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1 ABSTRACT

From a theoretical perspective there is limitedarathnding of how settlements develop, from vilkage
metropolitan regions. Research reveals that tinmtdtion is due to settlements developing diffelyent
ascribable to the variation in cultural, politicedatopography amongst others, globally. As a reshé
United Nations found that countries have categdres®d delimited their settlements according tortbain
definitions. Consequently, there is limited compégeknowledge on how settlements develop or how the
are categorised, from an empirical perspectives paper seeks to unpack how administrative regiare
delineated in South Africa (a member of the Unidations) and provides empirical insight into thiesra
used in South Africa to categorised metropolitagiare (post 1994). The research utilised both catahe
and quantitative data to unpack the Section 2ra@itas prescribed in the Municipal Structures Aag,
employed by the Municipal Demarcation Act (MDB). él'study found that although the Act has many
theoretical sound concepts, the application ofghesncepts is not easy and this has resulted iny man
different forms of metropolitan regions in Southridd. This questions the ease with which the gate
could be manipulated and unmasks the challengescahatry has experiences in the delimitation of
administrative regions. Lessons learnt contribatthe broader understanding of how administratagans
can be re-categoris ed and policy mishaps be adoide
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2 INTRODUCTION

During the early 1930's, Walter Christaller intr@edl the central place model, which classified esegtints
hierarchically, according to population concentmati distance between settlements and the economic
functions that each housed. Little did he fore$eehuge impact that rapid urbanisation and modecios
economic realities, such as technological improvgme migration, economic advancements, urban
competitiveness and the resultant functional ligsabetween settlements, could have on the morplealog
settlement structure. According to Antrop (2004esh developments have seen many settlements
morphologically, economically and politically spraweyond their traditional boundaries to capture
physically separate yet functionally networkedestiand towns from their surrounding hinterland.isTh
expansion has blurred the division on where urlgatigappears and rurality begins. SubsequentlyUtke
Habitat | (UN, 1976), recognised the need to creadee sustainable human settlements. As a resattym
governments have opted to artificially amalgam@ate, or more settlements, with complementary fumgjo

to allow for its efficient development and effegtimanagement through economics of scale and funadtio
cooperation (Taubenbdck, Ferstl & Dech, and 2017:2)

Jessop (2002) found, that these administrativeidrexj are not fixed but fuzzy soft entities whose
boundaries are malleable. The purpose for theistcoction differs between economic, spatial, pwdit
social, functional or institutional rationales thare favoured by government. As a result, the raaitéor
categorisation and delimitation differ in termsroéthod, indicators, features, definitions and psepdn
their studies, Ch, Martin and Vargas (2018:5) oles#rthat many developing countries categorised and
delimited their settlements and administrativeagiin an ad hoc manner, based on availabilityatissical
data, spatial perspective and the political prefees of the country. However, the regions delimitexte
labelled according to the traditional typology (&des, towns, cities, metropolitan regions). Theant that
many settlements were labelled the same but impfigaly different structures across the world (Waitis
report, 2020: 2-6; Dijkstra & Poelman, 2014:2).

The inconsistent definition and understandingegfions, has in turn sparked a scientific debatevioat is

the best form to contain a “region” for efficiemtdaeffective development and what sort of indicairould

be used? In light of this, some countries haveeeitipted for more intensive smaller regions, whblee
growth of their settlements is managed through hdghsity, compact development (Bibri, Krogstie &
Karrholm, and 2020:2). While others have encouragetk extensive forms of development, which support
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more dispersed, functionally related, lower dendityelopments (Gomes, 2020:2). Ironically, botbsth
approaches motivate their stance as the best suiédilod to address the issues of sprawl while ptioigno
smart growth (Pack, 2016:5). A direct spin off,nfrehe above debate is how then each modified sedtie
structure can be categorised; since, data colleatedld differ according to territorial approach.i.e
intensively or extensively (Roberts, Bosker & P&®18: 8).

In reply to this shortcoming, international orgaisns such as the United Nations Habitat (UN-Habit
2019: 5), The European Commission (EC), the Orgdinis for Economic Co-operation and Development
(OECD), and Eurostat are all actively trying todfia settlement typology that can be consistentplieq
globally in order to understand the level of depebtent in countries (Dadashpoor & Malekzadeh, 2020:
288; Dijkstra & Poelman, 2014:2-6).

Research into the South African context, reveasfttiere is a lack of consistent understandingladtvis an
urban area, what a rural area is or how a metramolegions are categorised? Furthermore, theréngted
studies conducted in the country on how adminisgatregions are categorised in South Africa.
Consequently, this paper contributes to this dsous by providing insight into how settlements are
theoretically defined and how contemporary admiatste regions are defined by the United Natioms. |
further unpacks how the administrative regions weategorized in post-apartheid South Africa. Fram a
empirical perspective, the paper analyses the agijuih of the section 2 criteria of the Municipatustures
Act (117 of 1998) which is employed by the Munidifiemarcation Board to categorize 8 metropolitan
administrative regions or municipalities in Soutlriéa (2000- 2016). The paper concludes with lesson
learnt and recommendations.

3 LITERATURE REVIEW

3.1 Spatial formation and transformation

To date, there is no global consensus on what lgxactillage or a town or a city entails (UN, 2020:
Dijkstra & Poelman, 2014:2). From a theoreticaltaree, rural settlement with a limited populatiorda
economic base are known as a village. Theoristnctaat with population growth and the concentratbn
economic activities, these villages grew into towBsott (2019:1-2) explains that towns evolve iaities
due to centripetal process such as industrialisat@pid urbanisation, social cohesion and innovatAs a
result, cities are essentially towns with highepuydation densities, more diverse economies and mode
infrastructure (Taubenbéck, Ferstl & Dech, and 2817 However, due to the congestion, increase in
housing cost, higher municipal rates and the sulesggncrease in crime, grime and social ills, msogio-
economic activities dispersed out of cities intaaber rural settlements on the outskirts (Taubekbgerstl

& Dech, 2017:4). Eventually these settlements affgtconverged to form what is known as a conudrati
(Geddes, 1915) or a primate city (Jefferson, 1989 formless city (Mumford, 1961) or a higher-ardiy
(Christaller, 1966) or a Metropolitan region. Altigh this convergence is seen as the natural éwolat
urbanisation, the formation of a single administeatregion with a mono-centric core was encouraged
during the early 1900s, as it was believed laggtiements offered higher economics of scale aoem
efficient development (Scott, 2019: 2-3)(See Fidlre
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Fig. 1: Traditional Settlement hierarchy (Authoran®)
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The model demonstrates that countries have manil gitteges, fewer towns, limited cities and onlyfew
metropolitan regions. One of the biggest limitasiaf this model is lack of objective information tre
urban size or population density or economic dgtiallocated to any of these settlement categanesthe
explanation of how settlements could move acrosshterarchy. Furthermore, a common misconception of
settlement typology is the separation and indepacelef the entities.

As a result of these shortcomings, academics, ystzamers and international organisations from agicihe
world, have challenged this approach and soughalternative methods of categorising settlemente Gf
the alternate views is the categorisation of getlsts as ‘networked city-regions’ or ‘multicordyei
regions’ (Boudeville, 1968) or the ‘polynucleatezfjions’ (Meijers, 2007:3). This form of categorisat
acknowledges the inter-dependence of settlemerdstlagre is no size-function hierarchy (Sat Aydan,
2018:2-3). For example, the higher-order (city)} thiders the most economic activity would have fimwal
linkages with surrounding middle-order settlemédtds/ns) which offer residential and secondary ecaico
activities (Moreno-Monroy, Schiavia & Veneri, 2020: Furthermore, villages between these centrekicou
specialise in tertiary services (Yousefi & Dadastp@020: 49) (See Figure 2).

Town Villaze City

Fig. 2: Spatial Relationships in reality (Authors @w

Subsequently, the United Nations proposed thattiomally linked settlements should be administreliv
merged to form more efficient settlement regiomternationally, this was reinforced in the New Urba
Agenda, who was committed to ‘support the implermgon of integrated, polycentric and balanced
territorial development policies and plans, whiahc@uraged cooperation and mutual support among
different scales of cities and human settlementi\-Habitat, 2016, p. 24). In this form of spatial
organisation, settlements do not necessarily cgevdo form powerful hierarchal structures but are
dispersed and interrelated by means of functiankhges (Sat Aydan, 2018:2-3). In light of this theited

Nations (2018) recommended the following modelgiréd Figure 3).
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Fig. 3: United Nations classification of settelme(i/N, 2018: online)

In this suggested form of settlement typology dataased on the degree of urbanisation index. Alicgrto
this index, villages which are settlements wittsldsan 300 people/ km2and towns which have a ptipnla
of over 5000 people or more than 300 people / km@ w&hich are functionally related could be legally
amalgamated and reclassified as a “city-properforegFurthermore, these city proper regions (véiag
towns) could be further amalgamated with a funetilyrrelated city, which has a population of ovér@0
people and 1500 people/ km2be classified as amagghtion. However, Fang and Yu (2017) revealirag th
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the simple clustering of settlements does not aatimadly form an urban agglomeration and it is umkn if
large agglomerations (conurbation) generate moreefiie or whether networks of smaller settlements
(polycentric urban region) generate more impulges.a result, how and when an urban agglomeration
evolves into a metropolitan administrative areaams uncertain (UN, 2018; Soja, 2015: 379; Jeefa92
21-27). The application of the above typology reesiipopulation density per km2 and the strength of
commuting data between local units to categoritesgents. This data is not always available inaligping
countries such as South Africa making the clasgiifin close to impossible to implement. Furthermthe
model is vague in terms of the required strengthfuoictional linkages or physical distance between
settlements for them to qualify for incorporation/]

In synthesis, spatial formation and settlementgmisation has transformed over the past threed#sca
from a mono-centric settlement approach to a mohg-gentric approach (see Table 1 below).

Mono-Centric Spatial Structure Poly-Centric Sdeiructure
Commuting patters High- Commuting routes to thermawviore dispersed commuting flows
centre within the administrative region
Development approach Intensive, compact, high itdenExtensive dispersed and lower
development density development.
Spatial structure Has one main centre or settlemen | No dominant settlement or centre
Travel times Longer commuting times Shorter comngtimes.
Development approach Intensive development Extertitvelopment

Table 1: Mono-Centric vs Polycentric Form (Authonsr®)

The polycentric model was believed to addresshallghortcomings of the traditional mono-centrictisppa
model, such as high-factor costs, congestion, poilu long travel times and crime (Eurostat, 2021).
However, the dispersed urban population, long tliagedistances, small-scale infrastructure faigt the
lack of high-order business services, and the taicedivision of power and function between incagied
centres in a polycentric model, have added newaigds to the development of regions (OECD, 2018:5;
Sat Aydan, 2018:2; You, 2018:1-4; Champion & Hug@017: 10-24). As a result, the application of
settlement typology models depends on the prefeseatthe country, since each approach has stremgth
weakness. The following section will unpack the ivation and classification of administrative reggoin
South Africa.

100 ' . 70
—&— Urban

= "
— =
= (=]
2 =
g £
(=

o =
o 5
5 B
m 2
= =]
o (=9
=]

(=8

10 +
ot i " . L _4
1950 2000 2050
Year Year

Fig. 4: Population Migration in South Africa 195080 (adapted from Business Tech, 2014: online)

3.2 Administrative Evolution in South Africa

Prior to democracy, South Africa’s spatial-demogyiapand economic arrangement was based on racial
segregation and mono-centric morphology, regardiéssttlement typology. Furthermore, even thotigh
United Nations (1980) classification of: metropatis, cities, towns and villages was applied incinantry.
The official classification was only based on tlepplation density of the white racial group (Jeeval
Cilliers, 2020: 3). Subsequently, there was litrmation on the actual population density ittlsenents
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and the actual settlement typology of South Afritght up to the early 1990s. The uplifting of inflcontrol
measures, in the late 1980s, further complicatéttbseent categorisation, as the country experienaege
scale demographic transformation and rapid urbtioiséSee figure 5 below).

This speedy migration of non-whites out of rurada and outlying suburbs, into urban areas resirted
haphazard and sprawling urban development incrgdbim financial and administrative pressure onlloca
municipalities, which were already fragmented aneéqually developed (Jeeva & Cilliers, 2020:2). As a
first step to correct the spatial-administrativaltdgnge, the Local Government Transition Act (209993)
encouraged the amalgamation of then 1262 raciadlyeth local administrations through the ‘nearest
neighbour principal’ with the aim of creating a wm-wall’ integrated administrative system with‘@ne
city-one tax base’ principle, to ensure that theaficial revenue collected was spent equally withim
integrated administrative area (Giraut & Mahar&p2 40). This administrative change resultedha t
revision of settlement categorisation and admiaiste classification, in 1994. However, in terms o
morphological structure, these administrative regiaere still mono-centric, just larger.

In light of this, the interim constitution made pisions for administrative areas to be categoreseeither:
a) Metropolitan, b) Urban or c) Rural Transitiohalcal Councils (TLC) (RSA, 1993). With, a Metrogain
TLC comprising of an urban core (cities and towiojrer white areas) along with the peripheral ndmtev
suburbs, while the surrounding rural areas formedparate rural TLC (Cameron, 2005:330). Thislredu
in the 1262 racially defined apartheid governméntcsures being reduced to 843 racially integrdie@’'s
(SALGA, 2017:17). Although this form of categorisat did display a shift from the traditional
categorisation of mono-centric and intensively deyed settlements, to a more extensive, polycentric
administrative model, the categorisation was fotmdbe inconsistent, inefficient and suspectethe¢oa
product of gerrymeandering (Cameron, 2005: 329-330)s was largely due to the lack of objective
classification of what an urban area comprisedbfivhat a rural area was, or what a city or towouth
encompass, and the rapid rate of migration addétetoomplexity.

In response, the South African government passednaplemented spatial planning policies that weaseul

on compact, integrated and intensive developmejeicobes with the hope of improving service delier
housing, health and education, Subsequently, set®& (1) of the final constitution called the son of
the administrative settlement classification t@walifor the mergers of functionally linked urban amndal
settlements to form either: Metropolitan Municipal{Category A), Local Municipality (Category B) or
District Municipality (Category C) (RSA, 1996). Ehiapproach aligned to that of the United Nations
polycentric settlement typology with Category Airigpaligned to metropolitan regions, Category Bilng

to city proper and category C aligning to agglortiera(refer to section 2).

To reduce the effects of gerrymandering, the ctuigin further called for the election of an indedent
Municipal Demarcation Board (MDB) to oversee thandecation and categorisation of administrative
regions for the entire country. Later that samer,ytge Municipal Structures Act (117 of 1998) pited
legal criteria on how the aforementioned munictpedi should be categorised. According to this Act,
Category a Metropolitan municipalities should bAIGA, 2017: 14):

(a) A conurbation featuring

(i) Areas of high population density;

(i) An intense movement of people, goods, andisesy

(i) Extensive development;

(iv) Multiple business districts and industriakas;

(b) A centre of economic activity with a complexdativerse economy;

(c) A single area for which integrated developnm@atning is desirable;

(d) Having strong interdependent social and ecoadimkages between its constituent units

The sections of the above act are not compiledhiachhoc basis, but linked to a science of locatitimeory
and urbanism (see section 2 of this paper). Thieaflst a conurbation or metropolitan region isaage
urban area which is polycentric in morphology. Tdrea is delimited based on the strength of internal
functional linkages, its financial viability (cong{ and diverse economy) and the integration betvileen
different areas (Geddes, 1915), a global requir¢fieerthe formation of metropolitan regions. Howgwhe
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legislation does not stipulate what is meant byghhidensity” or how many business districts are
encompassed, it just says “multiple”, or on whatibantegrated planning should be desirable —@oin)
social, political or whether the region should coisg only urban areas (Functional Urban Area (FOA)
only rural areas (Functional Rural Area (FRA), @oanbination of Urban and Rural areas (Functiorrélald
Region (FUR). On, but wonders, if the criteria kefé vague to adapt to context and interpretatidowever,

a coherently planned approach to create an effi@ed equitable administrative region is desirglskse
SPLUMA and the National Development Plan 2030 (NDP)

To add to this complexity, Section 3, adds that gettlement or region does not have the aboveionewot
features it would have to be categorised as eétmategory B (local municipality) or a Categorydistrict
municipality). With Category B municipalities atemprising a combination of urban and rural arebighv
were functionally related [similar to the UN citygper in section 2 of this paper] and the Catedory
municipality is an umbrella body over two or mooedl municipalities and the outlying rural aream[&r
to the UN agglomeration in section 2 of this pap&he method of classification and boundary dentamca
was left to the MDB, in consultation with the loca@immunities.

As a result, in February of 1999 the Municipal Decasion Board (MDB) was established and it began th
delimitation and categorisation process togetheh e assistance of professional consultants hed t
public. Consequently, by the end of 1999, the 843 Were reduced to form 284 Municipalities. Of &4
established Municipalities - 6 were categorise€ategory A (metropolitan municipalities), 47 Categ€
(District municipalities) and 231 Category B (localinicipalities) (SALGA, 2017:18).

However, over the next two years the categorisatiothese municipalities was hotly debated sinceyma
Category B (Local Municipality) were cross- boundarunicipalities and this affected their servicéwbey.

As a result in 2005 the national government passedbolishment of Cross Boundary "Municipalitiest Ac
with the hope that it would reduce the duplicatiorservice provision. According to the MDB (2008:8y
late 2006 many Category B (local Municipality) starto express their frustration in being dominatgd
Category C (District municipalities) and statedtthi@ey could function better on their own. However,
according to legislation they could only function their own, if they could prove that they adhetedhe
section 2 criteria of the Municipal Structures Aebwever, if this was to occur the Category C (aist
municipality) in which they were located, would éoa substantial portion of their RSC levies. A®sult,
many district municipalities opposed the applicagigCameron, 2005: 332). Nevertheless, in laté 200
RSC levies were abolished and replaced by a gowsrtisn municipal grant and this brought about a
renewed interest in how Category B (local munigtis) could become Category A (metropolitan
Municipalities) (SALGA, 2017:17-19).

Consequently, between 2006 and 2008 many largexgGat B local municipalities lobbied the MDB to
categories them as Category A metropolitan munlities, stating that larger areas would offer ecores

of scale. In light of this, in 2008 the Nationavgrnment and the local MEC's requested the MDBg®eSsS
the aspiring Buffalo City, Manguang and Msunduzitégory B (local municipalities) on their readinéss
become Category A (metropolitan municipalities)dshen their existing Category C (district municipal
boundaries and the “financial viability” of the reg (SALGA, 2017:17-20). Subsequently, in 2011 hoibte
Manguang and Buffalo city Category B municipalitesre provided with Category A municipal status,
while Msunduzi was not. This resulted in the irgefrom 6 to 8 metropolitan municipalities.

The motivation behind the formation and categoesabf these metropolitan regions differs over #te
year period. Initially, regions with high densityeme categorised as such because it would promote
coherence and integration. However, since 2008dheation of metropolitans regions was motivated to
promote economies of scale and promote financiabily and political administrative independence.
Nonetheless, the municipality still needed to prthat it adhered to the Section 2 criteria. Thesgjon that
came forth is how did these eight municipalitieher@ to the Section 2 criteria to become metrogolit
municipalities? And to what would other aspiring miuipalities have to adhere to qualify as metrdpali
municipal status? The next section will evaluater loe Section 2 of the act criterion is empiricallyplied

or interpreted to categorise metropolitan munidijgsl in South Africa, with the hope of taking leas and
providing a degree of objectivity when categorisaspiring metropolitan municipalities.
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4 METHODS AND REVIEW APPROACH

The study utilised a combination of qualitative andhntitative methodology. The qualitative methodgl
comprised of literature review to understand hovrapolitan regions are categorised globally as aslin
South Africa. The literature review entailed rempdacademic literature sourced directly from thenMipal
Demarcation Board (MDB) and Google scholar on theathics, anomalies, institutions, challenges and
controversies of municipal demarcation and categtion between 1994 -2020. Thereafter, an MDB tepor
written in 2008 was analysed to define the critasait is applied by the MBD to categorise metrdpol
municipalities. Subsequently, secondary quantiatiata was obtained from Quatec and Global insigtd

on the 8 metropolitan municipalities in South Afito compare and contrast the application of Se@io
criteria between 2000 and 2016. Lastly, one-on-orterviews were conducted with a former MDB
chairperson, as well as with three MDB officials ovvere randomly chosen from the delimitation and
determination department to provide further insighd to verify findings.

5 EMPIRICAL FINDINGS

Although, the prescribed legislative criteria, asirfd in the Municipal Structures Act (117 of 1938
based on sound theoretical principles, the studndahat the application is challenging due toltuk of
definitions and data to support its implementat{@ee Table 2 below). The table below provides a
comparison on how the criterion can be interprdtech a theoretical perspective and its actual apptn

as found in the 2008 MDB report.

Section 2 Criteria Theoretical perspective Reviiemings

High-density areas No standard theoretical défimit However,| Not objectively defined. MDB applies this criterioad hoc. Five
the World Bank prescribes that cities and higmetropolitan municipalities demarcated in 2000 hdesasity over 100Q
density  areas should have 1,5p0nhabitants/lkm2. One has over 500 inhabitants/km#d atwo
inhabitants/km? (World Bank, 2020). municipalites demarcated in 2011 have populatioelolw 500
inhabitants/lkm2 (MDB, 2008:20-22).

Intensive movement of Functional linkages have not yet beerThe required functional intensity between settletsdar the settlemen
goods and services empirically defined and there is limitation gnto be amalgamated is unknown .
how it can be measured theoretically andhere is no data to date to support the criteriodh i is motivated in

empirically. various manners (MDB, 2008:21).
Extensive Development that extends over a large areal MDBsuorea the percentage of “urban areas” in the adtraive
development regions. No objective threshold is specified owhoany urban areas

are required in an area to be category A or whaitrhan area should be
(MDB, 2008:24).

Multiple business| Higher-order centre with many businegsdr is unspecified what businesses are requiredaw many business
districts districts (i.e. Central Business Distrigt,districts are required in a Category An administeategion.
Residential shopping centres, RegionallDB implements this criterion by settlement typehieh is also
Centres, Neighbourhood subjective as settlement type is not consisterplied in S.A (MDB,
centres ) 2008:24- 25).
Centre of economig Higher-order centre with many economicMDB states that tertiary sector employment need®edohigher than
activity with complex| activities. secondary sector employment to qualify as a divecsaomy.
and diverse economy In addition, GVA contribution should be higher thawo per cent
(MDB, 2008:26-27).
Integrated To allow for effective planning and equitablelntegration is subjective in the empirical contdktis uncertain how to
development development. The settlements should |bmeasure it (MDB, 2008:28).

continually developed, have similar spatfal
features and be economically integrated.

Strong linkages| Functional linkages No data on this criterion (M2B08:30)
between units

Table 2: Analysis of the Section 2 criteria theimadtperspective vs. review findings (Authors Own)

The Section 2 criteria require the settlement medim prove that it has high density for it to gfyalior
metropolitan status. However, high density by deéfin differs between countries and in the Southicsin
case density is not defined either. As a resustatpplied according to context and interpretatbthe MDB
(MDB, 2008:20-22). As a result, this has led to thd¢egorisation of metropolitan municipalities with74
people/Km2 (Johannesburg) and metropolitan muritigg with less than 114 people/ Km2 (Manguang).
Arguably, the same legislative criteria was appliadtheir categorisation. Such differences could be
understandable if they were in different countrtas, differences such as these, raise eyebrows Vel

in the same country.

Furthermore, the criterion requires the region ¢éondnstrate that it has ‘strong functional linkagdgie
term functional linkages are not clearly definedatetically and there are numerous ways to measbrgy
including night-time lights and travel intensitieStatistics SA does not collect travel data between
settlements and data would have to be collectecopgect. In engagements with the MDB regarding the
distance to which functional linkages should extema clear definition was forthcoming, with comn®nt
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inferring the dependence on the municipalitiesaeptial and not the current level of developméntight
of the uncertainty MDB personnel revealed thattlsetents should have connections” in terms of ravad
travel. However the intensity is “difficult to maas because people come from all directions tcityeand
there is no data”. Hence, how this point is implatad in South Africa is unknown.

Business districts come in many forms i.e. neighbood centre, regional centre, central Busines#iblis
etc. Each of these business districts house diffexeoThe MDB report (2008:24-25) uses the numlber o
‘urban areas’ in the municipality to measure thisedon. This would be correct based on the presip
demarcated CBD'’s being part of the white urbansarel@wever, in terms of mixed-zoning legislatidme t
interviews with MDB personnel suggested that thenigipality “should at least demonstrate that thame
many economic activities and many places to shidpWwever, the question of how many business district
should be in the municipality or what shops thegusth house was left open. Likewise, comparing the
number of nodes or settlements within these muaiitigs, reveals inconsistency, with the City of
Johannesburg having 11 11 settlements, while Buffaty and Mangaung only had four settlements each,
within their regions. The variation could be mota@ according to the difference in context and iapat
location. Similarly Manguang and Buffalo city haaenore rural composition while the city of Joharmeg
has a more urban composition. The dissimilaritysdogen up questions of premature classificatioighrt
struggling municipalities (Parliament, 2021:7).

The MDB (2008:24-25) report measures extensive Idpwegent as “the percentage of urban areas in the
administrative regions”. In terms of theory thefars to a large area that is developed socially an
economically. If one was to combine the two créaéaxtensive development’ and ‘integrated develapime
from a theoretical perspective it could imply aypokntric region that has many settlements that are
functionally related. In terms of development, MBB analyses the GVA contribution of the regioneaas
whole to determine if it is financially viable. Bynalysing the GVA of the 8 metropolitan mmunicipesf

the study found that the City of Johannesburg dmuteed 12.64 % of the national GVA in 2000, while
Buffalo City only contributed 1.5% of the natior@VA in 2011. This is a 10% difference and questitires
viability and adherence of the latter. With regambfow regions are integrated, the MBD indicatsat they
“are currently looking at ways to measure the dotemore transparently, however, currently it é&séd on

the motivation of the MEC’s and their interpretatiof the term “integration”. It was further addéxht the
MDB does not have a standard operating procedutreancategory A municipalities are categorised¢sin
each context is different”.

In essence, even though the criterion is theotbticmund, the application is vague and appearbeto
implemented very differently within the country.i$hs a concern since the dangers of misclasdificadr
premature classification of settlements (througitdd mergers) is that these settlements must adbere
policies, legislation and governance accordinghtgrtstatus, which they are not ready for. Subsettye
many settlements do not cope administratively,adlycieconomically or financially and this couldstdt in

the misappropriation of funds, misallocation of den corruption and poor service delivery making
municipalities more of an economic burden then rtrdautor to the national fiscus. However, on tlibeo
hand there is no promise that if a region is deéohiin a consistent manner, the outcome would be
successful, since there are many independent fatitat influence the development and sustainakblity
municipality.

In this regard it is interesting to note that netmr a year after gaining metropolitan status, Md&ody
withdrew its Al.za investment rating of the Buff&ity municipality (Moody’s, 2012). The Auditor Geral

of South Africa also reported that Manguang muriliip who was struggling financially before gaining
metropolitan status, continued to struggle moreosmaintain its infrastructure and service delivafier
becoming a metropolitan municipality (News24, 20F)rthermore, in 2019, Ratings Afrika found that 2

of South African municipalities were facing collapand Samkange et al., (2018:10) found that between
2010 and 2017, there were 28,215 service delivagtept in metropolitan municipalities alone. Thipiates

to 4030 protest a year and an average of 11 psodedty! As a result, it is only befitting to agkthe pre-
mature categorisation might have compounded thiesssf the municipalit.

6 SYNTHESIS

The following main points are drawn from this papeman attempt to contribute to providing insightoi
how settlement regions are categorised in posttagid South Africa and the lessons learnt.
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6.1 Unit of Measurement

The criteria used to classify a metropolitan regiosouth Africa are rather complex and difficutapply,

especially since it is close to impossible to nadkthe criteria in a set manner at a given timeneg, the
paper recommends that the criteria be simplifickatee fewer key criteria i.e. density and GVA ciinttion

each having a set threshold. This would allow fgoaitive evaluation of similar settlements and endie
process more transparent and credible.

The study also found that the Section 2 criterigehduplication in their requirements. The researfend

that point A. (ii) and Point D— both measure fuantl linkages, for which there is no data and tetcally

they are not possible to measure. Thus, it is recended that these points be excluded from theriexite
Furthermore, point A. (iii) and C both measure gn&ted development and it is suggested that one be
deleted.

6.2 Collection of relevant data

There is a lack of data to support the implemeoatif the criterion. Thus it is recommended that DB
collaborates further with Statistics South Africacbllect and disseminate relevant data at a grildscale.
The benefit is that grid cells have the same shaplesize and their borders are stable over timen &wugh
the density or economic composition might chandds Tvould allow for easier categorsation and policy
implementation in the long run.

Although the CSIR had created a settlement typolod012, the application of this typology acrossious
polices such as the NDP and NSDF remains inconsisiéhere is a further call to have a consistent
application of settlement typology based on objectriteria within the country.

6.3 Introducing contemporary measures in policy

The measurement of different factors to categarigaicipalities or administrative regions would ré$o a
different outcome and it is important to clearlyatst which factors would be relevant to determine
categorisation. Where previously population denditnctional linkages, geographical area and tréives
were used, these seem less relevant in contemptinaeg, with people dispersing into rural areas and
working over the internet. As a result, contempgpffactors such as access to internet, mobile phdexasl

of access to basic services, virtual transactimwel of education, health and quality of life ahabitants
seems more relevant to categorising settlementendnore aligned to the Sustainable DevelopmentsGoa
for 2030. Thus, a way forward would be the revisioinpolicy to adapt to contemporary factors in
categorising administrative settlement regions.

7 CONCLUSION

The world has evolved and the structure of humattesgents had to adapt. However, the human need fo
structure, definition and planning still remainss A result, the manner in which settlements hawn be
delimited and categorised had to advance. Preyipusban planners found it easy to define human
settlements in terms of population composition aodnomic activities. However, as early as 1976,UNe
Habitat | conference found that the mono-centrittley@ent structure and its related categorisati@s w
becoming unsustainable. This was largely due tm naylbanisation into cities and town that resuitedhany
expanding beyond their boundaries. Subsequentlgjest into the core-periphery relationship propadsed
settlements that are functionally related be ammaddad to form unified regions. It was believed that
integrated, polycentric and balanced territorialedlepment would encourage cooperation and efficient
development.

However, the term “region” is elusive. Geddes neferto the conurbation as a compact, high derisitge
urban area that is made up of many settlementsatieainterrelated. However, the polycentric modates

that it could be made up of a set of smaller setlets that have vibrant connection with each otivbich

are legally incorporated. The vagueness resultednamy different poly-centric settlement regions or
metropolitan regions being formed globally, all é@son different indicators, context, methods and
motivations. In light of this in 2018, the UN Hadditproposed a model that was based on the degree of
urbanisation on how these regions could be forresvever, the data that this was based on was watyal
available.
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South Africa followed the suggestion of the newairbagenda, when it restructured its administrative
regions. This was largely due to the governmenitedo create racially integrated and cohesivdesatnts.
In light of this, the country opted to firstly disgjuish between metropolitan regions, urban andl rareas.
However, the initial stages revealed that urbanraral areas could not be separated in an effoeffafient
and effective development. As a result, the Cantgbih called for three major categorisation A- roptilitan
regions [similar to the UN], Category B which comgpes of urban and rural areas in different comimnat
this is similar to the UN city proper, and Categ@district municipality or what the UN refers te an
Amalgamation. The latter is basically an umbreltay over local municipalities within their jurisdiicn.
The interesting part is that legislation proposetkga with an exclusion clause, They defined Mpulitan
municipality in a theoretical sense in the MunitiSéructures Act, but stated that settlements tlrahot
adhere should be categorised as Category B or @ipalities.

The study investigated the definition and applaaf the criteria to categorise metropolitan mipatties,

in order to determine, how municipalities adheram@ excluded from them. The study found that aitjmo
the criteria are theoretically sound it is not eagyimplement them, since, each context is differen
Furthermore, the process is open to public pagt@p and political approval. Subsequently, catisgtion

IS not just a product of the application of theesra but is subordinate to non-controllable foroépower
and public opinion. Current theories fail to addréssues of power and this is why the gap betulesory
and practice often seems unbridgeable and outcaradaconsistent.

The question is, if the requirements are loweresl laown above) and if more municipalities apply to
become metropolitan municipalities, can they beietkrmetropolitan status? And if not, what is the
implication of having lots of metropolitan municlpp@s? Subsequently, the paper recommends that
legislation be more aligned to the requirementthefUnited Nations Sustainable Development Goats an
Quality of Life index, rather than just the spatiald economic indicators. This would make the pscrore
transparent and objective.
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