The profile of the participants – age 
and gender, skills, relative poverty, 

social cohesion, etc.  Data on current 
livelihoods, assets, capabilities, 

health, education, vulnerability and 
risk.

Ensuring social services – access to 
health services, schools, social grants 

and information.

Institutional

Clarification of membership.

Allocation of rights to ensure 
equitable access to land and resources.

Entry, exit and inheritance 
procedures.

Building of functional land-holding 
and land rights management 

institutions.

Building local capacity to engage with 
external actors – government and non- 

government. 

Development of local associations.

Capacity development

Development of structures 
and systems combined with 

comprehensive and customised 
skills development.

Natural and built environment

Environmental, land capability and 
sustainability assessment. Clarification 
of water rights and use; management 

of natural resources – grazing, 
biodiversity, invasive aliens, heritage, 
fire, forests, woodlands and minerals. 

Identification and management of 
environmental risk, rights, obligations 

and liabilities.

Infrastructure and sustainable service 
provision, human settlement/township 
establishment – excising township area, 

surveying of individual erven, water, 
sanitation, roads, refuse, electricity.

Economic

Household livelihood support, 
enterprise planning, development 

and support at different scales – small 
production units through to large-scale 

joint ventures. 

Provision of business and technical 
support services – access to finance, 

financial management and accounting, 
tax, labour legislation, levies, etc.
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6.2.1 Front-end project support services

Figure 7.1 summarises the core front-end services 

required to effectively support individual projects. These 

services are provided by DLA, other line departments, 

contracted service providers and local and district 

municipalities. The services are co-ordinated through 

dedicated settlement support entities. In Chapter 11, 

we identify the different legal options available to 

establish such entities.

While it is envisaged that such entities will operate at 

local and district municipal level, their geographical/ 

operational footprint will be determined on a case-by-

case basis. The scale and extent of this footprint will 

be determined by the relative density of land claims, 

LRAD and Commonage projects within particular 

district and local municipalities. The scope and extent 

of the services to be provided will be determined by the 

needs of the projects and the activities they involve. 

For example, co-management of a nature reserve in 

the Eastern Cape requires a very different type and 

level of support from the management of commonage 

in the Free State. 

Overall, however, these front-line services will involve: 

• A much tighter focus on the people acquiring 

land, including a rigorous assessment of their 

circumstances, to establish a monitoring baseline 

and to ensure that household livelihood support 

initiatives and enterprise development initiatives 

match what people need and fit with the 

participants’ management capabilities and capital 

base.

• An emphasis on defining membership and rights 

where individuals acquire land as part of a group 

and ensuring subsequent provision of support 

to the members and those responsible for 

managing the new land-holding entity to enable 

them to carry out their functions.

• The stimulation of the development of local 

area-based associations which bring together 

people on different landholdings to support one 

another and articulate their shared interests 

in negotiations with government and other 

institutions.

• In-depth environmental and sustainability 

assessment during the initial planning phase, 

using tools and guidelines already developed and 

approved within DLA in partnership with relevant 

government departments.

• Support for the planning and servicing of 

sustainable human settlements and processes 

of township establishment and municipal service 

management wherever feasible.

• A shift away from ‘business plans’ that privilege 

continuity of production and assume group-

based enterprises to a mixture of measures that 

prioritise individual livelihoods and benefits and 

enable differential access to specified resources 

in exchange for a benefit stream to other rights-

holders, backed up by an appropriate mixture of 

business and technical support measures.

• An investment in appropriately customised 

and targeted capacity development initiatives 

that start where people are, engage with their 

situation, and are linked to improved mentoring 

capabilities.

The content of these proposed measures is spelt out in 

much more detail in subsequent chapters. Our concern 

here is with clarifying the range of different functions 

involved in supporting land reform projects and 

achieving functional and spatial integration. This will 

determine how these different functions are aligned to 

be mutually reinforcing and are carried out by different 

actors in co-ordination with one another within agreed 

spatial boundaries. 

Currently the evidence highlights that many of the 

functions outlined above are carried out perfunctorily 

at best and, in many cases, not at all. The quality 

and depth of these services have to be dramatically 

improved if settlement support is to be effective as 

illustrated in Figure 7.2.

6.2.2 District/area-based support

The legal obligations of municipalities 

Section 152 of the Constitution determines that 

the objectives of local government are to provide 

government and services, but also to ‘promote social 

and economic development’. The Constitution makes it 

clear that a municipality must strive, within its financial 

and administrative capacity, to achieve such objects. 

Section 153 emphasises the developmental role of 

local government. It requires that a local municipality 
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Figure 7.2: District–local SIS linkages

must ‘structure and manage its administration and 

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’. 

To achieve this, the municipality must ‘participate in 

national and provincial development programmes’.

Section 25(1) of the Municipal Systems Act requires 

municipalities to:

... adopt a single, inclusive and strategic plan for the 

development of the municipality which—

(a) links, integrates and co-ordinates plans and takes 

into account proposals for the development of the 

municipality;

(b) aligns the resources and capacity of the 

municipality with the implementation of the plan;

(c) forms the policy framework and general basis on 

which annual budgets must be based;

(d) complies with the provisions of this Chapter; and

(e) is compatible with national and provincial 

development plans and planning requirements 

binding on the municipality in terms of legislation.

Section 4(2)(j) and Section 23(1)(c) record the 

obligations of municipalities to participate in land and 

agrarian reform.

DPLG has developed a set of guidelines which indicate 

that IDPs must address land and agrarian reform by:

• supporting the land reform programme and its 

operations; and

• assisting in the land reform application process 

and addressing the need for municipal services 

and land use planning within existing land reform 

projects (DPLG undated:53–55).

The IDP is designed to provide a spatial and 

implementation framework for land and agrarian 

reform and government development programmes as a 

whole. It provides the means to align the budgets and 

programmes of provincial line departments and locate 

them spatially. 

A focus on area-based planning and support requires a 

move away from ad hoc project-by-project interventions 

that result in fragmentation, duplications and wastage 

of scarce resources. The eMpangisweni case in 

Existing district 
assessment 
committee

IGRFA DIF

Local municipal SIS 
entity

Local municipal SIS 
entity

Local municipal SIS 
entity

Area 1 manager 
Ward-based support 

team

Area 2 manager 
Ward-based support 

team

District multi-
jurisdictional 
service entity

Local association 
representing land 

reform projects at ward 
level

Local association 
representing land 

reform projects at ward 
level
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KwaZulu-Natal outlined in Chapter 4 provides a good 

example of what can go wrong if the PLRO and the 

CRLR work in isolation from each other.

For the project support services described above 

to work effectively, they have to be conceptualised, 

integrated and managed at area and district scale 

(Figure 7.3).

The focus of area- and district-scale functions is to: 

• ensure the integration of land reform into the 

municipal IDP; and

• align and amalgamate the budgets and plans of 

relevant provincial line departments in support of 

land reform. 

The district is also the level at which public-private 

partnerships are brokered and area-based support 

entities put in place. These are discussed in more 

depth in Chapter 11. 

Ideally, these support entities provide a legal vehicle to 

make co-operative governance work and to facilitate 

co-operation between public and private role-players 

with particular emphasis on direct participation by 

Figure 7.3: District-level services

representatives of land reform communities. They 

provide the mechanism to enable the facilitation and 

delivery of the front-line services described above to a 

designated, spatially-defined cluster of projects. They 

can also act as repositories for funding from different 

sources (CASP and other grants) to enable targeted 

and timely support for projects on the ground. The 

legal avenue used for their establishment will also 

ensure strict public accountability and oversight.

Even though dedicated support entities will be 

established, it is likely that core staff and contracted 

service providers will be dispersed geographically. This 

will require a particular emphasis on effective area and 

project management and the real-time accessibility of 

information on progress to all involved, including those 

responsible for the management and monitoring of SIS 

services both provincially and nationally.

There is thus a need for innovative approaches which 

make effective use of information and communication 

technologies (ICTs). While the level of computer and 

internet access currently varies widely from province 

to province and department to department, there is 

potential to create ‘virtual offices’, through web-based 

Social
Planning and monitoring access to 
social services, pensions, grants, 

health and education at district scale.

Alignment with HIV/Aids and T B 
support programmes. Addressing 
social dimensions as part of land 

reform sector plan in IDP.

Gender and quality of life 
assessment.

Conflict management and dispute 
resolution.

Institutional
Putting in place local and district 

support entities. Input into provincial 
planning process.

Aligning relevant role-players – DLA, 
CRLR, municipality, together with 

front-line officials from relevant 
government departments, organised 

agriculture and commodity 
organisations for joint planning and 

support. 

Supporting the development of ward- 
level associations to represent the 

interests of land reform participants.

Spatial planning and mapping

Spatial planning with respect to proactive 
land acquisition and GIS mapping of  all land 
reform projects. Sharing of spatial datasets. 

Building local government GIS capacity.

Learning, M&E and policy feedback

Building capacity and sharing knowledge 
between government and non-government 

actors. Monitoring, evaluation and area-
based programme performance assessment 
and input into policy formation, procedural 

review and improved legislation.

Natural and built 
environment

Strategic environmental 
assessment to identify 

environmental risk, 
biodiversity hotspots, stressed 

catchments associated with 
existing and planned land 

reform projects. Identification 
of environmental 

opportunities and grants for 
rehabilitation, LandCare, etc. 
Environmental management, 

infrastructural, human 
settlement and services needs 
included in land reform sector 

plan in IDP.

Economic
Market scoping studies 

to identify local economic 
opportunities and linkages 
between projects. Securing 
market and finance access. 

Promotion of marketing and 
supply co-operatives. Locating 
land reform within municipal 
IDP, LED and BEE strategies.
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applications to improve collaboration between team 

members who may be geographically or institutionally 

scattered.  

Technical support teams will require access to 

cellphone modem-enabled laptops and to be in an 

area with network coverage in order to log into a web-

based virtual office running either open source or 

proprietary software. This will allow password-controlled 

access to the site and enable district managers and 

members of teams servicing projects to access and 

download project documents and maps, upload reports 

on site visits, synchronise work schedules by means 

of shared calendars, contribute to online discussions 

to solve problems and share experiences, and monitor 

progress against plans. Team sites can be linked 

into a broader district or provincial network to enable 

provincial managers to have oversight of what is 

happening on the ground in all areas.

However, we should be wary of expecting technology 

to solve all the problems. Such a system will only be 

as good as the people who manage and use it, as it 

is content- and management-driven. Clearly, if such 

an approach were to be adopted, it would need to 

be supported by an intensive team training process 

to ensure requisite levels of computer literacy and 

established office and reporting protocols, and be 

backed by an investment in supporting technologies. 

Such an approach could create opportunities to 

leverage increased business contributions to the 

provision of support systems for land reform and rural 

development.

Other key functions that need to be carried out at 

district level include local spatial planning and GIS 

mapping support. Each district requires GIS capability 

which enables both transferred and planned land 

reform projects to be mapped. This data needs to be 

integrated with municipal spatial plans and datasets 

that capture information on land capability, water 

resource management, etc., and be accessible to all 

the key players for planning purposes.

6.2.3 Provincial and national ‘back 
office’ support

Figure 7.4 highlights the range of support functions 

which create an enabling environment for sustainable 

land reform at all levels. It describes the provincial and 

Figure 7.4: Provincial/national ‘back-office’ support

Policy, legislation, 
regulation, grants and 

services

Creation of an enabling 
policy and legislative 

environment, provision of 
adequate grants and services 

to meet constitutional 
obligations.

Business processes, 
systems and procedures 

Development of clear, 
efficient decentralised 

business processes based 
on an efficient operating 

platform, cutting-edge 
technology, fine-tuned 

systems and procedures.

Internal alignment

Breaking down sub- 
programme silos, 

integrating PLRO and 
regional offices of the CRLR.

HRD

Ensuring competent and 
motivated staff.

Shared performance indicators & M&E, 
improved information for decision support

Combining quantitative and qualitative 
measures of programme success. Rigorous 

internal M&E combined with commissioned 
research to enable programme performance 

assessment at different scales. Co-learning and 
knowledge sharing between government and 

non-government actors.

Spatial data mapping, deeds and survey

Spatial planning with respect to proactive land 
acquisition and GIS mapping of  all land reform 
projects. Sharing of spatial datasets in terms of 
NSIF. Building local government GIS capacity.

Making co-operative governance 
work

Negotiating and monitoring 
implementation of IGRFA 

agreements to position land reform 
and SIS as provincial and municipal 
development priorities and agreeing 

on performance standards for all 
participating departments.

Agrarian reform support 
measures

Trade and tariff negotiations, 
preferential finance, value chain 

analysis and measures to improve 
market access. Extension and 

business support services.

Land rights management 
support

Support systems in place and 
incentives ensuring improved 
performance of land-holding 

entities.

Communication

An assertive communications 
campaign targeting key 

stakeholders; clear, affirming 
messages; ‘A grade’ website.
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national systems that must be put in place to support 

the local- and district-level process described above.

6.3 Establishing support 
entities at municipal scale

Chapter 11 details possible institutional options to 

enable the establishment of front-line service entities 

that combine public and private partners. It evaluates 

different scenarios to establish back-end support 

entities at national and provincial levels.

It is envisaged that these entities, with a mandate, 

budget and capacity to facilitate a suite of support 

services to land reform projects in a designated 

area, will provide the core capacity to manage the 

implementation of the SIS Strategy.

The form of these entities is likely to vary from district 

to district. They may vary from fairly elaborate and well-

resourced structures through to lean entities staffed 

by a project manager and making use of outsourced 

capacity. 

The greater the density of land reform projects and 

the more elaborate the range of support needs in 

a particular area, the more likely it is that support 

entities will need to combine dedicated staff with social 

process, institutional and enterprise development, 

agricultural and natural resource management, 

engineering and other technical skills. (The exact 

composition of this team will be determined by 

conditions in the area and the preferred institutional 

arrangements that are selected.) Staff from the 

existing CRLR and PLRO PSSUs units can be assigned 

to these entities to provide direct involvement by the 

DLA.

6.4 Communication

Communication is an essential ingredient contributing 

to the success of the SIS Strategy. This will involve:

• Developing stakeholder-specific messages 

and communications approaches for different 

audiences – land and agrarian reform 

participants, government departments, 

municipalities, commodity organisations, 

organised agriculture, civil society and the 

general public.

• Strengthening existing communications capacity 

within DLA and building this from scratch, where 

necessary, at area/local level, and locating this 

within new district offices or local municipalities 

as appropriate.

• Investing in an intensive and ongoing intra- and 

intergovernmental, stakeholder-specific and 

general public communications campaign at 

various scales (national, provincial and local) 

to increase understanding of the constitutional 

imperatives for land and agrarian reform in law, 

history and practice. This campaign will have both 

formal and informal communication dimensions.

• Promoting the notion of an area-based 

approach to land and agrarian reform and the 

SIS framework, with the underlying message 

that ‘land and agrarian reform is everybody’s 

business’.

• Facilitating communication between SIS teams, 

new landowners, other government departments, 

municipalities, the private sector and civil 

society organisations regarding their specific 

programmes, activities and services.

• Creating a distinctive brand that enables 

recognition by diverse audiences of a set of 

values associated with SIS, and expectations of 

what will be delivered and who is responsible for 

delivering it.

This is discussed in detail in Chapter 12.

6.5 Mapping projects and 
building knowledge for 
effective decision-making

The SIS Strategy rests on the availability of accurate 

and continuously updated spatial and project 

information to inform decision-making. To secure this 

will require:

• accelerating the provision of SPI mapping 

services at provincial level or the outsourcing of 

project mapping services according to SPI/INSIF 

specifications at area-based and project level;

• mapping all lodged and settled Restitution 

claims, Redistribution projects transferred using 

SLAG, LRAD and Commonage grants, as well as 
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DWAF, PDoA and municipal land and agrarian 

reform and agricultural projects within the 

designated areas;

• remodelling LandBase so that it caters for all 

Restitution, LRAD and Commonage information 

and post-settlement/post-transfer project data in 

particular;

• linking LandBase data to SPI and the Agricultural 

Geo-referenced Information System (AGIS), DEAT, 

DWAF and other relevant spatial and cadastral 

data;

• continuously collecting spatially referenced 

social, institutional, environmental and economic 

data at various levels (project, area, district, 

province and national) to build an integrated set 

of time-series data;

• analysing data to support integrated and co-

ordinated planning and implementation support;

• organising data into an online information 

management system which is accessible to 

relevant actors in the provision of SIS services;

• developing an agreed set of indicators to enable 

continuous M&E of projects and SIS performance 

at different scales; and

• providing a prototype GIS-based interface to 

facilitate querying and information interpretation 

by the user.

This is further discussed in Chapter 13.

6.6 Identifying initial sites 
for area-based planning 
and support

This will provide the platform for the phased roll-out of 

the SIS Strategy. It is proposed that this will involve:

• initial identification of one district per province 

within which to locate initial area-based SIS 

interventions;

• development of shared criteria for selecting 

area-based planning and support sites between 

PLROs, RLCCs, PDoAs, provincial departments 

responsible for environmental affairs, local and 

district municipalities and other relevant actors 

depending on the specifics of the selected 

district;

• consultations between the CRLR and PLROs 

(through RLCCs and district offices) and the 

other departments, spheres and stakeholders to 

identify start-up sites within that district for area-

based planning and support;

• auditing projects in selected areas by type, status 

and support needs; 

• reviewing resource allocation at project level to 

assist with monitoring the extent to which the 

objects of land and agrarian reform are being 

achieved; and

• developing priority intervention points on the 

basis of need, numbers and spatial distribution of 

projects that require support and assistance.

This is discussed further in Chapter 14.

7 Conclusions
As the evidence shows, the current institutional 

arrangements for delivery of front-line SIS services 

are either ad hoc or negotiated on a project-by-

project basis, with little attention paid to area-based 

perspectives.

Securing functional and spatial alignment is the 

essential first step in the construction of a coherent 

SIS Strategy and its implementation on an area basis. 

This involves clearly distinguishing functions at different 

levels:

• front-line services to projects on the ground 

delivered to designated area-based project 

clusters;

• district and provincial support enabling the 

delivery of such services and taking responsibility 

for overall management, co-ordination, 

information, learning and M&E functions at 

district and provincial scales; and

• a national back-office function to provide 

oversight and put in place key policy, budget, 

information systems and human resources.

These functions are spelt out in more detail in the 

chapters that follow.
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Endnotes
1 In planning terms, the smallest geo-referenced 

spatial boundaries are the enumerator areas 

developed by Statistics South Africa for use 

in the collection of census data. The smallest 

geo-referenced political units are wards (3754) 

which are located within local municipal 

boundaries (231) and aggregated into 47 district 

municipalities. These are the smallest building 

blocks proposed for area-based planning and 

support.
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