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Abstract

Food security remains a persistent global challenge. Food security is defined as a
situation where all people, at all times, have physical, social and economic access to
sufficient, safe and nutritious food which meets their dietary needs and food preferences for
an active and healthy life. The Food and Agriculture Organisation 2013 State of Food and
Agriculture review reports that in excess of 868 million people, 12 percent of the global
population, are undernourished. Global inequalities mean that this challenge is
disproportionately experienced. Food insecurity manifests most severely in specific
geographies. Global demographic changes have resulted in shifts in the locus of these
experiences. Food insecurity in urban areas, particularly in developing countries, is a
persistent yet poorly understood phenomenon.

Responses to food security have primarily focused on ensuring food availability,
resulting in responses that are predominantly production-orientated. This approach
presupposes a principally rural challenge and overlooks critical emerging urban food
insecurity challenges. The production and rural dominance in efforts to ameliorate food
insecurity have a number of consequences. The first consequence reflects a scientific and
technology-driven focus on increasing or optimising net calories produced. Secondly, where
access to produced food is constrained, welfare interventions are used to mitigate challenges.
Such interventions are predominantly reactive and lack strategic focus. The third
consequence, informed by the preceding two interventions, sees policies and legislation that
reinforces the production/welfare paradigm. Such food security responses disregard the
current transitions evident within society.

This thesis identifies a number of global transitions. Within the context of wider
global change processes, focus is given to four inter-connected transitions. These transitions
include the second urban transition, the food system transition and the nutrition transition.
Fourth, driven by the preceding transitions, is the emergence of alternative urban food
governance interventions.

The urban transition is most pronounced in developing countries and is particularly
prevalent in South African cities. South Africa is over 60 percent urbanised. Addressing food
insecurity within the growing urban communities requires a shift from traditional food
security approaches. Internationally, in seeking to respond to the converging transitions, city
governments are collaborating with urban residents to develop innovative urban scale food
governance approaches. These urban food governance innovations are predominantly located
in North America, with an increasing movement evident in Europe and South America. A gap
exists in understanding the food governance roles, or absence thereof, in rapidly growing
cities in South Africa and the Global South.

Understanding food governance trends and how these trends are responding to the
urban, food, nutrition and governance transitions is the primary question with which this
thesis seeks to engage. The question will be answered through a series of sub-questions. One



of these questions seeks to understand what global food governance processes and practices
are evident and what are the associated characteristics of these approaches.

Multiple food system actions and interventions were identified within the literature.
The actions were categorised into four dominant typologies, referred to in this thesis as
alternative food geographies, according to focus, politics and scale. One such alternative food
geography reflected a focus on scale and a politics that sought to promote and support
community food system solidarity. Within this alternative food geography, food policy
council governance was a dominant approach.

This thesis then explores how relevant the emerging food governance approaches are
to South African cities and if these can be effectively translated into action within the South
African context. Comparative research was carried out in Canada through interviews with
seven leading urban food governance actors and the participation in a number of food
governance processes. Thirty interviews were conducted in Stellenbosch and Cape Town,
supported by focus groups and immersion into the food governance processes. Data from
food governance processes were analysed and collated to identify governance trends,
approaches to the urban food challenges and the limitations of these actions.

While exercising caution of an uncritical adoption of international trends in food
governance, informed by a review of current urban food governance interventions, key
themes within urban food governance were identified. These themes included a clearly
articulated scalar boundary, networked knowledge generation, participatory governance,
inter-ministerial engagement, a deliberate pro-poor orientation and the use of research to
inform strategic interventions. The themes were then considered within the context of the
food security and food systems literature, supported by urban development and planning
literature with specific attention being applied to issues of scale.

The urban food governance interventions of the two South African sites were in their
infancy and had not been able to effectively inculcate food system governance into strategic
management processes. The thesis concludes that within South Africa effective integration of
the emerging interventions into key urban strategic governance remains limited, evidenced by
an absence of formal policy and a lack of active engagement by key urban leadership. The
rural production orientation still dominates the food security discourse and policy
environment. City government has a critical role to play in enabling food security and has the
convening authority to facilitate active engagement in broader food system interventions
enabling food security.

This thesis contributes to an emerging body of work on urban food governance. It
differs from earlier research on urban food actions in developing world cities in that it
focuses on strategic policy orientated interventions and governance, avoiding the dominant,
urban production and household focus narratives typically associated with urban food
security. Considering urban food governance within the context of developing world cities
contributes to new knowledge by highlighting the role of multiple stakeholders in
governance, planning and specifically food access and food security.
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There are such streams of energy running through this city

and we have not yet sufficiently explored them.

Hunger might help us to learn how to do that, it offers a possibility.

Hunger is a good starting point for the incessant search for a beyond,
for it reveals the paradox in which we are living:

a country so rich, with water, rivers, sun, forests, and yet with inhabitants so miserable.
There is a hiatus somewhere, a void, and this void needs to be filled.
It is to be filled by us, the inhabitants of the city, the initiated, the shege,

the expatriates, the multitudes of people that make up this city.

(Vincent Lombume Kalimasse, Kinshasa, February 2004)
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1. INTRODUCTION

Food had a symbiotic relationship with cities for centuries. Food shaped cities. Food
influenced the location, design, economies and politics of cities. For many cities their ability
to ensure food availability determined their stature. Recently, however, the relationship
between food and the city has become increasingly opaque. Globalisation and changes in
food system functions have distanced cities from food production and changed the
relationship between the city and food. Today, most urban residents have lost connection
with the producers of their food. Disconnecting cities and the food system has consequences
for many urban residents, influencing how they are able to access and utilise food. Now, as if
to answer the writer Kalimasse’s epigraph on page xvii (cited in De Boeck and Pissart, 2004:
261), cities have begun reclaiming their place as actors in urban food systems. There are
divergent reasons for this renewed urban food focus, but one particular motivator is the scale

of urban food insecurity.

This chapter begins offering a brief description of the state of food insecurity
highlighting the absence of urban food security considerations in the current discourse, this
despite the increasingly important role of cities, particularly in the developing world. This
introduction frames the research questions that steer this thesis. These research questions are
then substantiated by a discussion located within the notion that society is experiencing a set
of converging transitions, reconfiguring institutional and societal systems. The divergent
responses to the food security challenge are then introduced highlighting the emergence of
scale-focused responses within cities. The chapter concludes with a brief discussion on the

structure of the thesis.

Defined in terms of the distribution of dietary energy supply, 868 million people
around the world were considered chronically undernourished in 2013 (FAO, 2013: ix). In
addition, a further two billion people experienced the negative health consequences of
micronutrient deficiencies (FAO et al, 2012: 4). About 850 million of the people estimated to
be undernourished live in developing countries (FAO et al, 2012: 8). Food security is
emerging as a key development challenge for Africa in the 21% Century. Several
considerations cause limited and inappropriate food access, including, but certainly not

limited to, the ability to buy food, itself often a symptom of limited or irregular income and
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dramatic food price increases. Limited, erratic or inappropriate food access and utilisation can
result in poor nutrition, poor health and a number of other related consequences. These
consequences manifest in public health costs, educational challenges and even potential

social unrest.

Food insecurity is misleadingly regarded as an issue that only affects rural populations
(Crush and Frayne, 2010a). African cities are expanding rapidly and are key centres of
growth and development (McKinsey Global Institute, 2011, UN-DESA, 2012). This growth
and development is not necessarily translating into better livelihoods for many urban
residents. Access to food is particularly problematic for poor people in African cities, and not
least in South Africa, where first apartheid and then prevailing economic and development
policies, food system governance and policies perpetuate food insecurity. Over and above
food access challenges, urban food insecurity in South African is further compounded by
food utilisation challenges, where a variety of challenges converge to limit dietary diversity
and nutritional security. Urban food insecurity and the related consequences raise questions
about the role of cities in the food system and the policy structures that enable active
participation by city residents in the urban food system. These questions guide the research
objective of this thesis.

This thesis seeks to understand emerging food governance trends and how these
trends are responding to the urban, food, nutrition and governance transitions. This focus,
particularly within the context of a set of multiple and converging global transitions, informs

the research questions:

What is the relationship between cities and the food system? What role does policy
play in enabling or constraining city-scale food system interventions? What are the emerging
food governance processes and practices and what are the characteristics associated with such
approaches, particularly in the urban context? And fourthly, how relevant are the emerging
food governance approaches to South African cities and what components of such approaches

have applicability within the South African context?

These research questions are pressing because of the food system challenges that are
increasingly evident within cities. Most of the world’s poor people have lived in rural areas
but the numbers of urban poor, from market towns to megacities, are substantial (Cohen and
Garrett, 2009). Food access strategies in cities are highly dependent on the ability to procure

food as opposed to the ability to produce food. Thus urban poverty and food security are

2
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linked. However, viewing food insecurity solely as a result of urban poverty conceals a
number of systemic urban food challenges. The relationship between urban poverty and the
broader urban food system is not clearly understood. The interconnected nature of the overall
food system requires deeper analysis.

The urban food security challenge in South Africa was brought into focus by work
carried out in the southern African region by the African Food Security Urban Network
(AFSUN). In 2008 AFSUN conducted a 6 500 household baseline survey in low income
areas of eleven Southern African cities. The primary purpose of the research was to examine
the food security status and food access strategies of urban residents. The inquiry considered
a number of food system tensions but specifically sought to investigate how the urban poor

and the food system coalesced.

The AFSUN research started with a critique of existing food security perspectives,
interventions and dominant policy orientations. Food production in rural areas has
overwhelmed most thinking about food security. A background paper introducing the
AFSUN programme, questioned whether this rural production and rural development
dominance was the right “fix” for food security (Crush and Frayne, 2010a: 6). Challenging
existing food security perspectives in this manner poses questions about how food security is
understood, why the rural paradigm prevails, and how the relationship between food and the
city is understood. Proposing an alternative city-oriented perspective at once raises questions
about the role of both city leadership and all other food system stakeholders in urban food

security, including local governments and food retailers.

Three South African cities formed part of the AFSUN research. High levels of food
insecurity prevailed in all three; two showed food insecurity levels higher than the survey
average of 77 percent (Frayne et al, 2010: 49). In Mzunduzi (the greater Pietermaritzburg
municipality), food insecurity affected 87 percent of residents; food insecurity in Cape Town
was reported at 80 percent. The third city, Johannesburg, was the only outlier with food
insecurity of 43 percent reported. The South African National Health and Nutrition
Examination Survey (SANHANES-1) found similar figures highlighting the food insecurity
challenges in informal areas, specifically the food security challenge in urban informal areas
(SANHANES, 2013a).

The AFSUN focus on African cities drew attention to urban food insecurity and the

associated challenges and opportunities faced within southern African cities. Concern about

3
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nutrition, food prices and food security is part and parcel of rapid and problematic
urbanisation in the developing world. In 2008 the demographic composition of global
population shifted to being predominantly urban (UN-DESA, 2008; FAO, 2012: 10). The
extent of urban growth is most significant in developing world cities. The 2012 UN-Habitat
State of the World Cities report stated that in the preceding decade the urban population of
the developing world grew an average 1.2 million people per week; each week urbanisation
in the developing world is slightly less than one full year’s demographic growth in European

urban areas (UN-Habitat, 2012: 28).

Current urbanisation trends in developing countries are profoundly different to the
urban transition that occurred in the developed world. Urbanisation in developed countries
generally aligned to an industrial development process (Beall and Fox, 2009). The
urbanisation currently experienced in the developing world, and particularly in African cities,
reflects very different urban growth typologies. This urbanisation trend has been referred to
as the second urban transition (Pieterse, 2008). It is characterised by an absence of
industrialisation, modernisation and technology driven “informationalism” (Swilling and
Annecke, 2012; 114), and is occurring amidst unprecedented resource shortages.
Urbanisation within this context has direct governance and developmental consequences.

Urban food access and food security have become increasingly problematic and urgent.

In the same way that urban change has been referred to as the second urban transition,
changes taking place in the food system have been referred to as transitions. Transitions are
understood to reflect a convergence of multiple challenges and responses, described by
Swilling and Annecke (2012: xvi) as “the reconfiguration of the institutional and
organisational structures and systems of society”. The converging transitional challenges

were highlighted in a recent report by the International Labour Organisation:

Over the next four decades, the population living in urban areas is projected to
increase by 2.6 billion, jumping from 3.6 billion in 2011 to 6.3 billion by 2050 ... by
2050, urban dwellers will likely account for 86 per cent of the population in the more
developed regions and for 64 per cent in the less developed regions ...This trend has
major implications for food production, livelihoods and job creation. As a result there
is a need to rethink the organisation of production and distribution systems to meet the
challenge of providing urban inhabitants with sufficient and affordable food supplies.

(ILO, 2013: v)
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The focus of the ILO report is on labour relations and practices within urban and peri-
urban agriculture environments. These environments are presented as places of importance
for food production in the light of the urban growth trajectories. The ILO framing of such
practices and the remedies that are provided by urban and peri-urban agriculture require

considerable interrogation.

The ILO suggestion that urban and peri-urban agriculture have been recognised for
their “significance” to the livelihoods of the poor (ILO, 2013) reflects the dominant discourse
associated with urban food security. Urban and peri-urban agriculture are certainly
components of broader food system response strategies, but they are not the only elements.
First, there is growing evidence that the extent of urban and peri-urban agriculture has been
overstated (Ellis and Sumberg, 1998; Zezza and Tasciotti, 2010), specifically in South Africa
(Webb, 2000; Burger et al, 2009). Second, the focus on food production fails to ask why
urban residents have to resort to growing their own food. Indeed, the real question needs to be
one that seeks to understand the (dis)functioning of the food system and understand the types

of food system governance that are required in the rapidly changing urban food environment.

1.1. Food security responses

The ILO focus on food production reflects the dominant response to food security
challenges. These responses have focused on ensuring food availability, and have resulted in
production-orientated interventions (see World Bank, 2007; AGRA, 2008; FAO-HLTF FS,
2011). The assumption is that the principal cause and cure is in the countryside where food is
produced. The emphasis on rural food production to ameliorate food insecurity has at least
four consequences. The first is a scientific and technology-driven focus on increasing or
optimising net calories produced (Borlaug, 2001; Foresight, 2011). Focusing only on
production over-simplifies the systemic challenge. Second, where access to produced food is
constrained, welfare interventions are used to mitigate challenges. Such interventions are
predominantly reactive and lack strategic focus. Third, the rural focus detracts from the urban
challenge. A fourth consequence is evident in policies and legislation that reinforce the

rural/production/welfare paradigm.

Food security is generally defined as a situation in which all people, at all times, have
physical, social and economic access to sufficient, safe and nutritious food which meets their

dietary needs and food preferences for an active and healthy life (FAO, 1996). This definition
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suggests that food security involves the intersection of three food system activities, ensuring
that sufficient food is produced (availability), that the food produced can be consumed,
bought or traded (access) and that the food can be consumed in a manner that is socially
appropriate and in a manner that enables optimal nutrition and health (utilisation). The trinity
of food availability, access and appropriateness (Lang, 2009) can be expanded to include,
availability, accessibility, as well as, food adequacy, acceptability and agency, referred to as
“5 A’s” (Rocha, 2008: 1)." This broad conceptualisation of food security is compelling
because it prompts questions about the functions and outputs of the food system as well as
diet and nutrition. Crucially, the notion of food agency points to how voice and power are

mediated, facilitated and subjugated within the food system.

There are many ‘agents’ in every food system. The food system comprises the
activities of commercial and non-commercial actors who grow, process, distribute, acquire,
and dispose of food (MacRae and Donahue, 2013: 2). Activities in the food system
encompass production, processing and packaging, distribution and retail, and consumption.
All these activities simultaneously generate outcomes that impact on food security,
environmental security, and other societal interests (Ericksen, 2007). These activities are
legitimised, enabled or regulated through laws, policies, institutions, stakeholder actions,

practice, governance and external pressures.

As a consequence of the dominant production and welfarist orientations to food
security, national-scale structures generally take responsibility for managing food stocks or
social protection interventions. As a result, policy and strategy actions are formulated at the
national scale (often dominated by ensuring a positive food trade balance) and
programmatically at the household scale. The household focus uses a variety of programmes,
the most common of which include social protection (cash grants), food parcels or food
welfare and urban food growing projects. These approaches — even ‘fixations’— may
ameliorate food insecurity, but they do not engage deep faults in the food system, let alone
policy failures, nor do they question the appropriate scale at which interventions should be

made.

! The reference to “5 A’s” was first mentioned by Cecilia Rocha in the referenced 2008 document. This document was a
discussion document produced by Ryerson University. The conceptualisation of “5 A’s” was not initially tested within peer
review articles. However, reference to the “5 A’s” has subsequently appeared in a number of sources, in documents of the
Toronto food policy council (see: http:/tfpc.to/to-food-research) as well as in peer reviewed journal articles (Lang and
Barling, 2012: 8).
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South Africa’s food security policies and laws contain these scale and policy
presumptions. They are evident in the South African Constitution (Act 108 of 1996) and the
Integrated Food Security Strategy (IFSS) of 2002. The Bill of Rights of the South African
Constitution, and specifically Section 27 (1) b, the so-called “Right to Food Clause” obligates
organs of state to ensure the progressive realisation of the right to food, articulated as
“everyone has the right to have access to sufficient food ...” (RSA, 1996: 1255). Although
there are different interpretations of what constitutes the progressive realisation of access to
sufficient food, this binding clause within the constitution places an obligation on all spheres
of government to act on and institute processes that ensure realisation of this right. The IFSS,
designed to operationalise the right to food, sought to bring the multiple government
departments together to focus on food security. The driving motivation for this approach was
informed by a critique of the multiple food security approaches applied across many
government departments in the period preceding 2002. As the name denotes, the IFSS sought
to integrate multiple food security interventions under a single strategy. Housed within the
Department of Agriculture (now DAFF), the governmental ministry responsible for
formulating the strategy, the IFSS cluster aimed at a collective and strategic focus on food

security.

The IFSS has not reached its objectives. Critics question its application, arguing that
governmental departments were “not sufficiently flexible or coordinated to deal with an issue
as multi-scalar and multidisciplinary as food security” (Pereira and Ruysenaar, 2012: 41).
These concerns were echoed by the United Nations Special Rapporteur on the Right to Food,
Olivier De Schutter, who recommended far reaching changes to the IFSS (UN, 2012). From a
structural perspective, the viability of the IFSS is further hamstrung by how the food security
challenge is conceptualised. This conceptual flaw, linked to the challenges of scale-specific
implementation, has direct implications for how the food security challenge is engaged at the
city scale. This conceptual challenge is epitomised by the statement within the IFSS where
the strategic approach is described as being one that “focuses on household food security
without overlooking national food security” (DOA, 2002: 6). As a result of the nationally
driven and rural production-oriented food security response, South Africa has no urban-
specific food policies to enable systemic programmes specifically focused on addressing food

security challenges at the urban scale.

Criticisms of the food system call for a wide and disparate assortment of remedial

approaches. These approaches comprise a variety of perspectives, technologies, ideologies
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and management strategies, collectively referred to as alternative food networks (Goodman
and Goodman, 2007). Particular politics and areas of focus and scalar orientations are evident
within these alternative food networks. How these groups are convened, governed and
legitimised is one of the areas of focus within this thesis.

1.2. Scale-oriented perspectives

Motivated by the critique of the rural production dominance and the limited systemic
developing world urban focus in the current food system discourse, this thesis seeks to
interrogate food system actions at the urban scale. Such a focus requires a theoretical
approach that enables investigation of how food flows relate to (from Castells, 1997)
hierarchies of policy and governance and, via theories of scale, to the specifics of place and

the relationships between places.

In different disciplines scale is used and understood in different ways (Sayre and Di
Vittorio, 2009: 19). Infinitely nuanced, and a subject of study in itself, scale can nevertheless
be reduced and interpreted simply for current purposes First, referring to a particular place as
urban is itself an enactment of scale and implies a specific boundary to the particular area of
analysis. Second, “geographical scales cannot be understood in isolation from one another, as
mutually exclusive or additive containers; rather they constitute deeply intertwined moments
and levels of a single worldwide sociospatial totality” (Brenner, 2000: 370, citing Lefebvre,
1978: 305). Scale is thus relational. Finally, whereas more traditional hierarchical notions of
scale have been challenged (Brenner, 2001; Marston et al, 2005), this thesis argues that
policies, specifically those relating to food, reflect a three-fold typology of “the global
(world-economy), national (theories of the state) and urban scales” (Taylor, 1982: 23). Food,
and in particular food governance within the urban context, is embedded within both

hierarchical and horizontal scalar interactions.

City-scale food security challenges have been considered in the past but these
generally aggregated total city food security data or focused on specific projects, such as
urban agriculture interventions. It is only recently that cities sought out ways to actively
engage the urban food system; innovative responses are emerging. One response is by
addressing the way urban food systems are governed. Some cities have developed food
system governance strategies that are very responsive to the needs of citizens. The strategies
are diverse. As examples, Belo Horizonte in Brazil has developed a number of city
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government-led pro-poor interventions (Rocha and Lessa, 2009). Toronto uses the Toronto
Food Charter as the guiding framework in terms of how food is addressed within the city
while the Toronto Food Policy Council, the designated custodian of the food charter, is
aligned to, but outside of, government (Cosgrove, 2000; Baker, 2004; Friedmann, 2007).
Numerous other examples of North American and European city food strategies reflect the
need for local relevance, contextual knowledge and governance that generally extends
beyond the domain of city officials alone. An essential aspect of most urban food governance
approaches is that whilst city governments remain accountable for ensuring the attainment of
the right to food, implementation of these strategies remains a responsibility shared between

the city and urban residents and stakeholders.

In summarising the challenges set out in the preceding paragraphs, the current food
security discourse requires reassessment. This requirement is prompted by converging
transitional processes. Dominant policy and strategy perspectives and formulations are ill
equipped to respond appropriately to the transitional processes. These challenges are most
evident within developing world cities. One manifestation of such challenges is urban food
insecurity with numerous attendant consequences. Cities are responding, developing new
governance approaches and new structures that recognise agency and city-scale networks as
necessities in the urban food governance project. Formalised urban food governance
approaches are a recent urban development and are not as yet immediately apparent in

developing world cities.

1.3. Thesis structure

Following this introductory chapter, a literature review (Chapter 2) engages with
several bodies of literature that are not always seen as connected or mutually supportive. The
interdisciplinary nature of urban food security dictates consideration of literature from within
urban studies, specifically urbanisation and developing world urbanisation. Attention will be
paid to the discourse associated with food and nutritional security.? Food security has to be
understood within the context of how food security issues intersect with the wider food
system. Here attention is paid to various points within the food system including production,

value chain and issues associated with the utilisation of food such as health, distribution and

2 Within this thesis the contemporary approach has been applied where nutritional security is considered to be a component
of overall food security. Thus unless specifically speaking to issues associated with nutrition, the term food security will be
used to denote all food security-related issues including utilisation which implies nutritional security.
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food security. The literature review is primarily based on peer reviewed literature. However,
as a good deal of discussion about urban food challenges occur outside academia, grey

literature has also been consulted.

The literature review assists in clarifying and confirming the research questions. A
number of research questions inform the research strategy of this thesis. The Methodology
Chapter (Chapter 3) clarifies the research methods used. The interdisciplinary nature of the
converging transitions and particularly the food system required that multiple research
strategies were applied. Interviews and immersive observation processes made up a

component of the research methods used.

Questions pertaining to emerging urban food governance trends and their applicability
to South African cities required an investigation into other cities engaging in new forms of
urban food governance. This enquiry sought to understand the nature, form and structure of
the approaches applied in different international cities. Secondly it was necessary to
understand the governance typologies used and scales of focus. Despite the different
development challenges experienced in international and South African cities, a number of
similarities were identified. Issues such as nutritional inequalities and poor diets, the role of
large retailers, limited food access for vulnerable groups, emergency feeding programmes
and the emergence of different urban food movements, are evident in international and South
African cities. Many of the international city programmes emerged within the context of an
urban food policy vacuum, something similar to South African cities. The international
examples reviewed reflect new forms of pluralistic governance and bottom-up city-to-

national food policy transitions.

In seeking to understand the potential and applicability to South African city-scale
urban food governance, it was necessary to understand a collection of key operating,
governance and structural principles that would enable both comparison to South African
urban scale food processes and offer insights as to where limitations may exist. The analysis
of international food system governance generated data specific to scales of operation,
governance types and areas of focus. While the international approaches are divergent and are
generally contextually, culturally and historically specific, key food system governance
themes are deduced. These international lessons offer a rich backdrop against which specific

South African cities can be reviewed.
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The international urban food governance review (Chapter 4) is followed by a
contextual analysis reviewing nascent process adopted in two South African urban areas,
Cape Town and Stellenbosch (Chapter 5). The two places are attempting to engage in urban
food governance in different ways. These are two of only a handful of urban areas embarking
on such processes in the southern African region, but are arguably the two that are most
advanced in their food system engagements. The spatial scale of the two cities is obviously
different, and they have different economies and politics. Accordingly, Stellenbosch and
Cape Town have tackled their food system/food security problems in different ways.
Stellenbosch’s food strategy was driven from outside the municipality, primarily as a result of
a research project. Cape Town’s engagement emerged from an internal policy orientation that
evolved into a wider collection of food system questions. The chapter concludes with
analyses of the applicability of the international practices within the South African context. It
argues that the convergence of the food system challenges and the urban transition requires a
far greater focus on urban food if food security is to be governed strategically. The different
approaches observed in the international review offer a variety of governance options that
suggest that while government needs to play an active role in such processes, the governance
responsibility does not need to rest with government alone. Pluralistic governance approaches

were evident in many of the urban food governance processes reviewed.

The final chapter (Chapter 6) concludes the thesis by making a number of
recommendations about the necessity for the formulation of a city-specific food ethos in
informing the structure, nature and governance of urban food interventions, as well as the
critical role that city governments play in urban food governance process. It also offers

caution, reflecting on some of the risks associated with such approaches.
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2. LITERATURE REVIEW

This thesis focuses specifically on the increasingly evident implications of shifts
within the context of food security and urbanisation. When food insecurity and urbanisation
intersect, the challenges are amplified. These intersecting challenges have been referred to as
transitions. Transitions are understood to reflect a convergence of multiple challenges and
responses, described by Swilling and Annecke (2012: xvi) as “the reconfiguration of the

institutional and organisational structures and systems of society”.

This Chapter elaborates on the implications and consequences of such transitions and
investigate specific aspects, drivers and outcomes of such transitions, specifically within the
context of urbanisation, the food system and food security. As a means to conceptualise the
intersection between cities, food security and the food system, the geographical theories of
scale are used to understand the place-based issues and to articulate the relationship between

place and flows of food (the food system).

The concept of transitions is discussed first. This exercise frames the perspective
applied. It also sets apart the approach to the institutional and organisational changes within
the food system and city context from more conventional descriptions of transitions. The
discussion on transitions is followed by a detailed discussion on urbanisation and urban
transitions. Within this discussion, aspects associated with urban management such as
governance are also discussed. The discussion on urban governance draws on recent
discourse pertaining to changes in urban governance. While this discourse is predominantly
oriented at developed world contexts, it is used to highlight specific shifts which may not yet
be evident within developing countries. Differences between urban governance specific to the

Global South and the developed city are expanded on and discussed.

The differentiation between cities in the developed and the developing world
underpins much of the theoretical arguments within this thesis. Here the notion of the second
urban transition is utilised to shed light on specific dynamics emerging in developing world
cities of all sizes. This detail is necessary to build an argument that differentiates the
challenge between developing and developed world cities. This juxtaposition is important in
relation to urban food insecurity where there are evident disparities between the two

development trajectories.
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The responses to, and drivers of, food insecurity are very different in developed and
developing world cities. However, essential lessons can be learnt from the different
approaches applied in the different regions; the lessons can inform strategic interventions
seeking to address issues of urban food insecurity. Specific strategies are discussed later in
this thesis but it is necessary to clarify certain concepts so as to position the debates within
the context of transitions. These concepts and the scale of the challenge motivating the
specific focus on food security are introduced briefly so as to frame the argument that
follows. The notion is discussed that food insecurity, urbanisation and city-living and the
food system intersect in complex and often poorly understood ways. Context and the urban
dynamics do influence the scale, nature and reaction to food insecurity. The brief introduction
of food security and its conceptualisation within the urban context serves as a foundation for,
and necessitates, a wider understanding of the food system.

Food security is often defined as being a situation in which all people, at all times,
have physical, social and economic access to sufficient, safe and nutritious food which meets
their dietary needs and food preferences for an active and healthy life (FAO, 1996). This
interpretation remains conceptually contested. This contestation is all the more evident in
relation to the solutions proposed for food security. However, the drivers of food insecurity
are just as relevant and, as shall be argued within this thesis, they are seldom given the same
attention as the diverse solutions. Engaging in the complexities associated with the drivers of
food insecurity requires an investigation into the food system. Central to the arguments
within this thesis is a questioning of the transitions evident within the food system and the

consequences of such changes.

The food system discussion avoids the conventional production-dominated discourse
that pervades discussion about food systems. This thesis focuses on transitions taking place
within the overall food system. Arguments for and against the merits of specific approaches
to food system enhancement, about future needs from the food system, and about production
typologies and many other food system aspects are highly contested. The result is often
polarisation and imposition of contextually and personally informed ideological stances
specific to food system processes (these will be expanded on in greater detail within the
wider review). While potentially useful, such debates could consume the entire thesis. As the
focus of this work specifically considers the intersection between the food system and the
city, an alternative approach has been applied in the discussion of the food system, its flaws

and benefits. The approach applied in the wider food system discussion is to evaluate the
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different perspectives of the food system, and to assess these within the context of scale,
ideology and specific area of focus. It is accepted that simple relegation of different food
system views, engagements and critiques may reflect a measure of reductionism and over
simplification. However, the approach is deemed useful within the context of the focus of this
thesis and how it informs the debates and trends within this discourse. The discussion
engages in specific food system themes or what are termed alternative food geographies

within this thesis.

Once the food system transitions are discussed, the faults within the food system are
detailed. One of the faults described is food insecurity. Informed by the discussion on the
food system, a deeper and more contextually driven discussion on food security, and the
theoretical perspectives offered in this regard is possible. This discussion starts with an
overall discussion on food security but locates much of the engagement in the Global South
with a particular focus on Southern Africa. Urban scale food security is then discussed where
specific reference is made to research conducted in cities in the Southern African region.
These perspectives intersect with the broader urban discourse and reinforce the need for a

specific developing world-oriented focus on urban food security.

The section concludes with a critique of the literature, highlighting critical gaps in the
different discourses. The conclusion also highlights new perspectives that offer novel
perspectives on the challenges. The entire Chapter concludes arguing that while certain
emerging conceptual engagements with the challenge of urban life and food access are
present, understanding of the issues remain locked in remedial and instrumental responses.
These operate at an inappropriate scale or fall prey to the wide generalisation of the issues,
ignoring specific contextual realities and affording inappropriate authority to private sector
food system players and national planning and governance processes. Some academic

literature is beginning to counter such perspectives.

2.1. Transitions

Almost from the start, sustainability discourse did recognise the presence of
transitions. One of the seminal sustainability works, the Limits to Growth Report (Meadows
et al, 1972), with its distinctly Malthusian orientation, was premised on a population-driven

transition in which consumption needs outstripped production and resource availability. This
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report was challenged on a number of levels, most particularly because it was seen to
disregard the potential for society to respond to impending threats through innovation (Smith
et al, 2010). This criticism was correct in part. The notion of innovations makes up a key
strand of the discourse focusing on sustainability and transitions, particularly the socio-
technical regimes that are restructured in long term transitional cycles. Here contemporary
works such as that of Perez (2002; 2007) draws on earlier contributions by the likes of
Kondratieff (1935) and Schumpeter (1939) and treats transitions as technical innovations.
Perez describes five such transitional periods commencing with the dawn on European

industrialisation in the later part of the Eighteenth Century (Perez, 2007).

It is necessary to point out that within the sustainability discourse, the language of
transitions remains intact. Recent work uses transitions as key theoretical foundations
(Swilling and Annecke, 2012), particularly when the threat of excessive material
consumption is considered. Here calls for decoupling or dematerialisation are seen as critical
components of the next (or emerging) socio-technical transition (see: Guy et al, 2001 for an
earlier framing of this; more recently see: Hodson and Marvin, 2009; Hertwich et al, 2010;
UNEP, 2013). A large component of the current transition related discourse pays direct
attention to the convergence of a number of intersecting global challenges with perhaps
disproportionate attention being given to the 2008 financial crises and the transitional
implications of these crises. The focus of the financial crises is generally considered in the
context of intersecting issues of financial institutional approaches, global governance and
lifestyle and consumption trends (Swilling and Annecke, 2012).

Transition terminology within the sustainability discourse is frequently used to
describe the moves from the current unsustainable material consumption with its resultant
consequences and threats such as climate change, ecological destruction and resource
scarcity. One of the key strands of this discourse is that of a transition to a de-materialised
economy, one where growth is achieved but with significantly reduced or stable resource
consumption. This is argued in different ways. Some refer to this as non-material growth
(Gallopin, 2003) while others, like the Sustainable Development Commission of the United
Kingdom argue that the goal needs to be interpreted as a situation in which people can still
flourish and yet reduce their material impact on the environment (Jackson, 2009). When the
notion of prosperity translates into something other than increases in consumption, the likes
of Jackson (2009) suggest that focus would turn to meaningful participation in society,

requiring a very distinct shift in values. While implying dematerialisation, the Sustainable
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Development Commission report disregards decoupling. Within a de-materialised
environment (one driven by other values and other indicators of growth), decoupling can lead
to a rethinking of assumptions about economic growth. Such a perspective questions GDP as
the key indicator of growth or what has been termed “the transition from one socio-technical
system to another, qualitatively different one” (Geels and Elzen in Stamm et al, 2009: 26).
Discourse on sustainability transitions operates at macro scales speaking to system changes,
new economies and global, and at times, national, shifts in economies. Macro scale
perspectives, the impact of interventions, or transitions which affect both technology and the
system in which that technology is embedded (Geels, 2004), reverberate through to other
scales or levels. One of the primary theoretical framings of transitions is evident in the so-

called Multi-Level Perspective.

Drawing on Multi-Level Perspective (MLP)® theory and more recent work on
sustainability transitions (Grin et al, 2010; Smith et al, 2010; Swilling and Annecke, 2012:
xvi) a number of transition-related characteristics are described. While the described
characteristics retain a technical bias, they are useful in framing the concept of transitions and
highlighting specific qualities. These four generalised transition-related characteristics (cited
in Swilling and Annecke, 2012) include:

. The co-evolution of technical change, consumption behaviour and institutional reforms
required to embed new technologies in society.

. Transitions are multi-actor processes that engage actors in unpredictable ways from all
sectors.

. Transitions are long term processes, often 40-50 year cycles, with distinct phases of
initiation and maturation.

« Transitions are about the reconfiguration of the institutional and organisational structures
and systems within society.

The work drawn on here speaks to global transitions that bear a resemblance to longer
term techno-type transitions. This is particularly evident in the work of Perez (2002; 2007).
Within other discourses transitions are used to describe reconfigurations of structures of
society. However the extent of the other transitions may not necessarily play out at the global

scale as the socio-technical transitions described above. Other transitions are more context-

3 This thesis does not utilise the MLP as its theoretical framing. While using the MLP could offer theoretical opportunities,
the core theme of this work, is that context is a critical informant. This will be discussed in detail in the Methodology
Chapter, Chapter 3. The main reason for the decision not to use the MLP is due to the use and interpretation of scale within
the MLP.
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driven and engage specific themes, demographics, industries, systems and social processes.
Some transitionary processes are not necessarily termed transitions within the contexts in

which they are discussed.

These specific transitions will be detailed briefly but will be contextualised in greater
detail as individual themes. Within the broader discussion on these transitions, reference will
be made to the four characteristics detailed above and comparisons to these will be drawn.
Three additional transitions will be discussed, including the second urban transition, the

nutrition transition and food regime change.

The second urban transition draws on the work of a number of urban theorists
including, but not limited to, Hodson and Marvin (2010), Beall and Fox (2008), and
specifically those described as forming part of the African urbanism school, Pieterse (2008;
2010; 2013a) and Swilling (2011). Although generally discussed within the context of
urbanisation, the nutrition transition will be detailed as connected to urbanisation, but as a
distinctly separate transition with specific and unique characteristics. Much of the nutrition
transition discourse will draw on the works of Popkin (1998) and colleagues. The third
transition, discussed as a broader set of interconnected transitions, reflects a process of
transition or regime change, with a number of attendant, and at times even, separate sub-
transitions. This transition draws on the seminal work of Friedmann and McMichael (1989)
on food regime change.* The review here engages with more recent associated literatures on
the status of the food regime change in order to highlight further sub-transitions within the
wider food regime. A number of transitions evident within the food regime change processes
include farm and value chain consolidation, technological change and production changes.
These will be discussed to provide context to the inter-connected nature of the food regime
thesis. However, this thesis will pay particular attention to a number of food regime
transitions that have specific relevance to the urban food question. These transitions fall
within the wider concept of what is termed within this thesis, the ‘Big Food’ transition

(Young and Nestle, 2003; Stuckler and Nestle, 2012; Monteiro and Cannonor, 2012).

The Big Food phenomenon is also evident in South Africa (Temple and Steyn, 2010;

Igumbor et al, 2012). Within the Big Food transition, two sub-transitions are evident. One is

* Critics of the Food Regime thesis have pointed out that there is not clear tipping point from which a shift from one
transition to another can be determined (Swilling, 2014). However, McMichael (2009) argues that the regime shifts are
evident, driven by global shifts in the powerbase of agricultural policy.
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the supermarket transition documented and theorised by Thomas Reardon and colleagues (see
for example: Reardon and Berdegue, 2002; Reardon et al, 2003; Weatherspoon and Reardon,
2003; Reardon et al, 2012; Reardon and Timmer, 2012). The other is the obseogenic
transition, part of the nutrition transition. The obseogenic transition is often driven by, or
linked to, the urban transition and the nutrition transition, and is evident in changes in meal
types and content and eating habits. The obseogenic transition is related to the proliferation of
convenience foods and budget-driven branded fast food outlets; Hawkes (2006: 1)
characterises this as “convergence towards poor quality obseogenic diets”. These transitions
are referred to as sub-transitions for a specific reason. While they reflect distinct changes
within the food system where many of these changes are universal, it is argued that these
transitions are more by design and less as a result of any of the generalised transitions
discussed earlier.

The urban transition is a global phenomenon but the nature of the transition differs.
Driven by the scale of urbanisation and the specific economic conditions present in
developing countries, the characteristics of the second urban transition are of particular
interest within the context of the urban food question. Likewise, the nutrition transition is a
global shift but when considered within the context of the second urban transition, specific
characteristics are evident. Finally, the food regime thesis and attendant sub transitions
highlight specific food system shifts that reflect distinctly different characteristics when

considered within the context of developing world urbanisation.

While the four generalised and arguably global-scale transition characteristics remain
relevant, if somewhat technically focused, one definition of a transition speaks to the global
scale shifts and to so-called sub-transitions within the food system:

a set of connected changes, which reinforce each other but take place in several
different areas [and domains], such as technology, the economy, institutions,
behaviour, culture, ecology and belief systems. A transition can be seen as a spiral
that reinforces itself; there is multiple causality and co-evolution caused by
independent developments.

(Rotmans et al, 2001: 2)

Critically this definition highlights the “connected changes” in a similar manner to the

four global transition characteristics which note how actors are engaged in “unpredictable
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ways from all sectors”. Similarly, the notion of co-evolution is evident in both descriptions.
However, while the characteristics of the socio-technical transitions are seen as taking place
over long periods of time, between 40 and 50 years, Rothmans et al (2002: 2) do not limit the
transitions described to such time scales. When considering the transitions evident within the
food system, such as the nutrition transition, these too may be characterised by shorter time
cycles. The changes taking place in the urban environment, while certainly socio-technical in

nature, reflect specific differences that impact on the food system focus of this thesis.

Each transition is discussed individually so as to reflect on the associated discourses.
The literature specific to these transitions will be detailed separately followed by a section

reviewing the intersections and contradictions within the different discourses.

2.2. Two urban transitions

The world is urbanising at a rapid rate. It is expected to be just under 60 percent
urbanised by 2030 (UN-Habitat, 2013: 213). Citing global urbanisation trends as a single
number obscures shifts taking place in different regions, particularly in developing regions
where the scale and nature of urbanisation is dramatic but varied. A statistic released by UN-
Habitat in 2012 bears repeating: in the decade from 2000 the urban population of the
developing world grew by an average of 1.2 million people per week. The weekly
urbanisation in the developing world is slightly less than one full year’s urban growth in
European cities (UN-Habitat, 2012: 28). This rapid growth in developing world cities is a
component of what has been termed the second urbanisation transition (Pieterse, 2008;
Swilling, 2011).

Reference to a second urban transition implies a primary urbanisation process. The
description of the second urban transition characteristics and the reasons that these are
deemed substantive to this thesis requires a more detailed consideration of the differences

between the first and second urban transitions.

Agriculture (and by implication, food) and the development of urban-related lifestyles

have been argued to be connected since the first development of urban-type living. Urban, or
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settled lifestyles,’ are described as having originated following the growth of Neolithic
farming settlements between 4000 BCE (Bairoch, 1988; Beall and Fox, 2009: 37) and 7000
BCE (Pacione, 2009: 37; Steel, 2008). In determining what defines urban-based lifestyles
what interests most commentators (Steel, 2008; Beall and Fox, 2009; Pacione, 2009) is not
the exact date of settlement but more a question of the nature of the settlement deemed to
reflect an urban way of life. Here the connection between agriculture and the urban lifestyle
are paramount, where the emergence of a settled lifestyle was enabled through the ability to
produce food within the region of the settlement, driven largely by the domestication of both
plants and animals (Diamond, 2005; Beall and Fox, 2009). The general narrative thus posits

that cities developed as a result of the general domestication of agriculture (Pacione, 2011).

An alternative view, challenging the notion that the domestication of agriculture led to
the formation of settled lifestyles, questions if predilection to a predominantly settled lifestyle
may have driven innovations that led to the domestication of agriculture, that the Neolithic
period agglomeration of society was in fact the driver of the domestication of agriculture
(Soja, 2000). Although others argue this to be more a definitional issue (Beall and Fox,
2009), what is clear is that “what defines the nature of an urban settlement appears to be more
about the social structures than the size or scale of the settlement” (Beall and Fox, 2009: 37).
Here the links to food reappear when the nature of the social structures is considered. This
socio-economic collaboration enabled the city to acquire and distribute food, making it
viable, enabling both political and economic power. This urbanisation process however
reflects the development of settled lifestyles and does not imply mass global urbanisation.
While this food was seldom evenly distributed within the city it formed the core organising

element of the city (Steel, 2008), often dictating the location, size and form of the city.

When societies industrialised, requiring labour to work in emerging industries,
agriculture was critically important: it was needed to supply mass produced food to feed the
urban industrial workforce. This industrialisation was evident during the period termed the
industrial revolution and resulted in the mass urbanisation in predominantly European and

later North American countries.®

*A large body of literature detailing the development of cities and the formation of what is termed urban considers the urban
from a particularly Western perspective. Furthermore, the variety of urban settlements in other regions are also generally
described in the literature in a Western manner. A historical perspective helps to clarify the current urban perspectives
evident in the literature.

® Japan is one of the early Asian countries to reflect similar urbanisation trends.
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Food played an important role in the industrialisation process. This industrialisation
period led to the “Agricultural Revolution” (Beall and Fox, 2009: 44). In this process, as
agriculture became more industrialised, labour was released and absorbed by the industrial
growth within cities, following what was described as Classical Economic Growth Theory by
Arthur Lewis. According to Lewis labour transfer was based on a two-sector economy
consisting of a low productivity, labour surplus, subsistence rural sector, and a high
productivity, modern industrial urban sector (Lewis, 1954; 1955). The impetus for labour
transfer from the rural to the urban sector in the then developing countries was contingent on
the expansion of urban employment opportunities through growth of the industrial sector in
cities. The pace of the transfer was determined by the rate of capital accumulation in industry.

This growth and capital accumulation drove the first urbanisation wave.

The first urbanisation process was facilitated by, and resulted in, a number of other
societal shifts. Agricultural innovation and resultant increases in production also reduced the
price of food. Lower food prices meant reduced rural employment opportunities. Abundant
labour and lower food prices were vital drivers of the industrialisation process, particularly in
rapidly growing urban areas (Beall and Fox, 2009: 47). The combination of cheap food,
industrialisation and subsequent specialisation and new forms of urban governance enabled

urban development.

As development progressed, the developed regions experienced de-industrialisation
processes. The economies of these regions were replaced by service and technology driven
industries, from an industrial foundation to a technological or financialised foundation. Cities
in the developed world were the centres of these economies. These foundations are different
to cities in the developing world. The second urbanisation wave is taking place within a
particular geopolitical and economic moment (Pieterse, 2008: 16). The key points about the
unprecedented nature of the current urban trajectory are that “most of the world’s urban
population is now in low- and middle-income nations” and that this is unique because
“throughout history, it is the richest nations that had most of the world’s urban population”

(Satterthwaite, 2007: iv).

Satterthwaite dispels certain “popular myths”, the first being that of continued
expansion of large mega-cities (Satterthwaite, 2007). Such expansion does not reflect the
urban trends observed since the beginning of the 21% Century (Pieterse, 2013a). Secondary
cities and small urban areas are experiencing the largest growth. Secondly, Satterthwaite
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challenges the urban bias perspective, suggesting that there is no evidence to support such
claims although he does call for the need for more data in this regard (Satterthwaite, 2007).
While perhaps not a myth, but a misconception about the process of urbanisation, is the
assumption that urbanisation is uniform, despite urban living being the dominant form of
human habitation (UN-DESA, 2008). Satterthwaite suggests that in the context of urban
growth, the challenges experienced are not caused by growth but by the inability of national

and local institutions to adapt to the challenges that growth presents (Satterthwaite, 2007).

The urbanisation occurring in the developing world differs to that of the first urban
transition in the developed world. It is as a result of this difference that the current
urbanisation trend has been termed the second urbanisation wave (Swilling and Annecke,
2012; Pieterse, 2010). One of the distinctive features of the second urban transition is its
scale: “in less than 100 years the urban population is projected to grow from 309 million 3.9

billion people” (UNFPA, 2007: 7).

The scale of growth associated with the second urban transition is significant.
However, other characteristics further differentiate this transition. There can be little doubt
that the urbanisation trends experienced in most African countries reflect a crisis (Myers,
2011; Pieterse, 2013a). African cities formed a key area of focus of one of the earliest
descriptors of the second urban transition, namely the 2003 UN-Habitat Challenge of Slums
report. This description of slums has been adopted by others (Davis, 2006; Swilling, 2011).
Pieterse (2103a: 21; Pieterse, 2013b) denotes the endless vistas of shantytowns as “the visible
face of crisis” and remarks on “the burden of self-help and abandonment that they imply”.
His summation is that if 67 percent of African urbanites live in informal autoconstructed,’
makeshift shelters then “the shanty city is by and large the real African city ... this further
implies that the bulk of city building can be attributed to actors outside of the state and formal

business sector”.

The typology and scale of African and developing world urbanisation is driven by a
number of factors. These include desires to improve livelihood generation, disinvestment in

rural economies (such as the marked decline in state-led funding in agriculture), and the

" In 2007 Satterthwaite argued for caution when providing longer range urbanisation projects, calling for a recognition of the
multiple shifts and pressures (including HIV/Aids, Climate Change and economic restructuring) that may transpire in the
demographic shifts. More recent texts (Swilling and Annecke, 2011; Crush and Frayne, 2010a; Pieterse, 2013a), speak to
African urbanism specifically and (perhaps informed by the scale of African urban growth) appear to dispense with this
caution. Many of the reasons for which Satterthwaite gave for caution, may in fact serve to reinforce the urbanisation
trajectory.

8 pieterse borrows this term from James Holston (1991).

23



Literature Review

search for access to education and healthcare, safety and security. Many of these
characteristics fall within the generally accepted trend of globalisation. A defining
characteristic of the second urban transition is informed by the intersection of globalisation
and the economy. The lack of industrial growth in developing world cities, particularly
evident in African cities, reflects the sharp contrast between Africa’s current urban transition
and that of the first urban transition. The lack of industrial growth means that industrial

employment, or the resultant secondary formal employment, is limited.

The UN-Habitat 2003 Challenge of Slums report defines a slum as an area
characterised by overcrowding, poor structural quality of housing [informal housing],
inadequate access to safe water and sanitation, and insecurity of tenure (UN-Habitat, 2003:
12). This definition is “restricted to the physical and legal characteristics of the settlement,
and excluding the more difficult [to measure] social dimensions” (UN-Habitat, 2003: 12).
These social dimensions are vital parts of slum urbanism. Although Davis describes these
multiple social dimensions, he cautiously questions why such social structuring does not
result in the Marxist anticipated agency, citing slum-level competition for resources and

access as possible reasons (Davis, 2006).

General descriptions of the developing world city, the slum city (Davis, 2006), or the
autoconstructed city (Pieterse, 2013b) while real, does not effectively capture the processes,
networks and dynamics of a developing world city. Regardless of the crisis described by
Pieterse (2013a), these cities have other characteristics, some vibrant, others more
problematic. What the African city does reflect is an endless struggle. In this struggle,

different forms of cityness, networks and agency emerge.

Within the context of developing world cities, many different types of urbanism have
been identified. These include Rogue urbanism (Pieterse and Simone, 2013; Mbaye, 2013;
Zack, 2013), networked urbanism (Simone, 2010), and forms of bottom-up planning and
development evident in the work of urban grass-roots organisations such as Slum Dwellers
International (SDI) (Appadurai, 2002; D’Cruz and Satterthwaite, 2005). Using a lens of urban
infrastructure, Swilling considers a variety of different urban typologies to describe the
challenges of contemporary urbanism and where solutions may lie. Although there are a
number of different descriptions of urbanism and urbanisation typologies, this particular
perspective is used as it also highlights the inequalities evident within the urban food system
and how these inequalities are exacerbated by design and spatial planning. Swilling draws on
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earlier work by Graham and Marvin (2001) on splintered urbanism to describe unprecedented
social fragmentation of cities developed on the enclave-driven principles of market segments,
competition and the ‘user pays’. Approaches informed by decentralised solutions (Swilling,
2011: 84-85).

Yet another urban typologies is that of inclusive urbanism, It is, a type of urbanism
informed by Keynesian social democratic theories, and is one that Swilling argues reached its
apogee in the 1960s as “state-run, ecologically destructive, cash-guzzling networked
infrastructures” became unviable and “targets for the neoliberal reformers” (Swilling, 2011:
83). As a concept, inclusive urbanism persists, if only as an ideal. UN-Habitat articulates
inclusive urbanism perspectives as a means to enable urban reform (UN-Habitat, 2009).
Swilling adds ‘green urbanism’ to the list of urbanisms. Drawing on Beatley (2000), he
suggests that as a result of the sustainability trends and the impact of urban metabolisms,
green urbanism has “evolved as the legitimating ideology for escalating public sector
investments in networked urban infrastructures that restructure sociometabolic flows”
(Swilling, 2011: 87). A warning is however given that green urbanism “can be turned into
grand-scale ‘techno-fixes’ divorced from the realities of social process, culture and power”

(Swilling, 2011: 87), mirroring the exclusion of splintered urbanism.

Informed to a large extent by typologies associated with the second urban transition
and works such as the Challenge of Slums (UN-Habitat, 2003), a fourth urban typology is
termed slum urbanism. Central to slum urbanism is the networked approach [and agency]
applied by those urban residents excluded from services and formal infrastructure. These
urban residents are “in one way or another effectively building and extending a wide range of
(connected and autonomous) networked infrastructures” (Swilling, 2011: 86). Swilling
concludes with an aspirational ideal of “liveable urbanism”, a form of urbanism inspired by
Janis Birkland’s notion of Positive Development (2008) where society moves from “from

design for sterility to design for fertility” (Swilling, 2011: 90).

The different urban typologies reflect particular challenges in the conceptualisation of
the urban food challenge. Key to Swilling’s (2011) positing of different urbanisms is that
different forms of urbanism are often evident within the same city. The reality is that the
urban food system reflects a similar trend where some areas reflect high levels of informality
with limited access to food, while others may reflect abundance but in a manner that excludes
many people, either through price, location, or even food retail typology.
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The preceding section on urbanisation and the second urban transition engaged in a
wide variety of urban-related perspectives. These aspects were engaged in at length as a
preamble to the discussions that will follow in this thesis. The urban discussion further
demonstrates the connections between what are often divergent discourses including food and
spatial planning, food and the urban economy, food and city and national politics, and food
and agency. The urban transition discourse has bearing on the intersection between the urban
scale and the food system in the research sites discussed within this thesis. Aligned to the
second urban transition are the social dimensions including, but not limited to, forms of
bottom-up planning and development. The different urbanisms discussion was used to
highlight the fact that cities are not uniform and different development trajectories,
governance structures and economies influence how the city is experienced and lived by
different urban constituents. These factors are all evident in how urban residents engage in

the food system.

Two central themes are evident within the discourse of the different forms of
urbanism. The first is how design affects urban function and form. While obvious, the
principles that inform the design will inform the extent of splintering or inclusion. Secondly,
implied within the different typologies is the fact that design and the urban form are being
informed by a wide variety of urban role-players and not just city government planners.
These two points have a direct bearing on the design, functioning and nature of the urban

food system. This will be addressed later in the thesis.

2.3. Participation, voice and agency

Central to the extent of splintering or inclusion is the role that city residents play in
the evolving urban form. The ability to participate in processes that enable the realisation of
the interests of urban residents is central to the notions of liveable urbanism. In slum
urbanism this is observed in the changes that grass roots organisations have enacted (See
Appadurai, 2002; D’Cruz and Satterthwaite, 2005). The ideals of green urbanism may reflect
such participation but this has been questioned (Guy et al. 2001; Hodson and Marvin 2009).

The challenge of splintered urbanism is the fact that certain voices are privileged over others.

A theme in the writings of Edgar Pieterse (2006; 2008; 2010; 2013c) is the question
of participation. Communities have a key role to play in (re)building their own societies.
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Pieterse suggests that this rebuilding is facilitated through “agonistic politics” (Pieterse, 2006:
289) or the creation of “homebru strategies that emerge and flourish in a context of radical
democratic politics that stretch across formal—-informal, concrete—symbolic and consensual—
conflictual binaries” (Pieterse, 2006: 300). °

Writing in the South African context, Pieterse questions current policy and political
processes that disregard the role of the poor as driving agents in describing and addressing
the dimensions of their poor living environments (Pieterse and van Donk, 2013: 101). This
need for homebru strategies is embedded in a more nuanced view of what makes a city.
Drawing on Flyvbjerg (2004), Gunder (2003) and Barker (2000), and the Aristotelian concept
of phronesis, ' Picterse (2006: 289) suggests that “The notion of ‘epistemic community’ is
derived from the idea that knowledge-generating collectives can be convened to exchange
vigorously perspectives within a broader shared commitment to find practicable ‘solutions’ to
intractable social and economic problems”. Access to food is one such intractable social and

economic problem.

The process described by Pieterse (2006) whereby epistemic communities enact
collective agency to change conventional orthodoxy contradicts Davis’s (2006) question as to
the absence of agency. While Davis may be questioning the absence of city or even wider
scale action against the extent of slums, Pieterse and others speak to more nuanced and
context specific forms of agentic actions. Appadurai identified one such case of specific
grass-root organisations in the slums of Mumbai,™ and studied how these groups “federate”
to achieve their respective goals (Appadurai, 2002: 28). A “politics of show-and-tell”
operated, reflecting a politics of recognition (Taylor, 1992) but from below (Appadurai,
2002: 39). Appadurai’s description of local agency and what he terms Deep Democracy
(Appadurai, 2002) aligns with Pieterse’s notion of Phronesis or the ability, desire and
processes to realise good and effective action in complex and unfolding circumstances. This
is however driven at the community scale. Such concepts (or approaches) mesh with
processes of incremental and continuous upgrading of the lived reality, or quiet encroachment
(Bayat, 2000).

® Homebru is a colloquial South African term used to describe emergent local actions, activities, responses or characteristics
that reflect the local dynamics. This is generally has positive connotations.

10 pieterse explains phronesis to refer to the skill and reason of practical judgement “in the moment of action” (Gunder,
2003: 253 in Pieterse, 2006). Further, “Aristotle found that every well-functioning organisation and society was dependent
on the effective functioning of all three intellectual virtues — episteme, techne, and phronesis. At the same time, however,
Aristotle emphasised the crucial importance of phronesis, ‘for the possession of the single virtue of prudence [phronesis]
will carry with it the possession of them all” “(Flyvbjerg, 2004).

1 Society for the Protection of Area Resource Centres, or SPARC, NSDF, the National Slum Dwellers’ and Mahila Milan.
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The contemporary view of urban governance still views the city as an entity run
through what has been called "nucleated and hierarchically nested process of political
governance, economic development, social order, and cultural identity” (Soja, 2000: 13-14).
This notion is questioned and challenged in the literature (Bayat, 2000; Appadurai, 2002;
Pieterse and Simone, 2013). This notion implies a top-down governance structure that
disregards agency, phronesis or other forms of deep democracy. While officials may aspire to
the hierarchical model of governance, the lived reality is very different. This is evident in the
food systems of developing cities.

Discussions on agency require clarification. Questions of agency and the theoretical
value of agency have been the subject of much debate within academic literature where
“variants of action theory, normative theory, and political-institutional analysis have
defended, attached, buried, and resuscitated the concept in often contradictory and
overlapping ways” (Emirbayer and Mische, 1998: 962). The brief discussion on agency that
follows draws largely on the 1998 work of Mustafa Emirbayer and Ann Mische who
considered agency from both a philosophical and sociological theory perspective. Their work
is used to clarify and define agency but also to highlight the different elements of agency.
Using the similar phrasing to that used by the likes of Marx, they challenge a number of
theoretical approaches to agency. Central to their argument is that current perspectives of
agency do not provide insight into how agency “interpenetrates with and impacts upon the
temporal relational context of action” (Emirbayer and Mische, 1998: 1012) — actors live
simultaneously in the past, future and present. Agency is inherently social and relational
(Emirbayer, 1997) and consists of three key elements; iteration, projectivity and practical

evaluation. Emirbayer and Mische define agency as:

the temporally constructed engagement by actors of different structural environments
— the temporal-relational context of action — which, through the interplay of habit,
imagination, and judgment, both reproduces and transforms those structures in

interactive response to the problems posed by changing historical situations.

(1998: 970)

The discussion on the typologies evident at the urban scale, coupled with the agentic
actions within the urban space, and referring to a particular place as urban or the city, is an

enactment of scale. This implies a specific boundary to the particular area of analysis or scale
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of observation. This practice involves the construction of scale, the process of creating a scale

of observation, and recognising a specific operational scale. All involve theories of scale.

2.4.Scale

In geographical and scientific disciplines scale is used and understood in different
ways (Sayre and Di Vittorio, 2009: 19). These different perspectives include aspects such as
the range of measurement or extent, the operational scale, the observational scale, and the
resolution or grain. Scale is also a key consideration when comparing attributes or processes
through observation and relational category definition — this process considers the relational
aspect of scale. Thus, scale can be seen as comprising three connected and interrelated

spheres: size, level, and relation (Sayre and Di Vittorio, 2009: 19).

Recently scale has been the subject of much debate within the geographical
disciplines. This debate has challenged the long-standing and traditional perspectives of
scale. The central point of debate is a challenge of traditional linear, or Cartesian (Hubbard,
2006; 164), and hierarchical perspectives of scale. In the conventional understanding of scale,
it is likened to the metaphor of the Matryoshka Doll, the Russian doll within a doll. A
concept understood as scale evolving outwardly (or inwardly) in concentric rings or a space
that fits within other space. Largely as a result of globalisation, urbanisation and
technological innovations such as the internet, or transitions, the validity of scale as an area
of analysis has been questioned (Smith, 1996; Brenner, 2000; Marston and Smith, 2001;
Brenner, 2001; Marston et al, 2005). However, another camp has emerged arguing in favour
of scale citing similar drivers as a reason for the retention of scale (Howitt, 2003; Paasi, 2004;
Prytherch, 2007).

The traditional view of scale championed a hierarchical understanding of scale.
Taylor describes three scales “the global (world-economy), national (theories of the state) and
urban scales” (Taylor, 1982: 23) and describes the associated processes aligned to these
scales as: Global — the scale of reality; National - the scale of ideology; and urban - the scale
of experience (from Taylor, 1982: 26). This view replicated a further scale metaphor, that of a
pyramid. Brenner challenges such hierarchical notions of scale making the point that the
impact of certain transitions, particularly the urban transition and the attentive technological

changes mean that “geographical scales cannot be understood in isolation from one another ...
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rather they constitute deeply intertwined moments and levels of a single worldwide
sociospatial totality (Brenner, 2000: 370, citing Lefebvre, 1978: 305).

Central to the debate questioning the validity of scale is that the globalisation-driven
political, economic and structural shifts have ruptured traditional scalar hierarchies. What has
transpired is a renewed focus on questions of scale, place, and place of flows. Regardless of
the questioning of scale, Hubbard recognises the usefulness of scale when considering the
city. He suggests that the emerging debate “carries some profound implications for the
examination of the city, encouraging many urban researchers to question where to locate
cities within extant hierarchies of scale” (Hubbard, 2006: 164). In the context of food,
understanding scale is made more complex by the range of scales (temporal, spatial and

organisational) that are at play in any particular context (Battersby-Lennard, ND: 1).

Marston’s rejection of the traditional views of scale challenges Taylor directly,
suggesting that “Taylor's work theorizes these levels (urban, nation, global) as separated
domains” (Marston et al, 2005: 417). Marston argues that scale is “not necessarily a
preordained hierarchical framework for ordering the world. Scale is a contingent outcome of
the tensions that exist between structural forces and the practices of human agents” (Marston,
2000: 220). According to Marston scale is a “relational element in a complex mix that also
includes space, place and environment” (Marston, 2000: 220-221). Those urging retention of
scale seek to shift focus from the constructed hierarchies to the relational exchanges between
scales and the space of flows (Prytherch, 2007). From an analytical perspective “reflecting on
the relations between place, region and scale simultaneously, not separately, become
instruments for rendering empirical analysis of the context and processes possible” (Paasi,
2004: 539).

The analysis of the relations between place, region and scale translates to
understanding the food system and the attendant faults within the food system. Challenges
experienced within a specific place are often driven by faults in the relationships between
place and region, generally as a result of a disregard for such relationalities. Far from being
predetermined, within the food system these interactions and connections are conceptualised,

designed and lived through a socially produced process (Swyngedouw, 1997).

The standard views of scale are locked within an assumption-driven politically
oriented generalising of scale (Born and Purcell, 2006). The food system faces similar

challenges where policy systems and food system governance are often informed by scalar
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notions of nation state and democratic boundaries. The reality is one where although policy
has a role in framing certain processes, often in a hierarchical manner, connections between
the different scales are, as Urry (2003) describes, what determine scale. Within the food
system policy and certain legislative and institutional processes are informed by hierarchical
scalar processes, often operating at the scale of reality or the scale of ideology (Taylor, 1985:
26), while the rest of the food system functions in relational ways. Within the context of the

food system, food insecurity is a manifestation of this scalar vacuum.

The urban food system reflects hierarchies enforced by power (Taylor 1992) and
politics (Swyngedouw, 1997; Brenner, 2001). The food system is a place of flows (Castells,
1997), particularly in the urban system. The food system is also socially constructed and thus,
relational (Howitt, 1998; Brenner, 2000, 2001) with a variety of social processes and
networks present (Lefebvre, 1991; Brenner, 2000; Leitner, 2004; Swyngedouw, 2004). The
food system operates simultaneously at the hierarchical and vertical scale levels while also
manifesting great complexity with multiple feedback loops (Picket, et al, 1997) and emergent
properties (Marston et al, 2005). The food system thus embodies the scale debate,
highlighting the hierarchical components but also reflecting that contingent outcome of the
tensions between structural forces and agentic practices.

Considering food and scale within the city relies on the emergent nature of scales or
flows described by Marston. Similarly these perspectives align with the scalar components
described by Brenner in the scale hypothesis. The scale hypothesis primarily considers scalar
structuration suggesting that such processes are constituted and continually reworked through
everyday social routines and struggles. Scales evolve relationally within tangled hierarchies
and dispersed interscalar networks (Brenner, 2001: 604-608). As will be discussed later, food
system related processes reflect similar characteristics to the scale-oriented notions described
in the scale hypothesis. This speaks directly to the food system and the relationship between
the city and the associated food system actions. Understanding the food system requires
consideration of both the resolution and the extent of the food system (Sayre and Di Vittorio,
2009).

Discussions on participation, citizen voice and agency at the urban scale query
processes that are enabled to facilitate participation. In more traditional managerial-oriented
views of how such processes function at the urban scale, this is the responsibility of

government. However, government is only “the visible tip of the governance iceberg” (Beall,
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2001: 360). Indeed, “urban governance means much more than urban government" (Harvey,
1989: 6): it involves a far wider set of stakeholders, agents, voices and perspectives. The
following section details certain changes, and their attendant drivers, in notions of
governance, and in particular, urban scale governance. These shifts are discussed from a
perspective of wider transitions while introducing a specific type, or sub-set, of urban

governance, urban food governance.

2.5. Governance

Just as globalisation and the associated neoliberal policies prompted calls for the re-
evaluation of the utility and relevance of scale, these same processes have prompted shifts in
urban governance. The processes of globalisation have altered the relationship between cities
and the nation state. In the last decade of the 20™ Century this issue occupied much of the
urban governance discourse (Healey et al., 1995; Macleod and Goodwin, 1999; Jessop, 1998;
2002). This shift has been described as a move from the Fordist-oriented approaches of the
1960s to forms of aligning to a more liberalised ideology of entrepreneurialism (Harvey,
1989: 4). This transition from one form of urban governance has been described as a change
in regime where urban governance is less about land-use practices — a management role — but

more concerned about the patterns of governance within the regime (Stone, 1997: 1).

Recently, urban governance has been expanded to include a process articulated by
UN-Habitat as Good Urban Governance (2002). This has been seen as the key approach
through which to realise the “inclusive city”. The assertion is that the inclusive city would
ensure “the eradication of poverty through improved urban governance and improving
governance as a means to achieve sustainable development” (UN-Habitat, 2002: 6). This
approach has been criticised by Pieterse (2008) suggesting that Good Urban Governance
relies heavily on a consensus-based model of urban politics. Such urban politics are seldom
present, particularly in contested developing world cities. Satterthwaite argues that good
urban governance should be a key component in urban development focusing on effective
government, systems and structures (Satterthwaite, 2007). Although aligned to the UN-
Habitat perspective, he sees governance as a wider group of urban stakeholders. The
perspective recognises disagreement. One positive aspect of the UN-Habitat stance is

recognition that power exists both within and outside the formal authority of government.
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Thus, governance includes government, the private sector and civil society (UN-Habitat,
2002: 13), a view shared by others (Harvey, 1989; Pierre, 2005).

Cities embedded in traditional hierarchical governance structures find it challenging
to respond to the changing forms of governance required to ensure effective delivery. The
challenge is how to create opportunities for other voices such as civil society and the private
sector, particularly if traditional management structures, policies and systems remain in place
(Kearns and Paddison, 2000). Within the South African context, attempts to include
stakeholders in processes are institutionalised in local government legislation (MSA, 2000).*
It is also evident in processes such as participatory planning, espoused through the Integrated
Development Planning (IDP) process. These processes are generally tokenistic and do not

facilitate real participation (see Pieterse, 2008 and Pieterse, 2013c).

As part of the UN-Habitat Good Urban Governance process urban governance was

described as:

the sum of the many ways individuals and institutions, public and private, plan and
manage the common affairs of the city. It is a continuing process through which
conflicting or diverse interests may be accommodated and cooperative action can be
taken. It includes formal institutions as well as informal arrangements and the social

capital of citizens.
(UN-Habitat, 2002: 14)

This definition clarifies a number of processes associated with urban governance. It is
also open to interpretation. How the diverse interests are accommodated and who takes
responsibility for cooperative action are two of many questions prompted by this definition.
A further challenge is the meaning and the currency of citizen social capital. Beall (2001)
draws on case studies from developing world cities to offer certain insights. Firstly, while
recognising the importance of public action in local democracy, such action does not
guarantee pro-poor governance. Secondly, the social resources of the poor generally
constitute more private than public goods (Beall, 2001: 371).

Healey’s investigations into the creative modes of urban governance, or creative

governance, which views governance and creativity as intertwined phenomena and not

12 Chapter 4 (p.30) of the Municipal Systems Act of 2000 sets out the community participation process and requirements.
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oppositional (Healey, 2004: 100), connects questions of values, norms and ways of acting to
the crafting or shaping of collective action. The notion of shaping collective actions implies
an iterative and evolutionary process of transformation from one mode of practice to another
through step-changes (Coaffee and Healey, 2003: 1980). Importantly, recognising
transformation accepts that change is part of the governance process. Transformation
processes accept that conflict and instability are ‘normal’ qualities of local governance
(Coaffee and Healey, 2003: 1981). Such articulations of transformation can be read as a
positive set of incremental governance-informed improvements. This is not necessarily the
case. Effective public action can emerge as a result of social disadvantage and blatant
injustice (Beall, 2001). Holden questions whether participants build a rational consensus
beginning from root values and visions, or develop a conflictual consensus working from
incommensurably diverse life worlds (Holden, 2011). Urban governance is therefore less
about an attempt to regain control and more about an attempt regulate difference in urban
arenas which are themselves experiencing considerable change (Kearns and Paddison, 2000:
847).

More recently, a new discourse pertinent to urban governance has emerged, linked to
climate change-associated ecological transitions. Here urban adaptation governance is
emerging as an area of investigation and engages in urban governance issues in a similar
manner through notions of accountability and transparency, responsiveness and flexibility,
and participation and inclusion. A diversion from conventional urban governance processes
occurs where the climate adaption processes call for autonomy and decentralisation (Tanner
et al, 2009; Birkmann et al, 2010). Notions of decentralisation within a particular urban
domain could result in different forms of splintering, particularly where different scales of

vulnerability exist within a particular urban society.

Urban governance embraces a complex network of interactions among institutions
and groups. One such complex network is the urban food system. Chapter 4 will consider
different urban food governance strategies in detail but finding ways to collectively govern
the urban food system is an emerging trend. Notions of urban food governance, governance
where a far wider collection of stakeholders are actively involved in the urban food system

has been referred to as pluralistic governance (Koc and Bas, 2012)."2 Only recently have

13 In Canada particularly, pluralistic governance strategies are not confined to the food system (See: MacRae and Abergel,
2012) enhancing the acceptability of governance relationships between government and society, but also between groups
outside of government.
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questions started to emerge about the implications of food system challenges for cities
(Roberts, 2008; Winne, 2008; Rocha and Lessa, 2009). Highlighting faults within the urban
food system implies deeper systemic difficulties with the food system. These have to do with
how the food system intersects with the urban system, and the sources of the faults.

The next section considers some of the historical information on the food system, in
particular, how the food system was understood and governed. The changes in food system
governance, argued here to be informed by certain key ideological changes, will be discussed.
The section also introduces the concept of food security and the emerging framing of urban
food security. Arguing that food security is an indicator of faults within the food system
precipitates a wider discussion on the food system. The food system discussion focuses on
the transitions taking place within it, simultaneously challenging the dominance of the
production discourse in debates about food system functions. Particular focus is on remedial
perspectives on the food system. These remedial considerations generally key into a
particular ideological perspective or critique of the food system. The corresponding solutions
are considered within the context of scale, ideology and specific area of focus. This broader
food system discussion then enables a return to the food system challenge of food security.
The discussion touches on general food security narratives, but focuses on the Global South
and in particular on Africa. Urban-scale food security is discussed especially in relation to

food security in southern African cities.

2.6. The food system

The core of this thesis is the study of the ability of cities to acquire food and ensure
that it is distributed in a manner that enables food security, nutrition and health. This focus
works from the assumption that the flows of food to residents of cities are not necessarily
consistent or equitable. The inconsistency and inequality manifest as food insecurity. This
assertion is validated by high levels of food insecurity in cities in southern Africa. Research
within the southern African region in 2008 found that in poorer areas of 11 cities 77 percent
of poor urban households surveyed reporting conditions of food insecurity** (Frayne et al,

2010: 49). Food security has been described as one of the “key development challenges of the

4 This work used the FANTA methodology to assess food insecurity
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21% Century” (Crush and Frayne, 2010a: 6) yet responses to the challenge are diverse and
contradictory. Recently the concept of food security has re-emerged within the public
discourse, largely informed by neo-Malthusian concerns of feeding an ever growing global
population. The figure of nine billion people is frequently cited in calls for changes to food
production that are as radical as those the occurred during the 18th- and 19th-Century
industrial and agricultural revolutions (Godfray et al, 2010: 812). Others engage in the
question from a sustainability perspective citing the potential and need, for sustainable
production (Pretty, 2009; Gregory and George, 2011). While many other references to these
questions can be made, these have been used as they reflect a dominant orientation in this
argument - but also a key contradiction. The contradiction is the interplay between science or
scientific technologies and sustainability. While this is an oversimplification of a wider
discourse, both perspectives remain embedded within the dominant solution to the challenge
of feeding the growing global population, that of simply growing more food. Engaging in the
merits of whether more food is actually required is outside the remit of this thesis. The
dominant focus on production as the primary mechanism to resolve the food question misses
a wide variety of other food system challenges such as politics, policy, distribution, changes
in the market mechanisms, food waste and the diversion of food to non-food uses. Seeing
food security as a production problem over-simplifies the issue and diverts attention to areas

and debates, which while important, hide the systemic challenges within the food system.

The fixation on production as the solution to food security is not supported by
opinions offered by leading thinkers in the field of food security. In his 1981 work Poverty
and Famines, Amartya Sen posited that food insecurity was more about the ability to access
food and less about the amount of food available. Sen’s thesis prompted Maxwell to argue
that it was no longer possible to speak about food security “without making reference to the
importance of access and entitlement” (1996: 157). The fact that global efforts to eradicate
hunger, often aligned to initiatives such as the Millennium Development Goals (MDGs), still
give disproportionate attention to production remains an anomaly. The production focus has
prompted numerous global reports, focusing on development and food security. These reports
often reflect ideological contradictions about how production should be approached.*® A large
proportion of the reports focusing on production to address food security also have a bias

15 For evidence of such contradictions, see for example the World Bank’s 2008 World Development Report, Agriculture for
Development, and the International Assessment for Agriculture Science and Technology for Development (IAASTD)
(2009), part funded by the World Bank but with conclusions contradictory to those of the Agriculture for Development
Report.
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towards small farmer development, particularly those focusing on food security in developing
countries. The International Assessment of Agricultural Science and Technology for
Development (IAASTD) (2009) and World Bank, Agriculture for Development (2007)
reports also reflect this bias.

Sen’s “Entitlements Theory” (1981) is particularly relevant when considering urban
food security as it argues that food security can still exist even when sufficient food is
available. Often sufficient food is available in urban areas but poor urban residents don’t have
the means to access this food (Frayne et al, 2010). The broadening of the understanding of
food security, from one of ensuring that there is sufficient food available to one that considers

aspects such as access is reflected in the wider definition of food security.

Food security exists when all people, at all times, have physical and economic access
to sufficient, safe and nutritious food to meet their dietary needs and food preferences
for an active and healthy life.

(World Food Summit Plan of Action, 1996, Clause 1)

This definition suggests that food security encompasses the physical availability of
food but also the ability to access food that is affordable. These “3 A’s” of food security
(Lang, 2009: 10) ignore the matter of food preferences. Food access and affordability are at
times argued to mean the same thing. The question of the appropriateness of food, or how the
food accessed is used, or utilisation, is often included in considerations of food security
(McLachlan and Thorne, 2009). The food security definition and different components that
comprise the attainment of food security miss the considerations of the human side of the
food security challenge. Questions as to how people and communities respond to and engage
in the questions of food access are a key component of food security. Sen does speak to this
in using the term “entitlements”, but the ability to enact these entitlements requires
consideration in the food security discourse. Informed by concerns as to food system
understanding and focus, the “3 A’s” conceptualisation has been expanded to consider other
aspects relevant to food security. This has been referred to as the “5 A’s”: availability,

adequacy, accessibility, acceptability and agency (Rocha, 2008).%° The expanded list (Table

16 The concept of “5 A’s” was introduced by Rocha in a concept paper used by Ryerson University. The scheme was not
tested through formal academic review and must be considered grey literature. The Toronto Food Policy Council have used
the “5 A’s” as the conceptual framework on which most of their work is described (see: http://tfpc.to/canadian-food-policy-
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2.1) is superior as it considers nutrition (adequacy), the relationships between dignity and
human rights (acceptability) and affords recognition to food system knowledge and networks

as constituents of food security (agency).

Aspect Focus

Availability Food in sufficient amounts to meet people’s needs.

Accessibility People are assured physical and economic access to food.

Food that is nutritious, diverse and safe in accordance with that needed to
Adequacy maintain health, while being produced in environmentally sustainable
ways.

Food that is culturally acceptable and/or food produced and obtained in
Acceptability | ways that do not compromise people’s dignity, self-respect and human
rights.

Where people are empowered by a food system environment that ensures
that policies and processes, driven by government, society or both, are in
place, implemented and accessible so as to enable food security. Agency
recognises that communities have specific knowledge about food system
activities and seeks to validate and integrate this knowledge into
processes and plans.

Agency

(Source: Draft Cape Town Food System Study, Unpublished)

Table 2.1: Five “A’s” of food security

The different conceptualisations of food security have been introduced in order to
orientate the discussion that follows on the food system and to direct the conversation away
from the limitation of the production bias. As this work specifically focuses on urban
questions associated with food security, greater focus is applied to food system processes that
facilitate the flow of food to cities and how that food is then accessed by residents of the city

The history of the food system — its evolution into the modern food system — has been
addressed by many authors (Fernandez-Armesto, 2001; Kiple and Ornelas, 2001; Vernon,
2007). Food is central to culture, and the synergistic relationship between society and the

food system is one that is forever changing as society and cultures transform. Fernandez-

initiatives). Additionally, the notion of 5A’s is now being referenced in peer reviewed academic articles, adding weight to
the concept (See: Lang and Barling, 2012).
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Armesto (2001) argues that humankind has experienced eight food revolutions, starting with
the invention of cooking, through a variety of iterations, including how food defined class
and rank, and ending with the development of the contemporary industrial food system. Other
historical enquiries into the food system have focused on specific aspects such as hunger
(Newman; 1995) or more recently, the relationships between food and the city (Steel,
2008)."

The focus of this thesis is on the relationship between the city and the food system.
The historical perspectives highlight two aspects. The first is that the food system has always
been fragile and while certain members, or classes within society always benefited or
received adequate food, others have not. Such narratives are recounted in many ways, in
faith-based organisations, in cultural narratives and in literature (see Dickens’s work, Oliver
Twist). Secondly, history shows that the food system is constantly changing, adapting as a
result of societies engagement with the shifting natural environments and as a result of
changes in society at large. From the beginning of the 20™ Century, these transitions have
been driven by the tripartite relationship between economy, policy and labour. This
relationship will be discussed in greater detail later in this section. Before this discussion, it is
necessary to clarify what is meant by the term food system. “The food system comprises the
activities of commercial and non-commercial actors who grow, process, distribute, acquire,
and dispose of food” (MacRae and Donahue, 2013: 2). Donald et al, writing about the food
system (but referring to it as the agricultural system), argue that “past conceptual frameworks
applied to the analysis of agricultural systems have emphasised producer over consumer
actions and have often be aspatial” (2010: 172). The earlier definition of the food system does
not detail how the food system influences, or is influenced by other systems. Perspectives of
the food system need to reflect on the spatial and scalar dynamics as well as the relational
interactions with other systems and change drivers. Recently two conceptualisations have
sought to represent the food system in slightly different ways. These perspectives are
contained within the work of Ericksen (2007) and Ecker and Breisinger (2012).

17 Carolyn Steel’s book Hungry City is a key source on the historical relationship between food and the city.
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Figure 2.1: Food system activities, outcomes and drivers

Ericksen considers the different components of the food system. These are divided
into food system activities, food system outcomes, food system drivers and feedbacks (Figure
2.1). Food security is clearly a food system outcome. Ericksen’s depiction of the food system
however misses a number of critical considerations. Firstly, it is scale-neutral. While
arguably offered as a view of the global food system (scale of reality), this means that other
elements critical to the food system functions are missed. These include how the food system
and policy intersect. While it could be argued that these are accounted for in the sociopolitical
contextual drivers, the policy environment, or food regime (Friedmann and McMichael,

1989) can have a far more direct impact on all aspects of the food system.

Ecker and Breisinger (2012) consider the policy environment and see policy as a key
input into the food system (Figure 2.2). In addition to the role of policy, this depiction of the
food system extends to consider other systems including health and education, the quality of

institutions, budgets, while still recognising external sociopolitical and ecosystem drivers.
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Figure 2.2: Food and nutrition security system

The fault with the depiction of the food system detailed in Figure 2.2 is that while it

engages with scale, this scale engagement considers the macro scale, described here as the

economy and the state and the micro scale, the household and household members. This

depiction completely overlooks other areas in which policy and food system engagement

takes place. The originators of Figure 2.2 (Ecker and Breisinger, 2012: 5) write for the

International Food Policy Research Institute (IFPRI), a powerful voice in the realm of food
policy. Viewing food and nutritional policy as being located at or impacting on the scale of
the state or the scale of the individual and household only is a critical flaw. Such a view
depicts the dominant view of the food system. The bridge between state-driven policies and
food system functions and the individual is the city. Ignoring key scales at which the food

system and food security are enabled (or constrained) is evident in the different approaches to
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food security theorisation in developed world and developing world cities, as Battersby

suggests:

Within food security research, the northern research has tended to focus on the
politics of the food system and the structural determinants of food insecurity.
Southern research on the other hand has tended to take a developmentalist, poverty
alleviation approach and has shifted focus from the global and national scale to the

household scale.
(Battersby, 2012a: 142)

The depiction of the food system in Figure 2.2 reflects a challenge that goes beyond
the conceptualisation of the food system. When food security is considered, the dominant
responses are to consider policies and processes at the national scale, such as the national
food balance or national food production policies (NDP, 2012). When food security does
manifest, responses then focus at the household scale. When considering nutritional issues the
focus is generally at the individual scale. The conceptual frameworks of the food system
offered by Ericksen (2007) and Ecker and Breisinger, (2012) no longer privilege producer
over consumer, as Donald et al (2012) argued, but their spatial engagement remains limited

or aspatial.

Historically, the food system and society were connected through the processes of
buying and selling food. Markets enabled access to local or regional produce. There has been
a significant and rapid change in this process, yet this romanticised view often remains,
evidenced in the popularity of lifestyle-type farmers markets (Norberg-Hodge, 2001) or
processes to link consumers to producers such as community supported agriculture (CSA)
initiatives (Landman, 2011). Fernandez-Armesto (2001) provides insights to long range
historical shifts within the food system, but to understand the relationship between cities and

the food system a more contemporary analysis of specific recent changes is required.

2.6.1. Food regime change

The food regime concept focuses on the “contradictory relations underlying the
institutional and power structures across capitalist time, and at a particular conjuncture”
(McMichael, 2009: 292). First proposed in 1989 by Friedmann and McMichael, the food
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regime thesis suggests three clear regime cycles. The first cycle, or food regime, represented
an imperially-driven process in which colonial states and firms reduced the cost of labour
through the mass production of staple food in the colonies of the European empire. After the
American dust-bowl, the second food regime stabilised and reorganised American agriculture
through the introduction of ‘petro-farming’. The second food regime was driven by dominant
global power structures, enacted through the dominant countries in this process, principally
America. Agribusiness specialised and underwrote the industrialisation of food. The third
regime, founded on the previous regimes, is a ‘corporate food regime’, where the organising
principle is the market, not the empire or the state (McMichael, 2005). Exact dates are
unsettled, but roughly, the first regime ran to the end of the First World War, the Second
began following the Second World War and the third emerged following the 1970s oil crisis.
The food regime shifts tie into the capital-driven technological transitions described by Perez
(2002).

The notion of food regimes has been queried (Pechlaner and Otero, 2008), but the
concept provides a framework to explain reconfigurations of the global food system. The
current food regime is centred on private regulation of food trade. The food regime thesis
enables appreciation of how and why global systems of food provisioning, connected to
political systems, are influenced by economic activities and the role that policy plays in this
process. Revisiting the food regime thesis following the 2008 food price crisis, McMichael
(2009) suggested that the 2008 crisis may be an indicator of a possible transition to a forth
food regime. The key driver of this transition was suggested to be the switch to biofuels or
fuel inputs replacing food production. Swilling and Annecke (2012) use the food regime
approach to highlight transitions within the food system but suggest that it is resource scarcity
that impels transition to the forth food regime. Per this argument, the fault of the third food
regime was that it created ecological and agricultural resource degradation. Following the
work of Altieri (1995), the fourth food regime is thus argued to be driven by an agro-
ecologically driven transition (Swilling and Annecke, 2012: 140). Drawing on the key tenets
of the food regime thesis, the underlying drivers of regime change are associated “with
various forms of hegemony in the world economy and ... periods of transition, anticipated by
tensions between social forms embedded in each hegemonic order” (McMichael, 2009: 281).
This description articulates political, social and economic processes as the primary drivers of
food regime change. Time will be the test of which, both, or neither, of the drivers to the forth

food regime are playing out. What neither McMichael nor Swilling and Annecke articulate is
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the impact that demographic shifts may have in the structuring and workings of the food
regime. What role, if any, could the transition to a predominantly urban world (UN-DESA,
2008) have on the functions of the food system? While it would be naive to regard this as the
only driver, such shifts do result in restructuring of policies and economic principles, not to
mention diets (Nellermann et al, 2009), and food access strategies. As a result,
reconfigurations of the food market (Reardon and Timmer, 2012) are inevitable. The shift to

a predominantly urban world would impacts directly on the food regime.

Citing levels of food insecurity as evidence of faults within the food system,
particularly challenging the functioning of the third food regime, requires a deeper analysis of
the characteristics of this food regime cycle. Whether society is on the cusp of a fourth food
regime is a moot point. Currently the food system faces several challenges. Apart from that of
food insecurity, there is erosion of local food production systems and eating patterns which
have accompanied the net flow of food from poorer to richer countries (Kent, 2003). The
market is experiencing considerable consolidation, both at the farm scale and within the value
chain. By way of context, in South Africa in the early 1980s, there were over 60 000
operational farms of larger than 20 hectares. In 2009, there were 39 500 such farms (Vink and
van Rooyen, 2009). The area of land being farmed had not reduced. The numbers of farms
and farmers have declined. Between 1990 and 2008 there was a 76 percent decline in the
number of farmers (Vink and van Rooyen, 2009). This reflects a global trend (Thu, 2009).
Consolidation within the value chain is evident: in the US three agribusinesses control 81
percent of maize exports (McMichael, 2009: 289). Fewer and fewer players control global
food flows. These trends are apparent in South Africa. In the maize sector 73 percent of the
maize market share is held by four companies and four main wheat millers control 87 percent
of the market (Cutts and Kirsten 2006: 328). The idyllic image of the family farmer
producing society’s food is a no longer the case. This has been replaced by “industrialised

food and global de-agriculturalisation” (Thu, 2009: 14).

Consolidation results in vertical integration in the value chain and the emergence of
what has been referred to as “Big Food” (Stuckler and Nestle, 2012; Igumbor et al, 2012).
The phenomenon is increasingly evident in developing countries. Big food has been argued to
be the driving force behind significant changes in both what is consumed and how certain
foods are consumed. Key to these is the increased consumption of sugared drinks and highly
processed snack foods, resulting in the increased consumption of sugar and fat (Stuckler et al,

2012). Such changes in diet have implications for nutrition and health (Peretti, 2012). These
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changes speak to two changes taking place within the food system, the supermarket transition
and the nutrition transition. Both transitions are linked to the demographic shifts associated
with the urban transition but the main driver of the supermarket transition is economic and
linked to wider investment opportunities. The nutrition transition is created by changes in
lifestyle associated with urban living and increases in income. When considered within the
context or urbanisation, the supermarket transition is argued by some to reflect positive
change, enabling improved access to nutritious and safe foods. The concept of food deserts
(Walker et al, 2010; Russell and Heidkamp, 2011) is often used in literature, emerging in the
developed world, to reflect a poor food and nutrition environment. This may be the case in
developed world cities, viewing food insecurity through a social exclusion and food justice
lens (Battersby, 2012: 141), but Battersby challenges this perspective, cautioning against
uncritical application of the food deserts concept in developing world cities. Focusing only on
the role of supermarkets in the food system misses the essential role played by informal
traders and street food sellers in enabling food access in poor areas (Battershy, 2012).8
Supermarkets are expanding rapidly in developing world cities, restructuring the food

systems.

2.6.2. The supermarket transition

Reardon et al (2003) suggest that the expansion of supermarkets, particularly into
developing countries is the outcome of two forces. First, there are demand-side incentives:
urbanisation changed various different societal roles, particularly the roles of women,
increasing the opportunity cost for women’s time and the associated benefits of convenience
shopping. Furthermore, supermarkets played an active role in reducing processed food prices.
Second, a number of supply-side drivers further enabled the process. These included Foreign
Direct Investment (FDI) by supermarket firms, the technological revolution in procurement
logistics and inventory management, and the process of centralised distribution that "drove
costs out of the system™ (Reardon et al, 2003: 1141-2). Although the supermarket
“revolution” had been noted in Europe and North America, the pace and extent of transition
in the developing world was not expected. In 1974 Goldman stated that supermarkets would

never be a feature in developing countries as the economics of demand would clash with the

18 Recent work on the supermarket sector in South Africa supports Battersby call for caution. Work published outside the
time-scale of this thesis found that in many instances informal traders and stalls in poor communities were in fact more
affordable, both in total price comparisons as well as in products offered (See Battersby and Peyton, 2014)
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characteristics of the supermarket system. Soon the supermarket transition started in
developing world countries, initially in South America and then in Asia. South Africa was the
front-runner in Africa’s supermarketisation. This developing world supply of supermarket
services was driven by processes different to those which precipitated the initial supermarket

distribution elsewhere.

Supermarkets in southern Africa are emerging and growing rapidly, even across
national borders. The most aggressive expansion is being driven by Shoprite which opened
their first non-South African store in 1995. By the end of 2012 the company had 131
supermarkets in 16 African countries, excluding their South Africa (Thomas, 2012). The
expansion of supermarkets in southern Africa means that development and food security
practitioners seeking to enable food access need to realise that access to markets will
increasingly mean access to supermarkets (Reardon et al, 2003: 1146). This transition has not
been without its challenges. A number of players in the food system have lost market share
because of rapid supermarket expansion (Malusa, 2005; D’Haese and Van Huylenbroeck,

2005; van der Heijden and Vink, 2013).

Research published in 2003 found that the supermarket sector in South Africa
accounted for 50 to 60 percent of all food retail (Weatherspoon and Reardon, 2003: 337). The
supermarket sector has continued to expand with formal food retail accounting for 68 percent
of all food retail in 2010 (Planting, 2012). Four major companies account for 97 percent of
sales within the South African formal food retail sector. In 2012 Shoprite Checkers and Pick
n Pay each controlled over 30 percent of the formal food retail market, Spar 20 percent and
Woolworths just under ten percent (GAIN Report, 2012).

Building on the earlier economic work on the expansion of supermarkets, Reardon
has now started considering wider agrofood industry expansion, citing two broad expansion
phases, the first a pre-liberalisation and pre-globalisation phase, from the 1960s to mid-1980s
and the second, the liberalisation and globalisation phase, from the mid-1980s until the
current (Reardon and Timmer, 2007). South Africa’s development took place in the pre-
globalisation phase while the rest of southern Africa falls within the second phase. A key
factor in the agrofood industry transition is how urbanisation and the globalisation forces

intersect.

The main drivers of changes in food systems and dietary patterns are trends such as

urbanisation, increased income, capital flow and market liberalisation (de Haan et al, 2003,
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Haddad, 2003). As with the supermarket transition, urbanisation, economic growth, technical
change and culture are just some of the factors that influence the nutrition transition
(Drewnoswski and Popkin, 1997: 581).

2.6.3. The nutrition transition

The effects of urbanisation and globalisation on dietary patterns and nutritional status
in developing countries are complex, however, the adverse changes in dietary intakes
associated with urbanisation are taking place at all levels of society (Mendez and Popkin,
2004: 75). Popkin’s nutrition transition thesis suggests two key drivers in nutrition change.
The first is that major shifts in population growth, age structure and spatial distribution are
closely associated with nutritional trends and dietary change. Second, changes in income,
patterns of work and leisure activities and related socioeconomic shifts lead to changes in
women'’s roles and shifts in dietary and activity patterns (Popkin, 2002). The dietary
transition consists of two processes; a process of dietary convergence and a process of dietary
adaptation. Dietary convergence occurs as a result of increased reliance on a narrow base of
staple grains, increased consumption of meat and meat products, dairy products, edible oil,
salt and sugar, and a lower intake of dietary fibre. On the other hand, dietary adaptation sees
the increased consumption of brand name processed and store-bought foods, increases in
meals eaten outside the home and consumer behaviour driven by the appeal of new foods
available (Popkin, 1998: 7; Kennedy et al, 2004: 9).

Clearly the nutrition and supermarket transition are linked. Describing these as part of
the wider urban transition has been deliberate. Assessing if globalisation or urbanisation is
greater driver of these transitions is beyond the scope of this work. The fact remains that in
South Africa, a country that is increasingly urban, and in the rapidly urbanising cities of
southern Africa, these two components of the food system are critical factors in
understanding the food system, the changes, policy, and the consequences of inaction in
terms of the food system. This expansion also means that the agrofood sector becomes a
powerful economic and political force. As liberalisation continues apace, the roles played by
government in this expansion diminish. A clear trend is that the diet-related changes in
nutrition and health are pervasive, and become visible at progressively lower levels of per
capita GDP (Maxwell and Slater, 2003).
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What these processes highlight is that for poor urban residents, access to food is
increasingly through the supermarket outlets. For many, while this food is at times cheaper
than other forms of food retail, costs, both financial and opportunity, are still high. Evidence
from research in Cape Town focusing on poor residents highlights that while the formal retail
sector is utilised, this is generally only once or twice a month, often for bulk purchases of non
perishable items. For many, more regular, smaller purchases are still made via the informal
sector (Battersby, 2011). This trend highlights the dualistic market arrangement present in
food insecure areas of the city. Accessing food becomes increasingly difficult for poor
communities when the variety of food procurement options diminish or become consolidated
as a result of the supermarket expansion. The cost of poor nutrition, driven either through the
inability to access food or through a more direct link to the nutrition transition, is carried by
society. This reflects a further transition, the epidemiological transition, the shift to a high
prevalence of chronic and degenerative disease, associated with urban-industrial lifestyles
(Drewnoswski and Popkin, 1997).

Changes in food systems

Economic drivers Social drivers

Urbanisation l Rural to urhan nugration

Market iberalisation and foreign Employment of women

direct investment . .
Sedentary lifestyles

Increase m mcomes

Impact
Food supply

> Diets
Food production based - - di
on mtensive agriculture -onvergence ol diets
Long product shelf life Outcome i{ttordﬂb_l lity drives

- _ food choice
Supermarkets replacing

wet markets Increased mtake of

o ) fats, sugar and salt.
Year-round availability of

food
Changes in nutritional status towards overweight and obesity

Rapidly increasing rates of non-communicable disease
Increased social inequalities

Food insecurity

(Source: Adapted from Kennedy et al, 2004: 2)
Figure 2.3: Changes in food systems
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These trends are shown in Figure 2.3 that details the process of food system change,
highlighting the economic, supply, social and dietary drivers of food system change and the

associated impact and consequence.

2.6.4. Alternative food system responses

If solutions to the state of food insecurity are to be considered within the context of
the transitions discussed, understanding the source or ideological perspectives of the various
commentators and the scale of their focus assists in mapping the food system discourse is
necessary.

It has been suggested that there are two specific debates taking place in reference to
addressing the challenges within the food system. The first is the “consensus-based economic
and ecological approach” or status quo oriented stance and the second, the “inequality-based
approach” which arises from a critique of the industrial food system (Donald et al, 2010: 172-
3). The inequality-based approach seeks to privilege family farms, smallholders and
community based food systems (Lyson, 2004) and represents a liberal-democratic orientation
(Donald et al, 2010; 173). This approach takes a political economy perspective and
challenges the structure of the economic agrifood system and the state’s role in maintaining
vested interests within this system. This view is one of many different perspectives of the
challenges (or not) within the food system and the resultant solutions. Grounded in a logic
incorporating an ethos other than market-related food system values, different food system
oriented approaches, philosophies and actions are emerging. These represent a maturing body
of socio-spatial food theories under the umbrella of alternative food networks (AFNS)
(Renting et al, 2003; Watts et al, 2005). AFNs are described as being:

New rapidly mainstreaming spaces in the food economy defined by ... the explosion
of organic, Fair Trade, and local, quality, and premium speciality foods. In these
networks, it is claimed that the production and consumption of food are more closely

tied together spatially, economically and socially.

(Goodman and Goodman, 2007: 2)

49



Literature Review

The AFNs however generally reflect a perspective that is far removed from the
challenges of food access experienced by those in the developing world. The AFNs reflect
somewhat idealistic notions of sustainability and eco-friendliness with associated socially-
driven concerns. AFNs are at times understood to be the domain of middle-class idealism and
hold little political weight. However the food system tensions and the increased AFN
activities require that a broader view of AFNs be taken. AFNs are a dimension of the
emerging alternative food landscape. They represent spatially bound relations between
consumers (predominantly urban dwellers) and the food market (Wiskerke, 2009: 375).
Wiskerke challenges the scope of AFNSs as the primary area of strategic food system change
and suggests the need for an integrated and territorial agrifood paradigm or what Wiskerke
calls an alternative food geography (Wiskerke, 2009: 371-374).

Informed by a wider collection of food system commentators, all raising specific
concerns about aspects of the food system (Roberts, 2008; McCullough et al, 2008; Patel and
McMichael, 2009; Belo, 2009; Guthman, 2011; Clapp and Helleiner, 2012), it is questioned if
the somewhat privileged view of AFNs or alternative food geographies enable a real
understanding of the different food system arguments and the proposed solutions. The
challenge remains a process of identifying solutions that speak to specific contexts and the

needs of specific groups.

Borrowing from Wiskerke’s term ‘alternative food geographies’, the next section
builds on the notion of an integrated and territorial agrifood paradigm and the inequality-base
approaches of Donald et al to refer to all AFNs and other specific food system considerations
as Alternative Food Geographies (AFGs). This approach seeks to categorise these approaches
according to three areas of analysis, namely, focus, scale, and what is termed ideology.

Four broad food system groupings of AFGs have been identified. The process of
describing the AFGs in this manner is subject to conflation of discourses, scale jumping and
depoliticising certain aspects. The nature of the wider food system and the responses
described through the use of AFGs could be viewed as imposing silos on approaches to the
food system faults. The nature of the actions within the categories could reflect a measure of
overlap. However, the descriptions applied and the deliberate categorisation into the specific
AFGs is informed by the dominant approach, the focus, the scale and ideology. The

typologies assist in describing the AFG landscape and facilitate debate pertinent to the
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different foci, scales and ideologies or politics of the different AFGs. The four typologies

have been termed: Production focus; Green focus; Food justice focus; and Scale focus.

2.6.4.1. Production focus

The production focus of AFGs challenges the dominance of the industrial food
system, but much of the focus and positioning is oriented towards a broader sustainability
ethic. While this could be argued to be part of the Green focus, it is reflected independently
due to the fact that it transcends the more generalised green debate. The production focus
generally emulates the Birkeland (2008) perspective of positive development. Many within
this field argue that this branch of food production can be restorative rather than remedial
(Altieri and Nichols, 2005; Magdoff, 2007; Kate, 2010). Within this field however, there are
distinct camps all arguing a specific moral orientation and at times actively challenging other

groups.

This group is made up of a number of different farming approaches, some with
distinctly cultural orientations (Fukuoka, 1990), to deeply spiritual and cosmic approaches
such a biodynamic agriculture (Bortoft, 1996), or permaculture, a land management approach

as opposed to a specific food production approach (Mollison, 1998).

The key politics of this group focuses on the agricultural resource and challenges the
lack of focus on this resource by ‘industrial agriculture’. Many within this group identify with
an activist ethic that is sometimes positioned in a broader sustainability discourse (Pollan,
2006; Shiva, 1991). The primary focus of this group in terms of their culture of care (Donald
et al, 2010) is on the soil (Lal, 2009), water (Pearce, 2012) and biodiversity (Kate, 2010).
This group holds a distinct resource view. Social wellbeing, rights and equity are included

within their broad approach, but their focus is on the ethics of care and not necessarily rights.

2.6.4.2. Green focus

The green focus spans production and the food system, but the primary focus is the
broader food system with a distinct consumer focus. The emphasis of this group is food
system structures. The value-driven approach focuses on restructuring the system, aligning

with emerging green aspirations (WBCSD, 2009). This restructuring generally occurs at the
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consumer end of the food value chain (Friedmann, 2005) and key domains of action are
supermarket chains (see Farming for the Future and the Good Business Journey®®). The
political project of this group is that of regulation where consumers are protected or “assured”
by being advised what is sustainable. This label-driven process does however make the
responsible act the duty of the consumer. The responsibility to choose the items presented to
them is conceptualised by Goodman and Goodman (2007: 3) as reflecting a spatial dynamics
of care. The green approach generally accepts the existing overall system but seeks to initiate
changes within this system which proponents of such approaches see as being for the ‘greater
good’ of all. As such, this group is generally regarded as having middle class or privileged

views often as a result of “upper class angst” (Goodman and Goodman, 2007).

The Green group has a number of key issues that hold prominence within their
discourse. These include climate change (WBCSD, 2009), food miles (NRDC, 2007),
ecological footprinting (Collins and Fairchild, 2007; FoodChoices, 2009) and animal welfare
(Bennett, 1997; Webster 2000). Areas of intervention that enable and give support to this
greening process include labelling, certification, verification schemes and marketing. The key
driving ethos within this group is one of doing less harm (Birkeland, 2008) within the

existing system.

2.6.4.3. Food justice focus

This AFG focuses on production and consumption but in many instances gains greater
traction at the end-user scale of the movement. Some of the key projects within this group
include the food sovereignty movement (predominantly production-focused) (Patel, 2007),
the slow food movement (predominantly consumer-focused) and issue areas such as food
safety, food health and food quality.?® A strong political line associated with justice and
cultural recognition is evident. One approach seeks to enact this justice through the market in
the form of fair trade and similar social and ecological guarantee systems.?! Here attention is

paid to the processors and their rights as opposed to guarantees offering peace of mind to

19 See: http://www.woolworthsholdings.co.za/investor/gbj/2010/environment/f.asp and
http://www.woolworths.co.za/store/fragments/corporate/corporate-index.jsp?content=corporate-
landing&contentld=fol110077

2 These actions fall within a wide range of areas of action from responses to food safety crises such as the outbreaks of
Salmonella globally to E Coli in processed meats. This further spans the recent horse and other animal meat scandals (see
http://www.guardian.co.uk/uk/2013/may/10/horsemeat-scandal-timeline-investigation in Europe and
http://Awww.timeslive.co.za/local/2013/04/14/supermarkets-named-in-sa-meat-label-scandal for South Africa)

2L For example, the work of Biowatch South Africa (http://www.biowatch.org.za/) or Grain internationally
(http://www.grain.org/)
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consumers as is the case in the green focus AFG. The group actively favours small and
family farmers® and is distinctly anti-globalisation (groups such as Grain). The remit of this
group includes the market, the environment and society but not in the traditional triple

bottom-line sense, holding a far greater social and ecological orientation.

This group spans scale and has strong and active members at the local scale but these
are generally aligned to the global scale seeking solidarity and political voice within global

fora. An example of this is La Via Campesina.?®

2.6.4.4. Scale focus

The scale-focused group is diverse. The determining factor is the express engagement
with scale. Scale for this group remains the key informant of their engagement with the food
system. This group’s key political project is one of community solidarity with a distinct focus
on place and the space of flows (Soja, 2000). One of the key organising principles within this
grouping is that of embeddedness or the “re-placement of food within its social, cultural,
economic, geographical and environmental contexts” (Goodman and Goodman, 2007: 2).
The political practice of re-embedding is thus the core focus of this group. Here work by
McClintock (2010) shows how a focus on the land at the local scale encourages approaches
to food production, and food more widely, that reclaims the value of food, nature and the
social interactions associated with the process of food production. Food production at the
urban scale, allows urban residents to re-connect with food and land (Donald et al, 2010).
This group does not only focus on local food production. The spatial focus further raises
questions about the food system and the economy. Within this AFG, the food system value
chain is a core area of analysis. The spatial focus approach accepts that food flows into the
city are necessary but seeks to engage in the food system value chain at the city scale. The
aim is to find ways to direct, influence and impact on these flows in a manner that is
determined by the city or local scale actors —as opposed to being subjected to the external
drivers of these flows of food. Central to this process is to seek ways to enhance and enable
collaboration between the urban food system actors, in the interests of food system
stakeholders at the particular scale of operation. This group questions the role of transnational
corporations (TNCs) and is critical of long and spatially disconnected value chains
(McMichael, 2009; Moseley et al, 2010).

22 See www.caff.org
23 See: http://viacampesina.org/en/
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Perhaps the area where this group is most active is in local food governance (Roberts,
2001; Borron, 2003; Blay-Palmer, 2009; MacRae, 2011). Here areas of focus include food
democracy, engagement in food policy structures and local and regional food governance
interventions. The connection between governance, flows and embeddedness enables new
and novel ways of imagining how food systems are governed. Central to this is a focus on
scale, the associated politics of scale, and food system change. This group recognises that
there is significant challenge to a specifically local focus (Born and Purcell, 2006). Local in
this instance is not a bounded area of operations (self sufficiency) (see for example Norberg
Hodge et al, 2001; Hopkins, 2008 and Kingsolver, 2008) but rather involves a focus on how
food flows are governed in the interests of the local (Morgan and Sonnino, 2010).
Understanding and interrogating the nature of local food governance and associated trends
adds to the discourse on the relationship between food and the urban scale. Thus, scale
matters “not as a 'stand-alone' concept but in context, as a co-constituent of complex and

dynamic geographic totalities” (Howitt, 2003: 142).
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The collection of alternative food geographies represented pictorially in Figure 2.4
differentiates various focus areas and ideological perspectives about the food system. Figure
2.4 provides more detail into the various components of the different AFGs. In the production
focus section, the various alternative production typologies associated with this AFG are
detailed as well as the aspects to which those within this AFG are opposed. In the food justice
AFG, the key sociopolitical foci are highlighted as well as the key vehicles used to enable
food justice. The green focus AFG highlights the areas that attract attention and action within
this AFG. The scalar focus AFG details the three key areas where local focus is applied and
some of the “tools” used, including local economic development and food flows analysis.
Detailing these AFGs in this manner enables an interrogation into the different politics and
focus of the AFGs while distinguishing the different narratives specific to food system

challenges.

2.7. Food security

The global food price increases of 2008 which saw the reported number of hungry
exceeding 1 billion (FAO, 2008), prompted a renewed focus on food security. However, this
focus was caught between what Lang and Barling (2012: 4) refer to the “[c]onflicting ‘old’
and ‘emerging’ discourses on food security”. Currently, global food insecurity figures, as per
those measured by the FAQO, have receded to a point where 868 million people are reported to
suffer from hunger (FAO, 2013: ix). In 2013 food security remained a persistent global
challenge. According to the Food and Agriculture Organisation 2013 State of Food and
Agriculture Report “12.5 percent of the world’s population are undernourished in terms of
energy intake and ... an estimated 26 percent of the world’s children are stunted, two billion
people suffer from one or more micronutrient deficiencies and 1.4 billion people are
overweight, of whom 500 million are obese” (FAO, 2013: ix). In light of this persistent
challenge, it is useful to reflect on the ideologically-driven changes that have taken place in
the context of food security. This is best described by Mustafa Koc and Ana Bas (2012: 175)

who suggest that:
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Consumerism of the Fordist era ... served as the liberating aspect of capitalism,
reproduction of the working class was ensured through food security policies seeking
to increase agricultural productivity and cheap food. Those who could not afford the
security offered by the marketplace, accessed government social assistance programs
... under the social welfare state. The compliance of farmers, who faced the brunt of
cheap food policies, was secured through farm support policies. With the shift from
welfare politics to neoliberalism, we see a reinterpretation of food security and
transferring some of the security aspect back to the community, or civil society,

thereby unburdening both markets and governments.

Discussing responses to the 2008 crisis, Lang and Barling (2012) argued that most
international bodies stoically stuck to the post World War Il development interventions. It
was argued that the post WW 11 interventions reflect first, a deep reliance on science and
scientists as core knowledge drivers, and second, that interventions were generally
conceptualised and driven through large global-scale development agencies. Third, it was
argued that interventions reflect philosophies embedded in worldviews that place the rescuer

in a distinctly different position to those being rescued, a “save or rescue” perspective (2012).

Urban theorists and policy-makers have generally failed to engage in food policy
discussions, discussions on food security have been even more absent in urban policy
discussions (Crush and Frayne, 2010a: 6). The cause of this absence is informed by the
historical structuring and understanding of food and the relationship between food and the
city. In developing world cities urban food insecurity is not seen as being a critical issue for a
number of other reasons. First, more urgent urban problems (unemployment, informality,
overcrowding, decaying infrastructure, and limited services) receive greater attention from
officials and politicians. Second, food security is viewed as a rural challenge, not a challenge
for cities (Maxwell, 1999: 30). Third, cities have limited policy, and as a result fiscal,
mandate to engage in issues associated with food security. In the context of such oversights,
it is necessary to reflect on the findings from select South African and southern African cities.
Although the 2008 AFSUN research found levels of 77 percent food insecurity in poor areas
of 11 southern African cities, in South African cities similar findings were evident. Food
insecurity in the three communities measured was high. In Cape Town 80 percent were found
to be moderately or severely food insecure (Battersby, 2011), while Msunduzi reflected 87
percent (Frayne et al, 2010) and Johannesburg 43 percent (Rudolf et al, 2012). As the

AFSUN work focused deliberately in poor areas, it is necessary to compare these findings

56



Literature Review

with other food security research. Recently, the South African National Health and Nutrition
Examination Survey (SANHANES-1) conducted an assessment of food and nutrition
indicators across South Africa. The SANHANES findings showed that in formal urban areas
44. 6 percent were deemed food insecure but in the urban informal areas 68.5 percent were
food insecure (SANHANES, 2013a: 22). These figures align with data emerging from the
2012 General Household Survey which reported that nationally 12.6 percent of the
households are vulnerable to hunger and that 21.5 percent and 26.1 percent of households
reported having limited access and more limited access to food respectively. This means that

60 percent of all households experienced some form of food insecurity (StatsSA, 2013).

The SANHANES data show that rural food insecurity and urban food insecurity are
comparable when measured in percentages. However, reducing statistics to percentages
misses certain detail. As South Africa is predominantly urban and as levels of urban
informality are far higher than rural informality, means other than percentages are required.
Using percentages can hide the extent of the challenge. This point has been made by
Battersby pointing out that: “If the proportion (and not percentage) of the households that are
food insecure that live in urban areas were compared to the proportion of food insecure
households that live in rural areas a quite different representation of where the food insecure
are may be generated” (Battersby, 2012: 4). Battersby cites the example of the IFSS which
uses household expenditure as a measure of poverty. In this example, “6.1 percent of
Gauteng’s 1 964 168 households spent R600 or less per month compared to 21.7 percent of
the Northern Cape’s 186 984 households”. When analysed numerically, this means that in
fact “119 814 households in Gauteng are ‘poor’, compared to 40 575 households in the
Northern Cape” (Battersby, 2012: 4). Using percentages often results in a misreading of the
extent of the challenge and an incorrect allocation of resources. One key outcome of the
percentage-approach is that the rural areas are still seen as having high levels of food
insecurity, particularly when compared to urban areas. In this context, key policy
perspectives require consideration. Following the 2009 national election the adopted Delivery
Agreement for Outcome 7 of “vibrant, equitable and sustainable rural communities and food
security for all”?* highlights the improved access to affordable and diverse food as an output
to be delivered to ensure [rural] household food security. Similarly, that National

Development Plan distinguishes national food self-sufficiency from the ability of households

Zhttp://www.thepresidency.gov.za/Medial ib/Downloads/Home/Ministries/DepartmentofPerformanceMonitoringandEvaluat
ion3/TheOutcomesApproach/Delivery%20Agreement%20-%200utcome%207.pdf
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to access the quantity and quality of foods for healthy lives. The indicator to measure national
food security is “to maintain a positive trade balance for primary and processed agricultural
products” (NPC, 2012: 230). Both these national perspectives mention issues of availability
and access but the scale of focus remains the household, and in the case of Outcome 7, rural

households.

Food security is a core concern but more concerning is the type of food that is
accessible. The Bureau for Food and Agricultural Policy (BFAP) conducted an assessment of
the food purchasing capacity of South Africans. BFAP developed what is termed “a balanced
food plate”. This balanced plate was calculated to meet required nutritional consumption
levels. The BFAP review found that to consume “balanced daily food plate” households
would require an estimated income of R 5 630 (BFAP, 2012: 49). The majority of South
Africans would not be able to afford such a diet. In Cape Town for example, 61.5 percent of
the households earn less than R 6 400 per month (StatsSA, 2012). In urban areas where the
majority of food has to be acquired through the market, the need to consider both the
functioning of the food system and the role of the city in the wider food system functions and
planning is essential. The household scale of focus misses deeper systemic food system
challenges and transitions. Seeing the national trade balance as a measure of food security

also misses systemic food system challenges but ignores key faults within the system.

2.8. Conclusion

This literature review integrates a variety of discourses and theories. Underpinning
these perspectives is the relationship between the food system and the city. Informed by a
central organising theme of transitions, changes and the associated drivers of the change were
examined. Within this context, connections between the different and at times disparate
themes are evident. Central to this processes of urbanisation, globalisation and liberal
economic structures played key roles in the resultant restructuring processes. Not all
processes were positive: persistent food insecurity is an example of the unconstructive

outcomes of such processes.

In addition to recognising the convergence of the transitionary processes, the changes
highlighted the need for new approaches to issues of food security, urbanism and as a result,

planning and policy. Central to this is a question about the role of governance and
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government in these processes. Agentic actions emerged as a potential area of enquiry,

specifically in the context of the food system.

Scale and a consideration of scale, while disputed, are informed less by hierarchical
power structures and more by relational engagements between various actors. The relational
perspective of scale illustrated that place and a particular bounded area of analysis is
constructed and informed by the interactions and how that space of flows engages,
relationally, with other spaces. The scale discourse highlighted that existing food system and
urban governance actions remain locked in the hierarchical orientation of governance, either
from a perspective of policy or government. Such scalar arrangements were unable to

effectively engage with the emerging relational scale arrangements.

Within the context of the urban scale food system considerations, a number of
transitionary processes are seen to be converging, amplifying the challenges. This raises
questions of how best to respond to such challenges. Many different options are proposed as
seen in the alternative food geographies discussion. Two considerations require further
attention — what is the role of governance in responding to these challenges and what is the
appropriate scale at which these responses should be enacted? Do scale specific governance
approaches have the potential to effectively respond, in the interests of the food system
stakeholders at a particular scale, to the food system faults, particularly the nutrition and
attendant obseogenic transition, and counter the role of supermarkets and agrofood businesses

in that transition.

The alternative food geography approach enabled a wider, and arguably less
subjective, consideration of the food system perspectives. The scale-focused alternative food
geography raised questions about the role of a specific scalar area in the governance of a
particular food system. In particular, the way in which cities and specifically developing
world cities engage in the issues of food system governance requires further analysis.

Chapters 4 and 5 will consider these questions in greater detail.
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3. METHODOLOGY

This thesis questions the transitions evident within the food system and cities’ ability
to acquire food and ensure that it is distributed so as to enable food security, requisite
nutrition and health. This question presents a methodological challenge because of the
complexities of cities, urbanisation, food provision and food security (Crush and Frayne,
2010a; Battersby, 2011; Rudolf et al, 2011; Riley and Legwegoh, 2013).

In the past five years, the urban food security challenge, particularly in developing
world cities, has received renewed attention (Crush and Frayne, 2010a; Battersby, 2011;
Rudolf et al, 2011; Riley and Legwegoh, 2013). These reviews have highlighted the overly
rural and productionist paradigm, and have noted policies that overlook the urban scale, and
the fact that the food insecurity does not have the perceived political importance of visible
development challenges. Even methods of recording food production and use skew focus

away from urban areas.

Stemming from these identified and now accepted challenges is the question of how
best to respond. These questions can get caught in notions of saviour or rescue, as evident in
the welfarist responses from governments and other players. In certain cities programmatic
responses are emerging that respond to the urban food challenge in different ways. These
responses are generally contextually informed and are aware of and embrace the complexity

of these localities and the challenge.

The complexity of food insecurity and in particular, urban food insecurity, and the
oversights of previous research, require research methods that align with this complexity.
First, the research questions described in Chapter 1 will be restated, followed by a description
of the research strategy designed to answer these questions. Chapter 2 served as a foundation
to support and confirm the research questions but also highlighted the intersection of a
number of transitional processes. These transitions support the research strategy and inform
the methods applied. The research strategy descriptions are followed by a brief description of
the thesis structure to allow the reader an understanding of how the thesis narrative supports
the research strategy. The detailed research methods are followed by a statement of the

researchers own positionality. Finally, the ethical questions associated with this thesis will be
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discussed. The processes of ethical review prior to commencing the work will be detailed,

supported by a clarification of the ethical approaches applied during the research.

3.1. Research questions

Chapter Two highlighted the renewed focus and interest in the issues of food security
paying particular attention to urban food insecurity. While avoiding instrumentalist
approaches, this work has sought to resolve the urban food security problematic. The thesis
reviews the different processes involved with this resolution, how these processes understand
and engage with scale (particularly urban scale), and how these responses may transfer to
southern cities, particularly South African cities. This thesis seeks to understand emerging
food governance trends and how these trends are responding to the urban, food, nutrition and
governance transitions. This focus, particularly within the context of a set of multiple and
converging global transitions, informs these research questions:

e What is the relationship between cities and the food system?

e What role does policy play in enabling or constraining city-scale food system
interventions?

e What are the emerging food governance processes and practices and what are the
characteristics associated with such approaches, particularly in the urban context.

e How relevant are the emerging food governance approaches to South African cities
and what components of such approaches have applicability within the South African

context?

The relevance and importance of these questions was confirmed by the literature
analysis (Chapter 2). Positioning the urban food system challenge at the centre of intersecting
global transitions meant that the research strategy needed to be broad, considering each of the
identified transitions individually while attempting to understand the intersections or points
of contact. Considering different disciplines, research approaches, theories, and politics

meant that a variety of research methods were required.
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3.2. Research strategy

Current approaches to food security are inadequate and are dominated by a rural-
oriented production paradigm. The consequence of this is a flawed understanding of the
relationship between food and the city. This assertion required testing and clarification. A
second assertion was that society, in very general terms, was undergoing a period of
transition. While transition and change is part of an ever evolving process in society, the
importance of the transitions currently experienced is that they are converging and are
mutually reinforcing. These global scale societal transitions impact directly on local

transitions.

The consequence of these assertions is that they intersect with a wide variety of
subjects in multiple ways. This meant that a diverse set of research methods were required in
order to elucidate the urban food system functions.

As set out in Chapter 2, the first method involved a literature review to “provide an
overview of scholarship in a certain discipline through an analysis of trends and debates”
(Mouton, 2001:179). While a number of disciplines attract focus within the literature, the
central disciplinary foundation is Human Geography. Among others, it keys into the
emphasis on scale.

The literature review confirmed the research questions formulated at the
commencement of the research while simultaneously providing the foundation for the
remainder of the study. The next phase of the research involved a detailed analysis of
international food governance, especially in cities. Leading urban food governance sites and
approaches were identified and key organisations and structures there identified. The South
American approaches are dominated by the initial work in Belo Horizonte and reflect city
government-led processes. The Canadian urban food governance work, originating in
Toronto, highlights different leadership processes and governance. The work taking place in
the United States of America reflects similar leadership structures although different scales of
governance are evident. Food Policy Councils were notable components of the North
American approaches. The data from the three different regional sites and initiatives were
analysed in different ways according to how the data was organised and the levels of access
to information. Once the data had been analysed and preliminary results obtained, key

informant interviews were held in Canada and with a specialist on the Belo Horizonte case in
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order to confirm the conclusions drawn from the analysis and to clarify any points that were
not clear. A process of observation was also followed to understand the workings of one of

the international structures, namely the Toronto Food Policy Council (TFPC).

The international urban food governance analysis enabled the identification of key
organising principles. The merit of these principles was confirmed through key informant
interviews. These principles were used to guide the analysis of the differences, limitations,
specificities and dynamics associated with the two selected South African urban food
governance sites in Stellenbosch and Cape Town. Neither site had an operational urban food
governance process, but both had initiated urban food governance processes. These were
analysed in detail to understand their rationale, the lessons learned, the limitations, and,
finally, their applicability in the South African context. While it is accepted that assuming the
dynamics of South African cities can be transferred to other African cities is flawed, certain
insights may be generalised to other African cities. The South African cities review was then
concluded with an analysis of how the South African lessons related to the principles

identified in the international review.

3.2.1. Other data sources

Although the literature review provided a wide variety of data, the nature of the
research, and specifically the urban food governance theme, meant that a large body of
research was in the public domain but had not emerged from literature. This information was
certainly not peer reviewed. The information was generally made up of reports drafted either
by consultants or by staff in functioning urban food governance structures. Certain cities that
had engaged in urban food governance processes also drafted their own reports about their

actions.

This valuable information offered an essential perspective of how the different groups
functioned, where priorities sat and how the organisations were structured. The challenge in
using this information is deciding on if it was self-promotional, lacking introspection and
critique. As a result, while informative and useful in providing a sense of the urban food
governance landscape, it was necessary to test the integrity of such reports. Two types of
reports passed muster. Firstly, reports that were cited in peer reviewed journals. Secondly,
reports carried out by external bodies or researchers that reflected a measure of independence.

While some such reports were used in the literature review to support literature arguments,
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the majority of these reports were used in the reviews of local food governance, detailed in
Chapters 4 and 5.

A second area of review was a policy analysis. International policy agreements were
considered but specific attention was paid to South African policy. While the Constitution of
South Africa sits at the apex of the legal hierarchy, attention was paid to South African urban
food-related laws, acts, policies and strategies. The focus was on the food system, food,
agriculture, including production, trade and land law processes, food security, urban

governance and the obligations of local government.

3.2.2. International food governance analysis

The literature review highlighted trends in urban food governance. A number of
different approaches and theoretical foundations were identified. In the international urban
food governance analysis, three regions were identified as being active in this field. These
included select South American cities where food system governance had emerged as a
strategic objective. In the North American region approaches to place-oriented food
governance emerged in the late 1980s but the review identified a variety of different scales
and governance typologies. Finally, driven in the main by North American practice,
European cities were identified as beginning to adopt different forms of urban food
governance. As the contextual, political and social structures in the various regions differ, the
three regions are considered separately. Further, reporting on the different regions takes place
in different ways. The South American and European examples are reported in literature.
Here a mixture of peer reviewed literature, city scale self generated reporting and externally
drafted reports were used to inform the commentary and arguments specific to these regions.
In the case of South America, one particular city, Belo Horizonte, was an early entrant onto
the urban food governance arena. As this approach reflected a unique government-led

process, the initial documentary analysis was supported by a key informant interview.

The international city review involved analysing the member group of the United
States Community Food Security Coalition (CFSC). The CFSC was a group which included
193 food policy councils (as of May 2012). The analysis of this group offered insights into
the scales at which governance processes were operating, the areas of focus and the nature of
governance at the various sites. Understanding these issues required a specific form of

analysis, designed specifically for this thesis.
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Of the 193 local food governance organisations® within the CFSC, 176 were deemed
to be active.?® These 176 Food Policy Councils (FPCs) were then analysed to understand the
three key areas of interest, scale of operation, core areas of focus, and governance. The data
that were used to inform this work were dated 2012 and, as of May 2013, no update had been

provided (see Annexure 1).?’

The three key areas of focus of scale of operation, core areas of focus and governance
were analysed and tabulated by means of excel spreadsheets. The use of the CFSC FPCs was
not driven by a desire for representative sampling but rather to engage as many organisations
as the data allowed, enabling the assessment of as wide a variety of possible variables.

The second review approach considered the areas of focus of the CFSC food policy
groups. Here a process of Key Word/Phrase Identification was used to identify areas of focus
listed within the FPC stated activities. Governance typologies made up the third aspect of this
analysis of the CFSC group. MacRae and Donahue (2013), in a review of the Canadian food
policy councils, developed a classification typology for governance of FPCs. While
developed for the Canadian FPC structures, these governance typologies were found to be

relevant to the US FPC structures (see Annexure 2 for a sample of the recording format).

This information then enabled an analysis where areas of focus, governance and scale
could be effectively discerned. Assumptions were drawn from this analysis and conclusions
made. These conclusions were then tested with the co-founder of the CFSC through an
informal meeting (Fisher, 2013). The comparison with the Canadian examples drew on work
by MacRae and Donahue (2013). This work detailed the history, operations, structures,
challenges, networks and trends of the Canadian Food Policy Council movement. Insights
into the actions of these groups were drawn. In order to better understand the Canadian FPC
approach, direct observation was carried out. This observation involved spending time with
the Toronto Food Policy Council (TFPC). Face-to-face interviews were carried out with key

informants, meetings were attended (specifically the TFPC constitutionally required public

% Referred to here as food policy councils (FPC) as this is the generic term generally used by the organisations to describe
their work

% The FPCs were deemed to be active if they were holding regular meetings (at least once per annum and had a specific
mandate and a contact person)

27 |n a conversation with A Fisher, a co-founder of the Community Food Security Coalition (CFSC) | was advised that the
CFSC has been restructured. As a result of this restructuring, CFSC websites and FPCs who used the CFSC resources to
reflect their activities were no longer active. The data used in this analysis were accessed in November 2012 and should thus
be dated accordingly.

66



Methodology

meeting), and a number of informal conversations were had. Time spent in the TFPC

afforded general insight into aspects not recorded in formal documents.

During the observation period in Canada, specific attention was paid to a number of
non-verbal processes such as TPFC staff interactions, interactions between non-TFPC staff
and other staff from the Toronto City Council. In the TFPC public meeting actions of
different stakeholders were observed and key areas of interest and focus noted. In addition,
the inter-relationship between the TFPC and other City of Toronto officials was also
observed. While no empirical evidence could be drawn from these observed interactions and
processes, they gave a sense of process and procedure, and helped to understand how TFPC

operating principles translated into practice.

At the conclusion of this process, a key informant interview was conducted with Rod
MacRae, a leading thinker on urban food governance and one-time head of the Toronto Food
Policy Council, to clarify specific points and to gain further insights into the operations of
other FPCs. Questions as to the transferability of FPC approaches to the developing world
context, the emerging trend in Europe, limitations of FPCs as well as potential pitfalls were
also tested. These questions then assisted in the analysis of the South African urban food

governance approaches.

As part of the international place-focused food system governance review, key FPC
operating principles were discerned and tested in certain key informant interviews. These
principles, as opposed to actual actions, where used in the analysis of the South African food

governance interventions.

3.2.3. Emerqging South African urban food governance processes

The final research question sought to understand the relevance of emerging urban
food governance approaches to South African cities. This required a level of understanding of
the food governance processes in South Africa coupled with an understanding of food
governance processes at the urban scale. This research question was approached through an
investigation into food system processes in South Africa, considering the historical aspects as
well as the current dynamics, specifically the governance processes and the intersection

between both the local and international scales. The ideological approaches informing the
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South African food system were considered, as was the impact of these approaches on

emerging food system trends.

The South African food system analysis involved a review of key policy documents.
This review considered historical policy approaches, the transitional processes prior to the
1994 democratic transition, and the subsequent policy landscape in which agriculture is
practiced. This review was analysed by juxtaposing the review findings and critiques of the
policy approaches in peer reviewed academic articles. These processes were further
considered within the context of trends, shifts and challenges within the food system. This
process was followed by a period of ongoing and immersive research into a variety of food
system processes. Direct engagement included participation in processes such as the Southern
African Food Lab? process, engagement in processes in Cape Town and Stellenbosch®® and
active engagement in learning and development processes associated with urban food
security through the University of Cape Town and sustainable food systems through

Stellenbosch University.

These engagements assisted in highlighting discussions, shifts and contradictions
within the South African food system. These data were recorded formally through a
journaling process where personal observations, responses and questions in relation to the

data were noted and these notations referred to in the analysis process.

A second component of the process involved active engagement, investigation and
subsequent analysis of two nascent urban food governance processes in South Africa. The

sites reviewed were Stellenbosch and Cape Town.

The approach followed in this analysis was to first consider the South African food
system environment. For both sites under review, this contextual positioning was then aligned
to the notion of key contextual parameters identified by Dahlberg (1999). These contextual
aspects were used to describe the site-specific dynamics. This information assisted in

contextualising the various food system approaches applied.

The approach in the Stellenbosch site involved an analysis of The Draft Stellenbosch
Food System Strategy (DSFSS). The DSFSS was a proposed food governance approach

designed specifically for the town of Stellenbosch. First, the strategy itself was described

28 See http://www.southernafricafoodlab.org/
% The extent, ethical considerations and potential limitations of this positionality will be discussed in detail in a designated
section (See point 3.3)
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followed by a description of the process associated with the development of the strategy. This

was followed by a review of the current (July 2013) status of the strategy.

The contextual aspects were identified through a mixed research process which
involved a literature review specific to the town of Stellenbosch and further investigated
within the context of official Stellenbosch planning and development documents. These
documents included the Integrated Development Plans and Spatial Development Strategies.
These aspects were further tested through meeting processes, conversations with key role

players and key informant interviews.

The review of the DSFSS was carried out through a process of key informant
interviews and two focus group sessions. The feedback from the focus groups was
documented differently. The first focus group was used to gauge the potential for the DSFSS,
and involved a facilitated process of plenary presentation, coupled by smaller work processes,
including testing understanding about the food system. One of the outcomes of this process is
detailed in Annexure 3 and 4. The second focus group involved a process in which the
reasons and explanations for the stalling of the DSFSS were discussed. This feedback was

recorded electronically and then transcribed for review and analysis.

Aside from the focus group processes, key informant interviews were used to question
the failure of the DSFSS. These interviews were carried out as one-on one interviews with

key Stellenbosch and wider food system food system actors.

The Cape Town process required a different approach. Again, mixed methods were
used. As with Stellenbosch, a contextual understanding of the wider Cape Town system and
its intersection to the food system was discussed. Literature review data supported by a
detailed reading of key policy and planning documents were used to assist in this process.

This was elaborated on through a number of key informant interviews.

For the Cape Town review, the narrative around land and the Philippi Horticultural
Area was used as a lens through which to understand and interpret the City of Cape Town’s
engagement in and understanding of the food system. This component of the research was
addressed through a review of certain specific Philippi Horticultural Area literature supported
by a variety of public domain reports on PHA. In this instance, grey literature was used, not

as direct evidence, but to confirm and clarify certain aspects of the data. A further component
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of this research was the use of a framing methodology (Reese, 2007; Carragee and Roefs,
2004 ) to demonstrate the different debates about the Philippi Horticultural Area (PHA).

These frames were drawn from the work of Pointer (2013) and included the frames
detailed in Table 3.1.

The framing exercised highlighted the divergent debates and the different food system
interpretations. The core principles identified in the international food system governance
analysis were then used to compare the approaches applied in the Cape Town and
Stellenbosch engagements to the principles that informed the engagements in the

international cities.

Media Discourse Frames

Scene setting frame

Catastrophic frame

Contest frame

Economic analysis frame

Solidarity frame

Prognostic frame

Need (housing)frame

Development imperative frame

Justice frame

Food security frame

Compromise frame

(Source: adapted from Pointer, 2013)

Table 3.1: Media discourse framing

This analysis was then expanded to consider the South African food system
governance perspectives within the context of the wider transitions discussed in the literature

review.

A further process was used as a means to deepen the comparative research. This
process involved a participative meeting held with Toronto Food Policy Council Stakeholders
where the PHA process was the focus of the discussion. By way of testing different

approaches to urban food governance and perspectives on land use within urban areas the
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findings from the 2012 PHA review (Battersby and Haysom, 2012) were presented to a
stakeholder group of the TFPC. The presentation was followed by a lengthy discussion on the
differences in approach to such land use challenges as well as similarities. VValuable insights
were provided on how such a governance group would potentially engage with such a
challenge. This process was however approached with caution, recognising the differences in

food governance and developmental needs of the two countries and cities (Annexure 5).

The direct transfer of lessons learnt from the international review to the South African
context is avoided, deferring rather to the use of the core principles identified in the
international process. As context is critical, these principles may miss certain site specific

dynamics.

The use of the CFSC offers a limitation from a comparability perspective. Early in
2013, informed by funding limitations and changes in US farm and agricultural policy
(Fisher, 2013), a decision was made to decentralise the work of the CFSC with different
regional groups initiating their own processes. As a result, comparability to the information
used could be limited. For records, all information used has been recorded (see Annexure 1
for abridged version of recorded data). Although food policy councils seek to build scale-
oriented consensus, these groupings can exclude certain food system actors. As a result, much
of the food system reporting could be considered subjective. Every effort has been made to
eliminate this through the triangulation of information between reported data, confirmation

interviews and comparison to peer reviewed data.

The South African cases reflect processes that are emergent and have not been
reviewed as yet. This means that testing of certain data and processes is not possible. In order
to ensure rigour in the research process and to remove subjectivity, multiple research

strategies have been applied (see also point 3.3).

3.2.4. Other possible methodological approaches

In a review of work on transitions and informed by certain interviews, it was
suggested that consideration be given to the use of the Multilevel Perspective (MLP). The
MLP is a three-tiered framework which consists of the landscape (macro), regime (meso) and
niche (micro) levels - or scales. In the MLP, the landscape or macro scale is seen as providing

the structure for activities in a system. As the macro is external, the actors at other levels
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(scales) cannot exert influence on this level. The landscape or macro level (scale) is also
viewed as being relatively stable only changing as a result of indirect adjustments at the
lower levels. As will be shown through evidence in Chapter 4, within the food system, this is

not the case.

In the MLP, the socio-technical landscape privileges the macro scale which is a scale
external to the primary area of review within this work. This thesis does not utilise the MLP
as its theoretical framing. While using the MLP could offer theoretical insights, the core

theme of this work, argued in detail throughout, is that context is a critical informant.

This top-down perspective offered by the MLP is not appropriate as a theoretical
foundation for this thesis. There is a real concern that such a theoretical framing would ignore
the specific food system dynamics and inhibit context- and scale- oriented food governance
enquiry. While this thesis does not seek to offer utilitarian solutions, offering a central theory
has been avoided so as to retain the theme of contextually informed responses to the urban

food challenge.

3.3. Positionality and embeddedness in the research sites

This section is written in the first person as a deliberate strategy to emphasise my own
locality within the research sites of Stellenbosch and Cape Town and to clarify my

involvement in specific processes reviewed in this thesis.

| have been an active participant in food system processes in both Cape Town and
Stellenbosch. In Stellenbosch, | led the initial team that developed the Draft Stellenbosch
Food System Strategy and need to assume responsibility for a number of the criticisms
levelled at the strategy in Chapter 5. At the time of the finalisation of the DSFSS, these
limitations were unknown. This thesis records the Draft Stellenbosch Food System Strategy
process chronologically until the process where the DSFSS was presented to the Mayoral
Committee (MAYCO) of the Stellenbosch Municipality. Following this process, | assumed
the role of researcher and not DSFSS author. Through the entire documentation process
detailed in Chapter 5 | have endeavoured to remain objective; subjectivity concerns are

detailed in footnotes.
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In the Cape Town study, I participated in two key research processes that serve as
informants to this work. These activities were the Philippi Horticultural Area Planning and
Environmental Committee (PEPCO) report of 2009 (CoCT, 2009) and the 2012 Report on
The Philippi Horticultural Area commissioned by Rooftops Canada (Battersby and Haysom,
2012). As a result of these processes, | have to accept that certain officials may have viewed
me as being biased to a particular view of the food system. This perceived bias may have
influenced their responses to me, either favourably or negatively, dependant on their own
position in this regard. | do need to state that one interview did start to challenge the research
directly (Battersby and Haysom, 2012). As a result, this interview was not used in this thesis

as it was felt that my role subjectively influenced the interviewee’s response.

Describing the PHA case was seen as a critical demonstration of the divergent views
of the Cape Town food system. Due to my earlier role in PHA-related research an objective
method of reviewing the PHA and the associated debates was used. Here the framing
methodology was used as it enabled the level of objectivity required to allow the Cape Town

food debates to come to light.

Finally, I live in Cape Town and participate in the food system on a daily basis. As a
result | cannot but hold views on the food system. This is the nature of food; we all have
subjective and deeply personal relationship with it. I have made every effort to remain
impartial throughout the thesis research, and to recognise and challenge my own

predispositions so that scholarly evidence and argument remain at the forefront.

3.4. Ethical and procedural considerations

Questions about food are partly personal. In this respect alone, if not in others, food
research generates ethical considerations. Food is a lens through which a number of
livelihood strategies and household-scale negotiations become evident. This thesis did not
engage directly with households or individuals about their specific food choices. However, a
number of interviewees spoke on behalf of the food system work in which they are engaged
and the communities that they assist through food support interventions. At no time were the
identities of these communities sought. If the information was offered, this was not used in
this thesis. All reference to community groups and food security status is drawn from

secondary sources and referenced accordingly.
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Questioning urban food system-related governance processes did carry ethical
implications. A number of key informants were government officials who, while speaking in
their official capacities, were asked questions that could have had implications should their
views disagreed with dominant perspectives or official mandates.

As part of the formal key informant interview process, interviewees were provided
with a Research Explanation and Consent Form prior to the arranged interview (Annexure 6).
Agreement was a prerequisite for an interview. Three people declined to participate. The
signed forms are held by the researcher in a secure location. As part of the interview process,
one designated note pad was used to record all interview notes. Interviewees were advised
that the interviews were to be recorded via a digital recording device. Interviewees were
asked if they were comfortable with the recording of the interview. This agreement was noted
in the interview notes. Interview recordings were downloaded and stored on an external
memory device. The interviews were also transcribed by the researcher. Subsequent to
transcription all recordings on the primary recording device were deleted. The external
memory device, interview note pad and transcriptions were locked in a secure location

accessible to only the researcher.

Only two interviewees requested anonymity and this was granted. Two interviewees
asked if the recording device could be turned off for the response to a specific question. This
request was granted and the answer to the question and any associated comments were treated
as off-the-record and not used in the reporting process. Off-the-record comments did provide
contextual understanding of certain processes but extreme caution was taken to ensure that

this was in no way reflected in the text.

Both focus groups were informed that the processes were being used for research
processes and explanation was given as to the research focus. Opportunity for questions was
provided and participants were advised that should they wish not to go on record, that the
recording device could be tuned off. No such requests were made. Participants in the
Canadian PHA meeting were advised that this was part of ongoing research. For logistical
reasons, this meeting was not recorded electronically but detailed notes were taken.

A number of other processes, such as observation, consultation, casual enquiry and
participation in meetings were used. When comments were made during the meeting, a
request was made that the quotation or comment be used directly with name attribution. If

permission was not granted, the quotation or comment was not used.
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Finally, care was taken to ensure that in other aspects associated with an immersive
process, as was the case in both Stellenbosch and Cape Town, detailed notes were taken in
journal format. This method was used to ensure correctness in the recording of a particular

account or process. Journal notations were kept separate to the interview notes.

Over and above the processes mentioned above, the University of Cape Town Code
for Research involving Human Subjects was consulted and adhered to. Prior to the
commencement of any research, a University of Cape Town Faculty of Science Researcher
Statement Form was completed and submitted to the departmental head for review and

approval.

3.5. Technical research clarifications
A number of research-related aspects and processes bear mentioning as these do

dictate certain writing styles and process related issues. These are detailed to forestall
misunderstandings and to provide a specific timeframe in which to position this research.

3.5.1. Timeframe of the research project

This research process commenced with initial literature reviews and information
collection in January 2011. Ongoing immersion in both research sites began once ethical
approval for the research project was granted and formal fieldwork was commenced in
November 2011. As food system work is dynamic and open-ended, it was necessary to
impose an end date on the research. Put simply, the on-going food system work continues
indefinitely. The end date for research, data collection and reviews was 30 September 2013.
A number of food system processes took place after that date, particularly in Cape Town, but
these have not been used in this thesis. Reference to certain reports published after the 30
September 2013 date have been made in footnotes for clarity.

3.5.2. Writing styles and phrase use

Different disciplines and regions make use of different writing style, phrases and

grammar. Throughout this thesis South African English has been used as the default spelling
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setting. For consistency, this setting was applied to quotations and extracts where other

spelling may have been used in the original.

Some original phrasing and terminologies used have been retained where they were
deployed for deliberate effect, where changes could influence meaning. One example was the
interchangeable use of the terms agrifood, agrofood and agri-food have been retained. A

second example was where authors used either sociopolitical or socio-political.
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4. ANALYSIS OF URBAN FOOD GOVERNANCE TRENDS

Cities take for granted that everyday food will arrive at restaurants, cafés, shops,
supermarkets, markets, schools, etc — enough to meet the health and diverse cultural needs of
their inhabitants.

(Moragues et al, 2013)

Food - how it is produced, secured, transported, processed, marketed, accessed, regulated,
consumed and wasted, its contribution to the economy, and what it does to our bodies and the

planet -is now a major issue for households, communities, cities and regions.

(Donovan et al, 2011)

As the world becomes increasingly urbanised the current tools and governance
structures designed to support society, from policy to the economy, are becoming
increasingly redundant. Such tools and structures often support the status quo, perpetuating
outdated modes and practice. Tensions and faults, particularly those evident in urban food
systems, mean that alternative approaches are required. This point is validated in the above
epigraphs. Many similar statements can be found. The implications of the multiple transitions
described in Chapter 2 require policy- and governance-oriented innovations that can respond

to the mutually reinforcing transitions.

The food system, generally described as a system that comprises the activities of
commercial and non-commercial actors who grow, process, distribute, acquire, and dispose
of food (MacRae and Donahue, 2013: 2), is complex but reflects multiple contextual

differences. Culture, climate, history and economies mean that different communities
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experience and engage with the food system in different ways. This requires contextually
informed responses. Such responses are starting to emerge. The alternative food geographies
(AFGs) described in Chapter 2 introduced such responses. The spatially informed AFGs are
given particular attention because they are generally bounded by a particular scale which,
coupled with specific contextual food system dynamics and overarching food system politics,

direct the particular area’s food system response.

The following section considers several food system responses, particularly the
growing trend of localised food governance interventions. These take several forms,
including urban food policy programmes (Hatfield, 2012), urban food strategies (Moragues et
al, 2013), food policy entrepreneurship (MacRae and Donahue, 2013), and food policy
councils (Brouillette, 2012). All reflect an emerging shift in the food system, particularly in
how cities are engaging with the food system. Such trends all align with the spatially-focused
alternative food geography introduced in Chapter 2.Various terms are used to describe these
structures. Most of the local food governance structures (LFGS) structures reviewed within
this chapter are referred to as Food Policy Councils (FPC). This will be the term used in this
thesis unless either described differently or when the nature of the structure is unknown, in
which case the acronym LFGS (Local Food Governance Structure) will be applied.

The chapter analyses food policy councils and other localised food governance
innovations. This discussion is contextualised through a brief introduction to conventional
food governance approaches. It also discusses how conventional food governance, aligned to
the processes associated with the third food regime, has been decoupled from the roles of the
city, and increasingly even decoupled from the roles of national governments. This thesis
pays particular attention to the relationship between cities and the food system. Two
emerging localised food governance trends will be investigated. These trends include the
South American examples where the case of Belo Horizonte in Brazil, a city driven
engagement with the food system at a local scale, is the most notable example. The second
trend is one broadly described as pluralistic governance approaches (Koc and Bas, 2012),

associated with food policy councils, generally located within developing world cities.

Following the description of conventional food governance approaches, the review
begins with an investigation and analysis of the emergence of locally driven and contextually
informed “pluralistic” food governance processes in North America. The North American

changes began in the early 1990s and have since gathered momentum and refined their
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processes. The North American initiatives span a variety of scales and focus on two countries
(the United States and Canada). Understanding the governance and areas of focus of such a
wide variety of initiatives requires more detailed analysis. This analysis considers three
aspects: the location and form of governance, the scale of operation, and the areas of focus.
The North American review involved original analysis of over 170 contextually-focused food
governance structures in the United States and a further 60 structures in Canada. Where data
are comparable, comparisons have been made. This original analysis does however enable a
detailed review of key areas of intervention, the ethos that supports such processes and the

particular governance typologies and responsibilities.

The local food governance approach, particularly food policy councils, has not been
the domain of North American cities only. Recognising local food system challenges, other
cities and towns have sought ways to respond to such challenges. Often influenced by the
emerging practice in North America, these urban areas have started to adopt the local food
governance approaches, generally through food policy council-type innovations. The North
American food governance analysis is followed by a discussion focusing on a number of
other cities which have initiated similar processes, predominantly European cities. This
section is concluded with a brief discussion on the South American cities, particularly Belo

Horizonte.

This will be concluded with a brief commentary on why the North American model of
food policy councils appears to dominate such interventions, particularly where the city-led

process of Belo Horizonte is able to demonstrate tangible and measurable successes.

The development trajectory of many developing world cities reflects aspects
associated with the second urban transition. The characteristics of the second urban transition
are very different to those of the first transition. As a result, an uncritical transfer of trends
and innovations from developed world cities to developing world cities is a cause for
concern. The review of the developed world urban food governance trend offers insight into
key themes, drivers and governance typologies that may offer value when considering urban
food governance within the context of developing world cities. The developed world urban
food governance review is followed by a discussion of these trends and principles associated
with this trend.

Aligned to the trend that sees the establishment of carefully contextualised local food

governance structures, the planning profession has started to question the role of food-
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sensitive urban planning and the role that planners play in the urban food system. The
participatory principles of planning align with the pluralistic and certain city led governance
structures emerging in urban food governance, supporting planners interested in food
sensitive planning. Such structures can play a role in the generation of knowledge and data to
inform planning processes. As a result, there is a clear link between local food governance
work and planning (Pothukuchi and Kaufman, 1999; Pothukuchi, 2000; Sonnino, 2009;
Morgan, 2009; Morgan and Sonnino, 2010). Approaches such as food sensitive planning (see
Donovan et al, 2011 and their work referred to as Food Sensitive Planning and Urban Design
or FSPUD) offer evidence of how these links are emerging. This chapter speaks specifically
to the structures and processes developed in response to food system challenges at the local
scale, structures that can inform planning and enrich consultative processes. Food-sensitive
planning and the various associated iterations are seen as being processes that would be
supported by FPCs and more general LFGS work. The value to planning is recognised and
documented in the data that follow. Planning will not be engaged in directly other than to

recognise that value afforded to food sensitive planning by the work of FPCs.

The chapter concludes with an analysis of the emergence of local food governance
structures within the context of the transitions discussed in Chapter 2 and the attendant

implications for South African and other developing world cities.

4.1. Conventional food governance approaches

In the past national governments played an active role in the governance and
regulation of a country’s food system. The agricultural and industrial revolutions which drove
the first urban transition were mutually reinforcing. Recently, largely as a result of the third
food regime transition (the corporate food regime described by McMichael, 2009), these
governance roles have shifted. Global agreements specific to agriculture, such as the World
Trade Organisation’s (WTO) Agreement on Agriculture (AoA) and subsequent Uruguay and
Doha rounds of negotiations have diluted the governance authority of national governments.
The result is a marked reduction in food and agricultural governance authority at the country
scale. This has implications for other governance scales as policy and governance generally
cascade from national down to regional and then local or city-level governance. Today the
agricultural environment is highly liberalised and large private sector players, generally

unaccountable to any constituency, direct the agricultural industry (for comments on this see
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Patel, 2007; Barker, 2007; Holt-Gimenez and Patel, 2009). National governments still play a
role in the agricultural sector but their governance role and formal administrative mandate
has changed. This is very evident in South Africa where agricultural policy in the early 1980s
(driven by apartheid policies and the consequences of anti apartheid exclusion) played an
active role in directing and regulating the industry. This role has diminished significantly
(this will be discussed further in Chapter 5). The governance roles of the agricultural
ministries are significantly reduced or have changed from what may have resembled Fordist-
type structures of the 1960s (and even later in the case of agriculture, particularly in South

Africa) to reflect the liberalised ideology of entrepreneurialism described by Harvey (1989).

The faults of the food system are becoming increasingly evident within cities. From a
policy perspective, apart from aspects such health and food safety compliance, food outlet
and food production centre licensing and certain aspects of land use planning, cities have
limited food governance authority. In South Africa, even aspects traditionally the domain of
city governments such as school feeding and health, fall to the provincial government. There
is certainly a food policy vacuum in South African cities. The globalised agricultural system
is unable to adequately respond to the needs of the city and at the same time, city officials,
politicians and a variety of urban stakeholders have little recourse to national scale food
system structures. Municipalities have limited jurisdiction over the food system. And yet,
cities are increasingly faced with the consequences of food system challenge. These
consequences include residents’ uneven access to food, food insecurity, food affordability,
public health problems associated with inadequate or poor quality diets (aligned to the
nutrition and obseogenic transitions), shrinking local food infrastructure and the local effects
of pollution and climate change. In addition, many cities are characterised by contradictory
food systems: some communities rely on formal, generally supermarketised systems, while
others rely on informal and generally unregulated systems, (MacRae and Donahue, 2013: 2),

a form of food system splintering.

When compared to rural food system challenges, city-scale food governance
challenges are experienced very differently. One such example is food insecurity. This
disparity calls for different governance approaches. Cities and the food system are connected.
Certain cities and/or urban food system stakeholders are developing innovative approaches
that seek to gain an improved understanding of their specific food system, where the faults lie
and what the city’s role in responding to a localities food system needs may resemble. An

emerging area of focus is that of engaging in the food system through alternative governance
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approaches. Understanding, managing and facilitating effective urban food governance

strategies is an emerging trend in developed world cities.

In responding to this challenge, cities have started to apply what has been referred to
as “food system thinking”. The approach has been described in a number of ways (Winne,
2008; Friedmann and McMichael, 1989) and spans multiple scales. At base, food system
thinking reflects:

an awareness of how actions by one group in the system affect other groups,
as well as influencing the environment, the economy, society, and the health

of the population and ultimately consumers.
(MacRae and Donahue, 2013: 2).

As an example, the extent and recent up-take of formal urban food governance
processes can be seen in Figure 4.1, detailing the growth in urban food governance structures,

specifically food policy councils, in Canadian cities.

Number of structures started
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(Source: Adapted from MacRae and Donahue, 2013: 16)

Figure 4.1: Yearly Canadian urban food policy council formation
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The next section of this chapter will broaden the discussion on alternative food
geographies (AFGs) introduced in Chapter 2 to contextualise emergent food system thinking.
A particular area of focus will be the emerging trend of scale-specific food governance,
focussing on different scales but more generally, the local scale. The discussion assists in
highlighting how the “upper class angst” (Goodman and Goodman, 2007) of alternative food
networks has given way to a deeper and more inclusive set of questions about the urban food
system, its failings, inequalities and the role of governance and scale in the emerging AFGs.
This work will draw on a number of international examples, many, with the exception of

Belo Horizonte and Bogota, from so-called developed cities.

This review will focus specifically on the spatial specific responses in food system
governance as these reflect most directly the urban food governance trends. The other AFG
trends, while offering interesting insights and often evident within programmes and
interventions within the spatially-focused AFG, are outside the remit of this work. Detail of
the spatially-focused alternative food geographies will be analysed followed by a discussion

on the applicability to South African and southern African cities.

4.2. Urban food governance responses

4.2.1. North American food system responses

Unlike other municipal systems such as transportation, water, housing and health city
governments and urban residents generally considered food as an issue beyond the urban
agenda (Pothukuchi and Kaufman, 1999). In North America, a diverse group of actors have
started actively engaging in urban food system governance. The governance trajectory in
North America reflects contrasting governance and institutional arrangements. However,
these groups have all focused on the issues relating to food and contextually driven

governance of the food system functions.

Although some initiatives began in the early 1980s, including the creation of the first
Food Policy Council in Knoxville, Tennessee, until recently food was all but ignored at the
city level in North America. Since the mid 1990s, there has been a marked increase in the
formation of LFGS generally referred to Food Policy Councils in the North American case

(Figure 4.1). Making reference to Food Policy Councils requires clarification on what is
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meant by such a term. Food Policy Councils (FPCs) display multiple areas of focus and
multiple governance typologies. Although Schiff (2008: 209) suggests that “the term food
policy council remains inaccurate” the designation is used for a legitimate group that
considers and engages in local food system actions. Food Policy Councils act as both forums
for food issues and platforms for coordinated action (Harper et al, 2009: 1). A food policy

council is defined as follows:

A structure that brings together stakeholders from diverse food-related areas to
examine how the food system is working and propose ways to improve it. A food
policy council may be an official advisory body on food systems issues to a city,
county, or state government, or it may be a grassroots network focused on educating
the public, coordinating non-profit efforts, and influencing government, commercial

and institutional practices and policies on food systems.

(Kent, 2010)

This wide-ranging definition implies that any legitimate structure focussing on food
within the urban sphere could be termed a food policy council. What the definition highlights
are key strands in the philosophy of such structures. Firstly, they are formed as a result of
disquiet with the existing food system, thus seeking to improve the situation in a proactive
manner. Secondly, these structures seek to convene and leverage off the collective knowledge
of a wide variety of food system actors and stakeholders. Thirdly, while the scale of operation
of the group may vary, the focus remains bounded by the particular scale. Finally, the
adopted remit (be this official or simply assumed) of such structures included knowledge

generation, advocacy, education and wider institutional change at the scale of operation.

The following section considers the LFGS trends that have emerged in North America
and reviews key elements associated with these structures. Data specific to two key sources
has been used for the original analysis that follows. The first is the data from the Community
Food Security Coalition (CFSC),* a grouping of 193 spatial-specific governance groups, or
food policy councils (as of May 2012). Of these, 176 food policy councils were deemed to be

%0 see www.foodsecurity.org
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active®! and formed the core reference group for this review. The data that were used to
inform this work was dated 2012 and as of August 2013, no update had been provided.®? The
data from these groups were drawn from CFSC sources which were then validated through
on-line reviews of the individual context specific LFGS and other similar structures. This
information generated a specific picture about trends and areas of focus. The generated
information was then validated through a meeting with the co-founder of the CFSC (Fisher,
2013). The second set of data were sourced from a report conducted on Canadian place-
specific food governance structures. Here 64 organisations were reported on and detailed (see
MacRae and Donahue, 2013). This work did not engage in specific areas of focus as detailed
in the CFSC review but did reflect on both scale and governance issues. These data were
analysed and the analysis tested through a direct person to person interview with the lead
author of the report (MacRae, 2013).

The review of the CFSC food governance groups, or food policy councils, considered
three aspects: Areas of focus, governance and the scale of operation. As focus of this thesis is
on the relationship between the city and the food system, it was deemed necessary to
understand different governance approaches and areas of focus at different scales. For this
reasons in the CFSC analysis, scale is used as the key organising factor with reporting on
governance and focus being tested against scale metrics. The CFSC data reported following
US governance scales of Local (town or city), County and State.>® The data was then refined
to enable translation into a more clearly understood South African scale registers of Province,
Regional, District and Local.

In detailing the comparison, the data were further considered according to specific
governance typologies. Here six different governance typologies articulated by MacRae and
Donahue (2013) were used to compare the US and Canadian structures independently and

then comparatively.

3 The FPCs were deemed to be active if they were holding regular meetings (at least once per annum and had a specific
mandate and a contact person)

32 As per a meeting with Fisher in April 2013 it was advised that the Community Food Security Coalition had been
disbanded and that the group was considering alternative convening structures. The disbanding of the CFSC did not imply in
any way the disbanding of the local FPCs which remain active in their towns, cities, counties and states. The information
recorded on the different FPCs thus remains valid and assists in indicating trends, areas of focus and governance structures
and arrangements.

% State in the US context is equivalent to province in the Canadian context, with similar federal governance processes as the
US. In the South African context, the US term of state is comparable with a South African province although as South Africa
does not function as a federal democracy, it is argued that the power relationships between the Nation State and the province,
coupled with the current policy of cadre deployment, arguably skews power in favour of the Nation State.
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4.2.1.1. United States food policy council review — original analysis

The review of the governance approaches applied within the Community Food
Security Coalition (CFSC) member group covers three themes. The first theme considers the
specific focus areas of the FPCs. The second studies the governance typologies. The third
consideration is the scale or spatial focus of the FPC. As scale is central to the research
questions, specifically the urban scale, scale is used as the organising lens through which the
areas of focus and governance are analysed.

The areas of focus offer insights specific to the particular challenges that confront
these FPCs. These challenges are often what precipitate the formation of the FPC (Fisher,
2013). Understanding how these differ at different scales is of particular interest. In analysing
the 176 food policy councils, key themes or areas of focus emerged. Through a process of
Key Word Attribution (or key phrase attribution), key areas of focus were identified. In total
23 areas of focus were noted. The frequency of attribution was noted with each area of focus
being assessed as a percentage. Those with a mention of less than 5 percent were excluded.
This exclusion was deemed justified as those areas of focus falling below the 5 percent mark
were either only mentioned for single FPCs or were so infrequently mentioned that
comparison was not possible. In total 12 key areas of focus were identified as being dominant
and useful for analysis. These are tabulated (Table 4.1) to highlight the area of focus and
detail specific to the focus areas. Within the 176 FPCs there were twelve areas of focus

predominantly mentioned. The frequency of these mentions is reflected in Table 4.1.
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Area of focus Detail Frequency
. Dietary and wider food system education programmes
Education . y . y Prog . 41
including food preparation and food knowledge skills.
Ensuring suitable food is available and accessible
Food security specifically within vulnerable communities (excluding 17
food desert and corner shop programmes).
Wider food system advocacy interventions including
Food access and . L )
specific work on food retail including food deserts and 40
advocacy . .
convenience store food options.
Attention to school meals. Advocacy on beverages
School feeding available at schools. School level food education and 26
practice and local school meal produce procurement.
Farm to table Specific programmes, initiatives and structures to 11
programmes support local farmers and enables sales to community.
- Wide range of sustainability issues specifically food
Sustainability . .g i . y p . y 23
issues within town/cities wider sustainability agenda.
Local food Specific focus on local food, regional and seasonal diets. 65
initiatives Mechanisms to support local food system.
Aspects focussing on local production and associated
Production focus** | support mechanisms including soil and water testing, 50
farmer support, etc. (not policy and zoning issues)
. New zoning to enable food approach or zoning to
Planning issues and . . .
protect land. Food sensitive planning and associated 15
land use . L
food driven spatial issues.
. F nd utilisation ions. Also f n
Health and nutrition ood ac_cess and utilisatio Ql:I(?St 0 s so focus 0 43
addressing poor and bad nutrition drivers.
. . Array of policy and legal aspects including by-law
Policy interventions y Or poticy . g P gy .
. advocacy, exclusion zones (near schools), responding to 47
and legal issues . .
higher scale or top down policies and agreements.
Data, mapping and . : -
PPINg Ongoing work to build a more resilient food system and
food system
food governance structure — knowledge seen as valuable 26
knowledge .
. currency in FPC process.
generation

(Source: Authors own analysis of CFSC data)

Table 4.1: Food policy council areas of focus and frequency recorded

* Including urban agriculture, farm support and land access.
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The areas of focus were organised according to the scale of the specific food policy
council. Figure 4.2 reflects the extent of focus per area at specific scales when considered

numerically.
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Figure 4.2: Area of focus by scale

It is necessary to clarify some of the spatial terms used. State refers to a US state and
could be compared in governance and authority to a province in South Africa. However, as
South Africa does not function as a federal democracy, it is argued that the power
relationships between the nation state and the province, coupled with the current policy of
cadre deployment, skews power in favour of the nation state. The notion of a regional scale
rating reflects a case where programmes and actions of the FPC cross US state boundaries or
have a specific focus in more than one state. County refers to the US equivalent of a district
council or district municipality and the use of the description County/Local reflects aspects
where towns, generally small towns and counties cooperate in FPC actions and where all
groups share equal representation and voice on the FPC. Local refers to specific town or city

scale activities and focus.

Shifts in how the food system is governed and the dilution — some argue exit (Barker,
2007; Holt-Gimenez and Patel, 2009) — of the state from food system governance has resulted

in a food policy vacuum at the urban scale. The restructuring of the food system associated
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with the third food regime (McMichael, 2009) has also meant that power in the food system
is exerted in ways that may not necessarily respond to the needs of specific localities or
communities (Patel, 2007). The current food policy regime is one where national
governments generally act to enable the activities of the key third food regime actors (Holt-
Gimenez and Patel, 2009). As Koc and Bas (2012) suggest, this has resulted in an
unburdening of both markets and governments when faults in this system emerge. The
hierarchical nature of policy implementation, with national policies cascading through
different governance scale to local and city government mean that cities are generally merely
implementers of polices designed to respond to needs other than those specific to a particular
locality. This scenario was highlighted in interviews with Fisher (2013) and MacRae (2013)
and was explained by Fisher (2013): “If the national government passes a specific ruling that
may be in the national interest but undermines the interests of the state, one may see the
emergence of a state-scaled grouping to counter such actions”. Fisher further explained that
in the case of the US food system, dependant on different state legislation, often cities have
no food mandate other than certain public health, school feeding and zoning mandates.
Argued differently, in the case of the US and Canada, “no city or state has an agency devoted
explicitly to food, nor are there federal Departments of Food” (Harper et al, 2009: 17). The
result of this is that local government action simply reinforces national policies. Yet, it is
often the cities that have to respond to the faults within the food system (MacRae and
Donahue, 2013). The statement by Winne that “the two main purposes for Food Policy
Councils are to coordinate work in all the sectors within the food system of a specific
geographic area and to influence policy” (Winne, in Harper, 2009: 19) suggests that the role
of locally focused food governance structures, particularly food policy council is to serve as a
counter balance against absent or poorly structured (national) food policies. This argument is
supported further by Harper et al (2009) who add four other key areas of FPC focus: a forum
for discussing food issues; foster coordination between sectors in the food system; to evaluate
and influence policy, and; launch or support programs and services that address local [food
system] needs (Harper et al, 2009: 19).

These counter-balance actions are evident in Figure 4.2 highlighting the distribution
and scales at which different actions are taking place. Areas of focus emerge in response to
specific challenges but are further determined by the most appropriate scale at which
interventions should take place, often influenced by how that scale engages with national

food policy structures; or the absence thereof (Fisher, 2013). These aspects are evidenced
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through specific areas of focus on policies and legal issues, or on health and nutrition at the
local scale. Here the FPCs generally focus on countering impositions directed via a higher
hierarchical scale. Examples include towns responding to state enabled fast food outlet
growth or attempts to protect local food retail stores from larger national chains (Cook,
2013). The importance of the focus to a particular group or scale is a primary motivator for
the formation of such FPC groups. The best scale of focus consideration is clearly
demonstrated in the prominence of the local food focus at the county scale, specifically in the
context of localised food production (see Figure 4.3). As production space is limited at the
local scale and as economies of scale are arguably not necessarily present at the local scale,
the most opportune scale would be that of the county (district). The prominence of education
at a regional scale was attributed to initiatives to build knowledge of regional foods, the
seasonal benefits and to counter the impact of nationa