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"Segregation' remained, as I have suggested in my
earlier papers, the overall framework of native policy during the
1930's. At the same time "liberal" criticism of this policy in-
creased in strength. The most significant policy features of this

critique were, perhaps (a) a hostility to "forced labour" practices
(eg Masters and Servants Acts, restrictions on mobility) in farming
and, though to a much lesser extent, in mining (b) calls for the
modification or "abolition'" of the pass laws, starting perhaps from
Roberts and Lucas's minority recommendation in the 1930-2 Native
Economic Commission Report and continuing in the 1935 Young-Barrett
Interdepartmental Committee. It is sometimes not quite clear how
far these suggestions were geared towards the "pinpricks' and "abuses"
created by indiscriminate police arrests, and how far towards lift-
ing influx control provisions themselves, but they certainly reflect-
ed some interest in lifting what were regarded as "archaic" restric-
tions on labour mobility (c) a rather lesser emphasis on the
recognition of African trade unions (d) calls for improved housing,
social amenities, "welfare benefits'" etc for Africans in the urban
areas, sometimes linked with a claim that African wages were far too
low. Usually, though, raising wages remained linked to modernisa-
tion/productivity increases, and so on. In addition, concerns with
the franchise and the job colour bar remained.

In the 1930's, there is little evidence that these
pressures influenced policy. Indeed in 1934 "exemptions" from the
pass laws were liberalised, permitting perhaps increased permanent
urban residence by some Africans.l But both in 1930 and 1937
Parliament reaffirmed the principle for the mass of Africans that
the towns were for employment only, and strengthened and controls
over influx. As Smuts said to a conference of Muncipal Representa-
tives in Pretoria in September 1937:

there is no doubt, the proper way to deal with this
influx is to cut it off at its source and to say that
our towns are full, the requirements met, we cannot
accomodate more Natives, and we are not going to accept
any more except in limited numbers. (2)
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With the advent of the Second World War, however, there seemed

to be a change of direction. Smuts specifically called on the
Natives Representatives in Parliament to suggest reforms in social
welfare for urban Africans - measures which began to be legislated
by Hofmeyr and others through to 1948. In February 1942 Smuts

made his famous speech to the Institute of Race Relations in Cape
Town that "isolation has gone and segregation has fallen on evil
days too'". In the wake of this there were strong indications that
the Government intended to promote recognition of African trade
unions. Denys Reitz announced the relaxation of the pass laws and
the Smit Committee called for their abolition and condemned the
system of'migrant'labour.3 The change, however, was short-lived.
Whatever its reflection of the longer—-term interests of some
economic groups, the immediate stimulus would seem to have been the
need to rally all sections of the South African community in the
face of the nadir of Allied war fortunes: Smuts and others were
also talking at this time of arming non-whites against the possibil-
ity of Japanese invasion.4 By 1943, in the face of an election, of
African strikes, of white claims of an urban "crime wave', all
reforms except those of a social welfare nature had been abandoned
or postponed. And, as I hope to show in more detail later, the
policy which the pre-1948 Smuts government began to develop showed

greater continuity with both pre-1942 and post-1948 policy.

The election of the Nationalist Government in 1948, in
other words, was not the ''cataclysmic' event which liberal writing
has maintained. Nor, in this light, can it be interpreted simply
as the result of "'racially prejudiced" ideas reimposing themselves
on the integrative and levelling tendencies of capitalist develop-
ment. Indeed it is impossible to deny that the Nationalists were
able to win the support of the bulk of white workers, who demanded
certain legislatively imposed ''racial' measures to protect their
situation - from their point of view to prevent it worsening as much
as to secure privilege. But I have already suggested in my previous
papers that the policy of '"segregation" as a whole was framed in
the interests of capital: that capitalism has no inherent non-racial-
ising imperatives. Thus the fact that certain elements of capital
adopted apparently different perspectives in the 1930's, gained a
brief dominating influence on policy perhaps in the 1940's, and
continued to advocate similar views at least through the 1950's,
itself requires explanation. Such an explanation demands a deeper
analysis of a number of points than I have time for here: (a) the
different specific sectors of capital at the time, their interests
and their power (b) the relationship between these interests and
political party formation. One thing is certainly clear: the
liberal vs segregationist debate in the 1930's represented a much
sharper cleavage of interest than previously between farming and

"urban" interests.? But what were these "urban" interests? Where
did mining stand, for example, particularly bearing in mind (a)
that some mining houses were disengaging from South Africa while
others were beginning to diversify into manufacturing in the
expectation of a diminishing return from gold - until the new lease
of life came from the Free State fields, particularly from 1946,
and from the uranium extraction possinilities (b) that gold-mining
depended most heavily on labour from within South Africa in the
1930's but from the 1940's began again to draw on extra-South
African sources. And what was the nature of either urban capital-
ist interests? In contrast to the mining and farming sectors,
secondary industry and of course commerce were dependent largely

on the internal market. In particular light labour-intensive
industry at the coasts, stimulated particularly by 1925 protection-

ist measures, would seem to have been dependent on the black market -
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and hence on increased wages? However other industries, less
protected, or protected for other reasons (white labour policy),
or with other markets (white consumers or, more often, producers)
might have less interest in such policies - without protection,
competition with imports is a form of gompetition in "export"
markets, demanding reduction of costs.  What, for example, were
the interests of the Rand-based engineering industry?’/ Then, of
course, there is the anomaly that Afrikaner industrialists,
backed by their self-help financial institutions, though predom-
inantly in light industry (Langeberg, Rembrandt) diverged in
their policy from other coastal light industrialists.

I mention these points purely speculatively at this
stage. My primary intention in this paper is to trace the
specific chronological development of post-1948 "native policy"
and the language in which it was phrased, and to stress its con-
tinuities with policy prior to that period. (In doing so, I am
not at this stage entering into debate with Harold Wolpe's recent
argument on the differences between segregation and apartheid.
At least at the superstructural level there were continuities.
The structural function of these continuities and their relation
to South African economic development may in the process have
undergone some alteration). I am particularly concerned to ex-
amine these policies in a light different from the predominant
trend of liberal argument. Commenting in the Oxford History on

arguments by Nationalist Ministers that apartheid did not prevent
economic integration and that economic integration did not con-

stitute apartheid David Welsh writes: "Critics argued that the

policy Cof apartheid] was a mere facade, designed to give an
ethical embellishment to the continuation of an unequal society"S

Much earlier, Lee Kuper had said essentially the same thing:

Apartheid is a transient doctrine, since it 1s invalid
in the sense that it is not consistent with the social
structure and does not allow for the accomodation of
action to the new and changed situation of industrial
integration. Its promise of self-development in
separate areas is illusory for the great mass of non-
whites and ignores the effects of two centuries of

culture-contact. (9)

Similar remarks could be reproduced almost indefinitely from the
writings of liberal academics and liberally-inclined politicians
over the past two and a half decades: let me give only one more:

It is essentially this conflict between economic
development, greatly expedited during the war, with

its increasing industrialisation and growing demands
for Native labour in industries which are predominantly
situated in the urban areas, and governmental policy,
which is designed to hold the Natives on the land, that
is responsible for the anomalies in urban Native admin-
istration. Despite the anxiety of the government to
safeguard the labour supply for the European farming
section, the pull of the towns has been irresistible
and the unworkability of the urban areas legislation

is becoming ever more manifest. The increasing popu-
lation pressure in the reserves together with growing
Native landlessness contributes markedly to the inher-

ent contradictions between present policy and the

B

pressure of reality. (10) (My emphasis)
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Indeed such statements contain elements of truth.
Apartheid, like all ruling ideologies, 1s in one sense an
illusion and a facade giving an ethical embellishment to the
continuation of inequality. The purpose of ideology is to pre-
sent Spec1a1 interest as the universal interest, and where such
ideology is promulgated by "partial” groups its claim to express
the universal interest cannot fail to be imaginary. However
- liberal thought has erred in presentlngligglown ideology, of the
inevitably 1ntegrat1ve and levelling imperatives of capitalist
development, as a 'true' picture against which to contrast
aEartheld as 1nva1id.11 Moreover it has failed to recognise that
all ruling ideologies must to some extent intersect with, draw-
ing on and shaping, material reality. Rulers are not hypocrites
or conspirators, considered in a structural sense (though there
may be both among them). Rulers believe their ideologies and
frame policies in terms of them. The success of their rule de-
pends on the superiority of their '"class consciousness” over that
of those they rule - on their perception and promulgation 1in
ideological terms of their special interests as much as on force.
Hence an understanding of societies can never operate simply by
dismissing ideology as '"false" or "invalid" but only by decoding
it, translating it, so as to understand the special interests

which are cloaked by an appeal to the universal interest.
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During the 1940's, as a series of government
commissions gives evidence, the South African state began to pay
more systematic attention to the planned development of the
economy. Of course the state was already heavily involved in
the shaping and maintenance of the South African system, and even,
in terms of protection, wage regulation, and actual investment,
in the field of secondary industry.l2 But it now intended to
involve itself in a more coherent way: ''The best economic system
is one based on private enterprise but subject to such collective
action as may be in the social interest."l3 Particular stress
was laid on the rationalisation of secondary industry, with the
replacement of the artisan—unskilled division with semi-skilled

operatives:

The extension of manufacturing industry can be
stimulated through a reduction of the high cost
structure through increased mechanisation so as to-
derive the full benefit of the large resources of
comparatively low-paid non-European labour.

Indeed this particular commission specifically recommended the
reduction of wages when whites were replaced by blacks.l4 This
policy of modernisation, which went along with a renewed drive to
obtain foreign capital to provide the technical know-how, seems
natural for the Smuts government. What is important to realise 1s
that it was continued no less urgently by the Nationalists on their
accession to power: from its inception Nationalist rule, far from
being a return to "backwoodsmanghip", was directed in the interests
of capitalist rationalisation.l? "It is gratifying to note", said
the Minister of Mines and Economic Affairs to the FCI in July 1948,

that there is a tendency in the direction of

large production units rather than in the
multiplication of the number of units....If

this policy is continued....it will greatly

improve the prospects of developing export markets =
particularly our natural export markets on the

African continent. (16)

The systematic pursuit of such a policy, however, introduced two
related problems for the South African social system: (a) what was
to be the status of the black workers whose cheapness produced the
"comparative advantage' on which South African prosperity would be
based (b) how could these need to employ blacks be reconciled with
the existence of a white working class, entrenched in skilled jobs,
heavily employed in public unskilled work, and with a measure of
economic and political power. These were not new problems. Similar
issues had had to be resolved before in the case of agricultural
production and mining: but they were now extended over the totality

of the economy.

The specific problem in the case of the white working
class was how the newly-created semi-skilled roles were to be
racially allocated. Pre-1948 commissions inclined to the view that
this should be a matter for employers and employees to negotiate
on a national basis without government intervention through a
"sontinuous review of the classification of jobs and of manufacturing
methods in the light of changing methods of production': the agree-
ment already reached in the engineering industry was cited as a
model. It was argued that, as in the United States and France, the
influx of new less skilled (black) immigrants in an expanding economy
would allow the existing (white) working class to be '"raised to the
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position of an aristocracy of labour". The retention of white
privilege, they continued, would

ultimately depend on the development of the
character, enterprise and industry of the
European, and not on repression, the material
and spiritual effects of which may prove to be
the means of his own undoing. (17)

an attitude familiar from the much earlier writings of Merriman,
Smuts, and others. Such a laissez-faire attitude could not assuage
much of the organised white working class, let alone poorer whites
whose guarantee of employment was marginal. The Nationalist Party
was able to capitalise on this fact, and no doubt won electoral
support on this basis. Within a year of election the Minister of
Economic Affairs drew the attention of industrialists to

the recent increasing tendency in certain

industries to replace European by non—-European
labour. Although there is no intention what-

ever of denying the non—-European his rightful

place in our industrial life, care will have to

be taken to guard against a gradual replacement

of European by non-European labour. This 1s an
aspect of our industrial development which the
Government will not lose sight of in the formu-
lation and application of its industrial policy. (18)

Such a statement might appear to conflict with an emphasis on the
comparative advantage of black labour. And indeed such statements
guarding against the unrestricted use of cheaper labour are the
basis of the liberal "conventional wisdom'" which has seen job
colour bar legislation (and even customary colour bars) as imcom-
patible with economic growth. The liberals, with their insistence
on "economic laws' receive soem support from Nationalist Ministers

themselves:

The question, however, is this: what 1s our
first consideration? Is it to maintain the
economic laws or is it to ensure the continued
existence of the European race in this country°

(19)

Even though it might intrude upon certain

economic 1aws, I would still rather see EurOpean
civilisation in South Africa being maintained
and not being swallowed up than to comply scrup-
ulously and to the letter with the economic laws.

(20)

Important as the growth rate may be, it is not

the most important factor. It does not weight

up against the position of the White worker. It
can be said that an outlook 1is contrary to the
economic laws but it shoudl be understood that
this is the policy of the Nationalist Party. (21)

However this appraisal, whether by liberals or Nationalists is, as
several recent writers have pointed out, based on a rather
unsophisticated and undynamic perception of the South African
political economy. Advocates of the conventional wisdom should
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take note of the remarks of an Afrikaner economist drawing
attention to 'the very complicated institutional framework

within which the forces of Bantu labour supply and demand have

to operate in South Africa as compared to those economic systems
upon which the standard textbooks on the labour market are

based. Broad deductive generalizations based on received

economic theory are therefore hazardous."2Z2 In particular, job
reservation can only to be seen within the context of a comstantly
changing, modernising and rationalizing structure of production.
Rather than acting as a restraint on growth, it should be seen

as comin§3into operation when growth is restrained by other
factors. As Albert Hertzog said in 1967: "The trouble [of loss
of white job security] starts once the economic upsurge has passed
and the White man needs that place again. Then the injustice
arises....that time will come again..."24 Moreover a close exam-
ination of Nationalist Party policy to the job colour bar would I
think verify that their actual policy has differed little from the
United Party recommendations of the 1940's. Thus when introducing
the 1956 legislation (significantly at a period when the economy
was moving from boom towards recession) the Minister of Labour,
while warning employers against replacement of employees on various
pretexts when the real reason was cheaper labour, added:

This clause does not enable me to create new
spheres of employment for any race...We shall

be only too grateful if things can continue...on
the basis of collective bargaining....l want to

say clearly that employees in our country must

not expect the protection of this clause if they

do not carry their wight...If as a result of laxity
or any reason within their control they are re-
placed, they must not apply to us for protection.

(25)

In practice the "job colour bar" legislation has been retained as
a ''watchdog'" - proclamations under it have never covered more than
27 of the industrial workforce. As the Minister of Labour said

to the right-wing Rapportryers in 1964, the job colour bar did not
mean that no non-whites would be employed in jobs previously filled

by whites:

Such an attitude would be totally unrealistic
and nonsensical. Anyone who looks around him
in the industrial field will see Non-Whites do-
ing work today that was done by Whites 10 or 20

years ago. (26)

What has been insisted on is that the racial allocation or work-
roles in the context of an altering structure of production should
be determined by organised workers as well as employers, and in
this the United Party has concurred.2/ No doubt the dynamics of
this process are an important subject for research, from the 1920's
and 1930's until the present. But as recent writers have insisted,
the up—-grading of work roles for some non-whites in no way repre-
sents a breakdown if apartheid: the institutions of apartheid were
specifically designed not to prevent this trend but to encourage

it in a regulated manner.

The more important question posed by the modernisation
question was the status of Africans in industry. By the 1930's,
~as Harold Wolpe has recently reiterated, the basis of ''segregation'
was breaking down insofar as the ''reserves' were no longer able to
provide adequate labour-reproduction costs. At the same time the




increase in pass—law exemptions, the laxity of influx-control
enforcement by municipalities, the growth of shanty-towns

~ just outside municipal areas, were permitting the growth of

a "permanently urbanised" African population. How.far this
African "urbanisation" resulted from the push of declining
productivity in the reserves and how far from the pull of
industrial and commercial labour requirements may be a mean-
ingless question. But for certain sectors of industry and
commerce, at least, it did pase a problem. The problem was
essentially the incompatibility between the need for a perma-
nently unbanised African workforce, securing the means of labour
reproduction in the urban areas, and the undesirability of per-
mitting a concentrated proletariat. On the one side, as a United

Party Minsiter put it:

Can we develop our industries when we have

the position that the native only works for

a few months and then returns to the reserves
for a couple of years? No, the native must be
trained for his work in industry, and to
become an efficient industrial worker he must
be a permanent industrial worker. On that
account he must live near his place of employ-

ment. (28)

Moreover, as I have mentioned, the United Party government had
begun to provide social welfare benefits to replace those not
forthcoming from the rural areas. On the other hand:

Racial and class differences will make a
homogeneous Native proletariat which will
eventually lose all contact with its former
communal rural relations which has previously
given their lives a content and meaning. The
detribalisation of large numbers of Natives
congregated 1n amorphouses masses in large
industrial centres is a matter which no govern-
ment can view with equanimity. Unless handled
with great foresight and skill these masses of
detribalised Natives can very easily develop
into a menace rather than a constructive factor
in industry...the whole problem calls for
vision and statesmanlike guidance. (29)

Less job turnover and less incentive to malinger or sabotage the
productive process was in apparent contradiction with the threat
posed by black urban concentration specifically to employers (as
blacks increased their bargaining power) and to the overall
soclopolitical structures of white domination which sustained the
comparative cheapness of black labour. In a sense, the election
of 1948 was fought around two solutions to this problem, a problem
as much if not more for capital than white workers. Smuts

endorsed the Report of the 1946-8 (Fagan) Native Laws Commission,
and proposals for the reform of the Natives Representative Council:
though one must question how far this "Hofmeyrian liberalism was
actually representative of all interests in the United Party.3o
The Nationalists fought on the basis of their own Sauer Commission.l

It 1s perhaps the areas of agreement between these two
policies which require emphasis, as a corrective to prevailing views.
After all, as Smuts said soon after the election:

Our policy has been European paramountcy....[it] has
not been equal rights...We have said that we have a’
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position of guardianship, of trusteeship,

over the non—-European peoples in this

country, and we must carry out that trust

in the true spirit of guardianship...We

have always stood and we stand for social

and residential separation in this country,
and for the avoidance of all racial mixture...
There is a great deal about apartheid which
is common to all parties in this country.

(32)

In the first place the Fagan Commission (in contrast perhaps to
the Smit Report) was no less clear than the Nationalists that
continued regulation of African movements was necessary; and
they stressed that the new need was for centralised rather than
local control.33

The large-scale movement of Natives is
attended by difficulties that have become

a country-wide problem. We consider it
essential, in the interests of the popu-
lation as a whole but particularly in the
interests of the Natives themselves, that

the movement should be regulated; and

where Native communities become settled in

the vicinity of white ones, or Natives enter
the service of Europeans (both in the rural
areas and 1n the towns) a certain amount of
regulation is necessary for the maintenance

of the principle of residentual separation,
and, where there are contacts between races
differing so greatly from one another, for the
purpose of checking both exploitation from the
one side and undesirable intrusion from the
other....We believe, however, that the regula-
tion can be carried out in a manner which will
make it more effective than it 1s at present,
and which at the same time will greatly tone
down, and may in time entirely eliminate, those
features of the pass system to which the
Natives object. (34)

Amongst their more important recommendations in this connection
were (a) the establishment of a national system of labour bureaux
and (b) the replacement of the medley of passes of simplified
identification system in which, however, most of the key features
of the pass system apart from immediate arrest for non-production
of a pass were to be retained. Both these aspects (though not

the non-arrest procision, whose importance lies perhaps in the
context of prison labour for farms) were introduced by the
Nationalist Government.3? There is not space here to enter in
detail into the specific amendments on passes/urban areas
legislation enacted by the Nationalists during their first decade
in office. And anyone who has grappled with a year by year
examination of laws, proclamations, administrative interpretations,
implementation, court appeals etc will know how confusing the
subject is. It is another important subject for more concentrated
research, based on actuality rather than ideology. Undoubtedly,
as we shall see, the long—term Government intention was to remove
the vested rights (de facto or de ] re) of Africans in the urban
areas. But what 1s remarkable in retrospect is how slowly they
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moved on this until the 1960's. Except with respect to
non-Union Africans (which the Fagan Commission itself placed

in a different category) and with respect to the Western Cape
(which from 1955 with the establishment of the Eiselen line
came to be seen as a field for white and coloured but not
African labour) they appear to have operated as much through
enforcement of the existing legislation, slightly strengthened,
rather than through comprehensive new measures.J2@8 Comparative
respect was paid to the vested interests of municipalities and
even of urbanised Africans, in implementation if not of '
legislation. Centralisation of control, the withdrawal of powers
from local authorities, took place quite slowly, and usually
after attempts at negotiation and threat instead. From 1959 to
1969 Government estimates suggest that something like 1 million
Africans, from towns or rural areas, have been resettled: what
happened in the 1950's is by comparison minute in its effects.

However the proclaimed intentions in 1948 of the
United Party and the Nationalist Party with respect to the use
to be made of the pass laws certainly differed. This was not,
as has so often been stated or implied, that the United Party/
Fagan was willing to permit unrestricted African unbanisation and
concomitant citizenship rights while the Nationalists were
commited to total territorial segregation. In terms of ultimate
goals, perhaps, the United Party was deliberately unclear while
the Nationalists were commited to the maximum possible
geographical separation. But from the time of their election
Nationalist Ministers emphasised time and time again that they
had no intention of withdrawing black labour from industry.36
The difference between the tow policies lay specifically in the
attitude towards those Africans who must find employment in the
existing industrial concentrations (particularly the Witeaters-
rand, Cape Town, PE-East London, and Durban-Pinetown). The
Fagan Commission maintained that for such people permanent settle-
ment in the towns was ''a natural and inevitable economic phenomenon"
and condemned the system of migrant labour.36a The Nationalists in
contrast intended to use the migrant system for secondary industry

as well:

there should be a migratory labour policy,

not only as it is on the mines, but in the
country generally...This is exactly the policy
which has been proposed by this side of the
House in regard to Native labour required for
secondary industries (Minister of Mines) (37)

The presence of tribal natives in urban areas
must be regarded as temporary. They must be
periodically returned to their homes to renew
their tribal connections. (Minister of Native

Affairs) (38)

While the presence of native labourers in the
towns was essential, their status was that of
foreigners who could have no political or
equal social and other rights with European
(Min Native Affairs) (39)

However even here the differences were in fact narrower than appeared.
The Fagan Commission, for example, recognised that migrant labour
would continue in the mining industry: and the mining industry, as a
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result of the Free State finds and possibilities of uranium
extraction, was do undergo expansion rather than contraction
(it was overtaken in output by secondary industry only in

the mid-60's). And it justified this not only by custom and
the eventual decline of mining, but because the majority of
gold-mining labour came from outside South Africa. Moreover,
having perhaps a greater faith in the "natural conservatism of
"tribal society" than the Nationalists, and perhaps believing
that war-time economic growth rates were exceptional, the Fagan
Commission argued (a) that some relaxations of influx control
would not significantly increase the number of women in towns -
which they regarded as a crucial index of urbanization (b)

believed that:

Migratory labour, whether we encourage it or
discourage it, will still continue for genera-
tions. In every generation, as far as we can
look ahead, there will be migrants who pass into
the class of stabilised labourers, there tribal
ties; in every generation there will be new
migrants, tribal Natives who in turn come out

to see the world and look for work outside their
tribal domain. (40)

Migratory labour, on both views, would therefore continue to some
extent at the existing industrial growth points. But policy on
this question cannot be separated from attitudes to future
geographical location of industrial growth. If the Fagan Com-
mission believed that the city worker must eventually settled at
his place of employment, it was because its members did not
believe that development in the ''reserves', whether industrial or
agricultural, could stem the urban influx (though they did point
with favour to situations where ''reserves' were situated near
industries).#4l Other pre-1948 commissions had been more optimistic
about the possibilities of industrial decentralisation as a
solution to the problems of a concentrated black proletariat:42

It is possible that [this problem] will involve a
policy of regional planning and development in
order to bring about a greater measure of decen-
tralization of industry, the transfer and develop-
ment of some of the industries making cheap
standardised wares for Native consumption to Re-
serves, as well as for a policy of separation and
racial parting in factories and even for a large

measure of territorial segregation. (43)

Another commission mentioned in this context meat canning, tanning,
boot and shoe manufacture, textiles, a 'cut, make and trim"
industry, sawmilling and allied timber industries, dried and con-
densed milk and other dairy products, dehydrated and canned soups,
fruit and vegetables.%4 The policy was initiated under the United
Party by the Industrial Development Corporation, headed by H.J.van
Eck, at least in terms of border industry if not of industry with-
in the reserves themselves. Soon after the election Smuts

reiterated his support for such a policy:

let us enlarge and develop these Native reserves
and make them as attractive homes for the Native
people who are there as possible. Let us have
villages there, let us have amenities, let us
have all the conditions which will make the re-

serves attractive and keep the Native people who
are there and should be within their own areas. (45)
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Van Eck continued with the implementation of this policy under
the Nationalist Government: visiting the Pongola valley in 1949,
he was impressed by its possibilities:

as a future rural-industrial area as 1t 1s
close to the labour sources provided by
Zululand and Swaziland and would help to

stop the drift of natives to the towns. (46)

This policy was taken up and developed by the Nation-
alist government. In an important speech on native policy, pub-
lished for domestic and overseas consumption, Jansen warned
industrialists in 1950 that they should not establish labour-
intensive industries in existing industrial complexes, but locate
such industries near African reserves.4’7 The following year the
Minister of Native Affairs told an FCI deputation that:

although it was not contemplated that future
development in existing industrial areas

would be restricted by artificial means, it

was necessary to control ‘the influx of Africans
to the towns, and, towards this end, to induce
all surplus labour in the towns to migrate back
to the Reserves.

And he stressed possibilities, not only for reserve agricultural
development, but for establishing industries on the borders and
within the reserves themselves.% SABRA and the Tomlinson Com-
mission expanded on the advantages of such decentralisation for
industrial enterprises that were not ''location-bound". Besides
the general feature of reducing the concentration of urban African

labour,

The great advantage for the entrepeneur within
the Bantu areas is the availability of Bantu
labour and the absence of restrictions on mak-
ing use of that labour...use can be made of the
reserves of semi-employed people... and of large
numbers of Bantu women to meet the shortage of
unskilled labour, while the Bantu can also be
trained to fill the vacancies in the skilled posts...
[entrepeneurs canl] pay skilled and semi-skilled
Bantu lower wages than they would be compelled to
pay them at the moment [on the basis of White
standardsJ]...It can also be pointed out that the
Bantu is potentially a good machine operator and
a classification of a large number of posts as
semi-skilled might likewise lead to lower wage
rates...

The "comparative advantage" of black labour, in other words, could

be secured in decentralised areas - though Tomlinson Commission and

Government came to differ on whether white capital could enter the
reserves themselves, and therefore on how far '"traditional" job
reservation policies could be eroded. 49

In the Bantu areas industries may possibly come
into being which under existing conditions (in
the white areas) cannot be attempted because

they would not be profitable, or which at this
stage cannot complete on the overseas market.
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Moreover, it was argued, such decentralisation would reduce
the wastage of labour time and job turnover involved in the
migrant labour system. Moreover if in the interwar period the
dichotomy between cities and ''reserves'" had been expressed in
terms of industrial versus agricultural development, it was
not expressed in terms of labour-intensive versus capital=-in-
tensive development. In the decentralised areas emphasis:

by the very nature of things...[will] be
laid on labour-intensive industries, and
a degree of wage differentiation will make
1t unnecessary to provide the latest and
most expensive machinery and alterations.

In the established areas in contrast, the comparative scarcity

of labour should encourage employers to rationalize work and
production methods (a manner, incidentally, in which the stricter
influx control aspect of apartheid actually encourages economic
growth)

When to this are added the possibilities of
the substitution of capital for labour, it
should be realised that the possibilities for
countering the influence of higher wages on
the cost structure are very great. (50)

Capital-intensive mechanisation was also being advocated for the
"white' areas at the same time by Van Eck:

Automation and electronics will prove to be
a great help in stimulating efficient and
high quality production and this equipment
will be no danger to labour as it will re-
quire better trained and better paid people.

(51)

The decentralization policy was more easily proclaimed
than implemented, however, for a variety of reasons. For a start,
while mining and farming boomed into the early 1950's, the slow-
down of the economy must be traced to decreased expansion in
secondary industry in that period. Vested interests in existing
plant and infrastructural facilities, combined with lack of new
investment, inhibited such measures even for non location-bound
industry. Indeed the bulk of South African labour-intensive in-
dustry, growing as it had out of urban commercial houses, was very
much tied to the cities and resistant to decentralisation. More-
over the government did not seriously pursue it either by incentives
or coercion until the late 1960's. The public investment of the
1950's which took up some of the slack in the remainder of the
economy was concentrated (a) in transport and power-generating
infrastructure, largely financed by World Bank and U.S. loans pro-
cured on the strength of the uranium production potential (b) in
a number of state-owned or state—assisted and very capital-
intensive enterprises such as SASOL, FOSKOR, SAPPI, SAICCOR.
Undoubtedly during this period there was some alteration in the
geography of economic growth. These new enterprises were situated
for the most part in ''decentralised" areas or, curiously enough,
in Natal. The Frame textile group spurred a shift from the Eastern
Cape to Natal to substitute "more docile'" Indian labour for
Coloureds (with unanticipated recent results.) The Cape's pro-
portion of industrial investment declined. But the Rand remained
the industrial focus, despite wsrnings about water shortage as well
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as black concentration. An absolute distinction between labour-
intensive and capital-intensive industry 1is perhaps impossible.
Moreover in one sense it is labour—intensive industry which relies
more on a structure of production differentiating artisans from
unskilled workers, while capital-intensive industry uses
operatives. So perhaps the distinction is best related to the
cost of machines employed and the level of skill necessary to
operate them. In this sense it would seem that the comparative
failure of a policy of decentralised development relates to the
fact that, while mechanisation at the start was of a more labour-
intensive kind and opened scope for use of cheaper black labour,
it has progressively become more capital-intensive, diminishing
the need for large supplies of cheap labour in comparison with

the need for skills. (This does not, however, take into account
the use of labour in the more labour-intensive spheres of commerce
and services, etc). I shall return briefly later to the implica-
tions of this for the social structure of South Africa. But these
few remarks are chiefly intended to emphasise again the need for
analysis of South Africa against a more detailed examination of
the changing structure of production.

I turn now to two other spheres of policy of the 1948
period: political representation and social policy. In the
political/administrative sphere the Fagan Commission argued that:

European and Native communities, scattered
through the country as they are today, will
permanently continue to exist side by side,
economically intertwined, and should there-
fore be accepted as being permanent and as
being parts of the same big machine, but

that at the same time there are differences
between them [Elsewhere, ''races differing so
radically from each other that there can be
no question of assimilation'] to which legis-
lation has to pay due regard and which in
administrative affairs make necessary and
inevitable a measure of separation, with
machinery for consultation on matters of joint
concern. (52)

"Blacks' and '"whites' therefore, were to remain politically dis-
tinct; and Smuts's proposals to the NRC suggest that he will still
operating within the '"'segregationist' framework of the 1920 Native
Affairs Act. Separate local councils/boards, both rural and urban,
would be encouraged, and linked more directly with the Parliament-
ary Natives Representatives and an NRC which would be granted
increased powers over Africans ''own' concerns, however these were
defined.?3 The Fagan Commission was specifically at pains to

refute the 1922 Stallard Commission argument that permanent African
unbanisation (ie, presumably, residential rights) entailed franchise
rights; and in so doing was in some senses less logically democratic
than either that Commission or the Nationalists. Although both
United Party and Nationalists, moreover, were united in denying
Africans the right to strike, Smuts was moving just prior to 1948
towards incorporating Africans more integrally into the trade union
system. Separated in terms of direct political institutions, 1in
other words, urban Africans were to be socially controlled under

the United Party proposals through "tame' trade unions, the nuclear
family, and local representative institutions.”%
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The Fagan Commission, therefore, justified its
recommendations falling short of "European-type' liberal
democracy for all members of the society in terms of the 'radical
differences'" between ''races'. In this respect it fell somewhat
short of the '"'liberal" argument which tended to justify discrim-
ination on grounds of different levels of '"civilisation" (how-
ever this code-word was interpreted), and which emerged more
strongly in reports like those of van Eck and Smit. (However
the Fagan Report did emphasise the social and cultural different-
iation among Africans themselves, and tended to stress the
desirability of formulating implicitly racially discriminatory
provisions in ''mon-racial" economically discriminatory forms).
The Fagan Commission, in other words was heir to the tradition
of late nineteenth century lineralism at the Cape (Glen Grey)
transmitted, as I have implied earlier, through such writings
as Duncan (1912) to the revived modern liberalism. Against this
the Nationalists reiterated the theme of "development along
their own lines'" which can be traced in party politics back at
least to Hertzog in 1911,72

If we yield in every sphere, in the political
sphere and in the economic sphere, we shall be
forced later on to yield in the social sphere.

We would like to see the native develop in his
own sphere and there attain a high standard of
civilisation. We are not opposed to that but

he must be separated from us. (J.H.Conradie) (56)

We have the choice of either giving the whites
their own territory and the Bantu theirs, or of
giving everybody one state and seeing the Bantu
govern. (D.F.Malan) (57)

[Our policy is] separating the heterogeneous
groups from the population of the country into
separate socio—economic units, inhabiting
separate parts of the country, each enjoying

in his own area full citizenship rights, the
greatest of which is the opportunity of develop-
ing such capabilities as its individual members
may possess to their optimum capacity
(W.W.M.Eiselen) (58)

In practical political terms this did not mean more than marginal
differences in the short run from United Party policy. If the
Bantu Authorities Act of 1951 placed more emphasis than the UP
would have done on the role of the chief in local African
"government",Sg it nevertheless fostered local administration.
It is true, however, that the Nationslists rejected any political
or quasi-political institutions for Africans which would (a)
create de facto '"'rights" for them in the "white' urban areas or
(b) create a national institution which could focus Bantu
grievances, hence one of the reasons for their failure to permit
African trade unions (Native Labour (Settlement of Disputes)

Act 1953), and for the abolition of the Native Representative
Council. For them social control was to be rooted or re-rooted
in the rural "reserves" and extend from here to the towns.®°

(Of Africans on white farms Verwoerd said significantly that
"these widely separated Natives constitute no danger.")6l One
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might, therefore, legitimately accuse them of balkanisation,

of divide et impera. The United Party appears not to have

had fears to the same extent of a national African organisation
because it possibly believed this would represent the |
aspirations of an African middle class rather than African as a
whole.62 But it should be noted that the more prevalent
accusation against the Nationalists on this score has been the
classic liberal hostility to African "tribal" institutions as
essentially primitive, archaic, conservative, and incapable of
self-development - a hostility which can be traced back to
Merriman and earlier to nineteenth-century missionaries. This
became particularly evident after 1959, with the Nationalist
introduction of the Promotion of Bantu Self-Government Act.
Liberals had been so wedded to the idea that Nationalist policy
was based on a belief in the inherent inferiority fo the

African that they had ignored all the messages about political
"Jecolonisation" (whose seeds had in a sense been present since
1911 at least). Indeed it would not be impossible to give a
series of quotations from Nationalists arguing in such
biologically racialist terms - but these could be found among
the United Party also. Indeed Malan had tended to talk in terms
of indefinite "trusteeship", and Strijdom as often as not in
terms of domination and baasshap; and in this context even SABRA,
de Wet Nel, Verwoerd etc had been equivocal about the extent to
which African autonomy would reach. Indeed, as Verwoerd himself

mentioned, outside events hastened the pace:

The Bantu will be able to develop into separate
states. That is not what we would have liked to
see. It is a form of fragmentation that we would
not have liked if we were able to avoid it. In
the light of the pressure being exerted on South
Africa, there is however no doubt that eventually
this will have to be done, thereby buying for the
White man his freedom and the right to retain his

domination in what is his country. (63)

But Verwoerd's defensiveness about devolution of authority is not
unrelated to the fact that once the United Party and liberals had
got over their shock, and considered the measures as something more

than a "facade",b64 their main attack (Pace Merriman, Duncan, etc)

was that autonomous Bantu areas would create a threat to White
South Africa:; and the more dangerous a threat for being based on

"eribal" identification rather than controlled middle-class
identification.

The notion of "cultural differences between whites
and blacks in South Africa as the basis of differentiation (rather
than biological differences) had been inherent in the i1deology of
"segregation" as I have suggested, since the 1908-1911 period.
From 1959 they assumed the dominant role 1in Nationalist ideology.
Though the analogy of blacks with "foreign workers' in Europe had
been present since 1948 or so,65 something of the flavour of
early Nationalist justification of apartheid is conveyed in
Dr. Malan's reply to a letter by the Rev. John H. Piersma of

Grand Rapids, Michigan:

The deep-rooted colour consciousness of the

White South Africans - a phenomenon quite

beyond the comprehension of the uniformed -
arises from the fundamental difference be-
tween the two groups, White and Black. The
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difference in colour is merely the physical
manifesttation of the contrast between two
irreconcilable ways of life, between barbarism
and civilization, between heathenism and
Christianity, and finally between overwhelming
numerical odds on the one hand and insignificant
numbers on the other. Such it was in the early
beginnings and such it largely remains....As
Lord Balfour stated on a famous occasion, ''In
South Africa a White nation has established
itself in a Black continent, which is something
that has never before presented itself in the
history of mankind." He might have added that
there is no parallel for the South African
racial record of non—-extermination, non-mis-
cegenation, Non-assimilation, but of preaching
and practising Christianity with the retention
of racial indenity and of mutual respect.....
Essentially a positive and non-repressive
policy as applied in our enlightened day,
Apartheid is based on what the Afrikaner |
believes to be his divine calling and his privi-
lege = to convert the heather to Christianity
without obliterating his national identity.
Here a tremendous experiment is being tried;
not that frought with the blookshed of annihila-
tion, nor that coloured by assimilation, but
that inspired by a belief in the logical differ-
entiation, with the acceptance of the basic human
rights and responsibilities..[which] can however
only be exercised by human beings who are capable
of appreciating their significance and it is here
that my Government, dealing as it does with a
still primitive non-White population, is faced
with a major educational problem....
He then details government ''progress'' in non-white education, ''re-
serve'' rehabilitation, social welfare, housing, health, factory

legislation etc.

The Bantu are given the opportunity to play an
active part in the administration of their own
affairs and, as they develop, more responsibilities
and duties, as well as priviliges, are granted them
until they are proved to be competent to govern
themselves... Theoretically the object of the
policy of Apartheid could be fully achieved by di-
viding the country into two states, with all the
Whites in one, all the Blacks in the other. For
the foreseeable future, however this is simply not
practical politics. Whether in time to come we
shall reach a stage where some such division, say
on a federal basis, will be possible, is a matter

we must leave to the future....(66)

From 1959 the emphasis was much more positive:

There is something...which binds people, and that
is their spiritual treasures, the cultural

treasure of a people. It is those things which
have united other nations in the world. That 1is
why we say that the basis of our approach is that
the Bantu, too, will be linked together by tradi-
tional and emotional bonds, by their own language,
their own culture, their national possessions. (67)
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Malan's just cited outline of the Nationalist
programme of non-white "development" raises the question of
post—-1948 social policy. Harold Wolpe has recently maintained
that: |

the practice and policy of Separate Development
must be seen as the attempt to retain, in a
modified form, the structure of the 'traditional'
societies, not, as in the past, for the pufposes
of ensuring an economic supplement to the wages
of the migrant labour force, but for the purposes
or reproducing and exercising control over a
cheaf African industrial labour force in or near
the "homelands', not by means of preserving the
precapitalist mode of production but by the
political, social, economic and ideological en-
forcement of low levels of subsistence. (68)

How seriously the state did attempt to preserve the precapitalist
mode of production needs perhaps to be investigated. But cer=-
tainly, as I have suggested, ''liberals' came to realise that the
agricultural potential for subsidising labour-reproduction was
disappearing, and urged its supplement by urban social welfare
measures. In the 1940's these began to be instituted, and though
some initial cutbacks were made by the Nationalists, they con-
tinued to some extent: that is, under the post-=1948 government
the state continued to assume some responsibility for the repro-
duction of labour. Moreover it is important to realise that the
Nationalists in fact implemented some '"modernising' policies
which had long been advocated by liberals, for example (a). the
assumption of national responsibility for African education.
Leaving aside the questions of its content, and of control by the
NAD/BAD rather than Education Department, there is need for some
less loaded investigation of post-1953 expenditure on this com-
pared with pre-1940, and proportions coming from taxation of
Africans; (b) urban housing. In the housing field the Government
realised rapidly if not immediately that whatever the long-term
situation, Africans would be resident as vested "permanent"
inhabitants or migrants for some considerable time in the exist-
ing urban areas:

A long-term policy must exist for the develop-
ment of completely suitable industrial areas,
situated in such a way that Native labourers

in the towns can live in their own areas [ie
the border industry situation (69)J1... There
must be a transition period....lLin which]

there may however not be such unwise and exces-
sive establishment of industrial areas that

one will be bound by them for longer in the
future than 1s necessary....(70)

One might conjecture that this was based on a realisation that the
short=term industrial development of South Africa would be labour-
intensive. In any case the Government did launch a massive urban
housing campaign which, while intended to reduce African urban
rights by removing freeholding of land or houses and (later) re-
ducing provision for family accomodation, incorporated two ele-
ments of the liberal programme (a) permission for African artisans
to engage in the construction of houses for Africans /1l (b) a

levy on employers to provide some of the cost of such housing and
later, of provision of transport services.’? At the same time
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stringent blueprints were laid down for the social geography of
such urban townships.73

The eventual policy on wider social services seems
clear. Ad Sadie wrote in 1956, in a single society Africans
would use their political power to bring about high levels of
taxation and social services but under separate development:

The Bantu will be put in the position where
they themselves will have to accept respon-=
sibility for financing those services, and the
extension of the services will be a function
of the ability of the Bantu to pay...(74)

Or, as Verwoerd said in 1955:

I regard old-age pensions as a wrong system of
dealing with the Native. We want to evolve a
system whereby we can reinstate the natural
obligations of Bantu authorities and Bantu
children in regard to their old people, with
the support of an equal amount of money to that

which we now spend wrongly in caring for them.
(75)

Or again, the Minister of Finance, speaking on the Native Taxation
and Development Act of 1958 which raised African taxes:

We do not have one homogeneous community 1in
which the prosperous people can be taxed to
provide services for the less prosperous, but
we have various communities which must be
economically sound individually. The White
guardian community must provide the funds for
the essential developmental services...but
thereafter the community concerned must it-
self see to the extension of those services
in accordance with its capacity. (76)

But how was this to be done in the rural areas =
seeing that agriculture could no longer achieve this? Of
course, as Wolpe has pointed out, various mechanisms were to
ensure that what Marx called the "socially necessary subsistence”
for Africans remained lower than that for whites: but this had
also been true prior to the 1940's, ie even taking into account
the "subsidy" from the reserves, black wages were lower than
white. (Though this needs calculation on the basis of skilled/
unskilled differentials too; the "excessive difference' between
the two levels was probably never compensated by the 'reserves"
subsidy). In part, as I have said, this was now supplemented
by the state — greater, even if differential, provision of
social welfare payments and social welfare infrastructure (which,
from the late 1950's, began to be shifted to the reserves-
hospitals and schools, for example). There are perhaps four
other methods by which the government assumed that "Bantu self-
development" could reabsorb the costs of labour reproduction - in
all cases on the basis that the Bantutan political institutions
could provide some redistribution of African surplus: (a) the
development of full-time and taxable farmers in the reserves,
advocated by Verwoerd and the Tomlinsion Commission in the mid-50's,
though in practical terms shelved at that time (b) the encourage-
ment/coercion back to the reserves of African traders, petty
businessmen etc (the long-term antagonism between the White petty-
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bourgeolisie and non-white petty-bourgeoisie I have not been
able to go into in these papers, significant as it is for
racial ideology and policy with respect to Indians, Natalians
and Afrikaners. But the inhibition of such people in the
urban areas and white rural areas could now be complemented by
a '"positive" encouragement in the ''reserves') (c) encourage-
ment to whites to raise the wages of such Africans as were in
the existing metropolitan areas.

I shall return later to the fourth aspect. Let me
now comment briefly on the third. In the debate on the Native
Taxation and Development Act of 1958 the Ministers of Finance
and of Native Affairs both replied to arguments about Africans
having too low wages to afford higher taxes by insisting on the
responsibility of employers to pay wages to Africans '"which
their work and productivity justify.,"

As long as we allow employers to retain the
habit of closing their eyes to the full cost

of living needs of the Native; as long as
employees are assured that the State will

come along like Father Christmas and provide
housing...transport....(perhaps) food cheaply...
employers will then be inclined to employ too
many Bantu, with all the resultant State
expenditure. ... (77)

Indeed from about this time the Wage Board was employed to prod
employers to raise African wages. What were the effects? Firstly,
as one study has shown, ''when Bantu real earnings were rising,
increases in Bantu employment in manufacturing failed to keep
place with the increase of non—-Bantu employment in manufacturing...
It seems plausible that some employers have substituted, within
limited degrees, non-Bantu labour or capital for Bantu employees,
or else they have reorganised their factors of production in order
to eliminate marginal employees.''/8 Raising the wages of Africans
in employment, then, is at one and the same time an incentive
towards ''modernisation' (greater capital-intensity) and towards
reducing the African labour force in the urban areas (towards, in
other words, separate development). At the same time it may give
such employees a greater disposable income to be redistributed
towards ""African welfare' by (a) the white State (b) the Bantustan
(c) the extended family/home boy system. There are some connec-
tions here with the argument, made in the 1930's and repeated

more recently, that influx control is of benefit not only to whites
but to Africans already employed in the urban areas.’9 However

1t should be noted (and I return to this) that the same study con-
cluded that "higher real Bantu earnings have been acompanied by
higher rates of Bantu unemployment.' 80

The costs of labour-reproduction are intended to be
borne, therefore, partly by the white State, partly by the
Bantustans through income generated (a) by blacks in industrial
employment (b) by reserve farmers (c) by African traders and
businessmen within the reserves. These costs eill be reduced from
those of the '"'mormal" industrial economy, or even from those of

the society envisaged by liberals in the 1940's, through the
decentralization of industry to areas where social costs are and
can be maintained at a lower level than in the existing metropol-
itan areas:

It is my sincere conviction that the best way
to increase this purchasing power [one of the
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main factors in rapid industrial developmentl]

is to increase the productivity, and hence

the purchasing power, of our large Bantu pop-
ulation. This can best be achieved by absorb-
ing the surplus Bantu in secondary industries

in areas near their own territories, where
industrial development will be associated with
far lower social costs and less disru tion to
the traditional soc1etz and family standards
than has been the case with the industrialisa-
tion of our large urban centers. In effecting
this development, there can be no question of
bringing about the dismemberment of our economy.
The Union will remain an economically integrated
entity, but this unity will be associated with
the increased activity and differentiation of
its constituent parts. This is the way in which
social development has always taken place. (81)
(note the interesting quasi-biological metaphor)

These Border areas have the advantages of de-
riving all the external economies generated by
the metropolitan centres of which they are the
natural extensions, but, because the Bantu live
in their own homelands, the concomitant dis-
economies and social disadvantages are largely
eliminated. (82)
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¢ 5 A

Despite its proclaimed intentions the Nationalist
Government, as I have said, moved slowly towards the implementa-
tion of its programme. Looked at in retrospect, what is remark-
able is the comparative lack of large-scale social change, the
comparative lack of authoritarianism, in the first ten years of
Nationalist rule. If a considerable body of legislation was
published, its enactment was delayed from year to year, presumably
for reworking or further discussion with interested parties.
Many matters were the subject of Commissions of Enquiry which took
several years to report. Leaving aside black opposition, which
would require a separate paper to examine, it would appear that
the major white opposition of this period was not so much over the
content of policy (extent over marginal issues and their apparently
ideological and policy implications) but over the intention of the
Nationalist Government to proceed by unprecedented constitutional
means. (The major issue of substance may well have been the
government decision, in a variety of Acts, to differentiate the
Coloured population more rigorously from the whites, a policy con-
troversial in Nationalist circles, and still not completely
accepted. This has significant implications for my earlier argu-
ments about the '"colour line' which I cannot enter into here).
In other words, the Government had to convince existing vested
interests both about the viability of the content of its policy,
and also about the measures of authoritarian planning needed to
implement them. In the 1960's the practice of the government
became much more authoritarian. Thus it appears ironical that,
having aroused on its accession widespread fears and accusations
of Fascism, it should have acted so delicately at first - and
‘that, when it in fact turned to means which could more correctly
be described as Fascist, the opposition among whites dwindled.
One might perhaps attribute this to white exhaustion after the
decade of opposition in the 1950's. But it may also be true that
by the 1960's the government had convinced major white interests
(specifically secondary industry and commerce) that its policy
could succeed without threat to such interests. Or to put this in
a slightly different way, it may be that by the 1960's the structure
of production in industry (if not yet commerce) had altered
sufficiently to make Nationalist policies appear viable: specifi-
cally in terms of the relative growth of capital-intensive over
labour—-intensive industry. (There is also the question of the
relative importance of foreign and local capital, and what this
signifies in terms of interests in situ in terms of production
structure, markets, etc). |

Whatever the causes and the effects, political and
economic change slowed down in the mid-1950's. (Strijdom, an
abrasive and archaic articulator of apartheid, seems to symbolise
this period in contrast with the religious paternalism of Malan
and the dynamic positive vision of Verwoerd). New impetus came
both economically and politically from 1958. Foreign investment
reinvigorated the economy; the Viljoen Commission laid down recom-
mendations for the further direction of modernisation: the 1960's
economic boom was getting under way. In the same year Verwoerd
became Prime Minister, and from 1959 the political and economic
restructuting of the ''reserves'" and border areas gathered
momentum. S5 In 1963/4 there was the most serious major overhaul
of urban areas/pass/influx control legislation since 1945 with the
Bantu Laws Amendment Act and the White Paper on it: this firmly
established the labour bureaux system rather than municipal officers/
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native commissioners as the agency regulating the African

labour supply and it vastly eroded the vested rights of an
African workforce whose strength had been broken by the

banning and crushing of African political organisations under
Vorster at the Ministry of Justice from 1960/61. 84 Ministers
emphasied more confidently the migrant labour policy, and its
links to mechanisation of industry. But with the accession of
Vorster in September 1966 as Prime Minister the pace of change,
and the rapprochment between government between government and
industry, intensified as never before. Vorster gained
acceptance in such circles as the Rand Club in a way no other
Nationalist Prime Minister had: in the medium term the price
that he paid was a resurgance of '"right-wing' mnationalism in

the trade unions and rural areas symbolised politically in the
verkrampte-verligte split. But, significantly, this took place
while separate development was being implemented more seriously
and, for the first time ever it did not appear to have gained
overwhelming support in Afrikaner circles. Vorster's author-
itarian modernisation policy held the firm centre position 1in
white South African politics claimed by Botha and Smuts in 1910-
24 and by Hertzog and Smuts in 1933-39. In concluding this paper
I wish through quotations and some description of legislation to
outline the main aspects of current policy, as a continuation of
port—-1948 trends; and I shall finish with a few comments on the

current role envisaged for the ''reserves'.

I start with some quotations:

On the status of Africans in the "'white' areas:

The Bantu are not being incorporated in our
economy. They will only have become integrated
when they have a joint say in regard to the way
in which our economy must be run, but so long

as the Bantu are only allowed to sell their
labour in the White area, they are not inte-
grated in our economy...All we are doing 1is to
import labour into South Africa, and when those
labourers have completed their work here, they
return to their homelands, where they have their
roots, where their future lies, where they can
realize their ideals and where they can get
their rights...They are only supplying a com-
modity, the commodity of labour....As soon as
the opposition understands this orinciple, that
it is labour we are importing and not labourers
as individuals, the question of numbers will

not worry them either. As far as principle 1is
concerned, it makes no difference whether one or
5000 or 5 million Bantu come here to supply
labour and then return to their homeland again...
(85) (G.F. Froneman)

The Bantu in the white areas are people within
a national context, not labourers who only come
here to work, but people...who are also citizens
of their homeland, and who also have to develop
their national feeling of solidarity with their
own people, not with us as whites. Therefore
we say...that the Bantu who are here in the
white areas...are here... in a casual capicity.
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They are not here in a permanent capacity,

as we whites are... With our citizenship we a
are anchored here to the white area.,..with

all our rights, to which we have prior and

sole claim, whereas this is not the case with
the Bantu...Section 10 of the Urban Areas Act
does not confer rights of citizenship (86)...
but only grants general exemption from influx
control...The Bantu do not have here the com—-
parable entrenched claims, rights and priv-
1liges which the whites have in the white area...
The clearest and most fundamental right of all
is the right of land ownership. In the second
place, in the white area the Bantu do not have
any political say...The third category...is
that of the sphere of labour. As far as

labour is concerned, all the opportunities for
work in the white area of South Africa are the
sole right of Whites. Insofar as the whites
are not in a position to exercise that sole
right at all times, we have the statutory
machinery under which categories of labour are
released for occupation by Bantu. This matter
1s regularised by a set of laws...Categories

of labour are released...in cases where the
whites themselves cannot do those jobs in their
own homeland...There is a fourth category of
rights I want to mention, that of residence.
Residential equality does not exist in the sense
that the Bantu may live anywhere in the white
areas as the white may in fact do...Proper areas
are designated... in which the Bantu may live...
within the white area. These are controlled so

that they may not expand indefinitely...(86)
(Mr ¢« Bo tha)

(The assertion of the whites 'prior and sole claim" to rights in
the "white' areas raises a question which I have dealt with
insufficiently in these papers: the legitimation of the white
areas. As I mentioned in my first, policy around 1900 was form-
ulated on the basis of the right of conquest by whites = though
soon after this there entered the theme of the '"tradition of
segregation since 1652." 8/ At the same time Theal and others
were arguing the prior settlement of much of South Africa by whites,
a claim which has been progressively been intended so that, with
the "conquest'" ideology now outmoded, priority of occupation takes
over. Another interwar theme, of course, was that whites, in |

terms of capital and entrepeneurship, had created towns/industries -
but this does not seem to be used much any more).

On the statuslgi_Africans in the homelands

I e — e S L

As a result of the process of emancipation in
Africa, the concepts '""Bantu'" and "African"
began to lose their significance. They were
replaced by proper names, and individuals are
now regarded as members of a certain nation
and as citizens under a certain authority....
The decisive factor by which the nationality
of a person is determined is not his birth-
place, but rather his race descent [and
language]...Membership of a nation is a
sociological fact which, ultimately, will
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have to be recognised formally and legally.
Membership of a certain national community

is acquired automatically, for every person
is born within a certain national group and
is loyal to it....(88) (M.C. Botha) |

The Bantu are in fact divided by language,
culture and tradition into several peoples
or nations, history left them within the
borders of the Republic large tracts of land
which serve as their homelands.... the
Governments policy 1is, therefore, not a
policy of discrimination on the grounds of
race or colour, but a policy of different-
iation on the ground of nationhood of
different nations, granting to each self-
determination within the borders of their
homelands....(89) (G.F. van L Froneman)

[We are aiming to give shapel] "to every Bantu
nation in accordance with its own national
character...As regards all the various nations
here...something to which we have given too
little regard is the fact that numerically the
White nation is superior to all other nations
in South Africa...It has a very wide implica-
tion for us all. Firstly, it demonstrates our
duty as guardians. It also demonstrates the
utter folly of saying that a minority govern-—
ment is ruling others in South Africa. (90)

On "social welfare" policy

[Local ‘authorities should not provide Africans
with] bigger, better more attractive and more
luxurious facilities...[Lwhich] have the effect
not only of making the Bantu accustomed to a
foreign taste but to enslave him to luxury
which his homeland cannot afford, and thereby
alienate him from what is his own...

(Blaar Coetzee) (91)

[(Development of the homelands should bel at
such a rate that the development of the people
will be able to keep pace with it and they
will be able to absorb everything which 1is
being introduced in terms of all the facets of
development there. (M.C. Botha) (92)

What objection does the non member have to a
pensioner draeing his pension in Sada? Why
must he draw his pension in Cradock or
Somerset East or in one of the white towns?

Why must a house be built for him out of hous-
ing funds? Why must he be provided with health
services etc in White areas when you can pro-
vide his health services and his housing etc
for him in Bantu areas? (Mr. Vosloo) (93)
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Removal of Africans from the white areas 1is

not dependent on the development of the Bantu

homelands, except that housing facilities should

be made possible for them...the superfluous

Africans, are actually aliens in the White home-

lands who only have to be repatriated....(94).
(G.F. van L.Froneman)

The state—controlled implementation of this policy took a substan-
tial jump forward after 1967, with the passage of the Physical
Planning and Utilisation of Resources Act 88 of that year. For

the first time(?) the Government now intended to implement policy

by legislation directed at employers rather than directly
municipalities of Africans: the Minister of Planning could not
control the use of all resources, including labour, and in particu-
lar restrict increased use of African labour in industry, on farms,95
or in, for example, trade and commerce.96 The Minister termed it
"the most positive legislation in the entire industrial history of
South Africa'" and "'supplementary to the direct and indirect means
which the authorities have at present to direct and decentralise
industrial development and to bring it into line with the socio-
economic demands of separate development.'' The announced aim was to
reduce the white-black ratio in industry in established areas from
1:2.2 to less than 1:1 by a 57 reduction in the black labour force
per year, mandatory in the Western Cape.?’/ 1In the same year it was
announced that labour-bureaux were to be decentralised to the re-
serves, and that Africans would be registered '""and alloted to specific
labour categories according to prescribed norms so that all sectors
would receive their rightful share of the available labour.''98 The
state, in other words, was moving from negative controls to the
positive supply of specific kinds of labour in specific places. At
the end of the same year the famous General Circular No.25 (12/12/67)
was issued, which formed the basis for the massive resettlement

and dislocation described by Cosmas Desmond and others:

It is accepted Government policy that the Bantu

are only temporarily resident in the European areas
of the Republic, for as long as they offer their
labour there. As soon as they become, for some
reason or another, no lonter fit for work or super-
fluous in the labour market, they are expected to
return to their country of origin or the territory
of their national unit where they fit in ethnically
if they were not born or bred in the homeland... no
stone is to be left unturned to achieve the settle-
ment in the homelands of non-productive Bantu at
present residing in the European areas. (99)

Numerous government statements reiterated this policy, stressing that
it was non-productive Africans that were aimed at:100 the state was
creating an '"'industrial reserve army'' situated in the areas from
which it could be controlled and redirected as wished. The "hon-
productive' included:

The aged, unfit, widows, women with dependent
children and also families who do not qualify
under the provisions of the Bantu (Urban Areas)
Act 25 of 1945 for family accomodation in the
European urban areas. '

Bantu on European farms who have become super-
fluous as a result of age, disability, or the
application of Chapter 4 of the Bantu Trust and
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Land Act No.18 of 1936, or Bantu squatters
from mission stations or black spots which

are being cleared up.

Professional Bantu such as doctors, attorneys,
agents, traders, industrialists etc. Also
such persons are not regarded as essential

for the European labour market and as such
they must be settled in the homelands insofar
as they are not essential for serving their
cpmpatriots in the European areas....

At the same time (a) employers of all kinds (not only farmers

and mineowners) were empowered to form recruitment organisations
for migrant labour and (b) policy was changed to permit white
investment on an "agency" basis in the '"homelands” themselves

(as well as border areas) while proclamations repealed the appli-
cation of industrial legislation regulating wages and racial
employment allocation in the homelands, 101

Policy was further elaborated in consequence of the reports of

the Geyser Commission, investigating the better utilisation of
available labour, and the Riekert Commission, investigating the
more effective implementation of decentralisation. Through these
two new principles were established: (a) a distinction between
"1ocation-bound' industries which could not decentralise and
others which could (b) that the government would determine racial
employment ratios in the established industrial areas for non-
location bound industries. In 1971 a guideline of 1:2.5 was
established for the next two years, to be reduced to 1 white per
two Africans after June 1973.102 If the government was showing
some responsivness to trade union pressure (for example, by
reapplying job reservation for whites in the homelands at the
request of white mineowners) it was also responsive to negotiation
with industry: as Dr. Diederichs said in 1972 "the Government was
always willing to consider adjustments of labour policy within the

basic framework of society." 103

These developments from 1967 cannot be viewed in the
context of a static structure of production. As Verwoerd said in
1965, and as Ministers have continued to stress, the ability to
circumscribe non-white employment in the existing industrial areas,
and to establish racial employment ratios, depends on capital-
intensive mechanisation and increasing labour productivity:

with mechanisation and automation, it was eXpected
that by 1978 a decreasing number of Bantu would be
required in industries situated in and around White
urban areas. If the number of Bantu in white areas
continued to increase in the meantime it was not 1in
conflict with the Nationalist Party's ultimate goal
of turning the flow back to the Bantu homelands. (104)

However what requires greater stress is that in consequence of the
Riekert Commission the government appears to have formally bowed

to the imperatives of modern growth and recognised that in the border
areas/homelands as well one cannot rely on labour-intensive industry:
what must be developed are "well balanced industrial complexes in
[thel decentralised areas.'105 This is of the utmost significance.
For what it indicates is a trend towards an eventual employment
crisis, in which blacks of course will come off worst. Perhaps it
is not evident as yet. Perhaps the rate of increase of African
employment has as yet not showed signs of slackening: the figures
are hard to interpret. But the signs of the trend are evident to
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the far-signted. Increasing attention is being paid to growth
rates required, and capital per job estimated, to absorb the
estimated non-white labour force. Some of these estimates are
designed as propaganda against decentralization or job reserva-
tion policy - but even these can be revised to make estimates

for the economy as a whole, while the absorption of some Africans
in more skilled jobs, which is already taking place, does not
deal with the problem as a whole. Other of the estimates were by
those in general agreement with government policy.1l06 As

L.P. McCrystal writes rather ingenuously:

South Africa will need to grow at well over

7 per cent per annum just to maintain unemploy-
ment amongst Bantu at the levels prevailing 1in
1970 - a formidable task whilst the Bantu them-
selves make no meaningful contribution to the

entrepeneurial class. (107)

Nor is Voster unaware of the issue:

in a country like South Africa, with 1its popu-
lation structure as it is, there is one thing

I am more afraid of than any other, and that is
large-scale unemployment....

The greatest danger confronting South Africa is
not so much the threat from outside the borders,
serious though that may be, but mass unemployment
and disturbed race relations. (108)

There can be little doubt that with increased capital-intensity in
industry such unemployment will become the danger to the existing
structure, a danger in part promoted by the pressure to reduce
black numbers in the metropolitan areas (promoting mechanisation
and economic growth), but in part solved by removing the problem

to the rural areas:

I am afraid of something else and that is that
our metropolitan areas will expand and develop

in such a way that it will bring about South
Africa's downfall...unfortunately there are in
our metropolitan areas...industries which are so
Bantu-intensive that, seen from all angles, it
would have been much better not to have had those
industries here. (109)

But in addition to removals, the new policy being advocated, inter
alia by McCrystal and J. Sadie, is more intensified birth control
among the black population: this is the fourth form of "social
welfare'" that I alluded to earlier, social welfare by elimination
of the problem. Throughout the nineteenth century British
humanitarian thought preserved the illusion that uncontrolled white
settlers would engage in wars of extermination (sometimes meaning
extrusion, sometimes extinction) against black populations. During
much of the twentieth century white South Africans have believed
that immigration from Europe could alter the South African

demographic ratio. Now it appears that a rather refined form of
extermination could be initiated - and black organisations in the
United States have categorised discriminatory birth control as a
form of attempted genocide - and initiated not by "backward" white
settlers, but by a regime which wishes to maintain white supremacy
and white prosperity under conditions of capital-intensive modern-
isation to which technology from the "advanced" Western countries
has massively contributed. It is difficult to see, in describing
the trend of policy since 1948, any fundamental conflict between
economic growth and the social system shaped by apartheid.

Martin Legassick
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