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ABSTRACT

The growing recognition, by national governments, of the im-
portance of housing and urban development has induced many govern-
ments, in recent years, to formulate national policies geared to im-
proving the housing conditions of the most needy sector of their popu-
lation. Such policies, especially during the past two decades, un-
fortunately, appear not to have yielded effective results. Meanwhile,
efforts continue to be made. One of such efforts is the recent reso—
lution by the Nigerian government to deal with its country's housing
situation within a comprehensive nation-wide policy framework, with
emphasis on the low-income sector.

This study was prompted by the author's conviction that con-
tinuing evaluation and monitoring of policies is crucial for effective
implementation and ultimate achievement of policy goal and objectives.
The study, therefore, analytically examined the current National
Housing Policy of Nigeria against the background of past performances

PRSI S

and constraints of previocus policies, and assessed the extent to which
the new policy initiatives have addressed or could solve the country's
housing problems, with particular reference to the urban low-income
sector.,

Through an eclectic review of existing and available literature,
complemented by the author's personal knowledge as well as communi-

cations with government officials and researchers, the necessary frame

of reference for this study was established. Paucity of data on housing



in Nigeria, however, hampered the study; and circumstances did not
permit empirical research to be carried out by the author.

The general framework of Nigeria presented in Chapter I and
the discussion of evolution of Nigeria's urban systems (summarized in
Appendix I) provided the clue to the major urban housing problems.
Chapter II focussed, more specifically, on urban housing problems and
identified the major causal factors, from the roots, with particular
attention to six main housing deprivations of the low-income sector.
An account of the various responses to Nigeria's housing problems,
from pre-independence to 1980, was given in Chapter II1 to provide
necessary backgrouﬁd for subsequent assessment of the impacts of these
responses. Using some selected housing studies and reports, as data
source, the impacts of past responses were assessed, in Chapter 1V, from
private and official viewpoints. Findings from the review of the past
housing initiatives not only provided valuable lessons of experience
but also revealed and reinforced the need for a comprehensive rather
than ad hoc approach to solving the country's housing problems. Chapter
V presented the goal objectives, policy strategies as well as the
implications of the current national housing policy, in the context of
National Development Plan (1981-85); this provided the necessary back-
ground information for subsequent assessment of the effectiveness of
the current National Housing Policy which was done in Chapter VI.

The findings and conclusions of the study as presented in Chapter
VII provided the basis for the recommendations for action and further
research made by the author as his contribution to the on-going evalu-

ation of Nigeria's housing policies and programmes.
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CHAPTER 1

INTRODUCTION

Statement of the Issue

There has been, in recent years, a growing recognition by
national governments, the world over, of the importance of housing and
urban development and the need to consciously devise realistic and
feasible national policies which will truly reflect genuine government
concern for ameliorating the housing conditions (especially in respect
of the low-income sector of the population) as one of the vital means
of achieving equitable and balanced national socio-economic develop-
ment.l Regretably, however, by design or default and in spite of
various measures so far taken in this direction over the past decades,
the housing problems of the low-income sector remain not only un-
resolved but are becoming exacerbated.

Nigeria, one of the countries now openly committed to al-
leviating the housing problems of the poor as part of equitable and
efficient urban development, has recently resolved to deal with the
housing situation within a comprehensive, rather than ad hoc nation-
wide policy framework. The current National Housing policy initi-
ative82 are geared to solving the grossly inadequate housing facilities
in the country. This inadequacy, which had since the past decade been
identified as both qualitative and quantitative is most acute in the

major urban centres.



The characteristic nature of the Nigerian housing problems 1is
defined by authors of the National Housing policy to include: acute
shortage, with accompanying escalating backlog of housing supplies and
overcrowded substandard housing which are not only deficient in
utilities but also beleagured with poor environmental conditions (such
as air pollution and noise nuisance). Other problems discerned are:
spontaneous development of slums; skyrocketing rentals not com-—
mensurate with tenants' wage level; large household size; high oc-—
cupancy rate (2-4 persons per room); restricted access to, and high
cost of land; inédequate mortgage finance; and lack of appropriate and
realistic housing construction strategy in respect of using local
technologies, resources and materials to produce affordable housing.

It has also been observed that, in Nigeria, "most of this need
is associated with some 707% of urban households who earn less than
¥ 2,500 per year and who often live under crowded conditions and with-
out basic services.“5

The universal acknowledgement of 'shelter' as one of the most
basic human needs requires no further emphasis. Rather, it appears
emphasis needs to be laid on the fact that 'housing' is not mere shelter
bu£ includes the ancillary services and community facilities which are
sine qua non for the shelter component to function satisfactorily for
human well-being. These community services and utilities include: ;
roads and drains; water supply; energy; Sewerage; and proximity to
recreational, shopping, educational, health, religious and employment
facilities. The importance of the facilities to shelter has been

emphasized by scholars 1ike Barbara Ward who observed that:



For the vast majority of the human race, shelter as such can
hardly be distinguished from these wider services. 1If they
are in good order, the simplest shack is a home. Without
them, an elegant villa can be an unsatisfactory trap.

Viewed in this broader context oneé starts to appreciate the obvious
importance and challenges of housing and why housing has been a con-
cern of individuals, groups and some governments for many decades.
An elaboration of the importance of housing, though briefly, is con-
sidered pertinent to clarify the above point.

Apart from providing shelter, housing ranks second only to food
in terms of living expenses which households and families bear.
Housing, for homeowners OT prospective ones, easily tops the list among
single purchase decisions most have made oY will make. Psychologically,
housing contributes to enhancing social satisfaction and quality of
1ife. Some even use it to visibly publicize their social status.7 In
addition to providing a degree of social satisfaction, housing is a
source of personal wealth, for owners at least, in terms of financial
return on a major personal investment. In respect of the national
economy, housing is one of the important sectors that provides a
significant source of employment within the construction and building
industries even though it is also a consumer of substantial investment
funds. With respect to urban planning and development, housing and
residential land use are the largest consumers of urban space. The
relevance of this last point becomes quite apparent when it is recog-
nized and appreciated that the quantity, type and quality of housing
built in each part of an urban area, to a large extent determine the
ultimate form and fabric of that area; this in turn dictates or influ-
ences the types of communities that will result as well as the patterns

of social interactions within the communities.
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The need for emphasizing this broad context of housing arises
because of polarization of opinions by planners on the importance of
housing. This divergence of opinions invariably accounts for difference
in motivation, attitude and priorities attached to housing‘policy
amongst governments. For example, according to Bourne,8 some govern-—
ments see housing strictly as an economic or investment good the
production and consumption of which should be left primarily to the
private market and where financiers, builders and consumers jointly
determine how much housing is supplied, at what location, who receives
it and at what price. This concept of housing, according to Turner,
has some inherent dangers because when housing is misunderstood and
treated as a commodity serving the interests of commercial or po-
litical manipulators, attention is focussed on the end-products and
diverted from the ways and means by which homes and neighbourhoods are
planned and maintained.”9 Some, however, see housing more as a social
good or service for which society assumes OT should take joint
responsibility just 1ike in the case of education or health where such
facilities are made available to all members of the society up to an
acceptable level in qualitative and gquantitative terms.

Professor Leland Burns has argued that the general apathy for
housing, until recently, was probably because "housing has tradition-
ally been regarded as unwanted stepchild in the family of projects that
constitute economic development programmes, seen as a form of con-
sumption rather than investment——or in development jargon, as wholly
resource absorbing rather than resource producing-~-the provision of
shelter has been viewed by policy makers as something to be tolerated

. 11 . . . .
rather than desired." Perhaps it was this latter attitude to housing



that influenced the thinking of Nigerian policy makers to classify
housing as a ''social overhead" in the 1962-68 Development plan which

was Nigeria's first post-independence Development plan. The low pri-
ority given to housing under this plan seems to support this sup-
position. For instance, out of the total sum of<£42 million ($125
million), representing only 6.2 percent of total planned expenditure,
allocated to Town planning (including housing) only £19.6 million or
about 47 percent of the allocation was actually disbursed.l2 The
seeming low investment may be a reflection of the macro-economic growth
strategy adopted by the Nigerian government after attaining independence

in 1960.13

This strategy focussed on national income growth by pro-
moting industrial activities in an effort to ensure higher domestic
savings and foreign investments. The main assumption was that
development could only be achieved through industrialization. Invest—-
ments in other sectors, including housing, were therefore considered as
non-productive and undesirable diversion of scarce resources to the
. . . . . . 14

detriment of industrial policy objectives. Bourne suggests that
"housing investment does tend to vary systematically with the level of

. . wdd L .
development in any given country. This investment, he hypothesizes,
seems to be lower in the early stages of development when the country's
scarce resources are channeled to more productive sectors, then in-
creases fastly with rise in incomes and increase in demand for improved
housing. Empirical study of some developed and developing countries

. . 16

by Lakshmanan et al. seems to support this hypothesis. The tremendous

increases in allocation to housing in Nigeria's third and fourth

National Development plans perhaps as a result of real or anticipated



favourable economic growth, due to petroleum, seem to support these
views.

Recently, however, many governments, including the Nigerian
government, have become increasingly conscious that ''housing is im-

. . ||18 .
portant to development 1n both economic and welfare terms. This
growing awareness stems from the recognition that housing is not only
a basic human necessity but also an investment item generating a flow
of income and employment through multiplier effects. In addition,
housing construction has been demonstrated to be conducive to absorbing
low-skilled labour thus assisting to maximize benefits from existing
resources, especially in labour-surplus economies.

This role of investment in housing, in national economic
development, and its 'multiplier effects' has been aptly illustrated

.. .20 . . . . .
by Adeniyi as shown in Figure 1 which is adapted from an earlier

. 21 . . . . :

diagram by Juppenlatz. The strategy depicted in this figure aims
at "using the controllable forces of the urbanization process to gener-—
ate both a positive and cumulative circular mutual relation of cause and
effect, and resources needed for the progressive expansion and satis-—

22 .
M For instance, the

faction of the basic needs of the popuiation...
establishment and funding of a National Housing Bank would make
capital available for loans to state and local governments as well as
individuals and thus activate the building industry which consequently
creates employment opportunities, raises income levels and increases
the number of housing units. As a result of this rise in employment
and income levels, demand for household and domestic consumer goods

increases. This, in turn, triggers off opportunities for small-scale

local enterprises which provide impetus to expansion of local economies.
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Thus, as more money is being circulated for consumer and service
industries, employment levels are correspondingly increased.
Housing has now been recognized by the Nigerian government as ''a tool
for macro-economic development, which should be viewed as complementary
to other sectors.”24

The above considerations of the role of housing and the need to
relate the solution to the housing problems within the context of
national development and to demands of other sectors which are also
major claimants to available resources, induced the Nigerian government
to decide to depart from hitherto ad hoc approach and to initiate
comprehensive and explicit guidelines which resulted in the current
National Housing policy. The new policy is geared to correct the
failings and redress the anomalies of the previous responses to the
housing problems; and one of its main objectives is 'to give priority
to housing programme designed to benefit the low-income groups or the

23 The challenge, now,

economically weaker section of the society....'
is how to proceed in this effort so as to accomplish maximum and ef-
fective results.

To what extent the current National Housing policy has met, or

could meet, this challenge in the light of emerging trends and current

position is what this thesis aims to investigate and discern.

Purpose and Objectives of Thesis

The basic purpose of this thesis, therefore, is to examine the
current housing policy of Nigeria against the background of past per-—
formances and constraints of previous policies and programmes and to

assess to what extent the new policy has addressed or could solve the
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housing problems, with particular reference to the low-income sector of
the population.

In order to provide a broad basis for this assessment the fol-
lowing issues would be focus of the study:

1. Examination of the evolution of Nigeria's urban systems from
the pre-colonial period to present in the context of Nigeria's
historical, geographical, socio-economic and political frame-
work with a view to highlighting the roots of those discernible
factors responsible for the nature, magnitude and trend of urban
housing problems and related issues.

2. Examination of corresponding public and private sector re-
sponses to the housing problems prior to the introduction of the
current National Housing policy with the aim of assessing the
impacts of such responses and to determine what factors mili-
trated against the success of the initiatives.

3. 1In the light of the findings and their implications, from the
above investigations, to assess the impacts (including
probable and possible) of the current National Housing policy

n respect of solving the urban housing problems of the low~
income within the context of the national goal, objectives and
strategies, as articulated in the National Housing policy
document, and with reference to the 'Habitat recommendations
for National Action' which were endorsed by many countries in-
cluding Nigeria.

This study is addressed to three audiences: policy-makers,
academic researchers and the general public. The extent to which the

study is useful is left to the readers to decide. To some readers, no



10

doubt, it might appear somehow premature for an assessment of the cur-
rent housing policy because it was launched quite recently and has been
implemented for less than two years. Such thinking might be correct
only if the present housing policy is treated in isolation. It should
be borne in mind that the current housing policy is an integral part of
a continuum of an evolving housing policy process which dates back to
the colonial period and has evolved incrementally through successive
post-independence governments. In this respect, it cannot be regarded
as a discreet package.

Since the effective implementation and ultimate achievement of
the housing policy goal and objectives depend to a great extent on
continuing monitoring and evaluation,27 the recommendations which are
based on the findings and conclusions of this study are intended to
represent the author's contribution to the on-going evaluation of
Nigeria's housing policies and programmes.28

It is hoped that policy-makers would find the recommendations
useful for reinforcing or reviewing the objectives, policy options and
strategies. To those who are interested in academic research or debate,
the issues raised and discussed as well as the suggestions for further
research given in the last chapter may be found useful. To the general

public, the study may serve as a framework for discussion and en-

lightenment.

Method of Study

The frame of reference of this study is derived from five main

sources:



i1

i) Existing and available literature on issues pertinent to the
study; these include textbboks, research studies and peri-
odicals.

ii) Personal knowledge29 of the author based on experiences and
observations gathered in different places, especially in
Nigeria and Ghana, in the course of different assignments and
contacts with researchers on housing and planning.

iii) Communication with government officials in Nigeria, such as
those in the Federal Ministry of Housing and Environment,
Lagos; the Federal Housing Authority, Lagos and the Anambra
State Housing Development Authority, Enugu.

iv) Government documents and publications on housing and related
issues such as National Housing policy document, National
Development plans, conference papers, census reports, Housing
Survey reports and World Bank documents and publications.

v) Discussion with some researchers and lecturers who have worked
in some developing countries.

The approach adopted to achieve the objectives of this study is
in three stages. First, an eclectic, though by no means exhaustive,
review of existing and available literature was made to provide in-
formation on general background of Nigeria as well as the evolution
of Nigeria's urban systems; causes and magnitude of the urban housing
problems; and the impacts of responses to such problems. The need for
the background information on Nigeria is because housing is now so
firmly entrenched in the social, economic and political framework of
almost every country that it cannot be studied in isolation, meaning-

fully. The need to highlight underlying causes of the housing problems
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is because the effectiveness of é housing policy, or indeed any public
policy, depends on how well the nature of the problem is understood in
terms of its sources, magnitude, complexity and trend. The various
responses by public and private agencies to these problems are then
examined from demand and supply viewpoint and their impacts assessed,
with particular emphasis on the adequacy and appropriateness of these
responses relative to housing need and in the 1ight of available re-
sources and other constraints. The assessment would be made not only on
the number of housing units produced for the low-income, but also on the
extent to which the occupants of these units are served with supporting
facilities and services. In this regard, evaluation of public and
private sector efforts would be made by first assessing performance
against objectives stipulated and secondly, by assessing objectives and
performance with housing needs.

The second step would be to assess to what extent the current
National Housing Policy has so far regularized or could overcome the
shortcomings of the previous policies and programmes. Criteria for
the assessment would be similar to those used for the previous
responses as described above. In addition particular emphasis would
be laid on the following parameters:

i) The powers granted to the executing agencies: the Federal
Housing Authority and the state counterparts.
ii) The limitations imposed on the executing agencies.
iii) Fund available to the executing agencies and private sector

developers.
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iv) Existing or potential constraints to implementation of the
policy strategies.

The third and last step would be recommendations. On the basis
of findings from the study, conclusions will be drawn on the problems
and prospects of implementation of the National Housing policy, raising
and discussing some crucial issues which policy-makers, planners and
implementing agencies should take into account in the course of imple-

menting, revising or formulating housing policies.

Scope and Limitation

This study is concerned primarily with 'urban housing' in
Nigeria, rather than the broader field of urban and rural housing, and
it places particular emphasis on responses to the housing problems of
the low-income sector. This focus on urban, rather than rural, housing
should not be construed as evidence of the 'urban bias' which has, ac-
cording to some researchers,30 distorted development planning in many
developing countries. Three main considerations led to the focus.
Firstly, the scope of the thesis had to be delimited in some way, in
the first instance, because the field of housing is so complex and
involves so many issues that could not be addressed satisfactorily
within a thesis of this kind and due to limitation of time and fi-
nancial resources. Secondly, housing problems in Nigeria are recognized
to be more acute in the urban centres where problems of providing
public services and facilities demand more numerous and more complex
interventions than in the rural centres.31 Thirdly, rural or village
housing problems are more properly and fully discussed in the context

of rural rather than urban development.32 Emphasis on low-income
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housing is simply because the bulk of the needy are identified to be
in the low-income sector of the population; and the majority of
Nigerians living in urban centres and requiring adequate housing belong
to the low-income sector.

It is pertinent toO point out, however, that this study's em-
phasis on the urban sector does not imply that the rural sector is
unimportant. On thé contrary, rural housing is, to a great extent,
critical to solving the urban housing problems especially in Nigeria
where over 70 percent of the population live in the rural area. The
reason behind this premise is that, if the villages are made more
habitable through improved rural housing, among other measures, there
are better chances that rural to urban migration would be reduced than
would have been the case if rural housing were excluded from national
housing strategy.

1t is also important, at this juncture, to point out that the
orientation of this study and hence the data coverage, is necessarily
in the context of 'Third World' countries since Nigeria is a developing
country.34 Therefore, reference from time to time to low-income
housing initiatives in some developing countries should not be viewed
as comparison, per se, but merely because among developing countries
the pattern of housing need is almost similar and certain common
features exist that make it possible to transfer experience, technical
ckills and approaches from country to country, even from developing to
developed countries!

Having stated the scope of the study, it is necessary also to

point out some of its inherent limitations.
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In the first place, limitation of time, among other reasons,
restricted its scope to urban housing issues as it affects only the
urban low-income. Perhaps a more comprehensive study of urban and
rural housing as it affects all-income groups would have provided a
broader view and better appreciation of the comprehensive nature of
the Nigeria's National Housing policy.

In this regard, it is noted that there are risks that findings
from a general study of nation-wide housing policy cannot be assumed to
represent findings from study of local housing policies of the con-
stituent nineteen states of Nigeria; this is due to wide variations in
local circumétances. However, it is felt that there are enough common
attributes of housing market and shelter problems across the country
which, with appropriate adjustments, would reflect the housing situation
of the various states of Nigeria.

Secondly, it was not possible, also due to time constraint, to
undertake a more elaborate consideration of other various literature
and data sources that, no doubt, exist but could not be covered within
the time available.

Thirdly, because this study relied very much on available
data, the rather chronic paucity and difficulty of obtaining data on
housing and planning in Nigeria prevented inclusion of wider coverage
of pertinent statistical data to substantiate certain assertions made.
For example, there are no official figures for the number of existing
dwelling units in Nigeria.36 The implication of this is that any esti-
mate for either the number of dwelling units needed to provide adequate
accommodation for all Nigerians or the number of units needed to replace

deteriorated dwelling units will be based more on guesswork than on
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authentic data. It follows from the above examples that monitoring

of the additions to the 'housing stock' will not produce any reliable
result if the number of existing housing stock is unknown. Apart from
the above shortcoming there is no information on the number of house-
holds that require accommodation.

Another cause of serious shortcoming in data inventory on
housing and planning in Nigeria is the lack of current official census
data. The 1952-53 census results which were considered reliable, of-
ficially, are outdated. The subsequent censuses of 1963 and 1973 were
declared unreliable and unacceptable due to alleged irregularities;
the 1973 results were not even published. Therefore, in the absence
of any officially accepted figures, other than the outdated 1952-53
census figures, the 1963 figures are currently being used as basis
(howbeit unreliable) for planning and decision-making in Nigeria. The
1963 figures, almost two decades out of date, are updated to provide
current estimates.

Fourthly, the assessment of Nigeria's housing policies, as
undertaken in this thesis, has been restricted by absence of empirical
research, by the author, which could, perhaps, have provided more con-
crete facts to bear on solid recommendations.

For the above reasons, among others,37 the findings and con-
clusions in this study should be examined cautiously and be regarded
as tentative and subject to further investigation before their
validity could be established. There are other limitations apart from
those highlighted above and these would be pointed out in the ap-

propriate section of this study.
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Background and Historical Perspectives of Nigeria

As mentioned earlier in this chapter, housing is so enmeshed
with the social, economic and political fabric of practically every
country that any attempt at proper understanding of a country's housing
situation ideally has to begin with a general background of the country.
With such a background it is hoped that a mental picture of Nigeria
would be impressed in the minds of readers to help facilitate ap-
preciation of those factors which have influenced Nigeria's development
and which will likely, to a greater oOr lesser extent, continue toO influ-

ence her present and future growth and development.

Location and Size:
Geographically, Nigeria lies approximately between longitudes
0 O . 2 1 . o] O
3° and 15  east of Greenwich meridian and between latitudes 4° and 14
north of the equator in the western part of Africa. Figure 2 shows
Nigeria's location in relation to its neighbouring African countries.
With an area of over 900,000 square kilometres, Nigeria is the largest
of the West African coastal states and 13th largest state in Africa.
It has approximately the same size as Manitoba in Canada, almost three
and a half times the size of the United Kingdom and nearly four times
. . . 38 . . . .
as big as Ghana. The River Niger and its main tributary, the River
Benue flowing from north-west and north-east, respectively, down the
middle of the country into the sea, roughly demarcate Nigeria into three
major parts, generally referred to as the North, East, and West

(Figure 3).
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Climate and Vegetation:

By its location, as described above, Nigeria lies within the
tropical climatic zone although there are wide climatic variations
from the typical tropical climate at the coast to the sub—tropical
climate on the hilly plateaus of the northern part of the country.
There are two distinct seasons in Nigeria: the 'rainy season', lasting
from May to October; and the 'dry season', lasting from November to
April. However, there are no sharp definitions of seasons near the
coast due to influence of the sea. Temperatures along the coast
seldom exceed 90° F (32O C) but humidity is very high, exceeding 80
percent for most of the year and nights are generally hot. Inland
mid-day temperatures exceed lOOO F (38O C) in the northeast during
the dry season and nights are relatively cool; but during the rainy
season temperatures are generally lower. Usually mean annual temper-
atures rarely go below 65° F (18o C). Rainfall varies considerably,
too, in Nigeria from 200 cm (80 inches) - 350 cm (140 inches) along
the coast, to 125 cm (50 inches) and 50 cm (20 inches) in the central
and northern parts respectively. Generally, rainfall decreases in
amount and incidence with distance from the sea.

Nigeria's vegetation is governed by the south to north de-
crease in rainfall, as pointed out above. The main vegetation zones,
therefore, run in broad east to west belts in the following south-
north order: mangrove swamp forest belt (Nigeria's oil producing zone) ;
tropical rain forest belt (rich in oil palm, commercial timber for
construction purposes, good quality cocoa and rubber); grassland or

savanna belt (peanut, livestock and cotton producing areas).
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Historical Background and Political Development:
The entity now known as Nigeria comprised several ancient and
autonomous kingdoms with distinguished history, customs and traditional
‘systems of administration prior to the advent of Europeans. Wars,
revolts and conquests brought about the disintegration and subsequent
fall of these ancient kingdoms which later in ;he late 1800s and early
1900s came under the British Government (as Northern and Southern
Protectorates) through conquests OT treaties of protection until 1914
when the two protectorates were amalgamated to form a United Nigeria.
Sir Fredrick (later Lord) Lugard, who had been the High Commissioner
for the Northern Protectorate, was appointed as the first Governor-
general of Nigeria. Lagos, because of its strategic location as a sea-
port and its self-sufficient economy since 1871 was chosen as the
capital and principal seat of government.

Between 1914 and 1945 colonial political administration was
mainly through the "indirect rule" system.41 After the Second World
War in 1945 heightened demand for self-government by Nigerian political
activitists triggered series of constitutional arrangements and reforms
and led to granting of gelf government toO the Eastern and Western
regions of Nigeria, in 1957, and to the Northern region in 1959. A
Prime Minister (Sir Abubakar Tafawa Balewa) was also appointed in 1957.
Further agitation for indigenous political control culminated in the
granting of independence to Nigeria, by Britain, in October 1960.
Balewa remained in office as the Prime Minister while Dr. Azikiwe
became the first Governor-general of independent Nigeria. Three years
later, in 1963, Nigeria became a Federai Republic within the British

Commonwealth and adopted a new constitution. That year a fourth
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'Region', the Mid-West, was created out of the old Western Region in
response to the sustained campaign of the minorities in the former
Western Region.

Series of crises precipitated by competition for political power
by the various ethnic groups (both within the "Regions' and for control
of the central government) coupled with the growing suspicion of
ethnic domination, resulted in overthrow of the civilian government in
a coup42 in 1966 and establishment of a military government headed by
Major-General Aguiyi Ironsi, an Ibo. His declaration of a unitary
Republic of Nigeria and abolition of the three "Regions' without a
referendum probably aroused vehement opposition especially among the
northerners and led to riots in the north in May 1966. The riots re-
sulted in the massacre of several thousand southerners, mainly the
Tbos, and led to homeward mass—exodus of thousands of others from the
north. A counter—-coup by a group of northern army officers in July 1966
brought General Yakubu Gowon, a northerner, to power. Following further
massacre of Ibo civilians in the northern region in September and
October 1966, the demand for secession by the easterners was heightened.
Tn January 1967 the 'Aburi' meeting took place in Ghana as part of
efforts to devise an acceptable solution to Tbo and Hausa apprehensions
which have threatened the unity of Nigeria. The insistence of the
easterners, through their miliary Governor Colonel Ojukwu, on anything
“short .of autonomy for the easterners led43 the Federal Military Govern-
ment to divide the country into twelve states on May 27, 1967 (see
Figure 4). Three of the twelve states were carved out of the former
Eastern Region. Three days later, on May 30, 1967, Ojukwu announced

the secession of the Eastern Region from the rest of Nigeria and



NORTH

"~ N

WESTERN ) L o\ NORTH
<.) _J NORTH N [T

I (,.-v'“)cwnu )

EASTERN

WESTERN PLATEAU

{
X,
R

e 'v’

J

CMIDWEST

R \'f--,. | W
easT A souTH

FIGURE 4: The Twelve States of Nigeria 1967-1975

23



24

declared it the Republic of Biafra. Civil war between '"Biafra' and
Nigeria started in July 1967 and lasted for two and a half years before
the secession was ended by the Federal Military Government in January
1970. Apart from widespread death, the civil war caused devastation
to infrastructure and houses, especially in the south-eastern part of
the country. Gowon's government carried out extensive reconstruction
programmes under the Second National Development Plan (1970-74) . How-
ever, reluctance by General Cowon to hand over power to an elected
government, as he had promised,44 led to protests and his loss of
popular support which led to his subsequent overthrow in July 1975 by
Brigadier Ramat Muhamed. The new regime, under Muhamed, increased the
number of states from 12 to 19 (see Figure 5) in response to strong
political differences, and immediately set October 1979 as the final
date for army withdrawal. An attempted counter-coup, in February 1976,
in which General Muhamed was killed, brought Lt. Ceneral Obasamnjo to
power. Obasanjo, nevertheless, followed the programme set by his pre-
decessor and restored civilian rule to the country in October 1979
after about 13 years of military rule, Alhaji Shehu Shagari won the
1979 election as the President under the National Party of Nigeria
(NPN) which is the largest and current ruling political party in the
country. The NPN, however, reached an accord45 with the National
Progressive Party (NPP) as a move to ensure the President a majority
in the National Assembly where the NPN held just one-third of the seats.
The present political structure of Nigeria consists of the
Federal capital Territory of Abuja and 19 states (see Figure 3).
Government administration is three-tier: the Federal, State and Local.

The Federal or National Government, based in the Federal Capital
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territory, is headed by a president elected by Nigerians to four-year
terms. The President appoints a cabinet with which he runs the National
Government. The Senate and the House of Representatives constitute
the legislature whose members are also elected, by the people, to
four-year terms. At the State jevel a Governor, elected by the voters,
heads the government. A State legislature is also elected by the
voters. Each State is divided into Local Government areas, comprising
towns and villages, as units of administration. An elected council,

. . . 46 .

headed by a Chairman, alongside traditional rulers administer each
local government unit.

Among the current political issues which face the present

L . , . L. . .47 .
administration in Nigeria is the agitation for creation of new
., 48 .

states and local govermment unilts. As will be seen later, although
creation of new states and local government areas helps to ease po-
l1itical tension and social unrest, it also sets up a chain of actions
which exacerbates the already serious urban housing problems. Mean-
while, with the term of office of the present government administration
coming to an end, the country is already preparing zealously for the

1983 national election and new political alliances are being formed.

Economic Framework:

Nigeria's economy, which is based on agriculture and mining,
has evolved through many phases. During the pre-colonial and early
colonial period economic activity was essentially limited to sub-
sistence agriculture and craft goods for local consumption based on
primitive methods of production. While the trans-Saharan trade between

ancient kingdoms of Nigeria and North Africa provided some medium for
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international exchange of goods, the trans-Atlantic slave trading pro-
vided trade link between Nigeria and Europe.49 The transition from
subsistence economy to export economy was stimulated by increasing
influence of Europeans, especially the British. The import-export
organizations established by the British coupled with investments in
infrastructure (notably the railway) by the British Colonial Govern-—
ment provided impetus for economic expansion in agriculture and
mining.so Except for few enterprises for processing of agricultural
and forestry export goods, as well as a few soap and cigarette
factories, industrialization was discouraged during the early colonial
period in order to protect the interests of colonial trading companies
which dominated important sectors of Nigeria's economy.Sl

In common with most other countries, Nigerian economy suffered
stagnation52 as a result of World Depression from 1929 to early 1930s
and again during the outbreak of the Second World War in 1945. After
the end of World War II the economy was resuscitated in the 1950s due to
the impetus provided by increased export of agricultural products,
petroleum production and the modern manufacturing industry. The
latter, initially sustained and promoted by the export industry, intro-
duced a process of modernization and diversification of Nigerian
economy thus changing the structure of the economy.

After independence in 1960, the manufacturing sector was pro-
moted by import-substitution industrialization with substantial input
of imported materials. However, with the outbreak of the Nigerian Civil
War in 1967 the economy was again interrupted, especially in the
secondary sector (mining, petroleum and manufacturing) following

temporary halt of petroleum production in the war zone (Eastern and
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Mid-western regioms of the country). Following sharp increase in ex-
port of petroleum in 1969/70 the secondary sector survived, but the
Agricultural sector did not due to fluctuation in world prices for
agricultural export Crops, especially cocoa, cotton, peanuts and palm
products. Nigeria's economy underwent a drastic transformation in the
1970s, especially in 1973, as a result of the tremendous OPEC oil price
rise following the Middle East War in October 1973.53 By 1974-75
Nigeria had become the largest producer of oil in Africa, producing
about 3.5 percent of total world production,54 and yielding about 80
percent of foreign exchange for Nigeria. Agriculture, on the other
hand, ceased to be the chief source of government revenue.

Nigeria's increasing prosperity, since independence in 1960,
has been demonstrated by her increasing self~-reliance in financing
development proposals. The first post-independence National Develop-
ment Plan (1962-68) sought for 50 percent of the investment expenditure
from foreign sources and in the second plan (1970-74) only 20 percent
was sought for. Then during the Third Plan (1975-80), finance came
entirely from Nigerian sources for the first time. The current Fourth
National Development Plan (1981-85) is also being financed by Nigeria
without any external World Bank aid.55 The per capita income which
increased from $120 in 1973 to $670 in 197956 is also a reflection
of the economic préspects from oil. Despite the increasing economic
prosperity in the country it is yet to be seen whether benefits from
the sustained economic and industrial growth have been spatially dis-
tributed for equitable and efficient national development in order to

meet the need of the majority of Nigerians.
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Tn recent years, especially since 1976, Nigeria's economic
stability has been in constant threat by fluctuations in international
market due to recent world oil glut which has led to fall in Nigeria's
revenue from oil. The situation signifies a timely warning on the
dangers inherent on heavy reliance on oil as the main basis for eco-
nomic and political calculation, to the almqst total neglect of agri-
culture.57 At present, Nigerian economy still has agriculture as its
base in spite of oil and over 70 percent of the labour force is en-
gaged in agriculture. About 70 percent of Nigeria's population in in

the low-income sector and upper low-income ceiling is about $4,500.

Social Framework:

Nigeria's population, based on projection of the 1963 census
data, is estimated58 officially at about 83 miliion (1980). This popu-
lation size makes Nigeria the most populous country in Africa and among
the 15 largest countries in the world. If officially-assumed constant
growth rate of 2.5 percent59 per annum and the projected growth trend
remain valid, the population is expected to almost double60 by the
year 2000. Projections by other sources also suggest a high population
increase of between 153 million61 and 161 million62 by the end of the
present century. High rate of natural increase due to high birth rate
and declining death rate, has been attributed to this large and growing
population.

Another remarkable feature of Nigeria's population, apart from
its great size, is its heterogenity. There are about 250 ethnic groups
in Nigeria, each of which has its own customs, traditions and language.

The three dominant ethnic groups in the country are: the Hausas and
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Fulanis, in the Northj; the Yorubas, in the West; and the Ibos in the
East. Other prominent, but less numerous groups, include: the
Kanuris, in the Chad Basinj the Tivs and Nupes, in the Middle Belt;

the Edos of Benin City; the Ibibios, in the Forest Belt of Eastern part
of the country; and the Ijaws of the Niger Delta. The most widely used
languages are Hausa, Yoruba and Igbo (Ibo), although English is the of-
official language at present.

Distribution of population in Nigeria is uneven. With a land
area of about 941,849 square kilometres, the overall population density
is about 85 persons per square kilometre. This density, however, varies
from 300-400 persons per square kilometres in some areas of high con-
centrations, namely: the cocoa-growing regions of Yorubaland in the
southwest; the oil palm belt of Tboland and Ibibioland in the south-
east; Kano, Jos and Sokoto-Katsina areas in the north. The greater partE
of the country is, however, sparsely settled, especially the extensive }
areas of the Middle Belt, with as low as 20 persons per square kilo-
metre, as well as the Lake Chad Basin in the northeast, and the Cross
River district. These areas either suffered from extensive slave raids
during the 19th century or have difficult terrain. The urban-rural
population distribution in the country is lopsided. The percentage of
urban dwellers in 1972 was estimated at about 23.2.63

Rural settlement pattern and housing types vary from one part
of the country to another. In parts of Iboland and parts of the south-
east as well as Tivland in the Middle Belt region, rural settlements
consist of dispersed homesteads, in contrast with the nucleated and

compact settlements in the northern and western parts of the country

(see Figure 6). The traditional Nigerian rural settlement is made up of
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32

units called compounds. Each compound houses a man, his immediate
family and some relations. The compound is enclosed by a fence of
sticks, wall of mud or concrete. Within, and surrounding the compound,
are small garden areas called compoundland which are farmed every year.
A number of compounds make up the hamlet or village which is usually
inhabited by people claiming a common ancestor. Rural house types
are influenced mainly by available materials and therefore tend to vary
from the coast to interior. For instance, along the coast, where the
soil is too sandy and not adhesive except if mixed with cement which is
quite expensive, the walls of houses are constructed from bamboos or
sticks tied together with ropes, with the roofs made of raffia palm
leaves. woven into mats. These building materials come from the raffia
palm which abound in the area. Further inland, in the forest belt,
mud houses, often rectangular and with mat roofs, are common. The
houses of the more affluent are roofed with corrugated iron sheets. In
the savanna areas of the Middle Belt region and parts of the north,
round mud buildings, roofed with grass thatch, are typical house types.
Tn the extreme north, where rainfall is scanty and temperatures Very
high, flat roofe of mud are used rather than sloping grass thatch roofs.
Urban settlement pattern and housing types are discussed in Appendix 1.
The main religions practiced by Nigerians are Islam in the
Northern states and parts of Western states; and Christianity in the
Southern states and parts of the Middle Belt. The difference in types
of education ('Western' and "Tslamic') introduced by these main re-
ligious groups influenced the rate of modernization and social mobility

in the northern and southern parts of the country. Polygamy is common

among Nigerians, except for the Christians. The implication of this for
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housing is that there is a tendency for polygamous society to have large
households for whom adequate housing would either entail heavy govern-

ment subsidy or the use of substandard materials for construction.

Organization of Balance of Thesis

After this introductory first chapter, Chapter 11 examines,
critically, the underlying factors which have contributed to urban
.housing problems in Nigeria. This examination is done against the
background of the evolution of Nigeria's urban system, from the pre-
colonial period to the present, a brief account of which is summarized
in Appendix 1 for ease of reference. The various public and private
sector responses to Nigeria's housing problems, up to 1980, are/des—
cribed and analyzed in Chapter 111, while the impacts of these past
responses are assessed, from independent and official perspectives,
in Chapter IV. 1In Chapter V the goal, objectives, and policy strategies
of the current National Housing policy are presented in the context of
the Fourth National Development Plan (1981-85) in order to provide the
necessary framework for subsequent assessment of present and potential
impacts of the current national housing policy in Chapter VI. The

final Chapter VII embodies summary of the study, conclusions and

recommendations.
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conference on Human Environment, held in Stockholm in 1972,
representatives from 132 nations approved 64 'Recommendations
for National Action' and a 'Declaration of Principles.' For
instance, recommendation C9 stipulated, among other things,
that National Housing policies must aim at providing adequate
shelter and services to the lower income groups, distributing
available resources on the basis of greatest needs.
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In the Third National Development Plan (1975-80), the original
target of 60,000 dwelling units was increased to 202,000 units
with a budget of about $3.5 billion (W 2.3 billion) repre-
senting 5.2 percent of the planned total expenditure in all
sectors. The budget for the Fourth National Development
Plan is about $4.1 billion (W 2.7 billion).

Federal Republic of Nigeria, National Housing Policy, Federal
Ministry of Housing and Environment, Lagos, 1981, Pp. 3.

This view was expressed by the World Bank in 'Housing: Sector
Policy Paper', 1975, p. 3. The assumption is that as a result
of increase of investment into housing, the building industry
is activated, using labour-intensive techniques and thus
maximum absorption of labour would result.
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Employment in the building industry, nevertheless has also its
shortcomings and the industry is regarded as one of the most
volatile sectors of the economy. For instance, fluctuations
in level of output influences the size of labour required
annually in the industry. Due to variations in size and
composition of the labour force required at different stages of
a building project, employers detest long term commitment with
the result that most labourers in the industry are employed on
a casual basis. The need to change jobs and employers fre~
quently results in periods of unemployment. The long-term
nature of house building relying, as it were, on unstable
capital market conditions adds to the uncertainty on employ-
ment and income situation of these workers.

Federal Republic of Nigeria, op. cit., p. 2.

Ibid., p. 11.

See footnote 1, above. Recommendation C9 is in accord with
Nigeria's national goal as articulated in the Second and Third

National Development Plans which places a lot of emphasis on
egalitarianism and equal opportunity for all.
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Satterthwaite, Shelter Need and Responses: Housing, Land and
Settlement Policies in Seventeen Third World Nations, Toronto:
John Wiley and Sons, 1981; Federal Ministry of Housing and
Environment and The World Bank, Housing Policy and Strategy
Workshop, Lagos, October 1981.

According to John Friedmann, in Retracking America: A Theory of

For

For

Transactive Planning, 1973, Pp- 244, "...personal knowledge is
neither formally codified or subject to a process of system-—
atic verification...." In this study specific reference is

made to personal knowledge of the author only when and if it
assists in substantiating, clarifying or refuting a point.
Otherwise it may be taken that the knowledge is subsumed under
various issues discussed. This does not necessarily suggest
that personal knowledge does not stand scrutiny.

example, according to Lipton, the 'urban bias' in development
policy has steadily been to the advantage of the urban areas
through such policies like food pricing or public investment

in infrastructure and social services. This 'bias' has not
only encouraged rural-urban disparity but also stimulated rural
to urban migration. The propensity of private enterprise to
concentrate in urban areas has also exacerbated this trend.

See M. Lipton, Why People Stay Poor: Urban Bias in World
Development, Cambridge Massachusetts: Harvard Unilversity
Press, 1977, especially Chapters 5 and 6.

instance, in the cities, traditional forms of buildings are
often not acceptable, legal acquisition of land is far beyond
the means of most people, opportunities for employment are
limited and rapidly rising population outpaces provision of
facilities and gives rise to acute housing problems.

This does not, however, imply that the problems of urban and rural

housing are not interrelated.

Josephine Abiodun, 'Housing Problems in Nigerian Cities," Town

Planning Review, Vol. 47, No. 4, Oct. 1976, p. 346.
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34. 'Third World' is used in the sense defined by the United Nations
group of experts to represent those countries whose per
capita real income is low when compared with per capita real
income of the United States, Canada, Australia and Western
Europe. This term is used interchangeably with "less
developed countries," 'developing nations," "underdeveloped
countries," and "rapidly developing nations." The term is
generally used for developing countries in Africa, Asia and
Latin America, but it does not imply that these countries
have uniform housing problems or strategies to solving the
problems.

35. See, for example, Geoffrey K. Payne, "Housing: Third World So-
lutions to First World Problems," Built Environment, Vol. 5,
No. 2, 1979, pp. 99-110.

36. Although it has been estimated, based on data on occupancy and
estimated urban population, that the size of Nigeria's urban
housing stock was about 3 million units in 1975. The use
of this estimate for planning purposes could be misleading,
especially since it is outdated.

37, Including lack of research on feedback from consumers of housing
through 'usage-survey' to determine level of user satis-
faction rather than relying on intuitive, emotional and sub-
jective approaches which planner, politicians or admini-
strators are often tempted to adopt.

38. This river and its tributary, the Benue, are very significant in
the history of Nigeria because among other things, their
valleys facilitated access into the hinterland of the country
for ancestors of Nigeria's present inhabitants.

39. TFor more details on the geography of Nigeria, see N. P. Iloeje,
A New Geography of Nigeria, Enugu: Longman Nigeria Limited
1965 and R. K. Udo, Geographical Regions of Nigeria, London:
Heinemann Educational Books Ltd., 1970.

40, Lagos was at this time handling about & 500,000 of trade annually.
See Arnold Guy, Modern Nigeria, London: Longman Group Limited,
1977, p. viii.

41. See Okoi Arikpo, The Development of Modern Nigeria, Middlesex:
Penquin Books Limited, 1967, pp. 35-36, and Royal Institute
of International Affairs, Nigeria: The Political and Economic
Background, London: Oxford University Press, 1960, p. 35.
See also Olav Stokke, Nigeria: An Introduction to the Poli-
tics, Economy and Social Setting of Modern Nigeria, Uppsala:
The Scandinavian Institute of African Studies, 1970, p. 15.




42.

43.

b4,

45.

46.

47.

48,

38

In this coup, the Prime Minister and Premiers of the Northern and

Western Regions were assassinated. The fact that the Premier
of the Eastern Region was not among those killed led the
Northerners to believe the coup was an Tbo affair, designed to
dominate the country.

Before independence, however, there had been a sustained demand

by minority groups within the federation for more states.
Though the 1954 constitution provided for creation of more
states, none of the regional governments appeared willing to
'balkanize' its territory. The Willink Commission of 1958
also recommended creation of new states, but for fear of de-
laying Nigeria's independence the issue was avoided through
mutual agreement of Nigerian political leaders and the British
Covernment. The creation of Mid-West State in 1963 resulted
from a major political crisis in the Western Region which
forced the Federal government to invoke its emergency poOwers.

He had assured the nation, in 1966, that his regime was only

'transitional' and that as soon as a new constitution was
approved by a referendum, his military government would 'fade
out'. See West Africa, August 13, 1966, p. 907. Then, at

the celebration of the tenth anniversary of Nigeria's inde-
pendence on October 1, 1970, he announced that military rule
in Nigeria was to continue until 1976. But, four years later,
during the l4th independence anniversary speech, on October 1,
1974, he postponed return to civilian rule indefinitely.

The NPN-NPP 'Accord', however, ended in mid 1981 after 21 months

due to political conflicts (see West Africa, No. 3378, May 3,
1982, pp. 1187-1190).

As a result of the Local Government Reform of 1976, traditional

The

For

rulers were 'stripped' of executive powers and functions in
local government and so no longer play an active role in ad-
ministration as in the past. Local governments, as a result,
have lost their traditional base.

politicians who agitate for new states seem to be motivated in
their demand by the enormous prospects inherent in the new
states. For instance, each state, no matter its size, is
entitled to five seats in the senate, has a governor,
Commissioners/Ministers and many other positions too many to
enumerate here. Apart from these, each state is entitled

to the same percentage of money, usually allocated to states
as a whole.

almost similar motives as agitators for new states, some state
governments have, without constitutional amendment, carved out
more local government units from existing ones on the grounds
that the existing ones were too few and 'distant' to the
people. Such unconsitutional actions were tested in courts and
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are yet to be validated (see West Africa, No. 3379, April
12, 1982, p. 1025).

49. See M. Crowder, The Story of Nigeria, London: Faber and Faber,
1962, pp.>7 et seq.

50. For instance, peanut (ground nut) export from Kano area increased
from less than 2,000 tons in 1911, before railway reached
Kano, to about 20,000 tons in 1913 after the railway got to
Kano. Export of cocoa from Tbadan area increased 30 times
and of tin from Jos, 12 times.

See A. L. Mabogunje, Urbanization in Nigeria, London:
University of London Press, 1968, p. 145,

Today Nigeria ranks among the world's leading producers of
cocoa, palm oil and palm kernels, peanuts and rubber.

5]1. Ludwig Schatze, Industrialization in Nigeria: A Spatial Analysis,
Munchen: Weltforum Verlag, 1973, p. 17.

52, TIbid., p. 28.

53, TFor instance, oil price per barrel rose in 1973 from $4.29 to
$8.31 and from January 1974 it skyrocketed to $14.69 for a
short while though. Guy Arnold, op. cit., P. 52.

54, Ibid., p. 93.

55. Except perhaps for World Bank's contribution in the Nigerian States
Urban Development projects.

56. World Bank's World Development Report, 1979, shows that Nigeria's
GNP was $670 per capita. This figure has been inflated by
revenue from oil and cannot, therefore, be taken as a true
reflection of average Nigerian's standard of living. Also,
in terms of real distribution of the national income, per
capita income derived from merely dividing the GNP among the
population does not give a correct picture of a country's
standard of living.

57. However, one of the main planks of the NPN (the ruling party in
Nigeria) manifesto is to make Nigeria self-sufficient in food
production within five years from October 1979 and a crop
exporter in seven years. (See West Africa, No. 3349, October
5, 1981, p. 2320).

58. As pointed out earlier, there are no reliable up-to-date demo-
graphic statistics available for Nigeria. As a result, all
demographic statistics for the country are merely estimates
and it should not be surprising to find that different esti-
mates for the same thing are given by different sources.
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Unofficial estimates, however, suggest higher growth rates ranging
from 2.8 percent to 3.5 percent. See, for instance, Africa
Insight, Volume 11, No. 3, 1981, p. 183, where Nigeria's 1980
population is estimated at 85 million based on annual growth
rate of 3 percent.

According to estimates in Nigeria's Fourth National Development
Plan, 1981-85,

Jorge E. Hardoy and David Satterthwaite, Shelter Needs and
Response, op. cit., p. 158.

The figure of 161 million is based on United Nations projection
as quoted in West Africa, No. 3349, October 5, 1981, p. 2320.

See Doxiadis Associate International, "Nigeria: Development
Problems and Future Needs of Major Urban Centres—-Twenty Urban
Centres." A report prepared for the Federal Ministry of
Economic Development and Reconstruction of the Federal Govern-—
ment of Nigeria, Report No. 28, DOX-NIG-A 32, November 1973,
p. 33.

Olu Josephine Abiodun, "Housing Problems in Nigerian Cities,"
Town Planning Review, Vol. 47, No. &, October 1976, p. 342.




CHAPTER 11

NIGERIA'S URBAN HOUSING PROBLEMS:

"REMOTE' AND 'RECENT' CAUSES

Housing problems, 1ike other urban problems, do not emerge from
a 'vacuum'. Therefore, in order to provide a factual basis for as-—
sessing whether or not a given hoﬁsing policy could actually resolve
the housing problems and issues which it addresses, it is expedient, in
the first instance, to ensure that the causes of these problems have
been properly identified and well articulated; not in terms of
'symptoms' but rather in terms of the underlying processes within which
these housing problems emerge.

Review of literature on the evolution of Nigeria's urban
systems, from the pre-colonial period to the present, provided a basis
for understanding the underlying factors of Nigeria's urban growth and
development and how these factors have given rise to the country's urban
problems. For ease of reference, an overview of the development of
Nigeria's urban system will be found in Appendix 1 .

In this chapter, an attempt would be made to identify, more
specifically, the root causes of urban housing problems in Nigeria, es—
pecially as they affect the urban low-income group who are the focus of
this study.

Many factors contribute to Nigeria's urban housing problems.
Some of the causes, at least for the purpose of this study, could be

deemed 'remote' causes and some may be regarded as 'recent' causes,

41
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even though there are cases where such distinction may not be clearly
evident. The remote ones include: location and physical character of
early urban centres; socio-economic base and attitude of early in-
digenous populations; colonial influence; and, internal structure and
character of early urban centres. Among the recent causes are:
urbanization and rate of urban growth; size of urban centres; financial
constraints; and public policy. 1In order to appreciate how these
factors contribute to the housing problems a brief elaboration would

be made taking each of the causal factors in turn.

i) Location and Character of Early Urban Centres:

The location of urban centres within Nigeria's geographical
space was predicated on choices made in the pre—coionial period, based
mainly on expediency, due to the then pressing exigencies of trade,
defence and administration.

As pointed out in the discussion on pre-colonial urbanization
(Appendix 1 ), initially, orientation of trade and direction of trade
routes influenced location and siting of many urban centres, especially
in the northern part of the country. Subsequently, defence or refuge
considerations led to preferences for sites such as hilly areas (like
Tbadan and Zaria), islands (such as Lagos), lagoons and low marsh (as
at Epe) and thickly forested land (as in the case of Benin). However,
when defence and refuge were no longer considered priorities, the
physical location and character of some of these early urban centres
constituted serious problems in housing and urban development. Among
such problems was the restriction on spatial expansion of some urban

centres, as in the case of Kano where the Dutse and the Dalla Hills,
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which had at one time served as effective bulwark, later constituted
serious obstacle to a westward spatial expansion of the city. Similar
restriction on residential expansion in Ibadan by hills, notably the
Eleiyele hills, was SO serious that houses are now built on steep
gradients and slopes. Another serious problem is liability to flooding
of some of the urban centres due to topographical problems. A good
case in point is the city of Lagos whose location on marshy island, for
refuge reasons, later became a serious impediment to housing and other
developments in later years. On some occasions the high cost involved
in swamp or marsh reclamation, prior to housing development, had led

to postponement Or abandonment of such projects.1 This problem stemmed
from the low-lying nature of the land as well as high water table which
rendered substantial parts of the city marshy and liable to flooding
with all the attendant drainage and sewerage problems (see Figure 7).
Other early urban centres similarly affected by flooding and poor
drainage due to their location include Benin and Onitsha. In the case
of the latter, the 'Okpoko' and Fegge areas of the city are particularly
affected. Thus, from the examples given above it may be seen that lo-
cations of some early urban centres later became more of a liability
than asset due to the constraints they posed for housing and urban
development. However, according to some researches such as Grimes,
much as such topographical features could have exacerbated housing
conditions, they are more of 'modifying' rather than 'determining'
factors. He observed that in some countries many cities have capital-

ized upon such seeming topographical impediments to their advantage.
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ii) Socio-economic Base and Attitude of Early Indigenous
Population:

In some pre-colonial urban centres such as Lagos, Benin, Kano,
Onitsha, Ogbomosho, Ilorin and Oyo there exists a group, usually com-
prising many 'extended families', who regard themselves as ‘sons of the
soil'. They live in the older traditional cores of the urban centres
where housing development is often haphazard and of poor quality. This
group claimed, and still claim,3 rights of ownership and development
rights of land in the traditional cores on the ground that the land is
their 'ancestral home'. There are cases where vast areas or parcels of
urban land held by such groups of families in some Nigerian cities are
not developed, for years, due to failure to reach an agreement on how
to share the land among individual male members of the family. In the
course of such procrastination, as observed by Onyemelukwe,

Quite often, certain unscrupulous members of such families
go out on their own to unilaterally sell or lease out such
common property to unwary clients. Many cases of liti-
gation on matters of this nature have been handled or
pending in Nigerian Law courts. And more often than not,
they drag on for years and thereby slow down the speed

of urban land acquisition. Thus at such a slow pace of

land title transfer, the rate of adding to the stock of
urban housing is seriously reduced.

Even where the land had been allocated to individual members
many lots of land were left undeveloped either because the owners had
no money (or immediate plan) to develop them, or that the owners were
not willing to sell or dispose of the lots to those ready to put them
into immediate use. As a result of this practice supply of urban and
suburban land available in the open market was significantly reduced.
This sort of imperfection in the urban land market encouraged specu-

lative buying of urban as well as suburban land and reselling at prices
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so high that the average income earners, especially the low-income
group, are increasingly denied access to this basic requirement for
shelter.5

Apart from withholding land from development these 'sons of the

soil', in many of the urban centres, often exhibit tough resistance and

vehement opposition6 against urban renewal, slum clearance or planning
projects within the traditional cores. In order to avoid conflicts
which might threaten or lead to political and social instability,
government and urban planning authorities often endeavour to relax
planning and building regulations by providing flexible guidance rather
than imposing rigid rules in such parts of urban areas. Thus, by
adopting this strategy in an effort to avert undesirable social and
political consequences the planning authorities and government are
often confronted with the difficult and delicate choice of whether or
not to adopt double standards in the regulatioﬁ of urban housing in

the traditional and modern sectors.7 Invariably in the face of such
dilemma, housing and planning schemes designed to ameliorate conditions
in the traditional cores are rather suspended or shelved altogether,
thus defeating the whole aim of achieving coordinated and planned
development for the urban centres. A view is held that the majority

of the urban poor, and mainly indigenes, live8 in these traditional
cores and because of their meagre economic base, derived from rural-
based subsistence agriculture, these people are neither able to support
themselves nor maintain the housing and other urban facilities in

their traditional area in acceptable conditions. Thus, it is common to
find that the housing stock in such parts of the urban centres is often

characterized by obsolescence and overcrowding; deficient in sanitary
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facilities and other urban amenities; and with high density of popu-
lation as high as 30 occupants per house in places like Lagos and
Ibadan.9 As pointed out by Ajaegbu, it has often been a difficult task
to collect planning or development rates from the indigenous in-
habitants in the old core, especially in the traditional urban
centres.10 Thus, while making use of urban facilities they add little

or nothing to revenue required to carry out urban development.

iii) Colonial Influence:

As pointed out in Appendix 1, colonization of Nigeria intro-
duced several non-traditional infrastructural networks, brought dramatic
changes in the traditional and economic systems, and introduced modern
amenities which brought benefits to the country and, at the same time,
contributed to urban housing problems. It will be recalled how
colonization led to founding of new towns, mainly along transportation
routes, mines and ports, and stimulated expansion of some existing
towns. It was also pointed out how developments were concentrated in
certain key urban centres, mainly colonial urban centres and in a few
traditional urban centres, favourably located or which had the po-
tential for promotion and realization of colonial economic motives in
the country. As incomes rose with successful exploitation of resources,
purchasing power of Nigerians also increased. Tastes shifted to non-
agricultural goods which were then produced or available in the cities
through importation from Britain. As centres of production, commerce
and administration, these key urban centres inevitably attracted labour
and hence urban population, mainly from the less—favoured urban centres

as well as from the rural areas. Thus, while the housing stock in the
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'abandoned' urban centres deteriorated and degenerated into slums, due
to lack of maintenance, there was unsatisfied demand for housing in the
urban centres where the migrating population settled.

Introduction of foreign and imported building materials,
notably cement, corrugated iron roofing sheets and bricks, contributed
to urban housing problems in two ways, among others. Firstly, these
materials, though admittedly superior to traditional ones, were Very
expensive and beyond the means of most Nigeriams. Due to the high cost,
they were not readily available for use by majority of Nigerians.
Secondly, the use of the foreign building materials required special
skills which entailed employment of tradesmen or contractors, thus in-
creasing housing cost, unlike traditional materials, such as mud or
thatch, which could be used in house construction by self-help or
assistance from friends and family members. The colonial policy of
segregation of residential areas also led to neglect of the housing of
the indigenous sections of the urban areas so that the housing stock in
these areas remained not only very poor but their subsequent re-
development constituted a serious planning problem. In fairness, how-
ever, the colonial government might not have accomplished much by way
of improvement in the housing of the native populations for fear ot the
consequences of destroying private properties (or paying compensation)
especially in the face of constant opposition against such improvements,
as noted earlier. However, since no major improvement scheme could be
undertaken without injuriously affecting some persons, the almost total
neglect of effecting such improvements in the past has merely succeeded
in shifting the problems to later days when extra firmness and cost

would be required. From what was discussed in (ii) above, government
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and planning authorities are often unable or reluctant to apply such
firm action.

Another causal factor of urban housing problems which could be
traced to colonization is the effect of introduction of compulsory
acquisition of land 'in the public interest' and payment of compensation
to the former 'owners'. It will be recalled that during the pre-
colonial period land was traditionally owned by the community. Under
this communal system,ll community leaders and heads of families held
land in trust for the people. Individuals applied for and were granted
right to use, but not ownership,12 of a parcel of land for housing or
other legitimate uses,13 at no monetary cost; all that was required was
that the individual fulfilled his customary obligations14 to family
and to the community. Even where alientation of interest in land was
transacted under the traditional system, no cash payment was required.
The colonial period brought some significant changes in this tra-
ditional system. In the northern part of the country the control of all
native lands was vested in the Governor, as trustee, who was authorized
to grant rights of occupancy to natives and non-natives or revoke such
grants and, to make land available for public purposes. This was part
of the agreement between the northern Emirs and the British.15 The real
motive for vesting all lands in the Governor is not clear although the
suggestion that the action was " . .to prevent wholesale alienation of
land under economic pressure,"l6 by the natives, might be one of the
likely reasons. The Governor exercised his powers, in respect of land,
under the "Land and Native Rights Ordinance" which 'preserved' the
existing native customs with regard to the use and occupation of land.

However, the traditional conception of customary tenure whereby the use
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of the land was vested in the community was changed. Thus, the
Governor could use his powers to vest title to land on individuals.
On the other hand, aliepation of land to non-natives was prohibited
without the governor's authorization, probably for reason suggested
above or to prevent speculative practices. As a result, access to land
by Nigerians who migrated from the southern parts of the country was
restricted and so, investment in housing and other investments re-
quiring land, by non-indigenes, was slower and limited in the north.
Land held by non-northerners was mainly in the form of small lots for
trading and residential uses and was usually held on lease for about
a 40—yearl7 term subject to strict conditions regarding rents and im-
provements.

In the southern part of the country the colonial period did not
change the existing communal system of land ownership per se, although
there were variations from place to place. However, new conceptions
in land tenure were introduced. Notable among these was the intro-
duction of .compulsory acquisition of land 'in the public interest'
with compensation paid to the former 'user' or users'. Thus land,
especially in urban centres, not only acquired commercial value but
also land tenure began to move towards individual ‘ownership'; conse-
quently, land came to be associated with individuals and groups of
families rather than the community. Tt also became possible for land
to be alienated by sale or lease to migrants from other parts of the
country to urban centres. The impacts, on housing, of these differences
in the system of land ownership in different parts of the country would

be pointed out in the subsequent sections of this chapter.



51

i

Apart from infiltration of alien notions of land tenure which |
emphasized personal rather than communal rights and liabilities, some %
foreign building and planning concepts and regulations were also intro-
duced into the couhtry during the colonial period. Some examples of
these concepts and regulations are the building codes and planning
standards which stem from the Township Ordinance and the Town and
Country Planning Ordinance discussed in Appendix 1., Among the planning
standards and building codes pertinent to this study are Space-use and
Density Standards; and, Performance Standards. The former stipulates
the amount of space for housing such as: minimum lot sizes, number of
buildings per unit area, building bulk per unit area, number of persons
per room (occupancy rate)18 or number of persons per hectare (or acre).
The rights of the prospective user to the space as well as the manner
in which the space should be used are spelled out too. The latter,
that is Performance Standards, include building by-laws and specifi-
cations for types of building materials that must be used, sizes or
rooms and ceiling heights, Health and Sanitary regulations for lighting,
ventilation, thermal comfort19 as well as control of noise, fire and
other necessary measures. Among the above stated standards and regu-
lations, those pertaining to the type of building materials permitted
affect the low-income groups adversely. For instance, Nigerian building
regulation stipulates that materials for walls should be brick or
blocks produced from sand and cement, soil and cement, burnt clay or
sand and lime. Roof covering shall be water-proof and shall be com-
posed of boards and felt, slates, tiles, corrugated iron, aluminum,
bitumen or asbestos sheets, reinforced concrete or any other approved

materials. On the other hand, the use of grass, thatch, mats or



52
beaten-out tins or drums as roofing materials were banned, especially in
the urban areas. These prohibited roofing materials are readily avail-
able and within the reach of most low-income people. However, they are
also easily prone to fire hazards but; whether they should be forbidden
because they detract from the aesthetic quality of the urban centres
remains a highly subjective issue.

Laudable as the aims and objectives of these foreign planning
standards and building regulations are, they nevertheless turn out to
be inappropriate and invariably inoperative in the Nigerian context.
The main reason why these standards do not meet the needs of most
Nigerians has been attributed to the fact that they were derived or
copied from standards which were formulated to cater for the needs of
'Western' countries, as they were conceived and perceived by those
countries, rather than based on local needs, experience and conditions
in Nigeria. In other words, such alien standards did not take into
account the resources, culture, technology, institutional and admini-
strative set-up for implementation existing in Nigeria.

Thus, from the above review and from previous discussiocn on
colonial influence in Nigeria, the following impacts on housing may be
discerned. As mentioned, in Appendix 1 'spin-off' from colonial
modernization initiatives such as Western education and wage employment
opportunities brought increase in income and purchasing power to
Nigerians and raised living standards, howbeit, mainly of the elite
minority. Subsequent introduction of foreign building materials,
coupled with the shift towards individual ownership of land, led to
heightened aspirations, new life-styles and patterns of consumption

with regard to housing. With increasing standard of living there came
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a strong quest and pressure for better housing, especially from the

later years of the colonial period. A significant expression of this
heightened public aspiration was reflected in the replacement of
traditional compound houses, hitherto designed for a larger extended
family, by smaller single-family houses in a process described by
Mabogunje as 'growth by fission'.21 This new wave of housing took place
in the already crowded traditional cores through 'infilling' of avail-
able open spaces within the compound houses. Thus, apart from in-
creasing the already high density of the houses in the core areas, lack
of effective planning control led to haphazard development in these
areas. On the other hand, the low-income urban dwellers who could not
afford to build their own houses using 'officially acceptable' building
materials or rent rooms in the "modern' houses, had to crowd into the
low-rent traditional compound houses and contend with conditions which
contravene all the principles of lighting, ventilation and sanitation,
plus other dehumanizing situations. These traditional houses often
deteriorated very fast under population pressure, partly due to lack of

proper and timely maintenance and repair and partly due to the non-
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e nature of materials used for their construction.

iv) Internal Structure and Character of Early Urban Centres:

Most of the traditional urban centres in Nigeria sprang up and
developed during the period when the level of technological development
in the country was rudimentary. There were no motor vehicles; building
materials used were local ones requiring no special skills for using
them in construction; no 'modern' planning and building regulations

were then known in the country; in fact, the need for them was not felt.



54

As a result, provision of shelter and supporting facilities was
undertaken in the light of existing framework of customs, standards,
materials and technology that were easily mastered and readily avail-
able to majority of the people. For instance, most residential houses
were erected without any major control and the main frame on which
residential houses were built was provided by a few roads radiating
from the centre of the urban areas where the ruler and some other
public institutions 1ike the main market, place of worship, were lo-
cated. Apart from these major roads, which generally led to other
urban centres, there were few streets, often narrow, in other sectors
of the towns. Footpaths wound informally around the houses, then
meandered and converged on the ruler's palace or market place. With
colonization, this 'organic' pattern of residential land-use became
caught up by ‘planned' development characterized by grid-iron pattern
street planning. The colonial policy of segregation in residential
land-use in the form of high quality European reservation and relatively
low-quality indigenous residential areas led to dichotomy in resi-
dential land-use. Buffer, usually golf courses, separating the
European and traditional areas emphasized this rift (vrefer to Figure 15,
Appendix 1).

The housing problems, created by this new structure of resi-
dential development which became apparent with rapid increase in urban
population and the inevitable demand for more housing, have been well
analyzed by Ajaegbu.22 Firstly, the need to provide extra housing for
the growing urban population led to expansion of the indigenous
quarters through infilling of the golf courses and other open spaces

(where they exist). Due to lack of effective planning control to guide
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such infilling, the resultant haphazard development was not only out

of consonance with the existing, though out-dated, grid pattern, but
also did not mesh perfectly and completely with subsequent town plans
based on 'modern' concepts of residential land use. As a result, there
is, in some towns, an incongruous admixture of incompatible land-use
patterns existing side by side with large portions of each distinct
pattern not integrated with the other. Even in those urban centres
where, through planning efforts, such infilling had been successfully
integrated into the colonial grid-pattern, there is still a rift between
the Government reservation areas (GRA) and the indigenous residential
areas. Secondly, as discussed in the preceding section, increasing
population exerted undue stress on the low-quality and less—durable
high~-density houses in the traditional core and contributed to rapid
deterioration of the houses. On the other hand, the small-sized
nuclear-family and modern houses which had been infused into the already
congested traditional core also became overcrowded due to natural in-
crease of their occupants and due to influx of migrants seeking housing
accommodation. The fact that these modern houses in the traditional
core had been sandwiched between exieting developments and on small lots
usually made expansion difficult, if not impossible; thus, the problem
of overcrowding became aggravated with further increase in population.
Thirdly, the Building-Free-Zone (BFZ) restriction employed to enforce
the residential segreation impeded the spatial expansion of the tra-
ditional core areas which, under iﬁcreasing population pressure and

lack of maintenance, degenerated into slums, thus worsening, rather than
ameliorating, the already poor housing conditions of the low-income

crowded into these parts of the urban centres.: Fourthly, with
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introduction of modern planning concepts, especially those pertaining
to space standards (such as minimum 1ot and room sizes) those smaller
houses, usually on small lots, which were hitherto adequate for smaller
families, became classified as substandard; and in many cases the
chances of expanding such houses to cater for the needs of larger
families were usually very limited. Apart from the limitations
mentioned above, some building regulations and planning schemes in
Nigeria stipulate that such so-called substandard houses could be
permitted to exist but once dilapidated or demolished, they were mnot
to be rebuilt in their existing form except with planning approval.

For fear that they might not be able to meet new building and planning
requirements, should they desire to voluntarily demolish and rebuild,
owners of such houses would rather do everything possible to get the
houses to 'survive'.23 There are cases where unauthorized extensions
and structural repairs to these houses have been effected at night to
evade detection by public authorities. These so-called substandard
houses, no doubt, serve useful purpose by providing much-needed
accommodation in the face of acute housing shortage. However, they do
not provide the necessary household amenities and facilities (such as
open space, kitchen and washroom) for desirable living. But as long as
current standards on minimum lots and other space standards are in force
not much by way of rehabilitation or reconstruction of existing housing
stock would be accomplished. Without such rehabilitation their use,
under increased pressufe of population, will increasingly become un-—

desirable.
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v) Urbanization and Bate of Urban Growth:

Review of recent literature indicates that it appears there is
now a consensus that urbanization is one of the major causal factors of
urban housing problems in developing countries, including Nigeria.

Although urbanization has a long tradition in Nigeria, the
level and rate of early period of urbanization did not give much, if
any, cause for concern in respect of housing problems. However, ac-
celerated urbanization in recent years, which was sparked off by
dramatic changes in socio-economic, physical and political development
of the country since the colonial period has given rise to serious
housing problems, especially within the urban centres. The housing
problems, and other urban proplems, surfaced prominently when many
streams of migrants converged on the major, but limited, urban centres,
thus causing undue overloading of existing urban housing facilities as
well as inducing insatiable demand for more housing and urban facili-
ties. Attainment of independence has not alleviated the problem. With
import-substitution industrialization investments concentrated in the
urban centres, expansion of varieties as well as quantities of job op-
pertunities together with an increasing spectrum of goods and services

for consumption made the city irresistible to the rural population, more

specifically for the young school leavers.

Macro problems of urbanization:

This rapid influx of people into Nigeria's urban centres, as a
result of accelerated urbanization, has generated macro-problems of
urbanization which are typical of developing countries. These wider

problems include: shortage of food to feed the large and growing urban
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population; insufficient productive-employment opportunities; in-
adequate supply of cheap energy to meet the energy needs of the country,
especially the urban population. There are recent 1iterature24 and
empirical studies which have dealt with impacts of macro and micro
aspects of urbanization in developing countries. Readers may refer to
these for detailed information. However, suffice it to give some simple
illustrations on Nigeria. Consider, as an example, the case of food.
There is evidence that the growing urbanization has altered Nigeria's
food production and consumption pattern to such an extent that certain
basic food items are now imported into the country in spite of the
fact that Nigeria is about 80 percent agrarian. As noted earlier
in Chapter I, Nigeria has vast land resources. Out of the 91.2 million
hectares of land of which about 75 percent are cultivatable, only about
30 percent is under cultivation.25 Yet between January 1970 to June
1971, for instance, Nigeria's food import bill rose from&l3 million to
&19 million.26 Among the main causes of the recent change in food pro-
duction and consumption is the shift in urban food preferences which has
compelled local producers to discontinue or slow down on production of

. - 27 . . . . .
iocal products. For instance, the traditional staple food in Nigeria

are: yam and cassava in the south; millet and sorghum in the north;
and, with meat and fish providing animal protein. In recent years the
shift has been to wheat flour28 and rice in urban centres. As a
result, even rice, which has been grown in the country since the co-
lonial period, is still imported, not to talk of wheat which is grown
only on a small scale in the north. Thus, at any time there was rise

in urban demand these basic food items had to be imported rather than

expanding local production. Among other major factors which affected
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low food production in Nigeria include: colonial undue emphasis on
production and exportation of agricultural cash crops and mineral re-—
sources which contributed to neglect of subsistence agriculture; the
0il boom in the country which led to the costly mistake of relegating
agriculture to secondary position. With food production increasing at
a rate of only 2 percent per annum and demand at 4.5 percent29 per
annum it became obvious that:

At the present rate of growth of supplies, Nigeria will not

be able to feed its people in the next decade unless there

is a radical departure from existing attitude to investment

in agriculture.30
A good reflection of the problem of inadequate supply of basic food
items in Nigeria is depicted by the spiralling food prices shown in
the composite Consumer Price Index for lower income groups in some
selected urban centres (see Table 1 ). From the table it will be ob-
served that the composite consumer food price index for the lower in-
come group at the end of June 1975 was estimated at 335.2 showing an
increase of 29.8 percent over the level at the end of June 1974, Per-
centage change as at June 1975 was 37.1 percent over June 1975. At the
end of June 1977 there was a relatively smaller change of 17.0 percent
over the previous year. The downward trend in the cost of food in 1977
was attributed to moderation of 'strong inflationary pressures which
have plagued the economy in recent years."31

For the middle income group the corresponding percentage changes

for all cities surveyed were as follows: 17.0 percent increase for
food, 19.2 for clothing, 11.2 for drinks, 15.3 for fuel and light, 3.5
for accommodation and 11.2 for miscellaneous services over the levels

at the end of June 1976.32



TABLE 1
Composite Consumer Price Indicesl - Lower Income Group

(Base average 1960 = 100)

June Percentage Change Between

lo74 1975 19765 19770 (D & (2) (D& (3 (3) & (&)

(1) (2) (3 (4) (5) (6) (7
All items 210.8 264.8 340.7 393.4 25.6 28.7 15.5
Accommodation 137.3 140.0 142.9 147.9 2.0 2.1 3.5
Clothing 206.9 255.9 328.8 392.1 23.7 28.5 19.2
Drinks 180.6 234.3 278.6 309.8 29.7 18.9 11.2
Food 258.2 335.2 459.6 537.7 29.8 37.1 17.0
Fuel and Light 173.9 249.7 289.2 333.5 43.6 15.8 15.3
Tobacco and kolanuts 104.4 105.1 125.7 182.8 0.7 19.6 45.4
Transport 198.4 223.6 250.1 248.6 12.7 11.9 0.6
Miscellaneous purchases 187.7 253.2 288.5 336.3 34.9 13.9 16.6
Miscellaneous services 161.8 185.7 228.6 255.7 14.8 23.1 11.9

SOURCE: Federal Office of Statistics.

lWeighted average of price indices obtained from consumer surveys conducted by the Federal Office of
Statistics at selected urban cities. The centres covered are: Lagos, Ibadan, Kaduna, Benin,
Warri, Ilorin, Kano, Enugu, Sapele and Zaria.
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In the absence of more recent official statistics than those
stated above, it is not possible to say categorically whether or not
rising food prices have been controlled by the various measures initi-
ated by government in recent years to stabilize prices. There are
indications, however, 'that the response 8O far is somewhat dis-—
appointing"33 in respect of the 'Green Revolution' initiated to make

Nigeria self-sufficient in food production within five years from
October 1979.

The need to consider implication of rising food prices on
housing, especially for the low income is very pertinent for this study.
For instance, it is generally accepted that there is a strong corre-
lation between income and degree of affordability of housing. Given
this premise, it follows that food shortage will obviously raise price
of food and in turn lead to increased expenditure on food items
relative to other family expenses. As a result, the amount of money to
be spent on housing will be limited. Alternatively, especially with
present increasing cost of housing, the quantity and quality of food
which could normally be afforded by the low-income will be curtailed,
to the detriment of good health and productivity. Therefore, given
that urbanization will continue at least for the next couple of decades
in Nigeria, it follows that food must be provided in adequate supplies
to feed the growing urban population. In addition, since the bulk of
the urban population in Nigeria comprise the low-income, it becomes
necessary, if not imperative, that food prices should be kept within
the purchasing power of this group. This issue will be taken up again

in the next chapter when dealing with responses to housing problems.
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Inadequate employment obportunities:

Another significant macro problem of urbanization pertinent to
this study is the issue of inadequate productive-employment opportuni-
ties in both the urban centres as well as in the rural areas.

It is now generally accepted that income is the most important
factor that determines the amount of housing that a person can afford.
In other words, that 'housing problem is an income problem'. Even
if this popular dictum is not absolutely correct, it at least stresses
the importance of provision of gainful employment opportunities, as
source of income, in both urban and rural centres.

In traditional Nigerian societies, unemployment in the sense
used today never constituted any problem. Since the economy was €s—
sentially subsistence there was always some form of employment for
those who wanted it. Unemployment problem in Nigeria could be traced to
the impact of colonial commerce with its wage-earning economy as well
as introduction of formal, literary education into the country.
Agriculture, during the colonial period remained the dominant source of
livelihood but there was wage employment in government services (such
as the Railway, public works, post and telegraphs and the mines), and in
the service of private firms (Syrians, Lebanese, Indians and Africans).
Small scale local weaving enterprises and the church missions were among
other employers. However, government was the largest employer of
labour in the country. Most of the unemployed were said to be school
leavers who despised manual labour because they were educated, and those
who failed to pass the competitive Civil Service entrance examination

or were not absorbed by the commercial houses.
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So, at independence in 1960, there already existed a large

number of éersons with formal education, as well as semi-literate
' persons who had migrated into urban centres but had no commensurate
opportunities for wage employment in the ‘formal sector'. This mi-
gration of school leavers continued over the years after independence
mainly because:

As a result of an annual drop-out of 400,000 and a turnout

of 240,000 out of whom only 70,000 could be offered places

in secondary schools, thousands of ill-equipped young pri-

mary school leavers find themselves in the labour market
every year seeking wage employment.35

This wave of school leavers emanated from the many mass-education pri-
mary schools opened in rural parts of the country during the colonial
period, especially since 1955.36 Since wage employment is concen-—
trated in the urban centres, there is a tendency for school leavers

to migrate to such places, especially. In recent years thousands of
high school and technical college graduates or drop-outs are also
streaming into the urban centres in search of wage employment in the
national and regional (later, state) capitals.

With urban population growing at an annual rate of more than 5
percent per annum (twice the rate of natural increase), but with in-
dustrial employment increasing at less than 4.4 per annum, the employ-
ment opportunities in Nigeria's urban centres and towns have lagged
behind the need of such a fast-growing urban population. As a result,
the majority of the urban workers had to seek gainful employment in the
'informal' and 'tertiary' sector of the urban economic activity. This
sector comprises small-scale enterprises such as roadside mechanics,

carpenters, furniture makers, building tradesmen, shoe makers, tailors,

grain millers, petty-traders, as well as other enterprises providing
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tservices' and dealing in 'trade and commerce'. The size of workers

in this informal sector is not known since official statistics do not
cover this category of workers. However, private studies indicate that
the proportion of workers in the informal sector range from about 30
percent in the major industrial centres to about 50 percent in the
traditional urban centres.37 Tt has also been estimated that this
sector in the Nigerian economy accounts for about 30 percent of non-
agricultural wage employment. Since most of the non—agricultural em-
ployment opportunities are concentrated in the urban areas, the estimate
by Ojo38 that this sector provides employment for at least 50 percent
of the urban labour force is quite reasonable. The preponderance of
this category of workers in the traditional urban centres may be a re-
flection of the limited industrial establishments in these centres com-—
pared with the colonial urban centres.

At this juncture, the main features of employment situation of
the low-income sector would be examined since this study's focus is on
the low-income who, presumably, already have ‘'income', though it is
"low'. Nigeria's urban low-income workers derive their income from

two main catege urban economic activity: the 'formal' and the
'informal' sectors.

The formal sector include: ‘the public service (various govern-
ment ministries and departments, including the posts and telegraphs
department); government and quasi-government corporations (National
Electric Power Authority, Agricultural Development Authorities, River
Basin Authorities, Railways); industrial establishments (iron and steel

industries, cement factories, brick-factories, vehicle assembly plants,

mines, ports authorities, the oil refineries); and commercial
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establishment (banks, insurance companies, markets). In these es-—
tablishments the low-income job openings include cleaners, labourers,
messengers, clerical officers, technical assistants, assistant tech-
nical officers and other positions. For these job positions, the annual
wages or salaries which range from $2,700 - $4,500 and statutorily con-
trolled, are usually made high enough to sustain a minimum standard of
living, and periodically adjusted in keeping with rate of inflation.

The 'informal sector' on the other hand, accounts for a fairly
large proportion of actual employment in most urban centres and comprise
those small-scale enterprises already enumerated earlier. Those en-
gaged in this sector have been identified by the International Labour
Organization (ILO) experts, during their pioneering work in Kenya, as
'the working poor', that is, "people who are working and possibly very
hard and strenuously, but their employment is not productive in the
sense of earning an income which is up to a modest minimum."39

The characteristic features of this sector, as pointed out by
the ILO mission experts include: easy access; dependence on local re-
sources; family ownership and control of enterprise; small-scale
operation; iabour-intensive and a
quired skills; and unregulated and competitive markets.40 In spite of
these seeming favourable features, many factors militate against ef-
fective and efficient operation of activities of this sector in Nigeria.
The Third National Development Plan identified these constraints to in-
clude: limitations of operating capital; limited technologies; lack of
access to credit facilities; inadequate links with the formal sectors;
inadequate entrepreneural and managerial ability, lack of appropriate

skill as well as functional literacy.41 In addition, despite the large
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proportion of workers in the informal sector, no supervisory interest is
exercised by government over this sector as in the case of the formal
sector.

The wide variations in the features of the two sectors, dis-
cussed above, have implications which are crucial for policy formation
or review. For instance, although there are no current available
statistics for a comparison of incomes in both sectors, from Table 2
there are indications of glaring inequity in personal income in the two
sectors. Even if such disparity does not exist, the job security, regu-
lar income and other fringe benefits inherent in the formal sector
places workers in this sector in a more vantage position to afford
housing or obtain credit facilities than their counterparts in the in-
formal sector.

Urban unemployment has, however, been increasing in the country
since the early 1960s. A good indication is provided by the 1966/77
labour force survey, conducted by the National Manpower Board, pub-
lished in 1972. The survey showed that urban unemployment rate was as
high as 8 percent (with variation from under 5 percent to over 20 per-
cent among the urban centres),42 compared with corresponding 1963 rate
of 3 percent.43 The overall unemployment rate for the country was 1.7
percent in 1966/67 and 1.9 in 1963. However, a sample labour force
survey also conducted by the National Manpower Board in November 1974,
indicated that 6.4 percent of the urban labour force was unemployed.

A breakdown of the urban unemployment figures showed wide variations
from 2.0 percent to 19.3 percent among states, and 1.5 percent to 22.3

percent among state capitals.
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TABLE 2

Average Income Per Household Per Month for the 12 States
in Nigeria by Wage Groups, 1975

Wage Earners Self-Employed

Low Middle Upper Low Middle Upper
Benue Plateau 88.46 208.00 - 78.81 - -
East Central 143.70 251,11  406.22 79.38 230.12  755.00
Kano 104.43 242,68  669.61 59.95 217.64  421.20
Kwara 116.97  262.28  619.48 69.84 208.07 632.99
Lagos 137.37 270.70 625.24 106.58  274.74  556.15
Mid West 121.26  263.35  493.99 74.22 241,26  758.34
North Central 88.25 261.94 534.23 64,45 212.82  582.49
North Eastern  106.87 155.67 - 78.06  198.13 -
North Western 119.85 275.55  723.00 70.83 227.81 576.41
Rivers 63.06 202.10 527.83 69.28 182.61 -
South Eastern 132.19 233.84 626.01 81.83 374.79 609.94
Western 130.21 270.15 575.73 65.26 345,37  832.70
Nigeria 119.65 251.28  578.69 74,71  262.70  682.65

SOURCE: National Urban Consumer Surveys, 1974/1975, Preliminary Report
1, Table 3 (Lagos: Federal Office of Statistics).
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The apparent downward—tfend in urban unemployment rate indi-
cated by the 1974 sample survey, mentioned above, does not necessarily
contradict an earlier statement that urban unemployment is on the in-
crease in Nigeria. Rather, the unemployment situation might have been
camouflaged or underestimated by the sample survey due to the tendency
of hitherto unemployed people to move into the 'informal sector',
rather than remain unemployed. Support for this assertion is provided
by Kritz and Ramos, who explained that because
open unemployment is not an option that all can afford; when
employment is hard to find, members of the primary labour
force, in their desperation to feed, clothe and house their

families are forced to take on practically any odd job, how-
ever, irregular and marginally productive it may be.4

From the above discussion it may be seen that the issue of in-
come is not just the problem of inadequate growth of employment oOp-
portunities but also problem of inequity in personal income as well as
problem of access to credit facilities. In addition, given that the
informal sector in the urban centres is capable of absorbing more and
more migrants mainly from the rural areas, such prospects of available
job opportunities in that sector will encourage further influx of
job seekers. The implication of such a trend is quite obvious: if the
present urban bias in location of employment generating investments is
not genuinely redressed to counter the trend, by also providing pro-
ductive economic activities and amenities in rural centres, efforts to
resolve the urban problems generated by rural-urban migration may not

achieve desired results.
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Energy shortage:

The other major macro problem generated by urbanization is
shortage of energy in the country, particularly in the urban centres.
The role of energy in development is well known. However, for a
better appreciation of implications of shortage of energy on housing in
Nigeria, some elaboration will be made.

Nigeria is richly endowed with almost all resources required for
energy generation. These include: hydro-electric power resources;
substantial reserves of fossil fuel (oil, gas and coal); biomass for
fuel (wood, agricultural waste, dung); and solar energy. With such ad-
vantages, generation of energy, to meet the requirements of the economy
should normally be assured. Electricity has been a popular and pre-—
ferred option in Nigeria probably due to its relative versatility as it
can be converted to most other forms of energy such as mechanical and
thermal energy. Electricity is also easily transported though difficult
to store. |

The main source of electricity supply in the country is from
hydro-electricity which is cheap and readily available from harnessing
e large rivers in the country. Yet production has not been able to
cope with demand in recent years. Especially during the past five
years (1977-81) average annual growth rate of demand for power was 20
percent46 and failure to meet this demand has resulted in load-shedding
which, in turn, has detrimental consequences on various sectors of the
economy. The causes of energy shortage in Nigeria have been identified
as: (i) inability of installed capacity to cope with increasing and
unanticipated demand estimated at over 20 percent per annum due to un-

foreseen expansion of urban activities and population growthj (ii)
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distribution and transmission problems due to power interruptions re-
sulting in loss of over 15 percent of total power generated; (iii)
shortage of skilled manpower to cope with growing demand; (iv) lack of
electricity supply industries in the country and consequent over-
dependence on foreign industries for supply of power plants and equip-
ments leading to delays in procurement of spares and materials, thereby
leading to long delays before consumers are connected; (v) lack of
adequate consultation and coordination between the power authority, on
the one hand, and companies as well as government agencies, on the other
hand, in respect of planning ahead for energy requirements prior to es-
tablishment of power-intensive industries.

The most obvious impacts of energy shortage in Nigeria, relevant
to this study, are on rural electrification, building materials
industries, and domestic uses. On rural electrification, government
policy is directed at assisting small processing and manufacturing in-
dustries to raise rural productivity, employment, income and standard of
living in an effort to combat rural-urban migration which is one of the
causes of urban-housing problems. Without adequate and regular supply
of energy such an aim is unlikely to be achieved. 1In respect of build-
ing material industries such as blocks and bricks, cement, saw mills,
iron and steel, aluminium and asbestos roofing sheets, the need for
regular energy supply to sustain adequate production and meet demand
requires no emphasis. It is quite obvious that constant power failure,
due to energy shortage, not only cuts down production but also raises
demand which, in turn, increases the cost of building materials. Thus,
a chain reaction is triggered. Increased cost of materials places a

limit to housing that could be produced as well as raising the cost of

J—
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housing due to high demand for few available housing units. The ulti-
mate effect is that many people, especially the low-income, will not be
able to afford reasonable housing without subsidy, or without sacri-
ficing other essential necessities like food and clothing. Inadequate
supply of electricity is also reflected in constant disruption of
domestic supplies resulting in inconvenience and discomfort to the
users. For instance, because of the hot climate of Nigeria, especially
in the hot and humid areés in the south, the use of electric fans to
reduce discomfort from the hot climate is a common feature in almost
every home in the urban and rural centres where electricity has been
provided. The need to use electric fans arose mainly due to lack of
adequate cross-ventilation, partly as a result Qf lack of orientation
of the houses to wind and partly due to inadequate provision of windows.
Although the incidence of this problem has not been investigated or
estimated through empirical studies, there are indications that the
situation is more serious in the high-density residential areas of the
jow-income where houses are crowded together. This situation is quite
serious48 especially in the night when windows are usually locked for
security reasons and to kecp off mosquitoes. The higher income group
and some middle income solve the power shortage problem by installing
privaté electric generators. However, the low-income have no choice
than to rely on public electricity supply when, and if, available.
Apart from the discomfort mentioned above, unreliability of power dis-
courages many people from the use of refrigerators for bulk storage of
perishable food which could have been a good method for cutting down on
cost of food through savings arising out of bulk purchase and reduction

of frequent visits to markets.
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In recent years power failure in Nigeria is so rampant and the
public so embittered that the National Electric Power Authority (NEPA)
has earned, from critics, the popular (or rather notorious) nickname of

. 49
Never Enough Power Authority.

The present trend in demand, which is typical of developing
countries, is likely to continue according to recent studies and fore-
cast. Norman Sheridan, for instance, in his review of energy usage for
the built environment, came to the conclusion that:

the aspiration of people for a more materialistic and energy
consuming lifestyle, both at the national and personal

level, will result in an increasing demand for energy as
long as population increases.50

The above conclusion no doubt has some degree of validity in the

Nigerian context, judging from the rapid rate of urban population and
shifts in lifestyles and aspirations as noted earlier. The challenge,
however, is how to increase energy output and mitigate the detrimental
consequences of power shortage in the country. Some recent efforts in

this direction will be examined later.

Micro problems of urbanization:

Having examined the macro problems of urbanization and analyzed
their implications on housing, it may be prudent at this juncture to
take a closer look at some of the more serious micro problems of urbani-
zation related to housing. These micro problems have been generated
not so much by urbanization itself as to the rapid rate of urban growth
and present inability to arrest or harness such phenomenal growth.

Among these problems are: problem of urban public utilities and ameni-

ties; problem of urban transport; and problem of urban land.
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As noted earlier, from Table 14, Appendix 1 , many urban
centres in Nigeria have grown faster during the last three decades than
at any previous time in their evolution. Most of the largest urban
centres like Lagos, Kano, Port-Harcourt, Kaduna and Enugu are growing at
the rate of more than 5 percent annually. Table 3 also predicts a
higher rate of growth than the national average up to the year 1990. 1In
many of these urban centres, however, provision of housing and support-—
ing amenities and facilities (notably, water supply, roads, electricity,
refuse waste disposal) has not been commensurate with rapid growth of
population. The main reason, according to Tetteh, is because:

The size of the influx is usually unexpected and arrangements

to provide for housing, jobs, and community facilities are

usually for a far smaller number than actually come to live

in the city.5l
Experience in Nigeria, as will be seen later, seems to confirm the
above view. However, there might be circumstances, as pointed out by
Lipton, when rapid growth of what he described as 'temporary urbani-
zation' might be misconceived (based on census data on urban residents
or data on urban immigrants) as an upward trend of 'real' urbanization.
As a result, he contended,there is a tendency to exaggerate the extent
of bona fide urban settlement and to '...inflate the growth of numbers
of urbapizing immigrants, and give a misleading impression at once of
the permanent provision of new facilities that was justified..’."52

Notwithstanding the above observations which are true, the
problem of provision of public amenities and facilities has to do, to a
great extent, with inadequate urban economic base and overdependence of

urban dwellers on public authorities for the provision of virtually all

urban public amenities. The inability, or failure, of the urban



TABLE 3

Population Forecasts

Annual Rates of

Study Population Population Increase
Units
1972 1975 1980 1980 1972-75 1975-80 1980-90

Lagos 1,749,000 2,025,000 2,584,500 4,415,000 5.0 5.0 5.5
Ibadan 893,000 1,019,000 1,001,000 2,222,000 4.5 5.0 5.5
Kano 420,000 500,000 735,000 1,587,000 6.0 8.0 8.0
Ilorin 297,000 344,000 439,000 715,000 5.0 5.0 5.0
Port-Harcourt 214,000 248,000 264,000 786,000 5.0 8.0 8.0
Kaduna 232,000 276,000 387,000 835,500 6.0 8.0 8.0
Maiduguri 191,000 215,000 274,000 491,500 4.0 5.0 6.0
Enugu 277,000 321,000 429,500 769,000 5.0 6.0 6.0
Benin City 201,000 246,000 314,000 562,000 4.0 5.0 6.0
Jos 130,000 150,500 201,000 361,000 5.0 6.0 6.0
Calabar 119,000 138,000 185,000 301,000 5.0 6.0 5.0
Sokoto 139,000 161,000 215,500 386,000 5.0 6.0 6.0
Aba 262,000 303,000 425,000 836,000 5.0 7.0 7.0
Onitsha 178,000 212,000 284,000 509,000 6.0 6.0 6.0
Abeokuta 224,000 245,000 291,000 410,000 3.0 3.5 3.5
Ondo 97,000 106,000 126,000 178,000 3.0 3.5 4.0
Zaria 145,000 168,000 214,000 365,500 5.0 5.0 5.5
Warri 120,000 151,000 212,000 380,000 8.0 7.0 6.0
Sapele 83,000 93,000 119,000 194,000 4.0 5.0 5.0
Ikot Ekpene 52,000 58,000 70,500 104,000 3.5 4.0 4.0
TOTAL 6,023,000 6,979,500 9,171,000 16,407,500 5.0 5.6 6.0

SOURCE: Doxiadis Associates International, Development Problems and Future Needs of Major Urban
Centres, Report No. DOX-Nig-A32, Table 29, p. 109, November 1973.

wL
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economies to generate adequate resources has given rise to financial
constraints which hinder these public authorities from providing ade-
quately for the large and fast growing urban population. Over-reliance
by the urban population on the public authorities may be partly due to
the common (perhaps wrong) notion held by many urban dwellers that
government would provide almost everything; or partly due to the fact
that more than 70 percent of the urban population in Nigeria have low-
income. This problem of lack of urban financial resources is exacer-
bated by the large and growing ‘army' of unemployed people, in the urban
centres, who consume but do not contribute to the cost of urban
amenities; not to speak of the extra financial burden they impose on the
employed who contribute to cost of urban amenities through income
taxation.

This inadequacy of urban public amenities is manifested in the
poor provision and distribution of amenities and facilities in various
urban houses. An earlier picture of such situation was portrayed by
data collected from 41 urban centres on selected aspects of living
standards, by the Federal Government in 1971. Some of the aspects
pertinent to this discussion are ghown in Table 16, Appendix 2 . The
table shows the five urban centres with the highest and the five with
the lowest scores on certain aspects of living standards. Two im-
portant conclusions may be deduced from the data. Firstly, no urban
centre in Nigeria, by 1971, was adequately served with all necessary
urban amenities and facilities; not even Lagos, the chief city.
Secondly, there was, by 1971, still a wide gap in provision of basic

urban housing facilities among urban centres. This shortage of
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facilities coupled with the problem of over-crowding has aggravated
the housing conditions in the urban centres.
The various responses to this and other problems of housing

will be examined and analyzed in the next chapter.

Urban transportation:

The problem of urban transportation is one of the serious micro-
problems generated by urbanization and which has serious consequences
on housing. For instance, travel-to-work costs represent a significant
share of housing costs and in many Nigerian urban centres these
transportation costs are increasingly becoming inordinate burden for
most people and,therefore, present a serious concern for housing policy.
According to data collected by the central bank, as shown in Table 1l
above, cost of transportation has been increasing rapidly over the
years.

The transportation problem in Nigeria's urban centres stem from
various causal factors.53 Among these are: (i) topographical charac-
teristics of some of the urban centres such as marshy land features and
sub-soil problems (as in Lagos); hilly sites (such as in Ibadan and
Enﬁgu); water interceptions (as in Calabar); these topographical
features impose limits to design and expansion of efficient public
transportation routes; (ii) existence of built-up zones, especially in
usually unplanned traditional urban centres, which constrain expansion
or replanning due to space constraints and, in some cases, involve
prohibitive costs for redevelopment; (iii) lack of effective develop-
ment control and piecemeal planning in the past which led to unplanned

and uncoordinated expansion and aggravated with increase in population



77
and urban economic activities; (iv) lack of conscious planning effort
to relate housing schemes with employment locations and transportation,
(v) public mass transit facilities, where they exist, have not kept
pace with urban growth due to lack of limited urban resources, or dis-
placed priorities in allocation and utilization and management of
available resources.

The predominant major urban transport modes include private
cars, taxis, kia-kia (quick-quick) buses, municipal and private cém—
mercial buses, motorcycles, bicycles and walking. In a cross-
sectional study of urban transport in Nigeria, it was found that pri-
vate cars, inclhding taxi cabs, constitute between 75 and 85 percent of
the modes of travel in most Nigerian cities. For instance, out of about
340,500 vehicles registered in 1975, 141,100 were private cars and
taxis.54 In places like Lagos, Ibadan, Port-Harcourt and Benin, kia-kia
buses are the next most popular means of passenger transport while in
Enugu, Kaduna, Calabar, Aba, Uyo, Kano and Ilorin, private cars and
taxis dominate. This preponderance of private cars and taxis has
serious consequences on the low-income group for whom access to and from
employment opportunities, without substantial travel costs, is very im-
portant. For instance, in many Nigerian cities, walking or bicycling
are the prevalent modes of transport of the lower income groups due to
low incomes, although the motorcycle is also used by those who could
afford or risk it. However, lack of segregation of vehicular and
pedestrian or cyclists lanes in most Nigerian cities, coupled with the
large and increasing number of vehicles on the roads, constitutes
serious threat to life and discourages many low-income from using

bicycles or walking long distances. In addition, long walking or
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cycling time substantially limits access of the poor to employment.

The only option left to the low-income is the use of public and private
Buses since they cannot afford private automobiles. Unfortunately,

in many Nigerian cities, public transit is often non-existent or in-
adequate, where it exists. Thus, in the absence of cheap public trans-
port the low-income are forced to spend disproportionate amounts from
their income on transportation and this will obviously add substantially
to housing costs or negate any savings that might accrue to those
"lucky' to be living in government low-cost houses receiving housing
allowance.

The increasing number of private cars and taxis is mainly a
reflection of inadequate mass transit facilities in Nigeria's urban
centres.55 Some studies have showed that most car owners are forced to
own cars even at the expense of personal needs like comfortable ac-
commodation, adequate feeding or clothing for their families. For in-
stance, in a sample surﬁey56 of private car ownership conducted by
Ekong in Lagos in 1975-76, it was found that about 59 percent of car
owners mainly in the middle income group spend nearly 55-65 percent of

their incomes on refunding car loans and meeting running and mainte-

nance costs of their vehicles. The study also found that as many as
64 percent of such car owners either live in single rooms and/or could
not afford three full meals per day with their families.

For the low-income, absence of low-cost housing near sources
of job oppértunities has worsened their transport problem. The
tendency for most low-income urban workers is to seek housing ac-
commodation in the older indigenous areas of the urban centres where

rent is usually lower so that they could deflate the cost of transport
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with the offset value of rent. However, partly due to congestion and
overcrowding, in the older traditional core and partly due to the quest
for more 'modern living', the trend shifted to seeking accommodation
in new residential areas in the modern sectors of the urban centres
which are also usually more accessible to centres of employment, usu-
ally in the city centres. However, recent trends towards high rent on
accommodation in the newer residential houses, usually built as
apartments rather than in single-room tenement, now tend to force lower
income migrants back to the urban core in spite of its deficiencies in
terms of household and social amenities. In some of the larger cities
absence of low-cost mass transit system forces the low-income to avoid
the suburban locations, since they may not be able to afford daily work
trips to the city centre. Therefore, they rather choose to live in
crowded and slum situations within the city centre. Even with the
present trend in migration of industries to the suburb where land costs
are less, the 1ow-incomé are often kept out of these areas through
zoning laws that discriminate against low-income housing, perhaps in
an attempt to enhance the aesthetics of the area or to preserve
property values. The consequence is that the poor are K
from employment locations; this results in 'unnatural immobility'
which, in turn, leads to undesirable commuting pattern involving un-
necessary waste of substantial money, time and energy in addition to
human suffering.57 The point being stressed in this discussion is that
transportation cost has significant effect on housing cost and any
effort to solve the low-income housing problem should take the transport

issue as one of the dimensions of the problem.
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Urban land:

One of the most obvious manifestations of urbanization crisis
and rapid growth of urban population is on demand for urban land on
which urban activities take place. This demand, in turn, has consider-
able impact on urban housing. The uses and importance of land in urban
development are already familiar; suffice it to highlight some of the
more salient points relevant to this study, as aptly summarized by
Onokerhoraye:

More people in the urban areas meant an increased demand on

space for housing or shelter. In an urban environment

shelter is closely associated with demand for basic services

such as schools, universities, hospitals, postal services

and playgrounds. In addition, however, residents in the

urban areas must have some means of livelihood which in

turn generates a demand for shops, offices, factories,

banks, and workplaces of various descriptions. The increase

in population and activities causes a spreading out of the

physical living habitat and this necessitates an expansion

of the transport and communication networks. Such pro-

cesses of demand generation for urban land in the major

urban centres of Nigeria have led to an enormous expansion

of urban physical space in these cities.d8
This rapidly expanding demand for urban space to a great extent influ-
ences the provision of urban housing in terms of the quantity and
cost of housing as well as the location of housing in relationship to
employment and other public amenities and facilities. A good indi-
cation of the importance and role of land became glaring when several
development projects, including housing, in Nigeria's Second National
Development plan could not take off the ground because of constraints
; . . , 59
in obtaining land, especially in the large urban centres. Some of
the major underlying causes of this problem have already been dis-
cussed earlier. Other causes are closely associated with size of

urban centres, financial constraints and public policy which will be

discussed below.
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vi) Size of Urban Centres:

Among the major factors that constrain urban housing is 'city-
size' vis-a-vis availability of urban land, in terms of location as
well as cost which in turn affects cost of housing.

It was noted (Appendix 1) during discussion on colonial urbani-
zation that the sizes and administrative areas of most Nigerian urban
centres were statutorily delineated. However, the sizes, as designated
subsequently demarcated by 1950, were quite small relative to the vast
rural areas surrounding and depending on them. Thus, with subsequent
rapid growth of these urban centres due to increased economic ac-
tivities and population increase it soon became obvious that these
urban centres were becoming '"too big for their boots." Perhaps al-
lowance should have been made for such unforeseen development. Among
the problems which emerged as a result include: crowding of the popu-
lation at very high densities within the restricted urban areas;
congestion arising from inevitable admixture of residential, com-
mercial, industrial and other land uses competing for limited space;
overspill of the urban population and the urbanized area into the ad-
joining rural settlements, in what Lipton described as 'eating' of
one community by another.

In the fast-growing urban centres such as Lagos, Kano, Enugu,
Onitsha, Ibadan and Kaduna, land prices rise quickly as the demand for
well-located sites grows with increase in both the economy and the popu-

lation. Since the legal size of the urban centres is restricted, the

S ——

supply of urban land for housing and other development is, therefore,
limited. Due to the fact that, in Nigeria, profits from land sales are

not subject to any form of control and because no tax is levied on

and
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undeveloped land, much of the urban land is held undeveloped as a specu-
lative investment by people who have been influenced by the desire to
make quick and profitable sales later. As a result, large amounts of
land in prime locations are left undeveloped within urban centres, thus
creating apparent shortage of land.

Among the implications of scarcity and high cost of urban land
is that the low-income are obviously excluded from the urban housing
market and are forced to choose from the few and often undesirable
options open to them. Among these alternatives are: (i) to remain in
their existing low-rental low-income areas, usually the old city core,
where increase in living densities and lack of amenities aggravate
slum conditions; (ii) squat on undeveloped land within urban centres,
usually on difficult sites such as hillsides prone to erosion or land-
slides (as at 'Ugwu Aaron' at Enugu), jand liable to flooding (such as
Maroko in Lagos) and unused land under dispute or held by private
speculators or by government agencies (such as 'Okpoko' at Onitsha) or
(iii) seek land, or housing, in the urban periphery or rural-urban
fringe where illegal speculative subdivisions and low-quality resi-
dential houses by speculators and landlerds happen to take place. 1In
respect of the last mentioned alternative, with time, the effective
‘urban area' extends to the periphery and even encroaches upon ad-
joining land belonging to another local government authority and re-
sulting in conflicts.61 This trend continues as more and more people
migrate to the urban centres. The resultant suburban sprawl usually
takes the form of low-rise and low-density development due to limited
financial and technological resources for high rise development. Thus,

the land-intensive nature of the sprawl soon depletes available land
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and increases demand for more land; in the face of scarce urban land,
price of suburban land also escalates setting up a chain of actions.
As more people seek land more remote from the city centres, sub-
urbanization increases and encroachment on agricultural land often
results. Moving farther away from city centres imposes extra travel
costs either directly through greater distances or indirectly through
opportunity cost of time expended not working.62 From the above dis-
cussion, it may be observed that the low-income are not only excluded
from the limited urban market due to high cost of land but are also
forced out of the suburban land markets for similar reasons. The
obvious implication of such situation is that under such continued
struggle for land for housing the low-income will likely continue to
squat, live in slum conditions or spend large proportion of their income
on housing until they are able to raise their income to a level which
will enable them to meet their basic expenses and establish a legal

housing solution commensurate with their needs and priorities.

vii) Financial Constraints:

Tne probleﬁ’of inadequate finance, or lack of access to financial
facilities, is one of the major factors that impede houéing provision
for the majority of Nigeria's urban population, especially in recent
years. The financial constraints exert impacts at the national,

‘State' or 'Local', urban and individual scales.

At the national level, financial resources (especially income)
of the country determine, or rather influences, the proportion of
available capital to be allocated and actually disbursed for the housing

sector, in the National Development programmes. Since Nigeria is a
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federation of non-—autonomous states (19 at present), and the bulk of
states' revenue is derived from federal government's statutory ap-
propriations to the states, it implies that the states' budget for
housing will be greatly influenced by the country's income. The amount
disbursed will also depend on availability of the allocated capital.
At the local government level any financial constraints experienced by
the states will be reflected in the various local authorities' budget
for housing. The reason is that even though the local authorities have
been constituted into a distinct level of government, these authorities
depend on states' revenue for financial support.64 At the urban level,
most of the housing policies from federal and state jurisdictions are
actually put into effect by various private and public implementing
agencies; and housing and other complex urban systems related to it do
comﬁete for the limited urban resources which must be brought into
balance if the whole urban system is to function harmoniously. Thus,
the high cost of housing in urban centres, the many urban sectors com-—
peting with housing for share of the urban revenue, and with the ever-
growing urban population, there is consequently not enough finance
to meet the requirement for urban housing. By ithe same token, at
the individual (household) scale, availability of adequate capital for
housing depends not just on per capita income but on the actual dis-
tribution of the national income among households. Such distribution
could be directly, through income from employment opportunities and
taxes, or indirectly through distribution of housing allowances,
publicly subsidized housing or mortgage, among others.

The problem of finance for housing, as known today, is alien to

Nigeria. Prior to British colonization finance for housing posed no
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significant problem in Nigeria. The majority of the people lived in
traditional dwellings which were constructed by self-help and with
locally and readily available materials. Utilitarian function of the
house, rather than aesthetics or quality, was the priority then. The
trend toward accelerated urbanization which started with the colonial
modernizing influence has substantially modified the traditional self-
help form of housing. Rising living standards which found expression
in the use of expensive and imported building materials, as substitute
for cheaper and readily available local building materials, among other
factors, contributed to higher housing standards and to increases in
total housing costs. The increases in housing costs, which have out?
paced65 rises in incomes of most Nigerians, intensified the need for
individuals to seek financial aid for housing. This need is particu-
larly felt in the urban centres where land costs, higher legal stan-
dards, construction costs, among other factors, set the limit on what
the bulk of the urban pépulation, mostly low-income can afford by way
of housing. The problem of finance for this sector of urban population
is exacerbated by their low and often unstable incomes. As a result,
many of them cannot even afford to pay any rent and had to sieep any-
where they could obtain some form of security at night. Even those
who are paying rent find that they are spending a disproportionate
amount of their meagre income for housing, at the expense of other
basic necessities. In addition to contending with the problem of
house rents, many low-~income are indirectly, but effectively, excluded
from access to rental accommodation due to the practice by some land-
lords of demanding and collecting several months or even several years

rent in advance, even for buildings under construction! This practice
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is very common in places like L;gos and some large urban centres where
speculative *1andlords' build houses with the intention of recouping
their entire investments within a very short time. A good example was
the scandalous case in one of the urban centres, some time in 1975,
where a house which cost the owner W 13,000 ($20,000) was rented out
for ¥ 5,000 ($7,800) per annum.66

On the other hand, the chances of the low-income purchasing a
house are even much reduced. Income-eligibility criteria often ex-
cludes them from qualifying for housing loan from financial insti-
tutions for various reasons: they are considered a great security risk
considering the fact that financing of house purchase involves long—~term
commitments by lenders; they have little material resources for col-
jateral; they often have low, if any, savings and have frequent debts;
and they are notoriously unreliable in meeting payment obligations
regularly.67 |

As a result, the low-income have to save for several years in
order to be able to buy a house.68 In recent years, due to inflation-
ary pressures in Nigeria's economy, referred to earlier, the cost of a
one-bedroom low-income house is about ¥ 9,000, approximately $14,000
(see Table 4 ). Considering that the poverty (low-income) line in
Nigeria is $4,500 per annum, this amount for a house is quite high69
and beyond the means of the majority of the urban population.

Thus, from the above discussion, it will be observed that the
interdependence of the national, state/local, urban and household
economy implies that the problem of finance for housing should be viewed

comprehensively taking into account such existing relationships,
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Types of Houses in Festival Town
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_ Type Former INumber | Number | Number of 107AL PRICE
% [Jincome groupe Type Description ot of Housing Units N:’“b"r: of " pelfn
82 House Floors | Buddings Bur:‘:;\ . 8:.5«5 g U:‘L:S ! ‘3
] TV | t1a Block of Flats 4 53 32 1696 8,90C.00
2 (LOWINCOME] T.2 | 124 Block of Flats 4 347 12 4164 | 1240000
3 T3 | Fu2 Bungalow 1 237 1 237 11720000
| ¢ T4 | Fim2aerim2e! Bungalow 1 340 1 340 ©17,70000
5 IMEDIUM TS | Mm3inL2a |Block of Flats - - A 1,388 | 16,500.00
& NCOME 16 | M3 Block of Flats 4 59 8 472 | 1530000
7 T7 | w3m3 Terrace Building| 2 354 1 354 (2820000
K2 T.8 | HeHaa Semi-Detached 2 920 2 1840 |56,10Q00
_lHIGH INCOME] 1.9 | BH3 Detached 2 373 1 373 | 9150000
10 T10| awe Detached 2 VA 1 71 126,30000
10,835

SOURCE:

Federal Housing Authority.
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especially if the interests of the low-income will be catered for with-

in the framework of national, state or local development plan.

viii) Policy Framework:

Another significant factor which contributes to Nigeria's
housing problems could be traced to the context within which the
country's economic policies are formulated and implemented. 1In the
course of formulating and implementing some public policies certain
programmes and project activities interact with one another sometimes in
a positive and mutually reinforcing way, but at times in a negative and
countervailing way. Such interactions have significant implications
for both supply and demand factors influencing housing. Notable among
such public policies are: (1) Economic growth policy, (2) Trade and
commercial policies, (3) Monetary policy, (4) Fiscal policy, (5) Labour
policy, (6) Industrial policy, (7) Transport policy, (8) Energy policy,
and (9) Agricultural plicy, among others. Policies under 7, 8 and 9
above have already been discussed in detail and need not be repeated
here.

(1) Economic growth policy:

Nigeria adopted macro-economic growth policies after indepen-
dence with the main aim of achieving rapid economic growth through
industrialization. As a result of this emphasis on economic growth,
housing was seen by policy-makers merely "as a form of consumption,
rather than investment or...as wholly resource absorbing rather than
resource producing."7o The low priority accorded to housing during
the First National Development Plan, 1962-68 reflected this attitude.7l

As will be seen later in the next chapter, only large urban centres



89

(national and regional and regional headquarters) benefited from early

housing programmes.

(2) Trade and commercial policies:

As pointed out earlier, use of imported and often expensive
building materials is one of the causes of high cost of housing in
Nigeria. It has been estimated that more than 70 percent, by value,
of the building materials of most urban houses is imported.72 In
order to reduce such importation, by encouraging the use of indigenous
and locally produced building materials, the government not only re-
stricted export of certain building materials (such as timber), but
also restricted their importation into the country. In addition,
government also placed importation of some other building materials
under licence in order to encourage and protect the production of such
materials within the country. The materials include: plastic pipes,
asbestos roofing sheets, tubes and pipes of cast iron or steel (not
exceeding 8 cm in diameter) corrugated galvanized roofing sheets.

The protection policy focussed on setting up high tariffs or quotas
on competing imports and the maintenance of low tariffs on imported
inputs.

However, because of the dependence on imported inputs for local
production of such building materials, a decline in imports often re-
sulted in reduction in output which in turn triggers high demand and
raises cost. Reliance on imported inputs also discourage development

of local resources to serve as substitute for the imported products.
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(3) Momnetary policy:

Monetary policy of a country determines, among other consider-
ations, to what extent finance is available for various development
programmes and to the majority of the people. For instance, bringing
banking and mortgage institutions closer to the people as well as fixing
appropriate interest rate structures will, no doubt, help to stimulate
healthy savings patterns and thus encourage housing production. Mort-
gage insurance will also help to decrease the usual down-payment re-
quired of individual home buyers by insuring the mortgage lenders for
a certain percentage of the loan. Thus, homeownership, which is the
aspiration of most Nigerian's and one of the specific objectives of
the national housing policy,74 can be made possible for persons who
have regular income but are unable to meet the down-payment requirement
of from 20-100 percent.

One of the monetary problems in Nigeria has been attributed to
gross imbalance of money and investment d:e to the fact that as much as
66 percent of investments is controlled by only 3 percent of the popu-
lation.75 Under such disproportionate control of resources it becomes
obvious that all sectors of the ececnomy, including housing, will be
detrimentally affected. The underlying cause of such lopsided situation
could easily be linked with the colonial policy of concentration of in-
vestments in few urban centres. Such 'urban bias' continued after
independence through import substitution industrialization which capi-
talized on existing and established urban centres as the bases. Another
monetary policy problem in Nigeria, which impedes housing, is the

absence of a broad-based housing investment policy. Short and long-

term financing as well as long-term mortgage facilities to households
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are inadequate to meet the needs, especially of the low-income

éeétor.76 As pointed out in an earlier discussionm, the problem of
providing housing finance in the country stems from the fact that,
traditionally, there had been no felt need for housing finance since
most home-owners relied on self-help and family assistance to solve
the ‘problem'. In recent years, however, the need for housing fi-
nance has become increasingly obvious in the face of high cost of

housing and inability of incomes to meet the challenge.

(4) Fiscal policy:

A country's ability to mobilize its resources for growth as well
as its efficient and equitable distribution of income depends, among
other factors, on how well the fiscal policy is conceived and ad-
ministered.

As mentioned earlier, federally collected revenue forms the
bulk of total revenue to all the various governments (federal, state,
local) in Nigeria. Up to the 1960s agriculture had been the chief
revenue earner for Nigeria. However, since oil was produced in com-
mercial quantities, especially in the early 1970s, focus on petroleum
has relegated agriculture to the background. No doubt, the oil boom
did transform Nigeria's economy tremendously to such an extent that
between 1972 and 1974 the country's deficits were not only cleared but
surpluses on balance of payments rose sharply.77

However, undue reliance on oil revenue led to costly mistake
which is reflected in a rather poorly conceived fiscal policy. A case
in point was the Third National Development Plan 1975-80. This plan was

conceived against the background of a hopeful bouyant economy expected
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from upsurge in earnings from pétroleum exports. Thus, a large number
of expensive infrastructural projects were embarked upon. The plan also
hoped to use oil resources to increase per capita income and bring
about a more even distribution of income. Unfortunately, less than one
year after the plan was launched, decline in both volume and price of
the country's oil led to loss of revenue and turned the earlier 'hope’
to 'despair'. Thus, lack of adequate revenue, as anticipated, re-
sulted in budgetary cutbacks and reduced expenditure on various sectors,
including housing.78 Perhaps a strategy based on comp;ehensive mobi-
lization of the country's resources rather than heavy reliance on oil
resources, alone, could have been a more desirable option.

In terms of distribution of income in the country, one estimate
shows that in the early 1970s only 16 percent of national income reached
the lowest 40 percent of households.79 Another estimate indicated that
during the 1972-73 fiscal year the poorest 60 percent of Nigeria's
economically active popﬁlation received only 27.5 percent share of the
gross incomes while the highest 5 percent in the income groups received

40.67 percent.go Table 5 shows the national income distribution up

to 1071-72 fiscal year. From the table it will be observed that more
than 94 percent of the working population earn only $3,600 (¥ 2,000) and
less per annum. In respect of the urban population over 70 percent of
the employed earn less than $4,500 (N 2,500) per annum, as pointed out

earlier.

(5) Labour policy:
Certain aspects of labour policy in Nigeria have triggered
social unrest and inflationary tendencies which, in turn, hindered

development of housing.



TABLE 5

Percentage Distribution of Persons and Gross Income in Nigeria

(1969/70 - 1971/72)

1969/70 1970/71 1971/72

% of total % of gross % of total % of gross % of total % of gross

number of income number of income number of income
Income Group persons pexsons persons

0 - 400 56.07 23.53 52.20 21.21 39.97 14.84
401 - 1,000 36.31 30.00 40.27 32.21 50.21 34,54
1,001 - 2,000 3.65 8.28 3.43 7.33 4,37 8.00
2,001 - 3,000 1.01 3.97 0.97 3.55 1.41 4.47
3,001 - 4,000 0.46 2.54 0.43 2.20 0.61 2.71
4,001 - 5,000 0.24 1.66 0.24 1.61 0.41 2.40
5,001 - 6,000 0.98 8.47 0.87 7.13 1.15 8.34
6,001 and over 1.28 21.55 1.59 24.76 1.87 24.70
Total 100.00 100.00 100.00 100.00 100.00 100.00

SOURCE: Etim, B. A. and Ercnini, F. N., 1975.

€6
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For instance, in an effortkto distribute income equitably the
Nigerian government had set up a number of salary and wages reviews
commissions such as Mbanefo (1959), Morgan (1963), Adebo (1971) and
Udoji (1974) to advise on the most appropriate approach to addressing
the issue. Unfortunately, the scope of these reviews had been re-
stricted to the public sector, which is a minority, with only inci-
dental concern shown for the private sector which comprise the bulk
of the low-income working population.81

The 1974 salary and wages award popularly known in Nigeria as
the "Udoji award," is a glaring illustration of negative impact of
labour policy on housing. The ‘award' which doubled the wages of the
low-income group contributed substantially to rise in labour costs
on housing according to a study by Abiodun.82 Grimes,83 however, does
not seem to agree that salary and wage increases contribute signifi-
cantly to increase in total dwelling cost. His main reason is that
underused labour, which is abundant in developing countries, can be
obtained at the 'going wage' so that the effects of wage increase on
housing costs are, therefore, negligible. If, however, such wage in-

n "...exclusive reliance on cost-of-living indices

creage was based
to the neglect of productivity consideration,"g4 then it might be
reasonable to believe that if wage increase is not commensurate with
productivity rise in labour cost will obviously increase housing cost
substantially.

In terms of equity in income distribution, the salary and wage
increases in Nigeria have been inequitable.85 In the case of the Udoji
award it has been estimated that 94.5 percent of the economically active

population of Nigeria did not benefit from the exercise. With the
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concentration of housing need in the lower-income levels of the popu-
lation, and with as much as 94 percent of the population earning only
$3,600 or less per annum, it is quite obvious that if existing in-
equity in labour policy continues the bulk of the population will find

it increasingly difficult to resolve their housing and other problems.

(6) Industrial policy:

As pointed out earlier in this study, the colonial policy of
concentrating industrial and other investments in few selected urban
centres had contributed to migration to urban centres and consequent
pressure on housing and other urban facilities. It was also pointed
out how, after independence, promotion of import-substitution industri-
alization policy also capitalized on the existing and developed urban
centres and led to further influx of people into the urban centres, thus
aggravating the housing problem. Apart from the housing problems,
which steﬁ from over—concentration of industrial activities in the urban
centres, some conflicts in certain current industrial policies are
creating unintended problems which hinder housing production in
Nigeria. A good example of such conflicts could be observed from
implementation of government's policy on promotion of use of indigenous
and locally-produced building materials as one of the measures to offset
large outlay on imports and reduce building costs, among other reasons.
In pursuance of this policy, government not only restricted export of
certain products from the country and restricted importation of other
products but also established clay bricks factories in various parts

of the country.
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Unfortunately, there is no encouraging patronage of local
building materials due to their social unacceptability on the grounds
that such materials are inferior to sandcrete buildings in terms of
durability and security,86 among other reasons. The lack of public
patronage has been worsened by the failure of most87 governments and
housing authorities to use such local materials in the construction of
official residential houses for their officials and for other govern-
ment sponsored housing schemes. Thus, lack of government patronage of
local materials makes it more difficult to convince the general public
and builders that the local building materials compare favourably with
imported ones.

Another example of problem arising from implementation of this
policy may be clearly seen in the conflicts with some aspects of the
Town Planning laws and local government building codes and regulations
which prohibit the use of certain indigenous building materials, es-
pecially in the urban centres.

Thus, so long as these conflicts, among others, remain unre-
solved the good intention and benefits inherent in the policy of en-
uraging local materials will remain unrealized.

Major housing deprivations of urban low-income families:

Having highlighted most of the major underlying causes of
Nigeria's urban housing problems, before leaving this chapter to examine
and analyze the various corresponding responses to the housing problems,
it is necessary to spell out the nature of housing needs and problems
of the low-income who are the focus of this study.

. . . 88 , .

Review of literature on housing carried out in the course of

this study, shows that the urban low-income families suffer at least a

dozen major housing deprivations. Those problems relevant to the
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Nigerian situation and which from personal experience are pertinent
to this study, have been grouped into six headings which are described
briefly below:

a) Affordability: for many low-income urban households, the high
cost of housing makes it difficult, if not impossible for them to own
a house; at the same time, high rent prevents this group to live in
'standard' housing unless they spend a large proportion of their income,
but even then such expenditure may not be commensurate with the
quality and quantity of housing they receive in return; in addition,
spending high proportion of their income on housing cuts back on other
household budgets such as for food, clothing or medical care.

b) Dehumanizing experience in slum and squatter settlements: due
to low income and acute shortage of 'affordable' housing, many low-
income are forced to live in crowded, congested, and unsanitary
neighbourhood environment devoid of social and household amenities;
or they live in the older housing stock which suffer from obsolesence
due to lack of maintenance and repairs.

¢) Discrimination: quite often the low-income are excluded from
access to housing resources duc tc the digcriminatory attitudes and
behaviour of various 'people', including government agencies, bankers,
financial institutions (mortgagers), private landlords and estate agents
due to imposition of stiff criteria of eligibility for certain housing
facilities; zoning regulation restrictions also reduces locational
choice of the low-income while some building standards and regulations
prohibit the use of certain affordable local building materials in urban

areas.
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d) Access to income—earning'opportunities: lack of coordination
between low-cost housing and employment opportunities, the inability
of the low-income to afford automobile, and their reliance on often
inefficient public transportation system to reach job opportunities
have reduced their chances of getting suitable jobs, especially in
larger cities.

e) Insecurity: except for those who are lucky to own90 houses on
legal lots in legal locations, uncertainty about their tenure (oc~-
cupancy) often subjects most low-income to constant fear of eviction
and to a considerable state of tension and anxiety; due to such in-
secure condition, there is a high rate of mobility among the low-
income which contributes to lack of a general sense of community,
thus making improvement to the neighbourhood difficult, due to lack of
adequate commitment; government, on the other hand, is often unwilling
to provide amenities and facilities to such 'illegal' areas, thus
aggravating their liability to health and other hazards.

f) Lack of amenities: in common Qith many Third World countries,
a characteristic feature of housing in low-income areas of Nigerian
urban centres is gross deficiency in neighbourhood as well as hougehold
facilities and amenities; these include poor toilet facility, inade-
qute or lack of water supply, poor drainage systems and associated
problems such as pungent odours, high noise level and poor refuse
disposal with refuse dumped anywhere and everywhere.

While the range of housing problems identified and summarized
above are, in the author's judgement, among the most disturbing aspects
of housing problems facing Nigeria's low-income, attention of readers

is, nevertheless, drawn to the following observations. Firstly, the
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nature and magnitude of these problems‘do differ considerably at
different periods in Nigeria's history, as will be seen in the next
chapter. Such diversity, as suggested by Bourne, ", .reflects the
cumulative legacy of housing inherited from the past and in part it
reflects current, or at least recent, changes in housing policies,
social attitudes, and political priorities."g2 Secondly, although these
housing problems have been generalized for the whole country, they
manifest specific characteristics in each state of the federation and
in each urban centre, depending on the socio-economic, political,
physical, and other circumstances in the particular locality. Thirdly,
it is not yet established that the low-income themselves, individually
or collectively, perceive these problems from the same perspectives as
planners and policy makers do. As pointed out by Shlomo Angel,
because most plans and housing decisions are based on sample surveys:
the collective needs of the community are almost impossible
to ascertain by asking questions of individuals. When the
community discusses its collective needs, the resolutions
that are reached are quite different from the results of
social surveys.93

Some empirical studies on housing conditions of the low-income in

- hnl
i

Nigeria seem to support the above view. emelukwe found
. 94

in one such study that the problem of health hazards and lack of
amenities were generally considered more serious problems than high
rental. Table 6 shows a summary of the survey findings. While such
findings may not provide conclusive evidence of the priorities of the
low-income across Nigeria, the findings at least demonstrate to some
extent that at times the perception of the low-income concerning their

real housing problem contradicts evaluation by decision makers and

administrators. Such contradictions will obviously have significant



TABLE 6

The Most Disturbing Housing Problems of Slum Dwellers In

Enugu, Ibadan, Benin, Onitsha, 1977
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No. of times mentioned as topmost in:
Enugu Ibadan Benin Onitsha

High rental 1 1.6%2 10 15.4% 23 46.0Z 4 18.2%
Congestion 3 4.9 2 .6 2 1.0 4 18.2
Noise 7 11.4 1 0.8 5 10.0 1 4.5
Untidiness 1 1.0 15 12.2 1 2.0 0 .0
Fear of eviction 1 1.6 2 1.6 1 2.0 0 0.0
Lack of amenities 16 26.2 | 31 25.5 10 20.0 7 31.9
Health hazards 18 29.5 33 26.9 4 8.0 5 22.7
Insecurity from
- Thieves 1 1.6 17 13.8 1 2.0 0 0.0
High cost of build-

ing materials
Others 0 .0 0 0.0
commer. J. 0. C. Onyemelukwe, “Urban Problems in Nigeria: Policy

P ) VR UR SR Y-V

Issues," 1977, Table 4, p. 8.
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influence on choice of‘housing policies. Similar findings were ob-
served in some urban centres in South-East Asia where it was found
that "...high quality housing is usually not the first priority among
the urban poor--that food, health services and education for their
children tend to rank higher."95

Even in some cities of some advanced countries like the United
States, there are cases where technocrats or political decision makers
frequently operate on the basis of some long-standing assumptions about
peoples' desires. A case in point is the "...unanticipated degree of
satisfaction with the status quo in housing, police protection,
schools, and other public services"96 expressed by majority of resi-
dents in a poverty area survey carried out in eight Pittsburgh poverty
areas.

The point being made here is not intended to criticize or dis-
credit the rationale behind official or any particular evaluation of
housing problems of the low-income but rather to stress the fact that
failure to reconcile the discrepancy between 'official' and people's
perceptions of housing problems could lead to formulating and imple-
menting policy responses tnat may be inappropriate.

It is against the above background that the various responses
to housing problems in Nigeria would be critically examined in the next

chapter.



FOOTNOTES ON CHAPTER II

1. A good example was the Okesuna Development in Lagos proposed in
1955 by the Lagos Executive Development Board. This scheme
was being considered as a means of providing additional land
by reclamation of swamp and lagoon to help solve the acute
shortage of land for building development on Lagos Island. A
feasibility report on the scheme, however, revealed that the
scheme was both impractical and uneconomical at that time and
it was therefore deferred. The cost per acre of the land
available after reclamation, main draining and rehousing costs
was estimated at<£10,900 while prime land in Lagos at that time
cost about £4,000 - 5,000 per acre.

2. Orville F. Grimes Jr., Housing For Low-Income Urban Families:
Economics and Policy in the Developing World, A World Bank
Research Publication, Baltimore: The John Hopkins University
Press, 1976, p. 11.

3. Even though the Land-use Decree (now Land-use Act) of 1978 vested
all land in urban centres in the government there are in-
stances, especially in the southern part of the country where
such indigenous groups still claim ownership of land in some
urban centres.

4, J. 0. C. Onyemelukwe, "Urban Housing in Nigeria: policy issues,"
paper presented at the Conference on Urban Planning in
Nigeria, Economic Development Institute, Enugu, May 30 -

June 1, 1977, p. 12,

5. It does not, however, necessarily mean that without such rise in
cost of land most wage earners would have purchased land.
Considering the fact that the majority of urban wage earners
are in the low-income sector, perhaps not many could afford to
buy land. Even among those who could afford, not all will be
willing to use their money to purchase land since land is only
one, though a major, component of housing inputs. Some, if
not many, may even choose to use their savings for other
alternative investments rather than 'lock' their hard-earned

income into land purchase.

6. It was this sort of resistance that led to the abandonment of two
major schemes at Onitsha, in Nigeria. The schemes are:
'Onitsha Inland Town redevelopment scheme' and the 'Onitsha
Roads Redevelopment scheme' proposed in early 1970s. The
framers of these two schemes had wanted to take advantage of
extensive devastation of buildings, as a result of the 1967~
1970 Civil War in Nigeria, to rehabilitate and improve upon
the road system and siting of buildings in the city through

162
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street widening and enforcing new building standards. Al-
though implementation of these schemes, no doubt, could have
injuriously affected some private properties, especially in
the commercial sector of the town as well as the traditional
core (Inland town), no such scheme can be undertaken without
hurting someone. There was, however, no cost-benefit analysis
for the schemes.

7. This is exactly the case in a place like the pre-colonial city of
Ibadan, Nigeria's second largest city, where existence of
substantial pre-colonial and uncontrolled housing development
has posed a serious development control problem.

8. See H. I. Ajaegbu, Urban and Rural Development in Nigeria, London:
Heinemann Press, 1976, p. 42.

9. 1Ibid.

10. 1 experienced this situation at Onitsha, Nigeria where I had the
privilege to work as a planner for four years (1975-1979) .
Many of the indigenes, partly due to poor income and partly
by sheer reluctance or outright refusal did not pay planning
rates to the Planning Authority for development of their
residential plots, even where *planning’' has enhanced their
properties. In one of the planning schemes - "The Niger
Bridge Approach Road Layout" - some groups of families fought
vehemently until they succeeded in persuading the Planning
Authority to excise their portion of land from the scheme so
that they would be exempted from paying development rates
which was then about average of $2,000 per lot; and more than
100 lots were excised, representing a loss of about $200,000
to the Planning Authority.

11. Under the communal system of land 'ownership' in Nigeria, indi-
viduals usually had exclusive rights as long as they occupied
any particular piece of land and it was only unoccupied land,
per se, which actually remained communal. In other words,
continuous physical occupation established a personal interest
and the common or 'communal' rights became diminished or
virtually extinguished.

12. However, the average occupier under the communal land tenure has a
possessory right or title which he could enjoy almost in
perpetuity and which gives him the powers of user and dis-
poser which were close enough to absolute free-hold status ex-—
cept of course that he has no power of absolute alientation of
such land so as to divest himself and his family of the right
to ultimate title.

13. 1In the case of land where thatch grass and building poles are abun-
dant the rights to make use of such materials remain common to
the whole community.
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CHAPTER III
RESPONSES TO HOUSING PROBLEMS IN NIGERIA

In the preceding chapter attempts have been made to provide a
comprehensive background of the major underlying factors which have
given rise to, or have exacerbated, Nigeria's urban housing problems.
The main purpose for such an elaborate investigation was to stress
the point made earlier that efforts to explain a country's housing
problems which fail to consider the context in which such problems
emerge obviously ignore the real issues involved; and the factual
basis required for a meaningful assessment of the impacts of responses
to such problems may nog be provided.

In this chapter the various initiatives by public and private
sectors to solve the housing problems would be discussed with focus on
the low-income sector of the urban population. The chapter is divided
into three sections. The first section attempts to provide a conceptual
clarification of 'development', 'housing needs' and 'housing demand' as
used in this study to set subsequent discussion into focus; the second
section describes, in a historical perspective, responses to housing
problems from the pre-independence period up to 1980. The third section
summarizes the various responses to the housing problems. It should be
noted that the year 1980 has been chosen as 'cut-off' point in this
chapter; this has been done consciously for two reasons. Firstly, the i
year 1980 marked the endl of the Third National Development Plan (1975—%
80) which was the latest National Development Plan implemented so far

111



112
in the country.2 Secondly, the current National Housing Policy, which
will be the subject of Chapter V, was launched early in 1981
which coincided with the commencement of the current Fourth National
Development Plan (1981-85). Thus, any assessment of the impacts of the
new National Housing Policy could, to an extent, be identified3 from
impacts of policies initiated prior to the new housing policy initi-
atives.

As stated earlier in the introductory chapter, this study is
being carried out within the context of national development. Before
examining the various responses to Nigeria's urban housing problems, it
is considered pertinent to relate the notion of 'development' to

'housing need' and 'housing demand' as used in this study.

1. Conceptual Clarifications

i) Development in national context:

According to Gunnar Myrdal,4 the only logically tenable defi-
nition of development is '"...the movement upward of the entire social
system...," which compriée both the so-called economic, as well as
non~economic, factors. He based this assertion on the premise that
conditions and changes in the economic and non-economic factors tend
to exhibit a 'circular causation' in the sense that if one of the
factors changes, others will change in response and those secondary
changes will trigger new changes, thus setting off a chain of actions
in the social system. Thus, the interdependence of such factors implies
that any policy action designed to effect upward movement of the social
system or any analysis of one set of conditions and changes should take

into account the interrelationship of the constituent factors which
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influence the social system. For these reasons, he advocates an
integrated and broader approach to development problems of under-—
developed countries, 'which takes into account the social reality of

institutions and the attitudes formed within them, which attitudes, in

5

John Friedmann views development as ...

turn support them."
structural changes in an expanding system of societal relations...[and]
. . . 6
_..a condition of continued structural growth in social systems."
Agreeing with the above views by Myrdal and Friedmann,

Onyemelukwe also sees development in a national context as:

a complex and multifaceted process of change, particularly

change of a structural nature, towards the enhanced socio-

enomic welfare of the people and the individual's scope for

self-fulfilment. It is a process that involves the

society's transformation through its institutionms, organi-

zations, social rules, customary usages and attitudes - to

an extent that makes the society more and more positively
responsive to modern changes.

He, therefore, concludes that development in the above context does
not necessarily have to do only with economic growth perceived and
assessed in gross domestic product (GDP) terms but also the non-
quantifiable changes, quantitative and qualitative, which takes place
in a socially desired direction based on equity considerations.

What may be deduced from the above views on development is
that there seems to be a growing awareness that there should be a move
away from the conventional economists' tendency to think of 'develop-
ment' purely in terms of economic factors. The need for such a depart-
ure apparently stem from inadequacy of economists approach to address
the major problems and aspirations of the majority of people being
planned for. In recent years interest9 is becoming focussed on the

principle of social justice which, according to Harvey, involves the
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concept of "a just distribution justly arrived at."lo For instance,
in the context of housing, which is one of the major elements among the
sectoral plans that make up a coordinated national development plan,
the principle of 'just distribution' requires that even though the so-
called more productive sectors of the economy may have greater claims
to investment funds, yet the inter-relatedness of all sectors that
contribute to national development demands that there should also be
unequal allocation of investment fund according to ‘neéd'. By the same
token, since individuals (whether belonging to relatively rich and
powerful few, or to the relétively poor and powerless majority of the
country's population) have rights to equal levels of basic 'state'
benefits, there should also be unequal allocation according to need.ll
It is this view of development, especially in the spirit of
social justice and equity that will be borne in mind in subsequent
discussion, especially since Nigeria's Development Plan lays stress on

“egalitarianism and equal opportunity for all."l2

ii) The nature of the housing 'needs' and 'demand':

Housing need is generally conceived simply as the amount of
housing required to cater for a given population without taking into
account the price and ability to pay for such housing. Such housing
'heed' results from the need to: (a) house those at present without
houses, (b) relieve overcrowding in existing houses, (c) replace ex-
isting dilapidated housing, (d) meet housing demand arising from natural
: increase in the urban population, and (e) provide housing for increasing
number of migrants streaming into urban centres. Assessment of the

housing need usually entails quantitative as well as qualitative
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estimates. In case of the latter, the discrepancy between the minimum
socially acceptable standards of the country and the quality of housing
available is usually measured.

Housing demand, on the other hand, is an economic term which
relates the number of housing units of a particular type to the number
of households or persons who can afford that type. Such demand for
housing not only varies with the price of dwellings and the income of
families but also results from people's diverse needs, tastes and expec-
. tations. Such diversity stems from varying demographic, cultural and
personal factors which find expression in different levels of demand for
various types of dwellings available.13 For example, there may be
different levels of demand for owner-occupied or rental tenure, and
for single-room tenement, apartment, single~family detached or multi-
family dwelling types. Demand for housing also has two distinct
features pertinent for housing policy. The demand may be merely
'latent' in which case only intention or desire is expressed. It may
also be 'effective' when such expressed desire is transformed into
actual willingness and ability to pay for available dwelling type in
the housing market.14

In spite of the seeming distinction between need and demand
some scholars like Cullingworth15 contend that even though, unlike
'demand', 'need' takes no account of price and ability to pay, yet
meeting a need involves costs and if these cannot be afforded by those
in need someone else has to pay. Needleman suggests that the dis-
tinction between demand and need is, after all, not as sharp as the

definitions generally suggest, because:
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The choice of minimum socially acceptable standards is not
completely independent of incomes and prices prevailing in
the country concerned, while the same demographic factors
that largely determine housing needs also strongly influ-
ence the effective demand for dwelling units.16

This study, however, looks at the concept of housing needs in a broader
and closer detail as aptly explained by Downs.17 From the nature of
housing deprivations of Nigeria's urban low-income enumerated in the
preceding chapter, two different, but closely related, housing needs
could be discerned: ‘financial' and 'physical'.

The financial housing needs arise because many households, es-
pecially the low-income sector, have a 'gap' between the amount they
could devote to housing if they spent a normal18 20 percentage of their
income on it and the actual cost of decent quality19 housing. For ex-
ample, if a four-person household has an annual income of say, $5,000,
it can pay only $1,000 for housing if it spends, say, the normal 20
percent on accommodation. But if a decent quality housing costs $1,500
per year to occupy, this household has a 'gap' of $500 per year.

The physical housing needs, on the other hand, arise when there

are insufficient decent quality housing units available and at ap-

C

propriate locations to enable every househould to occupy One
standing how much it pays to do so.

These two concepts of housing needs, though related, are quite
different, as mentioned above, and have different policy implications.
On the one hand, financial housing needs result from low-income or
poverty even though the physical condition of the housing inventory
may sometimes conceal such a need. For example, it was found, in

Nigeria, that although urban households with financial housing needs,

especially the low-income groups, occupy decent rental accommodation
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they pay as much as 40 percent of their monthly income in rent to do
so.zo On the other hand, physical housing needs refers only to housing
quality, not incomes, of the occupants. For instance, in many urban
centres in Nigeria it is not uncommon. to find that many so-called low-
income people live in substandard housing not because of low income,
per se, but because of unavailability of adequate and decent 'low-cost'
housing.

From the above discussion on the two basic aspects of housing
needs, some conclusions which have implications for housing policy may
be deduced. First, it appears that one way to reduce or eliminate
the gap between what a household can reasonably afford to pay and the
actual cost of decent quality housing could be through a subsidy that
reduces the effective cost of occupancy for this household or raises
its income, or both. In other words, curing financial needs mainly
demands increasing the incomes of poor households either directly
through income maintenance or through housing allowances or other sub-
sidies. Secondly, since it is obvious that many low-income people can-
not afford to occupy housing units which comply with physically or

officially required quality standards, the private housing market alone

n

could definitely not be expected to eliminate physical needs. In order
to meet the physical housing needs it would probably require some sort
of housing subsidies which could serve as stimulus for increased housing
production to supplement the private market. Such subsidies which could
increase the housing inventory would obviously include construction-
oriented whether by aided self-help or by direct construction by the

public sector.
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Against this background of 'development', housing 'needs', and
'demand' we may now examine briefly some of the more significant initi-
atives which have been employed in an attempt to alleviate the housing
problems of the urban population. These housing problems, as discussed
in the last chapter include: affordability, housing shortage which
manifests in slum and squatter living, discrimination, difficulty of
access to sources of employment, insecurity of tenure, and lack of
amenities.

Before examining the various responses to the above housing
deprivations, however, it may be useful for readers to note that the
history of conscious development planning in Nigeria dates to as far
back as 1946, when a comprehensive Ten-Year Plan of Development was
formulated by the Colonial government following the latter's re-
definition of its colonial mission, after the Second World War, to in-
clude a greater concern for the social and economic betterment of
colonial peoples.21 Since then, development planning has been adopted
in Nigeria as a strategy for accelerating socio-economic and physical
development. In the discussion which follows, evolution of private
and -public sector responses to the housing problems in Nigeria, through
the various Development Plans, would be examined with a view to assessing

the impacts of these responses on the urban low-income sector.

2. Responses to Housing Problems: Pre-Independence Period to 1980

The historical review shown in Table 7 indicates, in summary,
the progressive initiatives by the Nigerian governments in their
attempts to alleviate the various housing deprivations in the country

prior to the launching of the current National Housing Policy.
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Whether these efforts have been effective is an issue which will be
discussed in the next chapter as well as in the final chapter of this
study. However, it is pertinent to note the increasing government
interest and interventions, especially in respect of the low-income

groups.

TABLE 7

Significant Events and Initiatives Pertaining
to Housing in Nigeria

1917 . The Township Ordinance (1917) was enacted and settlements in
Nigeria classified into 1lst, 2nd and 3rd townships.
~ Housing development concentrated only in few selected
urban centres mainly in the lst and 2nd class townsips.

— Provision of housing was restricted to quarters for
expatriate officials in specially developed enclaves.

- Some government departments, like the Posts and Tele-
graphs Department (P & T) and Railway Corporation,
built some quarters for their junior staff.

1928 . The Lagos Executive Development Board (LEDB) was established
following serious outbreak of the bubonic plague, primarily
to clear the sums of Lagos, the then capital city.

1937 . Building codes enacted in Lagos (based on, or copied from
British building by-laws) embodying advisory comnstruction
and residential design performance standards.

1946 . The Ten-Year Plan of Development and Welfare (1946-56) was
launched.
~ Town Planning and Village Reconstruction Programme
established in recognition of the need for replanning
and orderly planning for new extensions in almost all
Nigerian towns.

— The Town and Country Planning Ordinance enacted under
which planning schemes could be initiated to control
development of towns.

- Planning Authorities established to initiate and imple-
ment planning schemes.

(Continued)
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TABLE 7 (Continued)

1947

1955

1956

1958

1960

1961

1962

Nigerian Building Codes amended to relate to the Planning and
Building regulations in the Town and Country Planning Law of
1946.

. Lagos slum clearance scheme came into effect.

African Housing Scheme established to provide housing loans
to senior civil servants.

Lagos Housing scheme launched by the government to provide
1,300 low-cost houses for low-income workers.

. Government staff housing schemes established by the Regional

governments.

The Nigerian Building Society (NBS) was incorporated to grant
loan to eligible senior public service members to build their
own houses.

. Western Nigeria Housing Corporation {(WNHC) established to

build houses for rent or sale and to develop serviced lots
for sale to those who wish to build their own houses.

Nigeria became an independent sovereign nation with full
powers to formulate and implement her own policies.

. Eastern Nigerian Housing Corporation (ENHC) and the Northern

Nigeria Housing Corporation (NNHC) were established to under-
take activities similar to those of the WNHC.

First National Development Plan was launched.

.
cated to houeing

loca and "Town and Country
47 percent of the amount was actually dis-

AtNAr 2112 -
Sico Wiiill a
planning" but only
bursed.

Housing was classified as a "Social Overhead."

No national targets for housing stipulated in the plan.

24,000 housing units proposed in the plan were to be con-
structed only in Lagos, the then, Federal capital.

. Between 1952 and 1962 $3.5 million was spent on a low-cost

housing scheme for workers in Lagos.

(Continued)
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TABLE 7 (Continued)

1963

1965

1966

1967

1968
and
1969

1970

. Nigeria became a member of the World Bank with the privilege
to use the World Bank to inject external finance and manage-
ment expertise into the Housing sector in Nigeria.

. The Mid-West Housing Corporation was established.

. A World Bank mission was invited to Nigeria by the Federal
government to study and assess the problems and prospects of
Nigeria's economic development, including the housing sector.

. Mass exodus of southern Nigerians living in the north to the
south, following civil disturbances in parts of the north
created housing problems, especially in the eastern parts of
the country.

. The four political regions of Nigeria were reconstituted into
12 'states' and influx of people to the new state capitals
contributed to acute shortage of housing, especially in the
new states.

. More housing for the low-income group initiated by the Federal
Military government in Lagos.

. Nigeria engulfed in civil war.

- Scarce financial resources required for housing and other
sectors were diverted to military expenses.

- Already-inadequate housing stock destroyed in parts of
the country, as a result of the war.

. The Second National Development Plan (1970-74) was launched
following the end of the civil war with emphasis on large-
scale reconstruction and new construction of housiing and
infrastructure.

- $4,68 million (2.6 million 'naira') was allocated for
the housing sector for expansion of credit facilities
for housing construction and for importation of building
materials.

- Government provided grants to local authorities for
amalgamation of villages and hamlets into viable or
more compact units.

. Benin-Delta Development and Planning Authority (BENDEL) was
established to develop the towns of the Mid-West state.

(Continued)
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TABLE 7 (Continued)

1971

1972

1973

1975

.

The National Council on Housing was created and marked the
first serious attempt to bring the issue of housing to a
national focus and to formulate national policy on Housing.

The first National housing programme (the Federal Low-Cost
Housing Scheme) was established by a decree to coordinate
government—sponsored housing construction in the country.

— The Federal Military government announced its plan to
construct 54,000 dwelling units in the 12 state capitals
of the country. The target was later increased to
59,000 units: 15,000 units to be built in Lagos and
4,000 units in each of the remaining 11 state capitals.

- £336.95 million was estimated for the housing project.

The Federal Government Staff Housing Board was established in
May, and took over the function of the African Staff Housing
Scheme of the colonial period. The Board was empowered to
grant loan amounting to 5 times the applicant's salary or
about $36,000 (20,000 naira) whichever is less. This figure
has since been increased to $72,000 (40,000 naira) with further
request to increase it to $108,000 (60,000 naira).

. The shares held by the Commonwealth Development Corporation

.

in the Nigerian Building Society were bought over by the
Federal government in order to assume full control of the
Building Society and expand mortgage lending throughout the
country. Authorized capital of the Society was raised from
¥ 3.25 to ¥ 20 million.

The Federal government, through the Federal Ministry of
Economic Development and Reconstruction commissioned Doxiadis
Associates International Consultants on Development and
Ekistic to survey the development problems and future needs
of 20 major towns and cities in Nigeria. Housing was among
the major areas surveyed.

The Federal Housing Authority (FHA) was created as a Statu-
tory corporation to implement the National Housing Programme
with the states' Ministry of Works acting as implementation
agencies in their respective states.

The Third National Development Plan (1975-80) was launched.
- Covernment accepted, for the first time, its social
obligation to participate actively in provisions of
housing for all income groups.

(Continued)
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TABLE 7 (Continued)

A new Ministry, the Federal Ministry of Housing, Urban
Development and Environment (FMHUDE) was created to
coordinate housing policies and associated programme
implementation.

- The government decided to improve Nigeria's housing
conditions, especially for low-income groups by: di-
rectly constructing housing units; development of
urban layouts; provision of building materials; pro-
vision of financing institutions; and setting of
housing standards.

- Target production of 60,000 dwelling units in five
years set and $3.3 billion (1.837 billion naira)
allocated for the purpose.

- Investment in domestic production of cement and burnt-
bricks was increased to help alleviate the problems
confronting the construction industry.

. A Committee on Standardization of Housing types and policies
set up and recommended concept of core houses following its
recognition of the failure of the existing housing programme
to reach the low—income groups.

The Committee on Nigerian Financial System reviewed the fi-
nancial structure of the country including housing finance
and recommended:
- Specialization of the Federal Housing Authority in low-
income housing,

- The establishment of a Federal Mortgage Bank,

— Establishment of a payroll savings plan for housing.
In December, Anti-inflation Task Force on Rent, Housing and
Land was set up by the government to reduce the high incidence
of inflation rampant in the economy. Among its signficant
recommendations which affected the housing sector were:

- Reduction of the lending rate of the Nigerian Building
Society and down payment levels,

- Control of price of building materials,
- Establishment of an employee housing scheme,

~. Encouragement of the cooperative supply of building
materials,

- Vesting all land administration in the states.

(Continued)
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TABLE 7 (Continued)

1976 . Initial target for production of 60,000 dwelling units in five
years was increased to 202,000 units to be distributed as
follows:

- 8,000 units in each of the 19 states,

— Additional 50,000 in Lagos Metropolitan area.

. Allocation for housing was also increased from about $3.3
to $3.5 billion.

In addition state governments were to launch their own state
housing programmes, each state providing 4,000 dwelling units
with the Federal Housing Authority supplying the infra-
structure.

. The Rent Panel reviewed the structure and level of rent in
the country.

. The number of states in Nigeria was increased to 19 following
creation of 7 new states. Increased economic growth and con-
sequent influx of population to the new state capitals cre-
ated extra demand for housing and aggravated existing
housing problems.

. The Insurance Decree (1976) was promulgated and it raised the
percentage of life assurance fund to be invested in real
estate from 10 percent to 25 percent.

. Housing loans were liberalized in an effort to increase the
flow of credit to housing or real estate. For instance,
"loans to housing" was exempted from ceilings imposed on
total and sectoral increases in bank credit to the private
sector.

1977 . The National Housing Programme was decentralized due to
slow progress in its implementation caused by:
- Procedural delays,

- Manpower shortages,
- Inflation-related budget cutback,

- Inter-ministerial coordination conflicts between the
Federal Ministry of Works (FMW) and the Federal Ministry
of Housing, Urban Development and Environment (FMHUDE).

. The FMHUDE was dissolved and merged with FMW and renamed the
Ministry of Works and Housing.

(Continued)
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TABLE 7 (Continued)

1977
- 78

.

Responsibility for implementation of the National Housing
Program shifted to the 19 state governments.

The Federal Mortgage Bank of Nigeria (FMBN) was formally
inaugurated on July 4, 1977 as a Federal government fully-
owned bank under Decree No. 77 of 1977 and took over the
assets and liabilities of the dissolved Nigerian Building
Society for the purpose of:
- Providing long-term credit facilities for residential
accommodation at 3 percent (now 6 percent) interest
rate,

- Acting as a mortgage market by providing supplementary
financial facilities to state housing corpeorations,
estate developers, commercial property developers
and other mortgage institutions to improve distri-
bution, quantity and quality of housing accommodation
throughout the country.

The capital base of the FMBN was increased from $5.9 million
(3.25 million naira) to $36 million (20 million naira).

Land Reform panel was established by the Federal government
to examine the land tenure system and to recommend steps

to facilitate the acquisition of land for housing and other
uses.

A World Bank Urban Projects identification mission visited

Nigeria, at the request of the then FMHUDE, to consider (for

possible World Bank financing) proposals for state-level

implementation of housing and urban development projects

within the Third National Development Plan. As a result:

~ The Nigerian States Urban Development Programme

(NSUDD) was evolved to assisl the state government
in the implementation of their part of the National
Housing Programme to achieve the overall objective
of meeting the “fewer needs of the many rather than
the many needs of the few."

In the 1977/78 budget statement, somnme further measures were
proposed by the government to ease some of the financial
constraints which impede housing development across the
country. Among these measures were:
- Federal government directive to all states to increase
their financial provisions to housing authorities.

- Adoption of guidelines by the Federal Government where-
by all commercial banks were required to devote at
least 5 percent of their resources to medium=-term
housing finance of up to 10 years duration to enable

(Continued)
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TABLE 7 (Continued)

1978

1979

.

families living in substandard housing to obtain loans
for improving and upgrading their houses.

- Incentives were to be given by the government to
large companies to enable them to provide accommo-—
dation for their workers with land being made avail-
able for the purpose by the state governments.

- The interest on loans for residential buildings by
commercial companies was fixed at the minimum rate
of 5 percent, repayable over a minimum of 10 years.

The Federal Ministry of Economic Development in collabor-
ation with the Nigerian Institute of Social and Economic
Research organized a one-week 'National Workshop on Planning
Strategy for the 1980s.' Among the highlights of the
workshop include:
- Detailed discussion of lessons of experience learned
from previous planning efforts including housing.

- Recommendations for future plans based on past ex-
periences.

The Land Use Decree (now the Land Use Act) was promulgated
and all urban and rural land in Nigeria was nationalized
in an effort to ensure equitable, easier, and efficient
distribution of or access to land for all Nigerians at
reasonable cost. Some of the pertinent features of the
Land Use Reform include the following:
— A1l urban land in the territory of each state was
vested in the Governor of the state in trust for all
Nigerians domiciled in the state.

- Private land ownership was abolished but private owner-
i+ A

ship of urban developments, incliuding the right to
dispose of or sell such developments, was retained.

- Each state in the country was required to establish a
"Land Use and Allocation Committee' to advise on land
management, resettlement and compensation issue.

- Each individual should have the right of use of not
more than half a hectare (1.25 acres) of undeveloped

urban land in each state.

Housing target of 202,000 dwelling units in 5 years (1975-
1980) was revised by the new civilian government to 200,000
units per year through joint efforts by the public and
private sector.

(Continued)
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TABLE 7 (Continued)

The dissolved Federal Ministry of Housing Urban Development
and Environment (FMHUDE) was recreated as the Federal
Ministry of Housing and Environment and as the sole imple-
menting agency of the National Housing Programme as con-
ceived by the new civilian government, with close col-
laboration with the 19 state government.

The "Employers' Housing Scheme, Special Provision Act" was
enacted by which large companies were required to use their
own borrowing capacity and internal resources, with some
incentives from the government, to raise funds and develop
residential estates for their employees.

The Federal Mortgage Bank of Nigeria increased its capital
base from $36 million (20 million naira) to $270 million
(150 million naira) in order to meet outstanding commit-
ments to mortgagors. Branch offices of the Bank were es-
tablished in 17 states of the country.

More brick factories were established in the country in an
effort to increase supply of locally-produced and cheaper
building materials.

The Nigerian States Urban Development Programme (NSUDP),
evolved in 1977, was formally launched through the instru-
mentality of the Federal Ministry of Housing and Environ-
ment and the Federal Mortgage Bank of Nigeria, with as-
sistance from the World Bank. The programme was designed
to develop the institutional and financial framework for
the implementation of a national low-cost housing programme
based on a policy of promoting the construction of low-cost,
affordable housing and related infrastructure as well as
employment generation throughout Nigeria and in partnership
with the States. The more specific objectives and strate-
gies include:

- Increased supply of building lots and urban infra-

structure through sites and service projects.

- More efficient urban development patterns through up-
grading schemes.

- Improved social conditions and environmental sanitation
by instituting integrated social service programmes for
provision of primary schools, health care centres,
recreation areas and other necessary utilities within
project areas.
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TABLE 7 (Continued)

- Improved employment opportunities through the pro-
vision of small scale industrial sites in project
areas, and project designs which make efficient use
of local skills and materials.

- Security of tenure and improved housing credit de-
livery systems for home construction, site and ser-
vice, and upgrading schemes for the low-income group.

- Project beneficiaries to be identified during feasi-
bility studies which would be carried out within the
parameters of programme objectives to achieve equi-
table balance of income groups.

1979 . In the 1979/80 national budget statement, importation of
- 80 certain building materials was placed under licence to en-
courage and protect the production of such materials within

the country.

1980 . Workshop on the provision of urban shelter and services in
Nigeria was held by the Federal Ministry of Housing and
Environment, the Federal Mortgage Bank of Nigeria and the
World Bank as background for the preparation of the Housing
component of the Fourth National Development Plan (1981-
85). Some of the important conclusions reached include:

- The need to ensure compatibility among the various
Federal Housing Programmes including the Nigerian
States Urban Development Programme (NSUDP).

- The need to clarify policy principles and objectives
among programmes.

- The necessity to clarify institutional roles of and
within each level of government.

Responses During the Pre-Independence Period:

From Table 7 above, it may be observed that early government
interventions in housing were mainly the development of housing areas
known as the Government Reservation Areas (GRA's) and the creation of
the Lagos Executive Development Board (LEDB) in 1928 to eliminate the
slums of Lagos and to establish housing units in Lagos metropolitan

area. Due to economic depression of the early 1930s and the



129
subsequent World Wars the scope of operation of the Board was re-
stricted owing to lack of funds and staff, Even after the World War
I1 vehement opposition22 to slum clearance delayed further work by the
Board until later when the Lagos slum clearance scheme was formally
established. The scheme led to the Surulere Housing development de-
signed primarily to rehouse displace families from central Lagos
slums, temporarily. However, in government's attempt to provide the
replanned former slum areas with desirable amenities like access
roads, commercial areas and others, the amount of land left for resi-
dential use was inadequate to accommodate many of the displaced
families. Coupled with other problems, it turned out that most of the
displaced families could not have access to their original lots in
central Lagos and accordingly, such families had to make the Surulere
temporary rehousing area their permanent home.23

Through the Town and Country Planning Ordinance of 1946 the
colonial government evolved the concept of Planning Authorities and
planning schemes as media for replanning, regulation and approval of
housing and other physical developments in both urban and rural parts
of the country. Like the Lagos Executive Development Board, lack of
trained staff and funds limited the scope of operation of the Planning
Authorities during the colonial period. Public opposition to re-~
development, as pointed out earlier,24 restricted the activities of
the Planning Authorities. In addition, new layouts on the outskirts
of a town were not generally popular in Nigeria during the colonial
period since with the exception of the higher income groups the

majority of people prefer to live within easy walking distance of the

market and town centre. For example, the junior staff quarters built
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at Ondo, by mid-1950s about 1.5 miles from the market, were left un-

. , 25 .
occupied for a long time. However, where the need was felt, like
in the Northern Region of the country, new towns as well as ex-
tensions to towns were planned to stem piece-meal development and

26 C

haphazard growth. In some cases, model compounds comprising houses
and huts of improved standard were built at government expense.
Towards the end of the colonial era, the African Housing Loan Scheme
and the Nigerian Building Society were set up by the colonial govern-
ment to enable Nigerian civil servants to take out loans to assist
them to build houses for themselves. However, these financial-aid
schemes tended to be monopolized by the higher income groups who were

probably the only ones in a position to undertake such housing finance.

Responses in the Post-Independence Period:

Following Nigeria's independence in 1960 the First National
Development Plan 1962-68 was launched. Under this plan, housing was
lumped with Town and Country planning under low priority list. Ex-
cept perhaps for some low-income housing schemes concentrated mainly

overnment activities in
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housing were confined to the staff housing scheme, the Nigerian
Building Society, the LEDB, and the Regional (State) Housing Corpor-
ations.. These institutions also limited their scope of operation
within the national and former regional capitals and the bene-

ficiaries tended to be the middle class, mainly government officials.

The Second National Development Plan:
It was not until the formation of the National Council on

Housing, during the Second National Development Plan (1970-74), that
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the first real attempt was made by the government to tackle the
problem of housing on a national basis. It is not unlikely that the
enormous devastation of housing, as a result of the Civil War, con-
tributed to the shift in government policy on housing. Realizing the
importance of problem and need analysis, as a basis for devising re-
alistic policy, the government commissioned an urban survey of the 20
major urban centres in the country in 1972. The same year the National
Housing Programme was established by decree. This programme which was
considered rather unscheduled,28 perhaps could have been launched after
the urban survey exercise had been completed so that the findings
could provide the necessary basis for programme planning. Neverthe-
less, the programme and the subsequent institutional and financial
arrangements effected to support it indicate significant and increasing

interest of government in the housing sector.

The Third National Development Plan:

Another remarkable evidence of growing government concern to
alleviate housing problem in Nigeria could be discerned from the
major initiatives embodied in the Third National Development Plan
(1975-80). 1In fact, such initiatives could not have been taken at a
more opportune moment because, Nigeria's urban housing situation at
that time gave cause for much concern. As aptly observed by Hardoy and
Satterthwaite:

...most urban housing was being built by the private sector
and then let at very high rent. Thus, two rental markets ran
side by side, the private one with very high rents and the
public one where upper income groups paid heavily subsidized
rents. Government employees who have been able to build a
house with long-term government low-interest loan usually

remain in their government-subsidized house and rent out the
house they have built. And private individuals fortunate
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enough to get a site in a government-serviced neighbourhood
through one of the housing authorities often cannot get a

loan to construct the house. They therefore turn the site
over to a contractor who builds the house and gets the right
to rent this out for five or more years.... Meanwhile the

poor urban majority received no help from public or private
commercial sources [because] They lacked the collateral for a
loan from the private sector. [Thereforé] Either they rented
accommodation which cost a high percentage of their total in-
come or they built their own houses in piecemeal fashion on
the urban periphery with few or no basic services and infra-
structure using the informal sector for the skilled work 2%

It was this sort of situation, among other concerns, that induced the
Nigerian government to acknowledge openly that it:

...now accepts as part of its social responsibility to par-
ticipate actively in the provision of housing for all income
groups and will therefore intervene on a large scale in this
sector during the plan period...to achieve a significant in-
crease in supply and bring relief especially to the low-income
groups who are the worst affected by the current acute short-
age. It is the objective of policy to employ a combination

of measures to achieve within the next decade a housing situ-
ation in which the average urban worker would not be re-
quired to pay more than 20 percent of his monthly income in
rent. These measures include direct construction of housing
units by both the Federal and State governments for letting at
subsidized rates, increased construction of quarters for
government officials and an expansion of credit facilities to
enhance private housing construction.3Y.

The genuiness of the above statement was reflected in govern-
ment's decision to comstruct 60,000 dwelling units within 5 years and
for which it made an allocation of about $3.3 billion (1.837 billion
naira). To achieve its housing objectives the government also es-
tablished the necessary institutional framework such as the creation of
Federal Ministry of Housing Urban Development and Environment (FMHUDE)
to coordinate housing policies. Various advisory committees on rent
controls housing finance, housing standards and Anti-inflation Task
Force were set up. Following the recommendations of these committees

a number of housing measures were taken by the government as reflected
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in the 1976/77 Budget speech by the Head of State, Obasanjo. Notable
among these measures was the reordering of the priorities in the
Third National Development Plan by which greater emphasis was placed
on housing through revision upwards of proposed 60,000 dwelling units
to 202,000 units to be constructed during the Plan period, and in-
volving an expenditure of about $4 billion (see Table 8 ). The
budget for Housing under the Third Development Plan represented 5.6
percent of the total expenditure in all sectors as compared to 2.5
percent recommended by the Association of Housing Corporations of
Nigeria31 (see Figure 8).

The decentralization of the National Housing programme in 1977
and transfer of responsibility for its implementation to the 19
state governments marked another step forward in government's efforts
to accelerate the pace of housing development and its equitable dis-
tribution across the country. Realizing the magnitude of the National
Housing Programme and the financial resources required for its imple-
mentation, the Federal Government capitalized on its membership of
the World Bank and evolved the Nigerian States Urban Development
Programme (NSUDP) to assist the State governments, through World Bank
financing, to implement their part of the National Housing programme
through "site and services' as well as 'up-grading’ schemes. 1In
respect of the up-grading schemes, some efforts had earlier been made
in some parts of the country, as may be seen in Figure 9 . Other
measures taken by the government to tackle the problem of housing
include: the formal reorganization of the Nigerian Building Society
into a Mortgage Bank with increased capital base; the establishment of

the Land Reform panel which culminated in the Land Use Decree of 1978
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TABLE 8

Housing Capital Programmes by Governments

¥ million

Original Estimated Revised Estimated

State Cost, 1975-80 Cost, 1975-80
Anambra - 9.500
Bauchi - 3.500
Bendel 30.000 45.000
Benue - 5.000
Borno - 5.000
Cross River 10.000 15.000
Gongola - 3.500
Imo - 15.000
Kaduna 10.000 13.300
Kano 30.930 23.860
Kwara 8.000 3.500
Lagos 11.000 16.000
Niger - 15.000
Ogun W 10.000
Ondo - 10.000
Oyo - 10.000
Plateau - 10.000
Rivers 10.000 10.000
Sokoto - 32.580
TOTAL: ALL STATES 187.430 255.740
FEDERAL GOVERNMENT 1,650.000 2,000.650
TOTAL: ALL GOVERNMENTS 1,837.430 2,256.390

SOURCES: 1. Third National Development Plan, 1975-80, Vol. 1II,
Federal Ministry of Economic Development, Lagos, pp.
8 and 9.

2. Third National Development Plan, 1975-80, Vol. I, Table
24.2.
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by which all land in the country was 'nationalized'; and the 1977/78
Budget Statement532 which proposed various measures to further reduce
those financial factors that had constrained effective implementation
of the housing programme in the country.

Another remarkable intervention by the government came with the
return of the country to civilian rule in October 1979, under the
leadership of President Shehu Shagari. To start with, the annual
housing target of 40,000 units set by the Military government was in-
creased four-fold to an initial target of 200,000 dwelling units an-
nually.33 In addition, various supporting institutional arrangements
were also made by the new civilian administration as outlined in
Table 7 , page 119. Efforts were also intensified by the government
in respect of promotion of, and use of, local building materials to
produce more housing at 'affordable prices'. Apart from further in-
creasing the capital base of the Federal Mortgage Bank, branch offices
of the Bank were set up in almost all the States in the Federation in
an attempt to facilitate access to housing finance for greater number
of people.
re taken by the present civili-
an Administration was the formal launching of the Nigerian States
Urban bevelopment Programme (NSUDP)34 in 1979. This programme,
which was evolved by the last Military Administration, is inovative
because the inclusion of "improved employment opportunities" as one of
its main objectives marked a departure from the tendency of Nigeria's
housing policy to focus on allocation of funds to dwelling units and
physical infrastructure without considering the issue of employment

generation as an integral part of an efficient housing policy.
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Rural Development:

On the issue of Rural Development as a means of mitigating
the strong trend towards rural-urban migration, which contributes to
aggravate urban housing problems, government efforts have also been
notable. During the pre-independence period, housing and social
amenities in most rural settlements were provided mainly through
individual or communal efforts and resources. Sometimes mission-
aries such as the Roman Catholic Misgion or the Church Missionary
Society also assisted many rural communities in provision of amenities.
Generally, the cost of social amenities such as schools, roads and
health facilities were met through development levy imposed on those
living in the rural communities as well as on the 'sons of the com—
munity' living and working in the urban centres. However, after
independence, especially between 1960 and 1966, the civilian govern-
ment encouraged rural community development through some financial
support. In recent years the government is providing special grants
to facilitéte provision of social services such as hygenic water
supply, electricity, health facilities, access roads and more re-

cently, rural housing as will be diaecussed later in Chapter V.
3 &

Responses to Macro-Problems of Urbanization:

Before concluding this section, it is pertinent to mention
also that the government has taken some measures to increase food pro-
duction, electricity supply and employment opportunities shortage of
which had been identified earlier in Chapter II, as among the macro-—
problems of urbanization which have some adverse impacts on provision

of housing in the country. On food production, a number of programmes
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had been launched by the government over the years. For instance,
the National Accelerated Food Production Programme of Gowon's regime;
General Obasanjo's '"Operation Feed the Nation" campaign; and President
Shehu Shagari's current "Green Revolution' programme all aimed at ac-
celerating food production to meet demand and to cut down on high
proportion of incomes spent on food. 1In respect of reducing some of
the adverse impacts of inadequate power in the country, the govern-—
ment has also taken some positive measures. For instance, under the
Third National Development Plan states were allowed to undertake their
own complementary rural electrification programme, provided certain
technical requirements were complied with.35 A new $72 million
Federal government owned dam, Dadin Kowa Dam, has been built recently
to augment the power supply of the National Electric Power Authority

36

(NEPA) . Recently, too, the sum of about $4.5 billion has been al-
located by the government for the establishment of two hydro-electric
stations to improve power supplies in the country.37 With regard to
increasing job opportunities in the urban areas, government efforts
have been directed at developing the urban informal sector which has
been found to have envrmous capacity for l1zbour absorption due to its
ability to use labour-intensive and capital-saving techniques to pro-
vide goods and services cheaply. During the Third National Development
Plan (1975-80) some policy measures were outlined towards alleviating
the constraints which hamper effective development of the Urban in-
formal sector. Among these policy measures were the setting up of
credit and loan schemes designed to provide investment capital to
small-scale entrepreneurs as well as provision of various extension

services, off-the-job training, sandwich courses, functional literacy
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courses to small-scale businessmen and workers in the informal

38
sector. Apart from the above measures the government also has made
some attempts to reduce the rural-urban income differentials; and to
provide productive work opportunities in the non-urban areas to
absorb increasing number of unemployed school leavers who usually
migrate to the urban centres in search of gainful employment, thus
inflating the urban labour force and increasing demand on housing

and other urban facilities which are already overloaded.

3. Summary

Past responses to Nigeria's urban housing problems, as dis-
cussed in this chapter, fall into six major policy categories as

summarized below:

i) Direct Construction: in order to increase the housing stock

and thus eliminate or, at least, reduce dwelling deficit the
government engaged in direct construction of dwelling units
in urban centres for both government officials and the
general public through the various government housing
agencies.

ii) Urban Site Development: under its site development policy,

government lays out lots and provides the necessary support-
ing infrastructure like access roads, water supply, elec-
tricity, drains and sewerage facilities. These serviced
lots are then leased or puchased by citizens for building
their own houses. Government also encouraged large private
business establishments through incentives to develop

residential estates for their employees.
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iii) Provision of Building Materials: in an effort to minimize

the cost and difficulty of access to building materials,
which contributes to housing shortage and poor quality
housing, government has tried to encourage the production
and use of local building materials mainly through import |
substitution strategy.

iv) Housing Financing: realizing that the problem of finance,

in terms of scarcity and access, has been one of the major
factors that constrain provision‘of housing in the country,
the government has progressively strived to alleviate this
impediment by allocating more investment capital for housing
in the national budgets. 1In addition, government has also
expanded mortgage lending facilities to promote private
housing construction.

v) Standard Setting: through setting of minimum standards for

shelter provision and building construction, dating from the
colonial era, the government has tried to maintain some de-
sirable degree of environmental quality.

vi) Rent Controls: to protect tenants from paying exhorbitant

rents, relative to income, the government has since the
colonial period, introduced some rent controls in various
parts of the country. In recent years this effort has been
intensified through rent decree and by establishment of rent
edicts and tribunals.
In the next chapter the effects of the various government %

responses to housing problems will be considered.
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FOOTNOTES ON CHAPTER I11

In theory, 1980 marked the end of the plan period but in actual

practice, there is no 'neat' demarcation between the 'end'

and 'beginning' of two consecutive plan periods since there

is invariably the tendency for uncompleted or uncommenced
programs to be carried forward to subsequent Development
Plans.

That the Plan was deemed to be officially ended, for budget and

planning purposes, does not, however, necessarily mean
that, in fact, all aspects of the plan were fully imple-
mented during that plan period.

For reasons pointed out in Footnote 1 above it may, in practice,

be difficult, if not impossible, to separate impacts of
one Development Plan from the others since these rather
short-term Development plans are, in fact, integral parts
of a longer-term National Development Plan of usually 20-
year duration.

Gunnar Myrdal, "What is development?", Ekistics, No. 237,
August 1975, p. 84.

Tbid., p. 87.

John Friedmann, op. cit., p. 244,

J. 0. C. Onyemelukwe, "A Case for Regional Policies in National
Development,' National Workshop on Planning Strategy for the
1980's, University of Ibadan, Ibadan, Nigeria, 1978, pp. 1-2.

L a e

For instance, such interest has been reflected in the preamble
to Section C of Habitat Recommendations which states that
"over-riding objective of settlement policies should be to

make shelter, infrastructure and services available to those

who need them in the sequence in which they are needed and
at monetary or social cost they can afford."

David Harvey, Social Justice and the City, Baltimore, Maryland:

The John Hopkins University Press, paperback edition (second

printing), 1977, pp. 116-117.
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This concept is consistent with the Habitat Recommendation C9
which states that national housing policies should aim at
"providing adequate shelter and services to the lower income
groups, distributing resources on the basis of greatest
needs,”

Federal Republic of Nigeria, Third National Development Plan
1975-80, p. 308.

Mario E. Carvalho et al., Housing in Winnipeg, Winnipeg:
Department of City Planning and Department of Economics,
University of Manitoba, 1974, p. 9.

Ibid.

J. B. Cullingworth, Essays on Housing Policy, London: George
Allen and Unwin (publishers) Ltd., 1979, pp. 31-33.

L. Needleman, The FEconomics of Housing, Staples, 1965, p. 18.

Anthony Downs, Federal Housing Subsidies: How are they Working?,
Lexington, Massachusetts: Real Estate Research Corporation,
1973, pp. 19-25.

What is considered 'normal'! varies from country to country and
depends on the incomes and priorities of those concerned.
However, the rule-of-thumb around the world seems to be
about 20-25 percent of income using rent-to-income ratio.

Usually defined as those meeting socially-defined minimum
standards, depending on the stage of development of the so-
ciety and on criteria and indicators employed.

Federal Republic of Nigeria, Third National Development Plan
1975-80, p. 308.

A. L. Mabogunje, "Towards an Urban Policy in Nigeria,” p. 88.
Refer to Chapter II, p. 46.

Josephine Abiodun, op. cit., p. 341.

Refer to Chapter II, p.46.

See Nigeria: Colonial Annual Reports, 1954, p. 82.

See Nigeria: Colonial Annual Reports, 1946, p. 56.

Ibid.
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This view, as expressed by the authors of the current National
Housing Policy document.

Jorge E. Hardoy and David Satterthwaite, op. cit., P. 179.

Federal Republic of Nigeria, Third National Development Plan,
1975-80, p. 308.

See Josephine Abiodun, op. cit., p. 345.

Major General Oluleye, "State on 1977/78 Budget,' Lagos:
Federal Ministry of Finance, April 1, 1977.

See Federal Republic of Nigeria, National Housing Policy, p. 7.

Tor more detailed description of the programme including
its background, objectives, organization and project formu-
lation and implementation, see Federal Mortgage Bank of
Nigeria, ''Annual Report and Statement of Accounts, 1980,"
pp. 31-39. See also World Bank, "The Nigerian States Urban
Development Program: Looking Back and Ahead," Lagos: West
Africa Urban Projects Division, World Bank, September 30,
1981.

Federal Republic of Nigeria, '"Guidelines on the Third National
Development Plan 1975-80," p. 59.

See West Africa, No. 3387, July 5, 1982, p. 1784.
See article titled "Federal Republic of Nigeria,' published by
the Department of Information, Lagos in West Africa, No.

3401 of October 11, 1982, p. 2638.

Federal Republic of Nigeria, Third National Development Plan,
p. 385.




CHAPTER 1IV
IMPACTS OF PAST RESPONSES TO HOUSING PROBLEMS

In the previous chapter the various responses to Nigeria's
housing problems were described in a historical perspective, and the
increasing government intervention in housing was well depicted. 1In
the discussion which follows, an assessment of the general impacts
of these past responses would be examined and analyzed based on
selected private and official evaluation study and reports. The
author's personal appraisal, or rather observations, on Nigeria's
housing policy initiatives would be taken up in Chapter VI, after an
analytical review of the current government initiatives as articulated
in the national housing policy document and the current Fourth National

Development Plan, 1981-85.

1. 'Independent' and Official Viewpoints

Pre~Independence Period:

Evidence from Nigeria's literature on housing indicates that
government efforts during the colonial period exerted little or no
beneficial impacts on alleviating the housing problems of the low-
income group. Some of the significant impacts have already been
pointed out earlier in this study. For ease of reference, however,
the salient features will be recapitulated here. Colonial government's
focus on construction of quarters for expatriate officials in speci-

ally laid out residential areas contributed to neglect of the housing

145



146

problems in the indigenous residential areas in many Nigerian urban
centres. This neglect, in turn, contributed to sporadic growth of sub-
standard housing which is a characteristic feature of Nigerian urban
centres. Where low-cost houses were built these were usually at
'government stations' in selected urban centres and for government
officials rather than the general public. While the slum clearance
programmes, designed to eradicate slum conditions, tended to dis-
place the low-income from their homes without providing them with
adequate alternative homes, prohibition of the use of certain iocal
building materials in urban centres made it more difficult for many
people to build houses. It also forced the low-income to rent costly
accommodation from existing privately-owned and officially-approved
'standard' housing or to defy official regulations and erect sub-
standard housing with any available materials within their means. The
introduction of foreign and expensive building materials and designs
and their subsequent adoption by the local elite contributed to
raising the cost of housing beyond the reach of many low-income. In
addition to increasing housing costs, the increasing use of such
foreign building materials led to indifference to traditional building
materials and standards. The housing loan schemes of the colonial
government did not benefit the low-income either: the restrictive
nature of such loans as well as eligibility criteria for the loans in-
yvariably excluded the low-income from deriving any significant benefit.
Thus, govermment housing efforts during the colonial period were sort
of biased in favour of the higher income groups. Even the housing
estates developed by one of the Regional Housing corporations prior to

independence reflected this bias. A case in point is the Bodija
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Housing Estate in Ibadan which was modelled after the GRA of the

colonial era.

Post-Independence Period:

By independence in 1960 the high standard of housing intro-
duced during the colonial period was inherited by the educated and
affluent Nigerians. In common with other developing countries, too,
the political and administrative rulers took over the privileges of
the expatriate rulers and occupied the high standard housing re-
linquished by the expatriate officials in the Government Reser-
vation Areas.l There does not appear to be anything wrong about the
fact that Nigerian rulers stepped2 into the shoes of the colonial
masters in this regard, since someone has got to occupy those build-
ings; and the most obvious persons to do so are certainly not the low-
income people for socio-economic and political reasons'! However,
there could be cause for concern according to Dwyer3 if in so doing
such inherited high level aspiration for housing unduly influences
the new rulers to set housing goals for the country which merely re-
flect the inherited standard of the colonial elite but are beyond
the resources of the country to provide for all its citizens. There
could also be reason to worry, according to him, if available re-
sources are diverted to satisfy the demands of the post-colonial
ruling elite at the expense of the masses. That such diversion was
the case in Nigeria has been argued by Sada, who asserted that:

The various enquiries in the country have revealed that the
capitalist and the elite haye had an easy access to land re-
sources...imposed the highest rent on the tenants in the
Government Reservation Areas where they own houses thus

passing the yvalue-added by government investment to the
private developers...used their position for the benefit
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of the members of their class... Euug.,.zoning according
to social class has made it easy to channel government.
investments on social services to areas of interest,
namely, the elite neighbourhood.4

In the discussion which follows, thé various assessment of the

direction followed by the Nigerian government, in respect of housing
v

since independence in 1960, will be examined. Following this ex-

amination, the major findings and conclusions from the evaluations X

would be summarized under the six major policy categorieé outlined E

at the end of the preceding chapter.

Among the earliest critical assessment of the impacts of
government responses to housing problems in Nigeria was the report5 \
of the World Bank mission which visited Nigeria at the end of the
third year of the First National Development Plan (1962-68). Al-
though the mission's main purpose was to assess the problems and
prospects of Nigeria's Economic Development, some observations of the
report on housing are considered pertinent to this study.

On government's investment policies the report noted that the
" . .total annual production of houses resulting from public and pri-
vate investment together was 4,000 houses per annum, which is far
below the minimum housing needs of 6,000 to 7,000 houses per annum, "
and that "the most striking feature of the official record is the
complete failure to produce any low income houses since 1962/63.”6
In its analysis of the housing production in various parts of the
country, the report observed that in Lagos the national capital:

The total number of houses built by the Lagos Executive

Development Board with Government funds was 534. Prices
ranged from& 1, 850 to&k 5,500. There were no low-cost houses.
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In respect of Northern Nigerié, the report disclosed that:
Covernment funds were invested mainly in housing for of-
ficials and in staff housing for hospitals and similar
projects. During the first three years of the plan the
total came to 77 houses, or 26 per annum, None of these
could be described as low income houses.
Commenting on housing production in Western Nigeria the report re-—
marked that "between 1962/63 and 1964/65, the Western Nigeria Housing
Corporation built 245 houses, nome of them for low-income occupiers."
In the opinion of the authors of the report:
The housing policy of the Western Region is socially un-
balanced. Low income housing has been neglected. Public
InvestmiBt has benefited exclusively the higher income
groups.
For the above reasons, among others, the World Bank mission

", ..unsatis-

criticized housing by the public sector in Nigeria as
factory because it produced too few houses and it also produced the

. nll . .
wrong kind of houses. As mentioned above, this assessment was
carried out about mid-way through the 6-year implementation process of
the First Plan and there is no feedback as to whether the pessimistic

. 12

view held by the report was reversed or upheld at the end of the
plan period.

Another assessment of impacts of government's housing efforts

. . . . 1
during the First National Development Plan was made by Koenigsberger.
Although he derived his source of data from restricted official pro-
14 . .

gress report and report by the World Bank mission, mentioned
above, his observations proyided some new dimensions to the issue. The
first and most significant observation made in his assessment was the
absence of estimates of housing needs in the plan, "except for a short

reference to housing in Lagos.'" However, basing the assessment on his
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estimate of Nigeria's housing need of 47,000 dwelling units per
annum15 he found that the public sector's production of less than

500 units per annum met less than 1.06 percentl6 of the country's
needs, and that only 38 percent of the units were low-income
houses.l7 He also observed that even though the private sector made
a much greater contribution by producing 35,000 units18 per annum,
"house building by the public and private sectors taken together
remained far short of the minimum needs of Nigeria's cities.”l9

While agreeing that substantial number of houses were built in the
country in response to growing demand these were mostly .restricted to
the use of'the more affluent, especially the personnel of large
foreign commercial establishments, embassies and international
agencies; the middle and low-income groups were, on the other hand,
left to help themselves by building illegally on the outskirts of
cities or by squatting on public land.zo

On the causes of the housing failure in Nigeria's First

National Development Plan, Koenigsberger held the view that it was not
due to ™lack of money,'" per se, as commonly believed, but rather
failure to spend the "limited investment resources' in 'the most ef-
fective manner."Zl He agreed that the capital allocations for housing
in the Plan were, no doubt, '"meagre' but disagreed they were "un-
workable.“22 He argued that the limited public sector investment of
d£5 million per annum provided in the plan could have been adequate for
government and its agencies to prepare new layout plans, acquire land
and provide about 48,000 serviced lots annually for people who wish

to build their own houses and with enough money still left for con-

struction of about 5,000 houses annually for the low-income groups.
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The main cause of housing failure, in his opinion, is inherent in t

\
. . . . \
government's attitude to housing as reflected in the terminology used
in the plan whereby housing was classified as a "Social Overhead" with
no output target to guide public or private sector investment. In
conclusion, he strongly suggests that future development plans should
not only recognize housing '"as a target of the planning operation' but
. . 2
also "as a target of achieving other social and economic objectives."
The targets for housing, he added, should be based on estimate of
local housing needs and expectations as well as on standards which are
. 2
acceptable, desirable and relevant.

In respect of the impacts of the First National Housing
Programme launched in 1972, during the Second National Development
Plan (1970-74), there had been mixed feelings and divergence of K
opinions about whether the housing programme could, in fact, solve the '
country's housing problems. Such mixed feelings found expression in
various evaluation studies and publications on housing, carried out by
a number of scholars, as will be discussed below.

. .26 . ' '

In November 1972, for example, Adeniyi examined 'current
efforis in the provisicn of ho the context of national
development. He arrived at the conclusions that '"current government
attitude to and investment in housing is seen to be far from positive
and grossly inadequate in relation to the needs for housing in the

||27 * ] 1]
country. He attributed the shortcomings to government s
vacillation and failure to appreciate the importance, urgency and

. . . . . 28
magnitude of housing in socio—economic development of the country.

Government's failure to participate actively in the implementation of

measures it has proposed to solve the country's housing problems
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has, according to him, effectively negated any good intentions

. . , 29
government might have towards addressing the housing problems. He
observed that even where government participated, the output is not
only meagre but also the beneficiaries tend to be senior civil ser-
vants; unlike places like Israel, Singapore and Brazil where govern-
ments undertake massive housing programmes to cater for the needs of

. 30 . . ,
all income groups. Among other things, he recommended the insti-
tution of a "dynamic and positive national housing policy;" a
drastic reorientation of government's poor attitude to investment in
housing; a clear definition of responsibility for housing by the
Federal and State governments and setting up effective machinery for
implementation of housing programmes through the initiative of the
31 . .
Federal Govermment. He also proposed setting up of a National
Housing Bank to finance housing in the whole country and reduction of
interest on loans to Housing Corporations. Among his further recom-
. 32 . . . . . .

mendations were: equitable distribution of housing investment to
more urban centres rather than the present focus on state head-
quarters; allocation of substantial proportion of planned expenditure

Fav +haAa
AL [ SRR

mming the rising cost of building materials
by government's expansion of bulk purchasing of essential building
materials as well as through promotion of building material indus-
tries and research into development of indigenous building materials.
Finally, he emphasized the need for "a crop of dynamic and articulate
physical planners" as one of the essential factors for the success of
any national housing policy and programmes in respect of formulation,
monitoring? supervision and implementation of government decisions.

He also observed it was time the government departed from ad hoc

e —————=
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development control approach to planning and moved towards an inte-
grated socio-economic and physical planning orientation, bearing in
mind that housing is an integral part of the urbanization process and
development planning so that housing investments should be integrated
with other socio-economic investments.

Contributing to the debate Wahab,34 in his study in 1974,'
seemed to agree with Adeniyi's conclusion that the Nigerian Govern-
ment had been employing negative, rather than positive, solutions for
resolving the country's housing problem. He cited the rent edicts and
controls approach as "...negative solutions which do not improve the
housing supply," but rather "they tend to scare away potential in-
vestors from the housi_ng'market."35 While conceding that rapid
urbanization and the resultant rural-urban drift aggravates the al-
ready difficult urban housing situation, he 1is of the strong opinion ;
that govermment's attitude to housing as 'unproductive' is one of |
major factors which constrain effective solution to Nigeria's housing
problems. This negative attitude, according to him, has contributed
to absence of any "discernible government policy on housing except
for various ad hoc solutions which have noi stood the test ©
He cited the activities of the Regional (State) Housing Corporations

", ..these housing

among such piecemeal approach to housing because,

authorities only cater for the high income group who can afford their
. ‘s . - w37

stringent terms and pre-qualification conditions. Another re-

flection of government's poor attitude to housing identified, by Wahab,

was the low housing investment during the Second Development Plan

(1970-74) when the government spent less than 2 percent of the GNP

on housing compared with average of between 5 percent and 7 percent
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in European countries whose sophisticated standards Nigeria wrongly
copies; and at such high standards and low investment the number of
housing units built in Nigeria would be limited. In his estimate,
with a 1974 population of about 50 million growing at 4 percent per
annum, and with only 10 people per dwelling, Nigeria would require
about 200,000 houses annually, excluding additional units to replace
derelict and substandard accommodations.38 To help minimize those
constraints that impede effective solutions to the country's housing
problems, Wahab offered the following suggestions:39 i) reduction
of drift to towns by such measures as distribution of industrial
locations across the country rather than in few urban centres; and
through simultaneous provision of social amenities and employment
opportunities in rural areas to minimize the 'push factors'; ii) in-
creased access to financial facilities; iii) construction of social
housing by governments in accordance with peoples' needs and financiél
resources; iv) promotion of use of local building materials; V)
standardization of building components to facilitate construction and
increase productivity of workers, thus saving construction cost; vi)
rehabilitation of existing housing stock; and vii) development of
building entrepreneurs and trade skills by encouraging small-scale
local building firms; and viii) institution of a national policy on
building research to coordinate housing research efforts in the
country. In conclusion, he emphasized the need for adequate finance
as well as the need to focus attention on maximizing the use of local
building materials for producing the greatest number of houses designed
to Nigerian Standards, even if such houses were partially built and to

be completed incrementally by their owners.
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During the second yeaf of the Third National Development
Plan (1975-80), Abiodun41 examined the housing need and supply in
various parts of Nigeria and made some assessment, OY rather obser-
vations, on the prospects for the solution of Nigeria's housing
problems. Like other researchers on housing, she identified in-
adequate housing facilities as the most outstanding of urban problems
of Nigeria's urban centres. In assessing government's attempts to
respond to the housing problems of the low-income, Abiodun noted
that there was '"...no coherent policy or any unified national ap-—
proach among the different states of the Nigerian Federation.”42 She
also observed that except perhaps for the low-income housing scheme
at Surulere in Lagos and in the Bendel States, houses built by the

various state governments on housing estates (even when intended for

the low-income)often turned out to be beyond the economic reach of |

, , 43 . o .

the low-income group. While subscribing to the general view that

"only a massive increase in the supply of houses can ameliorate the
o . o nhh

existing acute shortage in the Nigerian towns, she, nevertheless,

remarked that many problems militate against attempts at solving the
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essive land costs, except in the northern states; high cost of building
materials; high labour costs; and lack of adequate finance for the low-
income. As her contribution to the solution, the following suggestions
were made: i) increased allocation of funds for housing in the

~
national budget taking advantage of the revenue from petroleum; ii)
reduction of land acquisition cost below market cost and the setting up

of land tribunals to assess equitable compensation for land liable to

acquisition; iii) local production of building materials such as cement

d
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and promotion of research into the use of local building materials like
baked bricks and laterite; iv) establishment of technical training
for the construction industry with the aim of upgrading the skills of
poorly trained labour; v) increased opportunity for eventual purchase
of dwelling units by low.income tenants as a means of ensuring greater
maintenance of public housing; vi) continuing recognition of the im-
portance of housing and Federal financial support to states govern-
ments for housing; vii) strengthening and expansion of housing fi-
nancing loans to private individuals through mortgage schemes. 1In
conclusion, Abiodun admits that while the financial, technical and
social constraints militating against Nigeria's housing may take time
to be resolved, the problems could be eased "now' and eradicated in
the future "by an imaginative, varied and concerted attempt to over-
come these obstacles...[éné]...the political will to succeed.”46

In his 'stock-taking' study of urban housing in Nigeria,
Onyemelukwe47 attempted an assessment of '"...our successes or failures
in providing adequate housing for the common man in a way consistent
with meaningful development...to highlight some of our errors of
omission and cnmmission...[éné] also indicate the need and direction
for policy re-orientation and for the reordering of some of our pri~
orities towards the amelioration of the housing situation in this

048
country...

Although he listed five various manifestation of urban
housing problems in Nigeria, like Abiodun, he identified 'acute short-
age of housing' as the major problem common to most of Nigeria's urban
centres. This shortage, which he attributed to the widening gap Be— :

tween supply and effective demand for housing, is reflected in high

rents as well as 'overcrowding' and 'homelessness', especially in
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respect of the low-income areas of the urban centres. Using a case
study of four urban centres, Enugu, Ibadan, Benin and Onitsha, as
referred to earlier in Chapter II, he identified the nature of some
of the most disturbing urban housing problems of the low-income (refer
to Table 6 ). Although empirical evidence from his case study sug-
gests that "the bulk of slum housing meet the official minimum re-
quirement in terms of type and quality of building materials, they
lack much of the amenities whose supply or servicing is directly or
indirectly controlled by Government."49

After a brief review of the major policy measures undertaken
by the government to solve the housing problems, he made the following
observations:

i) Government housing targets through direct construction have
hardly ever been attained nor have they been more than a
fraction of urban housing deficit. Even the few units com-
pleted tend to be well beyond the purchasing power of the
majority of the urban population and the so-called low-
income houses seem to fall into the hands of the middle in-
come group, thus defeating the objective of government housing
programme. In addition, the practice of some Housing De-
velopment Corporations to demand full cash payment for houses
negates government's intention to enable workers to acquire
their houses through convenient instalmental payments.

ii) The low-income are outclassed by the upper and middle in-
come earners in the competition for government serviced-lots

in the urban centres.
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iii) The high cost of building materials due to low-scale of pro-—
duction and lack of effective price control system makes it
difficult for the low-income to build their own houses
cheaply.

iv) Imstitutional obstacles such as rigid requirements for col-
lateral security tend to exclude the low-income, in practice,
from the 'clientele' for housing loan.

v) The existing standards and criteria for housing such as in-
sistence on the use of expensive materials and stipulation of
minimum number of rooms per household hinders the low-income
from building or buying the minimum housing space required.

From the above findings he came to the conclusions that '"...the problem
of acute shortage in the supply of housing units is not one that can
ever be solved by mere involvement in housing construction.”5
Covermment's efforts to improve 'liveability' through setting of
housing standards, he added, could only be realized if such standards
are tailored to be within the reach of the average income earner. To
achieve such a goal, "...the prices of building materials, urban land
and public utilities must be lowercd to make meaningful housing
standards easily attainable by the majority of urban householders.”52
Trom the above observations and conclusions he made, or rather re-
iterated two policyvrecommendations:53 i) reform in urban land owner-
ship, use and distribution; ii) wider adaptation and use of local re-
sources for building materials such as large-scale production of cheaps
burnt bricks as substitute for costly imported materials such as

cement and tiles. Such utilization of local renewable resources
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could, among other benefits, provide spinoff by way of rural employ-
ment opportunities which could help minimize rural-urban drift,

Among the recent contributions to the on-going assessment of
Nigeria's housing policy and programmes was the study by Salau
in 1980. Like other scholars on Nigeria's urban housing, he also
identified some of the major manifestations of housing ptoblﬁms to
include:55 absolute shortage of housing units; spontaneous growth of
slums and squatter settlements, mostly in the major urban centres;
escalating house rents; and increasing problems of affordability
for purchase of houses by Nigerians. He also shares the view that
the factors which contribute to these housing problems include:
accelerated urbanization; absence of a national land use policy;
over—concentration of socio-economic facilities in few areas of the
country; low-investment in the housing sector; and inadequate fi-
nancing and mortgage systems. Although he recognized that the
Federal government had been evolying various policy initiatives in an
effort to solve the country's housing problems, such attempts, ac- i

aJ

due probably

cording to him, "have been ad hoc and perfunctory...”57

to iack of adequaie resources, in view
the economy; and due to government's earlier attitude to housing as
1 . : '!5

wholly resource absorbing rather than resource producing.

On govermment's efforts to curb or harness the effects of
urbanization, he is of the opinion that government's recent admini-
strative reorganization of the country into 19-state structure and
development of the state capitals as growth—centrés has contributed

to a decentralization of job opportunities and induced a flow of

migrants to more destination loci, thus relieving other large cities



160

of some potential migration which has been one of the causal factors

of housing problems. In respect of government's land nationalization

in 1978, as a means of ensuring more equitable distribution of or

access to land, Salau is of the opinion that such a policy initiative

does not seem to alleviate housing problems in Nigeria; perhaps,

exercise of "eminent domain" powers could have been a more effective

, 59 . " N

option. He also considers as "ineffective" government efforts to

ease financial constraints, especially of the low-income, through

rent controls and other financing measures due to short supply and

. . 60 )

great demand of housing in the country. In respect of easing the

housing shortage in the country he observed that while massive govern-

ment involvement in supply of housing has produced some substantial

progress across the country, it does not, however, appear to him that
{

the country's housing problems could be solved solely through govern-— %

. s 61 . .

ment provision of houses. In conclusion, he suggests that since

government expenditure for housing could only meet the housing re- K

quirements of an insignificant proportion of the total population,

\\

even with the country's booming economic resources, it is impossible
62
strongly recommends that the government should adopt more realistic
programmes and policies such as the site-and-services scheme which has
better potential of reaching more people, especially the low-income group.
Benefits from reliance on government's initiatives still remain
. 63
questionable, he added.
64 . .
In 1980 also, Okpala carried out an independent assessment

of public and quasi-public sponsored housing in Nigeria with emphasis

on government's approach to solution of the housing problems. Using
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some selected case studies, he reyiewed the experiences and perfor-
mances ofksome public housing agencies65 in the country. He ob-
served that the comparatively high cost of publicly built or sponsored
housing and existing inequities in the distribution of such housing
tend to restrict accessibility for the low to middle income group.
Consequently, only few people, mainly the higher income group, are
the ultimate beneficiaries.66 He attributed the high cost of publicly
built housing partly to inordinately high standard of construction
and uneconomic use of land; and partly to the commercial orientation
of the pricing principles employed by government housing agencies
which place undue emphasis on profitability and ease of marketing.

In addition, bureaucratic delays not only limit output but in the
long-run inflate housing cost, he further observed.

From the above findings, among others, he remarked that:
much as governments' intentions and policy efforts in recent years
have been generally laudable, the strategy of government "mis-
directed'" direct—involvement in housing construction does not appear
to him to exert any significant impact on solving one of the country's
major housing problems which is provision of housing for the majority

of those that actually require subsidized housing.68 In conclusion,

.
i
!

{
he agreed with Salau and Onyemelukwe that because the bias in bene- /

ficiary incidence against the low-income group is inherent in the
existing public-sponsored direct housing construction as well as in
public housing credit criteria:
the tenable role of the government in housing should be the
incentive-leveraging of production of more housing units

through the private sector..which can get on with the job of
building housés for the poor as well as the rich.69
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In their recent study of housing needs and responses in
Nigeria,.among other 16 Third<World Countries, Hardoy and
Satterthwaite70 attempted to assess governmental action in trying to
solve some of the housing problems. Using a selection of the
"Recommendations for National Action," approved by the 132 nations
present at the Vancouver Conference of 1976, they assessed the
"depth and extent' of each of the 17 governments' '"commitment to
tackling pressing housing, land and settlement problems."71 After re-
viewing the various governments' initiatives in Nigeria, since the ,

/
Vancouver Conference, they conceded that it might appear too early toL/
say whether all the new initiatives would improve housing conditions
in the long term. Nevertheless, they hold the view that:
...the housing policy of Nigeria has not addressed some of
the root causes of the present shortages — the high cost of o
building materials, high rates of urban growth boosted by
rural policies (or lack of them) and unrealistic housing and
planning standards...given the population's limited financial
resources and the high cost of other inputs into housing.72
They also remarked that little government action is evident in seeking
to improve rural living and housing conditions.

The above views and remarks were based on findings from the
study which have been elaborated in their report; suffice it to high-
light some of the pertinent ones. Among other things, the study showed
that:

i) Due to limited available resources and high unit cost,
publicly financed housing or public loans to increase demand
for housgng were meeting only a small proportion of real

need.74



ii)

iii)

iv)

v)

vi)

vii)
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Relatively few households benefit from heavily subsidized
units and often it is the lower-middle and middle income
groups that benefit from public housing programmes.
Government long-term loans for households to purchase houses
from private builders requires a heavily-subsidized loan,
thus restricting the number of beneficiaries; on the other
hand, if loans are not heavily subsidized, lower income
groups are excluded.76
Inadequate supply of serviced land for housing coupled with
government failure to correct market imperfections preclude
the low-income group from benefiting from the housing
market.
Housing production to official standards fall short of needs
leaving the deficit to be made up by the informal sector
activity and by overcrowding in existing dwellings.
Building codes and regulations in Nigeria which demand a
minimum amount of room or the use of expensive imported

materials make the construction of legal buildings more ex-

health and safety standards so that only a tiny minority

. .. 19
of the population benefit.
Undue reliance on advanced, imported building systems as well
as imported building materials raises unit cost of public
housing and aggravates rather than ameliorates housing

problems.
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ix)

x)
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Rent controls have discouraged private sector investment in
housing and also discouraged the maintenance of privately
let dwellings.gl
Failure to involve tenants of public housing in participation
in the management and maintenance of the houses diminishes
incentives for such tenants to maintain their housing, es-
pecially in the case of block of flats (high-rise) which
demand maintenance operations beyond the scope and abilities
of individual households.82
Due to limited and irregular income a large proportion of

households cannot afford even the lowest-cost unit built by

private or public contractors.

The following recommendations pertinent to this study were offered by

the authors:

i)

ii)

iv)

Adequate supply of urban land for housing at a cost which the
bulk of the low-income can afford.

Revision of official building standards to promote what is
desirable and attainable.

Promotion of development and widespread use of indigenous
building materials by establishing building material
industries and by revising some urban building codes which
often expressly forbid the use of local building materials.
Comprehensive data collection at national, regional and indi-
vidual settlement levels to provide necessary socio-economic
and physical information for more realistic housing policy

formulation.
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v) Taxes on land should be capitalized upon as a source of
revenue to local governments for provision or expansion of
basic services and infrastructure.
vi) Ceilings on 'controlled rents' should be updated in keeping
with inflation and rising maintenance and service costs.
In conclusion, Hardoy and Satterthwaite are of the strong
opinion that achievement of an effective housing policy demands "a
firm political and financial commitment to the struggle against
poverty with such a commitment becoming evident in national develop-
ment plans and in specific programmes (such as employment creation,
technical education and social development)..."85 Such national

development plans should seek to distribute development funds equit-

ably with the aim of reaching the bulk of the population and all

parts of the country as much as possible.

In a recent assessment of impact of the public and private
sectors on Nigeria's housing delivery system Sada attempted to
"evaluate performance against the objectives set and assess both ob-
. . . . 87
jectives and performance against housing needs." He observed from
the appraisal that:

Objectives set for itself by the public sector and the per-
formances arising therefrom can only satisfy the housing
demands of the nation rather than the housing needs...[and]
...public housing have tended to satisfy housing demand, that
is the needs of the middle and upper class, and only in the
private housing programmes are there attempts beinpg made to
satisfy mass housing needs, that is, the consumption require-
ments of the poor.8d

Using the United Nations estimate of annual rate of housing

construction of 8 to 10 housing units per 1,000 persons, he demon-

strated that government's target of 200,000 housing units planned to
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be completed by 1980 represent only 5 percent of the national need
. . 89 . .
of 4,000,000 housing units. He also argued that in spite of
government's efforts to provide credit facilities to individuals,
the lending conditions and administrative procedures are so stringent
. . 90
that their services are beyond the reach of the masses. On other
government initiatives, to increase the supply of housing units
through price control of some building materials and through control
of rents and urban/suburban land, Sada is of the opinion that such
measures while well-intended, have nevertheless '"...foundered at the
level of implementation simply becuase they were not related to the
. L . . 91
cultural and political realities of Nigeria." In respect of pro-
vision of social amenities such as water, electricity, sewerage dis-
posal and access roads, the public sector's contribution has also
not been significant according to him. In spite of the pessimistic
¢
picture painted above, Sada feels that the public sector's contri- |
bution to housing has not been a total failure. The public sector
has at least contributed to providing "a conducive enviromment within
which to work'" for the middle and high income class in public service
who, after all, belong to the "most significant class for national
. . 1;92 . .
development at the formative stage of any nation. In addition,
the public sector, he added, has also contributed through the public
housing programme, '"some model or standard as reference point...for
: 1193
private developers.
In respect of the private sector, Sada, by deduction, at- %

i

tributed provision of 95 percent of Nigeria's current housing needs

to private sector effort, mainly through individual developers.

Unlike the public sector, which provides h;gh quality and high cost
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units accessible only to the ﬁigher income groups, he observed that
the private sector produces varied housing types accessible to a wide
range of income groups.

In conclusion, he agreed with scholars like Okpala and Salau !
that, given the financial costs involved, administrative bottlenecks,
acute housing deficit, and management problems that the public sector
alone definitely cannot solve Nigeria's housing problems. While
recommending joint efforts of the public and private sectors he
bélieves that a more effective way to solve Nigeria's housing problem %
\

the resources presently channeled into direct construction of housing

. . . . . 9
units can be invested in assisting the private developers." > He also

reiterated that the following measures, suggested earlier by Onibokun,9
be adopted to help solve Nigeria's housing problems:
i) Land should be acquired, laid out, serviced and sold at
reasonable prices to prospective home owners.

ii) In order to encourage the low income groups, in general,
standard building plans should be prepared and made available
to them. These plans should be accepted as "Approved Plan'
by all Towon Planning Authorities in the country.

iii) The Federal Government should encourage the establishment of
cooperative societies for direct construction and distri-
bution of building materials to and on behalf of its members.
Such cooperative societies should have access to the Federal
Mortgage.Bank for loans both for site and services and for

direct construction.
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iy) The Federal Government should make available to prospective
home owners technical services and professional advice during
construction and subsequent improvement and maintenance of
the homes. In this respect, the Federal Government should
set up a corps of building extension workers.
v) The Federal Mortgage Bank should make loans, at reasonable
rate of interest, ayailable to prospective home owners.

vi) In order to improve the quality of housing stock, small
loans should be made available to home owners for house re-
habilitation and improvement purposes.

vii) State, city and local governments should be encouraged,
through special subsidy, to undertake the rehabilitation of
of all the substandard neighbourhoods through the provision
of water, waste disposal facilities, electricity, drainage,

etc.

Official Viewpoint:

Having presented, above, what may be described as "independent'
opinions of impact of past responses to Nigeria's housing problems, it
will be pertinent to present, too, the ‘official' viewpoint. Inter-
estingly, as depicted by evidence cited below, official view does
not seem to contradict the independent opinion presented above.

For example, the pronouncement by the Nigerian government that
" ..it now accepts as part of its social responsibility to participate
actively in the provision of housing for all income groups,"97 appears
to be a good evidence in support of critics' view that the Nigerian

government had, until recently, treated the issue of housing in the
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country as "...something that should be tolerated rather desired..."
The common criticism that government targets, through direct con-
struction have hardly ever been attained, seem to be apparently
justified by 'government' performance, in respect of the 202,000
dwelling units proposed under the Third National Development Plan
1975-80, whereby only "...a maximum of 25% of the target had been
achieved by January 1980.”98 Another government source indicated
that "by the end of the Third plan period, physical achievements in
terms of housing units completed by the FHA [?ederal Housing
Authority] was about 19 percent i.e., 8,500 in the Lagos Metropolitan
and 13 percent, or 20,000 for the rest of the country.”99 See also
Table 9.

In respect of the criticism that governments' housing pro-
grammes had invariably tended to exhibit glaring bias against the low
income group in terms of benefits, an official document confirmed
that:

One noticeable trend in the provision of public housing

in Nigeria has been the neglect of a certain income-group,

namely the low-income group. They have not benefited much

from housing programmes before now [1981] because of their

inability to afford such houses,
There is also official acknowledgement that there has been, in Nigeria,
inequity in the distribution of financial credit facilities for
housing because, ''the lower income group have relatively the least
access to conventional and formal financial mechanisms...[thougi]...
they constitute the group with the greatest housing need."lOl

It also seems obvious, from some official government pro-

nouncements that the high standard of housing inherited from the



TABLE 9

National Housing Programme 1975 - 1980:

Proportion Actually Realized

Housing Units Completed as at

Percentages of completion as at

Agencies Housing units
I;;?eﬁslggg 4th qtr. |lst qtr) 2nd qtr. [3rd qtr.| 4th qtr.| 1st qtr.| 2nd qtr.| 3rd qtr.

1978 1979 1979 1979 1978 1979 1979 1979

Fed. Housing

Authority 46,000 8,511 8,511 8,616 8,616 18.5 18.5 18.8 18.8

All States

Housing 1 1 2 3

Corporations 156,000 11,066 12,753 12,753 15,781 7.1 8.2 8.2 10.1

Total 202,000 19,577 21,264 21,369 [24,397 9.7 10.5 10.6 12.1

NOTES: 1. Data not available for Benue and Gongola States.

2. No data for Benue State.

3. Data as at June for Anambra, Bendel, Borno, Kaduna, Niger and Plateau States.

SOURCE:

Central Bank of Nigeria:
(p. 23).

Annual Reports and Accounts for year ended 31lst December, 1979

0LT
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colonial era does not seem to be in the best interest of the country.
According to a recent remark:
Experience has shown in Nigeria that materials cost have
been astronomically high. The use of such materials as
cement block and other hardware required by the public
sector standards for upper income houses, increases the
material cost components. Such over—dependence of the
construction sector on imported materials and technology
results in higher construction costs and also reveals
there is poor utilization of available resources.102
Probably for the above reason, among others, the Nigerian government
came to a conclusion that "if there is any lessons learnt during
the past years in the housing sector, it is that expensive and over
designed housing patterns cannot meet the needs of majority of the
103
people."
The failure of Rent Control measures in the country has been
officially accepted. According to an official source:
While Rent Tribunals were set up in 1976 to ensure the aver-
age urban worker did not have to pay more than 20 percent of
his income as rent, in reality such rent edicts have been
ineffective owing to the simple economic fact that demand for
accommodation outstripped supply.lo
It was pointed out earlier that in order to minimize the con-
straints in land acquisition for housing and other projects, the
government effected a number of land reforms which culminated in the
Land Use Decree (now Land Use Act) in 1978. That these measures have
not been effective is borne out by the following official statements:
Although the Land Use Act was partly intended to facilitate
this process [bf land acquisition] , problems still exist.
There is a need to facilitate the process of acquiring land
for housing construction.l105
Another confirmation that the problem of land acquisition is still un-

resolved, in spite of the land 'nationalization', was made by one of

the State Governors who remarked that:
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Some local people in a few areas in this state, still put

up strong opposition to the Goyvernments efforts in the pro-
cess of executing some development projects on what they
still erroneously regard as their land despite Government
acquisition of such land. I believe such a situation is not
peculiar to this state alone, your council may wish to de-
liberate on this problem with a view to finding a lasting
solution to it.106

Even where land had been successfully acquired and serviced, the
government has admitted that the low-income group had not benefited
from such programs in the past. For instance, in a recent govern-
ment publication it has been stated that:
In Nigeria, the Sites and Services concept in the sense of
merely providing serviced plots for housing has long been
in practice mainly for the relatively higher income groups
(eg., the planned housing estates in Lagos, Ibadan etc.,
where prepared plots were provided by the State Housing
Corporations). However in the context of the need for the
low-income groups as emphasized by the International Develop-
ment agencies, the concept is new and_has just been intro-
duced in a pilot project in Bauchi.

It was also pointed out earlier in Table 7 that in an effort
to make housing finance credits available to a greater number of
people, the Federal Government directed that the lending rate of
the Federal Mortgage Bank be reduced from 6 percent to 3 percent
and the loan to be repaid over a period of 20 years. Corresponding
terms of other financial institutions were &; - 10 percent lending
rate and only 10 years maturity spread. The impact of this seemingly
'social service' is well described by extract from a recent Annual
Report of the Federal Mortgage Bank which showed that:

The lower rate of lending and longer maturity spread of the
Bank led to an influx of mortgage applicants. By the end

of June 1979, total applications fully processed by the Bank
without funds to meet them had already risen to ¥ 400 million;
while actual commitments with part-payment, stood at ¥ 74

million, the bulk of which was in Lagos... The result was that
mortgagors were unable to complete their buildings and the
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Bank's recoverable funds were tied down...hence the increase
in capital base from ¥ 20 million to ¥ 150 million in 1979.108

The Report also cited one of the Bank's major problems as the re-
striction of its activity to the "growth area' without nationwide
coverage. For instance, it remarked that:
Although there were seventeen branches of the Bank (one in
each state capital), they existed only in name. They were
mere application collection centres without funds to meet
obligations. No effort was made to consciously mobilize
savings.

With regard to government's overall assessment of its approach
to addressing the country's housing problems, official view is that:

Past housing programmes in Nigeria have not been fully suc-
cessful because, among other things, they have attempted to
meet housing needs rather than the effective demand for
housing,110

The government has also acknowledged that its failure to con-
tain the problem of inadequate urban facilities (housing, power, water
supply, sewerage and drainage, roads, parking facilities, etc.) has
" ..also manifested in the rising incidence of slums and squatter
settlements reflecting aspects of urban decay and the inadequacies of

. . s nill
past efforts at the physical planning of our cities.

Before concluding this section to summarize the findings and
conclusions on the impacts of past responses to Nigeria's housing pro-
grammes as deduced from the above review, it is pertinent to point out
that the studies and reports discussed above are not exhaustive. While
considerable efforts have been made to procure all relevant infor-
mation, there are some official and private studies which, no doubt,
do exist but for some reasons were not available for this study. For
instance, some official documents, which could have been very useful,

112

are 'restricted'. There are other studies, however, which though
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available, have been excluded on purpose to avoid unnecessary repe-
. . 113 N [ ) ] 1 . . 1 .
tition. Nevertheless, since 'independent' and official’ views
appear to be in consonance, it is hoped that the information obtained
from the above review is amply sufficient to serve as valid evidence to

justify the generalized findings and conclusions summarized below.

2. Summary of Findings

From the above review of impacts of past responses, the fol-

lowing findings have been made.

i) Ad Hoc Responses:

Early government measures, which could be identified to bear on
responses to housing problems, were mainly in the form of ad hoc re-
sponses of the colonial, and later, Federal and Regional Governments
to particular parts of the country, mainly the urban centres, and es-
pecially to cater for government officials and upper income group.
Such measures had limited objectives and did not generally have any
comprehensive national impacts; neither were they based on any co-
herent and discernible housing policy framework for their formulation
and implementation. The Government Residential Areas (GRA); Lagos
Slum Clearance Scheme; and high-class Housing Estates, described
earlier, exemplified such piecemeal and perfunctory approach to
housing. In addition, past approach to housing failed to relate hous-

ing to urban development and urbanization process.

ii) Direct Construction:
In respect of direct construction of dwelling units by the
government, there has been some achievement in reducing the country's

deficit but the contribution through this strategy has been



175
insignificant, relative to 'meed'. Apart from the low scale of pro-
duction, the high unit cost of such dwelling units tend to exclude the
low-income sector from benefiting from the programme, thus defeating
the primary objective of government intervention. The consensus of
opinion is that since government's objective, by direct construction,
has not been achieved and does not appear attainable, a more effective:
option might be for government to provide leverage for the privaté

sector through incentives.

iii) Urban Site Development:

With regard to urban site development, the ineffectiveness of
the policy measure stem from inadequate supply of serviced urban land,
and inability of the govermment to correct market imperfections timely
enough to avert the serious urban land problems. Monopoly of the
serviced urban plots by the middle and upper income groups, due to
inequity in distribution, has aggravated squatting and illegal
development--a direct response of the low-income group to solving their

housing problems in their own way.

iv) Reducing Cost of Building Materials:

On the issue of government's measure to lower the cost of
building materials through establishment and expansion of building
material industries, findings show that such attempts have not been
effective. Among the factors constraining the efforts are low scale
of production and lack of effective price control system. Lack of
patronage of local building materials by both the government and the
general public makes the success of further efforts in promoting use

of local building materials increasingly uncertain.
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v) Improving Housing Finance:

Government's past initiatives to improVe housing finance have
been found to be not quite as effective as intended. In spite of
government's attempts to increase investment in housing and financial
assistance to individuals and housing agencies, the majority of the
population did not receive the benefits. For instance, although
government's substantial grant of money to the Federal Mortgage
Bank (formerly the Nigerian Building Society) did raise total revenue
for housing finance, quite high, the benefits of the increase were in-
equitably distributed because stringent eligibility criteria and ad-
ministrative procedures often disqualified or discouraged many low-
income persons from participation in housing loan facilities. For the
above reasons, while some persons, no doubt, benefited from the govern—
ment new financial measures, the problems of the low-income group were
often inadvertently oversighted or exacerbated. The limited and ir-
regular income of the bulk of the urban population aggravates the

problem.

vi) The Issue of Housing Standards:

Housing standards, in force in Nigeria, have been found to be
unrealistic and unattainable in respect of meeting the housing needs of
the bulk of the population. Through the continued use of imported
materials, space and density standards, the government has indirectly
encouraged the perpetuation of the high standard of housing inherited

from the colonial era.
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vii) Control of Rents:

Rent control measures in the country have been accepted as in-
effective and their continued enforcement is purely as a 'necessary
evil' in recognition of one of the dilemmas posed by the housing situ-
ation in the country: protection of the low-income from inordinately
high rent and at the same time, encouraging the private sector to in-
vest in new housing and maintain existing stock in spite of rent
controls!

3. Conclusions on Impacts of Past Responses and Their Policy Tmpli-
cations

From the above findings, some important conclusions and their
implications for housing policy have been deduced as stated below.

First, the failure of past piecemeal. approach to resolve
Nigeria's housing problems implies that there should be a shift from
ad hoc orientation to comprehensive initiatives which recognize
housing as an integral part of efficient urban and national develop-
ment. It also demands that there should be a concerted attempt to
overcome the problem of low income (a major cause of housing problem)
through a firm political and financial commitment to eradicating
poverty by distributing development funds, equitably, for employment
generation and other social developments; with due attention to the
needs of the low-income sector.

Second, failure of govermment's 'direct construction' strategy
to make significant contribution on alleviating the housing problems of
the low—income sector (the target group) implies that there should be
a reconsideration of the continued use of that strategy. The choice

will be between: continued use of scarce resources to provide heavy
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subsidy just for a few low-income persons oOr spreading available re-
sources thinly and ineffectively among many low-income on the one
hand; and scrapping the direct construction strategy and replacing it
with a more effective strategy, on the other hand.

Third, the inability of government housing finance measures to
reach the low-income group (the bulk of the population) calls for a
re—examination of current financial policy and devising arrangements
best suited to the needs of the low-income group, in the light of
present knowledge of factors which impede access of that group to
available financial resources.

Fourth, the fact (based on past experience) that the existing
housing standards tend to aggravate rather than alleviate the housing
problems of the low-income group implies that such standards be re-
viewed with a view to removing impediments and contradictions inher-—
ent in such standards which militate against devising effective and
realistic solutions.

Fifth, the ineffectiveness of the rent control measures calls
for a decision to either scrap the strategy or to evolve some means
whereby 'tenants' could be protected but at the same time 'landlords'
would not be placed at undue disadvantage in terms of equity and social
justice.

Sixth, the unsuccessful attempts of government to reduce price
of housing through promoting the use of local building materials, as
well as through establishment and expansion of building materials
industries, implies that the root causes of the failure are yet to be
eliminated and should be eliminated if any success in that direction

would be achieved.
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Now, relating the abové findings and conclusions to the major

housing problems of the low-income sector identified in Chapter 1I,
the impression one gets is that past housing policies and programmes
in Nigeria have not eliminated these hardships. By the end of the
Third National Development Plan in 1980, the problem of providing af-
fordable housing for the bulk of the urban population remained un-
resolved; the affordability problem, among other factors, restricted
mobility and opportunity for choice and thus tended to perpetuate slums
and squatter living; the existing housing finance market continued to
discriminate against the low-income group because of the reluctance
of financial institutions to take risks in the low-income sector;
access to employment opportunities became increasingly difficult with
urban expansion, and as the lowrincome persons moved farther away from
employment centres to the suburbs in search of cheap housing; security
of tenure for 'squatters' through granting of legal title to squatters
remained a socio-political issue yet to be resolved; lack of amenities
in the low-income areas and squatter settlements remained not only an
unresolved issue but is aggravated by influx of more migrants to the
centres and inability of supply to keep pace with demand.

It is against this background of impacts of past efforts and
unresolved housing problems that the effectiveness of the current
national housing policy, in eradicating or minimizing the problems,

will be assessed later in Chapter VI.
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CHAPTER V

THE CURRENT NATIONAL HOUSING POLICY

In April 1981, the Federal Ministry of Housing and Environment,

on behalf of the Government and people of Nigeria, launched a new

National Housing Policy in Lagos. The basic goal of the housing policy

"ig to provide affordable housing to accommodate all Nigerian house-

. 1 . ) . . :
holds in a liveable environment.'  Six strategic considerations guided

the decision to formulate the policy:

a)

b)

c)

d)

e)

)

That housing should be provided and housing conditions improved
for the complete spectrum of income groups in the country's
growing population.

That the most obvious and pressing housing problems are in urban

areas; in particular, the large cities and administrative
centres.

That both the public and private sectors should complement each

other and play their respective roles in a coordinated manner
in the housing delivery system.

That to meet the total housing needs of the nation by providing
conventional permanent housing of even minimum cost standards

would far exceed available resources.

That the present housing delivery system is inadequate and

inefficient and requires improvement for each of its components.

That a positive housing policy can make a substantial contri-

bution to economic development and social welfare; in view

186
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particularly of the relationship of housing to employment,

social services, recreation and other aspects of life.

1. Goal and Objectives

Based on the above premises and considerations, and within the
context of the basic goal enunciated above, the following specific
objectives were stipulated by the policy makers:

i) To increase and improve overall quantity and quality of
housing by increasing substantially the rate of new housing production
at the highest standard affordable at each income level, while at the
same time upgrading service and living conditions in the existing
deprived areas;

ii) To ensure that the provision of housing units are based on
realistic standards which the prospective home owners can afford;

iii) To give priority to housing programmes designed to benefit the
low-income groups or the economically weaker section of the society,
currently defined as those earning less than ¥ 2,500 [$4,50@] per year;

iv) To vigorously mobilize housing finance from all sources:
public sector revenues, private savings and private sector investment;

v) To encourage every household to own its own home, by pro-
viding more credit;

vi) To encourage and support private initiatives and activities
in the production of housing while ensuring that these conform to the
policy framework of the government;

vii) To encourage local production of building materials as means

of lowering housing costs and to reduce dependency on imports;
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viii) To provide infrastructural services for facilitating the
creation of new sites, particularly suitable for self-help housing
programmes;

ix) To improve the quality of rural housing and rural environ-
ment, through integrated rural development programmes.

These objectives, which are deemed to be in consonance with
the national goal of 'egalitarianism and equal opportunity for all' are
to be achieved by means of the following broad policies and actions:

i) Policy development and initiation;
ii) Land provision;
iii) Housing finance;
iv) Infrastructure and service provision;
v) Design, construction and building materials;
vi) Rental accommodation and rent control policy;
vii) Institutional framework and roles; and

viii) Monitoring and evaluation.

Each of these policy components will be elaborated upon in turn

in the next section.

2. Policy Components

A. Policy Development and Initiation:
Realizing that "...one of the reasons for the limited success
of past Federal low-cost housing programmes has been the lack of identi~
fication of target groups vis-a-vis affordability,”5 the current
housing policy aims to prevent a repeat of such situation by focussing

on meeting the demand of the low-income groups (currently defined as

those earning less than ¥ 2,500 or $4,500 per annum) by providing them
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with houses at prices which they can afford. To achieve such 'af-
fordable' prices the new policy, among other measures, has proposed
that "...unrealistically high standards imposed in the past must be
revised and that levels of shelter and service provision must be based
on Nigeria's variations in climate, cultural practice as well as eco-
nomic and social conditions of each major target group."6 In de-
vising governments policy in setting standards, the housing policy
proposes that the guiding principles should be "...to strike a balance
between minimum required health, climatic, cultural and safety needs
on the one hand and what both the household and nation can afford on
the other.”7 Covernment's increased recognition and acceptance of
the vital role of the private sector in the supply of housing has been
reflected in the new housing policy's proposal "to encourage an ef-
fective and complimentary [sié] role of the private sector so that the
delivery system will be initiated by a mixture of public and private

sector actions."

B. Land Provision:

Experience from the past housing programmes has shown that one
of the major factors that constrain effort of many Nigerians to build
houses has been high cost and difficulty of procuring land. An im-
portant lesson learned is that land 'nationalization', as effected by

"...setting up of

the Land Use Decree of 1978 is ineffective without
appropriate technical and management machinery to enforce the pro-

.. 9 . ,
visions of the Decree." To ensure that land is made available for ef-

fective implementation of the new housing policy the following policy

measures have been proposed in the new housing policy document to
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facilitate the implementation of the Land Use Decree (now Land Use

1
Act): 0

a) Coordination of the efforts of all tiers of government to pro-
vide maximum assistance to both public and private provision of housing
through assembly and release of land for development;

b) Land use planning in all major urban areas to aid in the identi-
fication of target sites for residential development and to coordinate
new residential development with related services and infrastructure fa-
cilities as well as employment opportunities. In addition, regional
planning bodies will coordinate activities related to regional land
development crossing state boundaries.

c) Assembly and processing of land on large scale in anticipation
of future residential and commercial development. Such 'banking' of
land will permit public capture of increased subsidy of low-income
housing development if required;

d) Allocation of land to private developers who wish to develop
housing estates within the framework of the National Housing Policy
and in accordance with the relevant regulations of the State Govern-
ment Authorities:

e) Effective administration of land register in each State to
facilitate rational allocation of land. Cadastral surveys and land
mapping to describe each site and showing its size, use, occupancy
and value should serve as the basis of the register;

f) Strengthening of the skilled man-power requirements of the lands

department of the Federal and State Governments.
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C. Housing Finance:

From the review of impacts of housing finance measures on the
past housing programmes it was found that the low-income sector of the
population was virtually excluded from access to housing credit facili-
ties. In order to improve the situation, government has, in the
current housing policy, introduced new policy measures to reinforce and
utilize the resources of the major housing finance institutionsll for
maximum benefits, especially of the lower income levels of the popu-
lation, with less access to conventional formal financing mechanisms.
The new housing measures include:l2

a) Strengthening of the financial base of the FMBN [federal
Mortgage Bank of Nigeriél by immediate re-appraisal of new capital
support for the Bank, both in terms of equity and loan. The government
will also increase the powers of this institution to mobilize savings
from the general public (individuals and institutions) and to deal in
such financial transactions that will improve its liquidity position...

b) Introduction of mortgage insurance to decrease the down payment
required of individual home-buyers, as to facilitate increasing lending
within the reach of the low-income groups.

¢) Promotion and establishment of secondary mortgage institutions
throughout the country, with the help of the FMBN whose lending ac-
tivity may be enlarged by additional need capital. These institutions
will, as a rule, obtain part of their funds from the FMBN through the
sale of some of their mortgage portfolios. Such a policy will ensure
maintenance of liquidity within the sector.

d) Encouragement of credit availability for low-income households,

by direct government intervention. This includes continuation and
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extension of housing finance on cost recovery basis for project bene-
ficiaries whereby funds from the FMBN (including loan of 'seed capital’
from the World Bank) are passed through to state agencies for homogen-
eous low-income housing project involving both urban renewal and con-
struction of new housing.

e) Development of specialized institutions, such as a National
Savings Organization, cooperative societies, etc. to attract savings
for investment in housing, by carefully structured incentives. The
Federal Government will act to increase savings in all banking insti-
tutions in general through interest rate incentives and deposit in-
surance. FMBN savings programme will be reviewed with particular
reference to the need for setting interest rates in keeping with the
capital attraction objective of a mortgage bank.

f) The Federal Housing Authority and the State Housing Corpor-
ations will be allowed to borrow money from the capital market for the
development of housing for the medium-and-high-income gorups, as well
as industrial and éommercial estates. Such developments will be
required to be sold at commercial rates so as to generate cross—
subsidy for low-cost housing development.

g) The Federal Government shall increase its subvention and grants
to the Federal Housing Authority (FHA) and to the State Housing Agen-
cies to enable them to carry out the implementation of the low-cost
housing programmes of the Federal Government. Such funds released
will be compulsorily used for housing purposes only.

h) Although the government's policy on housing is primarily based
on cost recovery of affordable housing with no direct subsidies, in-

herent in this approach is an interest rate subsidy... [ﬁitﬁ] ... a
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variation plan approach,..which involyes providing the subsidy to a
finance institution and permits private sector mortgage operations to
continue at full market rates.

Tn addition to the new measures enumerated above, existing
financial policies of the government, in respect of housing, are ex-
pected to continue; these existing policies have already been explained
in Table 7 on page 119. Despite these financial measures the Nigerian
government still realizes that "housing requires a large volume of
capital which cannot be entirely met by public sector investment pri-

1
nl3 Accordingly, the government has planned as a long-term

orities.
measure that housing finance system in the new housing policy "must be
made up of mixed public-private operations, fully utilizing the entre-
preneurial potential of the private sector;' but in the short run,

nlé

"the system will depend on vigorous Federal initiative...

D. Infrastructure and Services Provision:

Under this policy the government, while accepting 'housing' to
include "the supply of key services like access [}oadé} , water supply,
. . . T &

waste disposal, sewerage, power, drainage and social amenities
nevertheless considers these off-site infrastructure as 'mormally oui-

nl6b
However, the government con-

side the scope of housing policy...
sider these services as essential element of an efficient housing
delivery system and that the provision of such services must be an
integral part of the dwelling units. Accordingly, the Federal govern-—
ment has stressed, under the new housing policy, the need for co-

ordination between planning and infrastructure development agencies,

at the Federal and State levels, to ensure that there is adequate
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provision of infrastructure to meet housing needs. In addition,
already-developed areas with low level of deficient services would be
planned, for necessary upgrading. In order to ensure continuity of
funding for infrastructural services, the government plans to consider
levying differential user charges to provide maximum cost recovery.

As a basis for this exercise, government has planned a review of imple-
mentation of 'property rates' which has not been effectively imple-

mented in many urban centres.

E. Design, Construction and Building Materials:

In devising measures to achieve more efficient design, con-
struction method and building materials, the following three basic
considerations, among others, guided government's decision on the
issues:

a) Improvements in the productive capacity of the building
industry;

b) Reduction in cost of housing production; related to standards,
construction costs and administration, and;

c) Reduction of dependency ratio by encouraging production and
use of indigenous building materials.

With regard to housing standards and design, the government
realizes that while appropriate building standards can help create. a
safe and pleasant environment, if such standards are unduly high or
misconceived, they can also contribute to deplorable living conditions.
The government has, therefore, taken note that:

while it is clearly desirable that dwellings should be struc-
turally sound and healthful, care must be taken to assure that

standards are not imposed which will raise cost beyond afford-
able levels, or which will be unrealistic for geographic and
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cultural variations, [§incej no single space or design

standards is likely tc be appropriate on a nationwide

basis.l8
With these yardsticks in mind, it has been proposed that the Federal
and State Governments will issue prototype design guidelines for
housing development with the aim of improving functional and quali-
tative aspects of building as well to enhance productivity of the |
building industry generally. In this respect, the Federal Ministry of
Housing and Environment will liaise with the States and prepare
standard building plans designed with due consideration of the varying
geographic and economic characteristics of the country as highlighted
in Chapter I of this study. The plans will also be flexible enough
for possible future expansion or upgrading; and subject to necessary
conditions being complied with (such as site and plot) such plans
could be used without any further approval by a planning authority.

On the issue of reducing cost of construction in terms of its
material and labour components, the government 1s now fully aware that
overdependence on expensive and usually imported materials and tech-
nology, rather than maximizing benefits from local resources, results
in higher construction costs. In addition, while labour costs are
also very high in the country productivity is relatively very low.

In order to improve the situation, the government has planned to adopt
the following policy meaSures19 with regards to housing construction
methods and building materials.

i) Acceptance of the construction industry as vital to the macro-
economic framework of the country vis-a-vis its contribution to the
Gross Domestic Product, Gross Fixed Capital Formation and employment

generation.
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ii) Development of a "nationalized' building system that would
capitalize upon intermediate building technologies and continuing use
of indigenous building materials through standardization in the
building materials industry as well as training to improve labour and
on-site management.

iii) Giving priority to building technology and construction
mangement research by expanding the scope and coordinating the ac-
tivities of research organizations such as the National Building and
Road Research Institute, the Nigerian Buildings Organization and the
Nigerian Institute of Social and Economic Reseaxch.

iv) Encouragement of the establishment of factories for local
production of durable low-cost Building mate;ials, for example, burnt
and clay bricks, tiles and laterite blocks which dod not have to be
produced through the use of mechanized refractory technique.

v) Encouragement of large-scale production of building fixtures,
hardware and finishing materials which are at present mainly imported.

vi) More effective distribution of available building materials
on a national scale through the National Supply Corporation.

vii) Promotion of programmes to entice and train the required man-
power in the building sector and organizing training programmes in
construction management skills which‘will benefit local contractors.

viii) Setting up a permanent building exhibition where building
materials and products available in the market as well as new and im-

proved materials evolved by research organizations will be on display.



197
F. Rental Accommodation and Rent Control Policy:

The government has recognized that though its current housing
policy long-term objective emphasizes ultimate home ownership for all
Nigerians achievement of such an objective will not only take a long
time to materialize but also there are people who would require rental
accommodation, either because they do not need or cannot afford homes
of their own. Thus, in spite of the ineffectiveness of the rent
control edicts, the government has decided "in the absence of any
suitable alternative...[ﬁé] continue to enforce rent control in the

. . . n20
larger urban areas, especially to assist the low-income groups. In
taking the decision the government appears to be fully aware of the
major pros and cons of rent control as could be deduced from the
Housing policy document which stated that:

if rents are not pegged, the urban poor will suffer. If on

the other hand, rent control measures are not applied judici-

ously and prevail over longer periods, they may cause mal-

practices, reduce private investment in housing for letting

and the deterioration of existing stock through lack of

maintenance.21
Meanwhile, government has decided to consider reviewing the existing
levels of rents in urban centres and investigate reasons for the seem-
ing ineffectiveness of the rent control measures. In addition, the
government has also decided, as a demonstration of its acceptance of
the need for rent subsidy, to continue operating the policy of pro-
viding government employees with rental accommodation at the rate not
exceeding 10 percent of the annual income. However, because that

policy does not benefit the low-income group the government has decided

to provide through the State and Local Authorities low-cost
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multi-storey apartment blocks at social rent subject to availability

of resources.

G. Institutional Framework and Roles:

The underlying principle of institutional arrangement of the
New National Housing Policy is centralization of policy and programme
control while decentralizing implementation. With due consideration
of the federal-structure of Nigeria, as pointed out in Chapter I,
efforts have been made to clarify the roles and power of the various
participants, ab initio, in order to minimize conflicts inherent in
multi-actor policy initiatives.

Thus, primary responsibility for initiation, definition and
coordination of the policy options and instruments for achieving the
objectives of the housing sector is vested in the Federal Government
while the actual implementation of programmes will be carried out by
parastatal at Federal, State and Local levels (see Figure 10). However,
in recognition of the varying peculiar needs, resources, cultural en-
vironment and other characteristics of various states in the country,
each state will formulate, review and implement its own housing
policies within the broad national policy framework.zn

To avoid or minimize the necessity for interministerial co-
ordination, and to concentrate efforts, for maximum efficiency, the
key executive functions at the Federal level has been centred within
a single agency which will be solely responsible for formulating and
applying proposed policies, concepts and standards. This sole agency,
the Federal Ministry of Housing and Environment (FMHE) will, in ad-

dition to its housing role, be responsible for national urban and
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regional development policies. The FMHE will set policy and ad-
minister public sector actions at the Federal level in liaison with
the State Ministry counterparts and State housing and Urban development
agencies through the Federal Housing Authority. Overall plan review
process is the responsibility of the Ministry of National Planning
which will maintain close consultation with the FMHE. While National
housing programmes and priorities will be determined by the Federal
government, direct control for selection of development areas, land
acquisition, and development management will be the responsibility of
the State governments. Infrastructure provision at Federal and State
levels will be provided by the Ministry of Works and relevant
parastatals in coordination with the FMHE.

In order to prevent diversion of funds earmarked for housing
to other sectors of activity by the State governments and other
agencies, and to ensure fair distribution of housing investment to
meet the needs of the different income groups and geographic areas,
financial control for total investment will be consolidated at the
Federal level. Accordingly, the Federal government-owned Federal
zag . of Nigeria will act as the principal institution re-
sponsible for housing finance in the country. The Bank's role will be
to coordinate and distribute all funds going into housing; and in the
discharge of this duty, the Bank will designate State Housing Corpor-—
ations and other approved agencies as agents for the disbursement
control and monitoring of housing funds in the States. In addition,
the Federal Mortgage Bank will also liaise with international lending
agencies basically in respect of the low-income lending transactions,

with due consultation with the appropriate Ministry.
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The Federal Housing Authority (FHA) will continue its role as
the implementing agency of the FMHE in respect of executing housing
programmes for all income groups but with particular attention to the
lower—-cost programmes. The FHA will, on behalf of the FMHE, supervise
and monitor the implementation of any Federal Government sponsored
housing estates financed and built by private local or international
developers. Housing or real estates management will also be one of
the functions of the FHA as already started as in the case of the
'Festival Village'.24 Appendix 3 shows such estates.

Establishment of appropriate legal framework for housing
policies as well as codification and updating of existing statutes
will be the joint responsibility of the Federal and State Governments.
Legislations pertaining to land tenure, mortgage titles registration
and others will be reviewed.

On the role of the private and informal sectors, the govern—
ment has recognized that "...one measure of success of national
housing delivery system is the extent to which the private sector
participates both as a source of financing for housing as well as in
the actual housing supply."

In Nigeria, however, the Government holds the view that "...the
private sector has a relatively lesser role in the housing sector at
this point of time, particularly from the point of view of its ef-
fectiveness in providing affordable housing for the low-income
groups."26 In spite of this statement, which has been challenged by

", ..a definitional

some scholars as an error of judgement based on
. . . : . we?
misconception of what constitutes the private sector, the govern-—

ment will consider providing incentives and support to the private
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sector. Example of such incentives are those already being extended
to the private employers for the provision of housing for their staff
under Decree No. 54 of 1979.28 The government also plans to encourage
the formation and eventual legitimization of cooperative housing so-

cieties in the Nigerian Informal sector.

H. Monitoring and Evaluation:

One of the important features of Nigeria's National Housing
Policy is the recognition of the need for a system of monitoring and
evaluation. Such a system has been considered necessary for the
following reasons, among others:

i) To test the assumptions and considerations on which policy
objectives and strategic housing programmes are based;

ii) To consider implementation success as well as performances
of the various 'actors';

iii) To assess the socio-economic cost-benefits in the delivery
system in respect of equity and efficiency; and
.

iv) To provide a flow of important information on the housing
situation which will provide a good basis for reviewing the
objectives as well as policy options and instruments.

Figure 11 summarizes the major elements of the National
Housing Policy.

Having presented, in some detail, the major functional .com-
ponents of the National Housing Policy, as well as the various actors
and their roles, it is considered pertinent to examine the implications
of the policies in order to provide some of the necessary parameters

for subsequent assessment of the impacts of these policies.
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EMPHASIS ON LOW INCOME HOUSING

INCREASED DIRECT CONSTRUCTION BY FEDERAL AND STATE GOVERNMENTS

INCREASED SUBVENTION AND GRANTS TO FEDERAL AND STATE HOUSING
AGENCIES

INCENTIVE FUNDING OF PRIVATE INVESTMENT

EXPANDED MORTGAGE LENDING SYSTEM AND CREDIT FACILITIES

REVISION OF STANDARDS AND ESTABLISHMENT OF CONSTRUCTION
GUIDELINES

POSITIVE MEASURES TO FACILITATE IMPLEMENTATION OF THE LAND
USE ACT

ENVIRONMENTAL IMPACT ASSESSMENT REQUIRED FOR MAJOR HOUSING
PROJECTS

GREATER ATTENTION TO INFRASTRUCTURE AND SERVICE PROVISION

FIGURE 11: Elements of National Housing Policy Initiatives

SOURCE:

Federal Republic of Nigeria, National Housing Policy Document,
April 1981.
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3. Implications of the Policies

The ultimate overall policy objective of the National Housing
Policy, as stated earlier, is to ensure that all Nigerian households
are provided with affordable housing in a livable environment. Thus,
given the current enormous deficit in the housing inventory, the poor
quality of the bulk of existing urban housing stock, and the high cost
of housing, to achieve this objective implies: increasing the quantity
and quality of housing simultaneously, and production of housing at
standards tailored to the financial ability of the various income
groups.

The main implication of the selective target group policy is
that adequate housing should be provided specifically for the low-
income groups who have been identified as the often neglected but
most needy sector of the population, and who constitute about 75
percent of the urban population.

The policy on provision of land entails massive acquisition
of land to ensure that land is adequately and readily available for
housing projects, for all income groups using the relevant provisions
of the Land Use Act. This implication becomes quite obvious given that
between 4,000 and 8,000 hectares of land would have to be developed
each year in order to meet demand of the housing programme for land.29

The housing finance policy implies total and effective mobi-
lization of housing finance from public and private sources as a major
prerequisite for successful implementation of the housing programmes.
It also implies that since subsidies will be provided direct to fi-
nancial institutions rather than to individuals, direct, and since

private sector mortgage operations will be permitted to continue at
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full market rates, then the success of the housing programmes depend,
to a great extent, on government's fulfilment of its obligations to
public and private financial institutions. In addition, effective
application of the principle of cost recovery, as adopted by the
government, to ensure continuity of financial support for the housing
sector, implies development of effective and efficient administrative
machinery to realize the objectives.

The infrastructure and services provision policy entails pro-
vision of adequate infrastructural facilities either prior to the
development of housing estates or in well coordinated planned phases
after the development of such estates. It also implies that in order
to ensure equitable distribution of these facilities across the whole
urban population, existing built-up areas, including squatter settle-
ment should not only benefit from the policy but also infrastructure
for upgrading such areas should be of standards which the residents
actually require and can afford, without much disruption to existing
developments.

The housing policy on design, housing construction method and
building materials implies that local building materials would be
produced on a massive scale and made available at standards and prices
that will actually contribute effectively in lowering cost of housing
production. The policy also implies that building materials will not
only be available in large quantities and at relatively low prices,
but also the distribution mechanism for these materials would be such
that the materials would be readily available to all users when and

where demanded.
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Government's policy to continue with rent control measures in
spite of past record of failures and present inability of the public
and private sector to provide adequate accommodation in keeping with
the need of the low-income, implies government has got to provide sub-
stantial rental accommodation for the lower income groups at rents
which they can afford as opposed to 'open market' rents which will
aggravate or perpetuate their hardship. The rent control policy also
implies government's commitment to (perhaps) an endless search for a
solution to the dilemma resulting from the decision to use rent controls
to protect tenants from the imperfections and malpractices of the
housing marketssand at the same time attempting to apply the same
instruments judiciously in order not to discourage private investors
from investing in new rental housing or maintaining their existing
housing.

The policy on Institutional Framework and Roles, by recog-
nizing the need for flexibility in the relationship between the
various institutions involved in the housing delivery, implies that
unless the roles of all actors in the process are clearly defined and
mutually agreed upon, ab initio, the centralized coordination of housing
activities would not function harmoniously. Another implication of
the policy is that because of the multiplicity and hierarchy of ob-
jectives of the National Housing Policy and the heterogenous socio-
economic and political structure of the country, coordinated enforce-
ment of the national housing policy across the country would depend
upon the willingness of the politically~controlled State governments

to comply. TFor example, political opposition to land acquisition
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in any State could cause delay or even complete abandomment of the
construction of low-income housing in the State.

With the above brief review of the implications of the
National Housing Policy, as background, the major strategies of imple-

mentation of the housing policy will now be described.

4. Implementation Strategies of the National Housing Policy

There are two major strategic programmes under the National
Housing Policy which have been designed with emphasis on the urban
low-income group. These programmes are: 'Sites—-and-Services Projects
and Squatter Upgrading', and 'Low-Cost Public Housing'. A brief
description of these programmes and the underlying concepts will be

made below.

a) Sites and Services Projects:

The central concept of this strategy is that emphasis is
shifted from provision of so-called standard housing for a few to pro-
vision of minimal standard housing for the many, with the aim of help-
ing to meet the needs of the low-income groups and to harness the re-
sources of the occupants themselves in producing 1ow
stock. In this approach the authorities would make suitable land
available (ahead of influx of population), prepare the land, and in-
stall basic infrastructure such as access roads, drainage, water,
sewerage, electricity and other ancillary community services. The
individual and his family who are allocated the serviced lot (by sale
or lease) could then go on to build their house (with or without loan)

in conformity with officially-approved plan of their choice, at their

own pace, and within their financial resources; thus, the process of
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savings and investment could be carried out simultaneously. A modi-
fied approach to this concept is to provide a core house on the
serviced lot before allocation to individuals so that the core house
can later be extended as the financial capacity of the owner improves.
As pointed out earlier, the concept of sites-and-services as reflected
in the activities of Regional and State Housing Corporations had, in
the past, catered only for the needs of the high income groups. The
recent shift in focus to the low-income group is an innovation in
Nigeria which evolved through the influence of International agencies
such as the World Bank and Habitat. While adopting this strategy mainly
for the low-income group in Nigeria the Government is, nevertheless,
cautious not to allow the scheme to result in undesirable and un-
intended 'ghettos' for the poor. To prevent such a situation the
government has, therefore, proposed that ", ..care will be taken to
provide an appropriate mix of lowest, moderate and middle-income
groups.”SO

In respect of 'squatter housing upgrading', Government's plan is
“to "conserve the existing low-income housing stock, particularly in
serviceable, relatively central locations where the residents can main-
tain their current accessibility to work, schooling etc., ...[?ndj to
include additions and improvement to services and facilities within the
entire neighbourhood.”3l In this way Government hopes that the en-
vrionmental quality of existing squatter settlements would be improved
and people would be able to live a more decent life than was the case
prior to upgrading. To facilitate the upgrading schemes the Federal
and State Governments will establish an Urban Renewal Fund to provide

grants to individuals through Neighbourhood Development Associations,
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to carry out the rehabilitation of dwellings and improvement of the

environment.

b) Low-Cost Public Housing:
In the context of the current National Housing Policy low-

"...one that provides

cost public housing strategy has been defined as
decent, livable dwellings of adequate standards of space and environ-
ment involving such capital and running costs which the households
in the moderate and low-income groups can afford for renting or owning
and maintenance purposes.”33 By this definition the authors of the
Housing Policy document sought to correct what they regard as mis-
conception of 'low-cost' housing to mean housing for only the low-
income. The low-cost housing strategy, as defined above, was evolved
mainly to improve the quality and quantity of housing through large-
scale provision of new housing based on the concept of affordability.
The strategy seeks to mobilize capital both through within and outside
the housing sector to meet housing demand. It also aims at enabling
all households to obtain access to mortgage financing with special at-
tention to the low-income group who had not had such access in the past
programmes.

Before leaving this section to discuss the actual implementa-
tion of the above stratégies under the current Fourth National A
Development Plan, it will be pertinent to mention that the government
has bold plans tdkimprove ruraliiousing, as well, under the policy of X
'integrated rural development' in an effort to achieve a balanced E

;

urban-rural development. Among the measures proposed under rural

housing include:34 implementation of aided-self-help housing, at
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State and Local Government levels; provision of credit facilities in
rural areas for financing rural housing development programmes by
setting up rural banks, housing cooperatives, and rural housing boards
to mobilize finances; setting up of 'self-help housing fund' as re-
volving fund, to provide long-term loans to rural low—-income groups;

in addition, some housing units out of those to be made available

under the current National Housing programmes have been earmarked for
the rural areas. With these measures, among other programmes for
agriculture, employment generation, infrastructure and social amenitieS}
provision, the government hopes to transform the rural areas into more/
habitable and viable environment and thereby stem rural-urban mi- l
gration which contributes to urban housing problems.

5. Implementation of the Housing Strategies Under the Fourth National
Development Plan (1981-85)

The basic objectives of the National Housing Policy during the
current Fourth National Development, as well as the necessary policies
and strategies to achieve these objectives have been fully described
in the preceding sections of this chapter. In order to implement these
housing strategies, seven different, but related, schemes shown in
Figure 12 will be executed by the three levels of Government:

Federal, State, and Local. The actual number of schemes adopted vary,
however, among the three levels of governments and among the 19 con~-
stituent states of the Federation. The specific schemes proposed and
already being implemented by each level of government under the current

National Development Plan will be described briefly below.
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A. Federal Government Level:

The Federal Government is executing its housing programme
through four schemes: direct housing construction, site and services
scheme, the Nigerian States Urban Development Project, and Staff
Housing Scheme.

a) The direct housing construction strategy consists of two
projects as follows:

i) Construction of low-cost dwelling units comprising one-
bedroom core houses and three-bedroom duplex houses, in two
phases. Phase I, which was scheduled for 1980/81, comprised
provision of 40,000 dwelling units all over the Federation
annually; i.e., 2,000 housing units in each State as well as the
Federal Capital Territory, Abuja.35 Under this scheme, 80 percent
of the housing units would be one-bedroom core houses for the low-
income group while the remaining 20 percent, consisting of three-
bedroom duplex, would be for the middle-income earners. Figure 13
illustrates the various housing types. Phase IT of the low-cost
housing programme schedules for 1981/82 consists of construction
of a total of 20,000 two-bedroom (rather than one-bedroom) core
houses in all the States of the Federation, including Abuja; i.e.,
1,000 units in each State. The shift from one-bedroom to two-
bedroom core houses was 'in response to constructive criticism of
the one-bedroom core house.”36

The implementation of the above project is the direct responsi-

bility of the Federal Ministry of Housing and Environment and a
sum of ¥ 600 million37 has been earmarked for this project during

the Fourth Plan period.
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ii) The second projectiunder the direct housing construction
effort is the "Low-cost Public Housing' to be implemented by the
Federal Housing Authority. This project involves the con-
struction of about 143,000 low-cost units across the country for
the low and middle income groups, during the current Fourth Plan

period.

b) The second scheme undertaken through direct federal involve-
ment is the development of serviced lots, with all necessary infra-
structure, to be allocated to individuals for the purpose of building
their own houses. The implementation of this scheme is the joint
responsibility of the Federal Ministry of Housing and Environment
and the Federal Housing Authority. No target was stated for this

scheme under the current plan.

¢) The third housing intervention in which the Federal Government
is involved is the Nigerian States Urban Development programme
(NSUDP), described earlier in Chapter IIIL. In this programme the
Federal Government collaborates with State governments and the World
Bank to provide housing units as well as ancillary social amenities
like schools, Health clinics, commercial facilities and small-scale
industries for generation of employment within project areas. The
seven new state539 created in 1976, as well as Lagos State, have been
accorded priority under this programme and a pilot project has since
begun in 1979 in one of the new states (Bauchi).AO Again, no output

has been stipulated for this programme, under the current plan.
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d) The fourth federal government scheme is the provision of staff
quarters and staff housing loans to enable its employees to own houses.
The overall Federal Government investment in housing, during

the current Fourth National Development Plan, is about ¥ 1.6 billion.41

B. State Government Level:

The State Governments' housing programmes are implemented
through schemes which are somehow similar to the Federal approaches
described above, but with some differences, especially in the target
group. Although there could be some variations from state to state,
in respect of the type and scope of schemes adopted, the following
common features exist in the States' housing programmes under the
current Plan:

a) Direct housing construction scheme:

This scheme involves construction of housing units by the

State Governments through their respective Ministries of Works,
and Housing Corporation. Unlike the Federal scheme, however, the
housing units produced by some states (eg., Rivers, Ondo, Niger,

Borno and Kaduna) are mainly the high-cost types aimes at the
42 |

b) Site and services scheme:

This scheme, like its Federal Government counterpart, involves
the acquisition and clearing of building sites, and provisions
of ancillary infrastructure such as roads, water supply, elec-
tricity, drainage and sewerage. The land is then parcelled out
for sale to individuals or developers to build houses using their

own resources. Implementation of the scheme is through the States'
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Ministries of Works and Housing or States' Housing Corporations.
In the current National Development Plan many State Governments
have allocated some of their housing investment capital to this
scheme. Examples are: Benue; Cross River; Anambra and Bauchi
States which allocated ¥ 10 million, ¥ 8 million and ¥ 3 million,

respectively.

c¢) Staff housing loans scheme:

In this scheme housing loans are given to civil servants and
other state government employees to purchase or build their own
houses. The amount of loan is about five times the annual salary
of the applicant and the pay back period is 25 years. Dufing the
current plan period some states have made relatively high allocation
for the scheme. Examples of such states are Ondo, Cross River,
Bendel and Anambra with allocations of ¥ 8 million, ¥ 10 million,

¥ 7.5 million and ¥ 6 million, respectively.4

d) Housing finance scheme:

In order to make housing finance more accessible to the people,
some states like Ondo, Lagos, Imo and Borno have established
mortgage lending institutions and allocated ¥ 21 million, W 1.5
million, ¥ 2.5 million and ¥ 0.1 million respectively for mortgage
loans.

On the whole, the estimated expenditure for housing by the

State governments is about ¥ 1.033 billion.46
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C. Local Government Level:

Although local governments in Nigeria have been constituted
as the third tier of government and distinct from the State Govern-
ments, only the local governments in three of the nineteen states have
separate housing programmes during the current plan period. Other
local governments in the remaining states either have their programmes
merged in their State programmes, or have no housing programmes at
all. The three states which have separately articulated housing
programmes are: Anambra, Benue and Rivers which have also allocated
N 24 million, ¥ 16.8 million and ¥ 19.7 million respectively for their
respective housing programmes.47 These programmes which are very
much similar to those of the State Governments include housing
estate development for various income groups, staff quarters for local
government officials and Site and Services Schemes. These housing
programmes are also expected to be carried out within the conteXt of
Nigerian Government policy of integrated rural development mentioned
earlier.

The sum of ¥ 61.4 million has so far been allocated specifically
for local government housing programme during the current plan period.
Total allocation for the housing sector in the current plan period is
shown in Table 10.

In the next chapter the impacts of these current housing policy
initiatives will be examed and analyzed with a view to drawing some
conclusions on the ability of the current National Housing Policy to

resolve or ameliorate the housing problems of the low-income sector.
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(¥ million)
State Local
Government Government Total

Anambra 36.000 24.050 60.050
Bauchi 29.000 11.694 40.694
Bendel 30.000 - 30.000
Benue 55.000 16.819 71.819
Borno 75.120 0.220 75.340
Cross River 56.000 - 56.000
Gongola 34.000 - 34.000
Imo 55.000 - 55.000
Kaduna 104.670 - 104.670
Kano 21.000 - 21.000
Kwara 45.000 - 45.000
Lagos 64.000 - 64.000
Niger 45.100 - 45.100
Ogun 22.050 - 22.050
Ondo 64.256 - 64.256
Oyo 80.000 - 80.000
Plateau 23.750 - 23.750
Rivers 15b.900 - 150.900
Sokoto 70.000 - 70.000
TOTAL 1,060.846 52.783 1,113,629
FEDERAL 1,592.000
GRAND TOTAL 2,705.629

SOURCE: Federal Republic of Nigeria, Fourth National Development
Plan, 1981-85, Table 26, p. 345.
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CHAPTER VI.

IMPACT OF CURRENT HOUSING POLICY

i) Introduction

'

At this juncture of our study, the underlyiﬁg causes and nature
of Nigeria's urban housing problems have been fairly well identified. The
extent to which past responses have been effective in resolving these problems
have been assessed and various lessons learned from the past housing pro-
grammes well noted. The objectives, strategies and implications of the current
national housing policy measures have also been elaborately discussed and
analyzed. With this foundation, the extent to which the current housing policy
has so far resolved, or could resolve, the housing problems of the low-income
can now be attempted in the final and most speculative chapter of this study.

Yes, this chapter is bound to be fairly speculative because of issues

raised and discussed in the following section.

ii) Some Theoretical and Methodological Issues and Constraints in Policy and

Programme Evaluation.1

The notion of evaluation, as we know, implies both 'normative' and
'positive' analysis. It is normative in the sense that a comparison is in-
volved between a given state of affairs with a desired state or set of goals.
In the context of this study the given state is the current urban housing
problems of the low-income while the desired state is the resolution of these
problems in order to improve the living conditions of the low-income.

The final responsibility for specifying the goals of public policy
and the objectives of public programmes, as we know, rests with elected of-

ficials and through them with the political leadership. Normative aspects of
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the notion of evaluation, however, requires that there should be two-way
information flow between the relevant public and elected officials in the
process of goals specification if the objectives of a particular public
policy or programme will correspond to the perceived needs of the people

for whom the programme is designed tc help. This requirement is particularly
necessary in a democratic political process as in Nigeria.

Evaluation also entails a positive analysis in the sense that, why and
how a desired state came to be has got to be analyzed. Given our present con-—
text of assessing the impacts of the current housing policy, a positive
analysis in this respect would entail finding out: what have been achieved
that would not have been achieved in the absence of the national housing
policy; why they were achieved; which elements of the housing policy have been
most effective in attaining the desired objectives of which past policies have
failed to achieve; reasons for such success, or failure as the case may be.

Positive analysis has two distinct and separate components. First,
the ex ante and largely theoretical which involves analysis of socio-economic
and environmental impacts of a programme with a view to identifying possible
shortcomings, negative externalities of the programme in order to recommend
specific details or suggest changes in the programme and implementation pro-
cedures. The second type consists of empirical analyses of the actual impact
of the policy programmes and projects and their implementation processes. In
this latter type, whoever is doing the eﬁaluation has to specify the framework
of evaluation, measures of success and the relevant indicators, the information
requirements, and the method of its collection among other. The main purpose
of such evaluation is to enhance the control, monitoring and effectiveness of
a programme in the context of its goal, and to assist the development of future

programmes through feedback into the policy process. An ideal evaluation
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system according to Detomasi, 2 should incorporate positive and normative ele-
ments discussed above.

Relating the above discussion to the assessment of the Nigerian Housing
policy and its programmes, it will be seen that certain pertinent issues have
got to be taken into consideration and resolved prior to any meaningful assess-
ment of the success or failure of the housing policy.

For example, although the current policy stipulates an overall national
goal and a set of specific objectives, the provision in the policy document
for each of the 19 states to formulate, review and implement its own housing
policies, however, implies that there could be significant differences among
the priorities or even goals of each state government's housing programmes or
projects. A careful examination of the 'stated' objectives of the National
Housing policy listed in Chapter V  will show that there are different types
and hierarchy of objectives. Some are targeted to specific problems (such as
focus on low-income group, lowering housing costs or infrastructure provision).
Some are rather diffuse (such as mobilization of housing finance from all
sources, encouragement and support of private housing initiatives, realistic
standards). Others appear to be a little more than expression of good in~-

tentions (home-ownership for eQery household, improvement of quality of rural
housing and environment). Apart from the fact that there could also be some
'unstated' objectives (such as to provide housing contracts for political sup-
porters), the relative weight placed on each objective is liable to Qary from
state to state and shift from time to time as socio-economic conditions and
political realities dictate. Even redefinition or change in perception of the
problems involved could influence the weights. That such a situation could

arise has been recognized in the housing policy document by the addition of the

caveat that:
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The National Housing policy is not intended to be a once-and for

all policy. A change of public policy in terms of orientation and

priority may take place as dictated by circumstances.3
But even if the goal, objectives and priorities were uniform among the states
there could still be differences in the statistical or social indicators of
success for a given programme goal. For example, given the objectiQe of ac~
cording "priority to housing programme designed to benefit the 1ow—income...,"4
one state's indicator of success might be the sum of money allocated (whether
disbursed or not) for the low-income housing programme; another State's indi~-
cator may be the number of low-income housing units produced (irrespecti?e of
the quality or actual beneficiaries); still another state's indicator may be
the number of contracts awarded for low-income housing units (no matter how
léng it takes to complete the units). A state may even acquire land for
Site-and-Services projects and record this as a success (e?en if the owners of
such land would later re-enter their land for non-payment of appropriate com-
pensation). These examples sound awkward but are possible, eﬁen though they
should not be taken as ideal.

Again, assuming that the indicators of success or failure were stream—
lined for all states,whose indicators of success or failure would be employed?
This question is pertinent because there are significant differences in the
perception and evaluation of housing problems and solutions between policy
makers and the low-income, as pointed out earlier.5 A logical question raised
by this divergence of perceptions is whether any realistic eﬁaluation can be done
without the input6 of representatiﬁes of actual beneficiaries or target group,
especially since many programmes or project effects are subjectiﬁe (eg., im-
proved livability) and interdependent (eg., affordability versus effective

demand) and can best be identified and assessed by those experiencing the

programmes? This issue of target group participation is consistent with the
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saying often credited to Aristotle that, if you want to find out how a shoe
fits, you do not ask the shoemaker, but the person who wears the shoe. The
current housing policy partly responds to this issues by the provision to set
up a Research and Monitoring cell at Federal and State levels. Among other
things, such Research units will "assess standards and locations [of housing
projects] in terms of how well they benefit the target groups and to determine
if the objectiﬁe and criteria for these projects have been realistic.”7 Pro-
posal is one thing, implementation another!

Apart from definition of criteria and indicators, or who does or
should do the definition, the non-quatifiable nature of some evaluative cri-
teria present some difficulty also. For instance, assessment of impacts of,
say: introduction of realistic standards; provision of infrastructure and
services; provision of 'affordable' building materials; effectiveness of rent
controls; and squatter upgrading is not quite easy because of lack of quanti-
fiable indicators and the long periods over which some of the impacts may be
expected to fully manifest. This does not, however, imply that all indicators
are or should be quantifiable. It does, however, imply that omission of such
so—called non-quantifiable policy programme actiﬁities from impact assessment

1. -

will obviously have implications om the v t
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such inherent implications are clearly pointed out. It is also observed that

in the course of actual implementation of the housing policy some policy actions
interact with one another in a negatiﬁe and opposing way, thus making it diffi-
cult to identify actual impact of one policy action from the other. A good
example is the conflict between certain building regulations prokibiting use

of certain building materials in urban centres and another policy encouraging

use of the same building materials for urban low-income housing.
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The problem of not identifying the target clientele among income
groups constitutes another constraint to realistic evaluation of programme
impacts. For instance, some of the programmes or projects are aimed at
specific population groups under the broad classifications of 'low,' middle, and
high income groups, But within the ‘low-income| say, there are sub-groups.
Some are in the 'formal' sector while others (perhaps the majority) are in the
tinformal' sector of urban economic activities. Even among these sub-groups
some are gainfully employed with regular income while others depend on marginal
and irregular income. Some, like government employees have permanent jobs and
permanent residence while some self-employed mostly in the informal sector are
transient workers. Among the transient workers are also traders, labourers and
farmers. For the above reasons, the impacts of programmes aimed at the so-
called low-income groups could only be realistically assessed if the relevant
indicators of success are disaggregated into sub-indicators relevant to, or
which could differentiate the low-income into spécific target sub-groups.

Perhaps the most crucial issue in evaluation of the current National
Housing policy is the question of data in&entories and baseline studies. These
data are crucial in the sense that the actual impacts of the policy could only
be measured, meaningfully by the various changes which occurred in the country's
housing situation as a result of the housing policy. Given the chronic paucity
of such housing data and research in Nigeria, meeting such a requirement is
almpst impossible. Such relevant data were not available before this study
commenced and are still not available9 now and there is no likelihood they
will be available before the study is completed. However, the proposed Re-
search and Monitoring cell, mentioned abo&e, is expected to coordinate with
the Federal Office of Statistics and Housing Agencies to '"take actions to im-

prove the data and analytical base for the housing situation, as existing data
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is both limited in scope and out of date."10 Even if data were available, the
changes that have so far occurred or yet to occur may take many years to fully
manifest their effects.
It may, therefore, be readily observed from the above discussion that

the question of whether the current housing policy is a success or failure

depends on the extent to which the issues discussed above, among others, are
applicable or applied to the particular 'target' of assessment. Therefore, in
the absence of adequate empirical evidence and other criteria required for an }
overall assessment of the relative success of the National housing policy in 5
attaining the stated goal and objectives, the author would prefer to deliberate
and make some comments on some of those pertinent aspects of the National housing
policy designed to ameliorate the housing problems of the low-income. The focus
of the reflections would be to discern the potential effectiveness of current
housing policy initiatives, as well as existing and potential constraints to
alleviating the housing problems of the low-income identified earlier: af-
fordability; dehumanizing experience in slum and squatter settlements; dis-
crimination; lack of access to income earning opportunities; insecurity of
tenure; lack of amenities. Each of these will now be dealt with.

iii) Potential Effectiveness of Current Housing Policy on Housing Problems of
the Low Income

a) Affordability problem:

This problem, as pointed out earlier in Chapter IV, manifests in in-
ability of the low-income to own a house or even to rent desirable quality ac-
commodation without spending inordinately high proportion of their income. It
manifests also in the form of low-income households unduly cutting down on food
and other essentials in order to 'afford' reasonable standard of housing. Al-

ternatively, so-called standard housing is sacrificed for better food or other
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amenities depending on the household's priorities.

Past housing programmes sought to alleﬁiate the problem of afford-
ability through Various measures such as subsidized loans, low-income
housing, rent controls, among others, aimed at bringing housing costs within
the reach of the low-income group. In spite of such efforts, affordability
remains the most serious problem of the urban low-income households.

From what is now known the problem of affordability for most urban
households stem from low and irregular household incomes rather than from ex-—
cessive housing costs. It is increasingly being recognized that even if the
government succeeds in taking o&er all their housing expenses, many low-income
households will still have affordability problems. It, therefore, implies that
resolution of the problem cannot be accomplished within the housing sector,
per se. This is quite obvious when it is recognized and accepted that to fully
meet the housing needs of the low-income, as pointed out in Chapter III, en-
tails meeting both physical (housing) and financial (income) needs.11 In the
light of this, housing assistance strategies can only partially resol?e the
problems of affordability.

Obviously for this reason the current housing policy seems to be launch-
ing a two-pronged attack on affordability problem. As short-term measures,
some strategic programmes are geared to easing the problem by reducing cost
of housing. Some of these measures include: provision of 'low-income' and
"low-cost' housing at 'affordable' cost; enforcement of rent control; pro- p
vision of relatively cheap urban land for housing through site and services
schemes; setting realistic housing standards to lower cost; and pro?ision of
cheap building materials. The government is also exploring the possibility
of using a system of cross-subsidization to reduce the financial burden of

the low-income. Through this method higher income earners would be encouraged
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to reside in a large site built on “Site and Services" concept so that payment
of high income groups would be used to subsidize the lower income groups.
As long-term measures, however, the government is making indirect efforts,
through housing, to improve employment opportunities of the low-income group.
A good example of such efforts is employment-generation and training programme
through the provision of small-scale industrial sites in project areas in
respect of the Nigerian States Urban Development Programmes (in collaboration
with the World Bank).

Thus, Government's current housing policy is tackling the problems of
affordability through measures to reduce cost of housing and at the same time
through measures to increase income-earning opportunities for the low-income.
Such an approach has the potential to alleviate the problem. But whether such
measures will significantly alleviate the problem of meagre income which is
the root cause of affordability problem is another issue which other non-
housing policies should help to address. Nevertheless, it will be pointed out
that even the realization of the potential effectiveness identified above
depends on the extent to which the existing and potential constraints to
implementation are eliminated. Some of these major constraints will be dis-

cussed later in section iv of this chapter.

b) Dehumanizing experience in slum and squatter seftleméﬁté:
One of the obvious manifestations of affordability problem, discussed
above, is the gjualid conditions in slum and squatter settlements, which is a
characteristic feature of most urban centres in Nigeria. This problem also
stems from low-income and gross deficit of affordable housing which, in turn,
have given rise to proliferation of slum and squatter neighbourhoods as a

logical or rational response by the low-income to help themselves.
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Previous government responses to the slum and squatter problem have
partially succeeded in alleviating the problem through slum clearance and
rehousing schemes, as well as some upgrading schemes. In some cases, how-
ever, previous slum clearance schemes not only succeeded in eliminating 'urban
blight' but also achieved the negative or unintended effect of reducing, and
not replacing, the low-cost houses bulldozed in the course of implementing
such schemes. Thus, the housing problem of such low-income people was ag-
gravated rather than alleviated.

Currently, there has been a rethinking of the slum clearance approach
and there is a shift in focus from the hitherto punitive and prohibitory
approaches to a rather more sympathetic (or rather rational) attitude toward
the squatter issue. Perhaps the Nigerian Government had no choice than to
'legalize' squatting given the current rapid and increasing rate of growth
in population (mainly through rural-urban migration)j the slow output in low-
cost housing relative to growing need$ and the enormous investment capital re-
quired for building so-called standard housing in sufficient quantity.

The main thrust of this shift is reflected in two strategic schemes
under the current housing policy. These schemes are: squatter-upgrading and
urban renewal: rehabilitation of existing housing stock. These schemes are
being supplemented by those described in (a), above. The potential effectiveness
of squatter upgrading and rehabilitation schemes include:

i) Conservation of the existing low-income housing stock in a
modest but useful form.

ii) Enhancement of the enﬁironmental quality of existing squatter
settlements, by impro&ing services and facilities within the
neighbourhood.

The goﬁernment intends to achie&e the above objectives through setting

up Urban Renewal Funds from which individuals could obtain grants through
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Neighbourhood Devetopment Associations for rehabilitation of dwellings and

the environment. One of the obvious implications of this policy strategy is

that its actual implementation on any significant scale is contingent upon:

availability of funds and how soon the Urban Renewal Fund is set up; how soon

the Neighbourhood Development Associations are established and allocated

funds. Given that fund will be available and that the necessary Development

Associations will be established on time, the schemes referred to above could

have the following impacts:

i)

ii)

iii)

iv)

v)

tenure could be stabilized giving the squatter residents a
measure of much-needed security.

integration of existing squatter areas with the rest of the urban
area could be facilitated thus making the growth of existing
squatter settlements more efficient and more socially acceptable.
so long as the upgrading of these spontaneous settlements is
carried out at standards that are not undully too high (since
most low-income are accustomed to traditional and informal methods
of housing) the upgrading strategy can enhance the role of housing
in enabling squatters to acclimatize to urban living conditions.
since squatter upgrading capitalizes on actions already initiated
by the low=-income people themselﬁes, the strategy offers enormous
economies through utilization of locally available resources
(abundant labour and local building materials) thus conserving
scarce capital. It also fosters a sense of self reliance and
spirit of participation and therefore stands a good chance of
being acceptable to the low=-income.

employment opportunities could be generated in the project area
for the residents through demand for labourers, skilled and semi-

skilled workers in the course of implementation.
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The strategy, nevertheless, has also some inherent problems:

i)

ii)

iii)

iv)

v)

Transfer of property rights to illegally settled migrants in

order to grant them security of tenure or bestow them with pride
of possession could be interpreted as a validation of illegal
occupancy and could trigger social unrest.

The question of equity and social justice will be raised es-—
pecially since such settlements (such as 'Okpoko' at Onitsha or
'"Maroko' in Lagos) were privately held prior to land nationali-
zation in Nigeria (1978). Some of such settlements have been
subject of protracted litigations some of which are still pending
in the law courts.

Transfer of property rights to illegal settlers would tend to
encourage subsequent 'organized' or spontaneous invasion of other
government or private land, giﬁen acute shortage of housing in the
urban centres.

A typical squatter settlement comprise a mixture of tenants and
owner—-occupiers. Not all owner—occupiers are low-income. Many

of the rented squatments could be owned by high income absentee
landlords. For thisg reason
the actual beneficiaries of an upgrading scheme.

In some Nigerian urban centres, especially the pre-colonial ones,
existing haphazard settlement patterns could make it difficult

to effect some necessary upgrading work such as road or street
realignment and installation of services without destruction of
some buildings. Such éemolition often necessitates relocation of

displaced families and the fear of not getting a replacement

house often leads to opposition to such schemes. If, however,
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upgrading schemes are combined with '""Site and Services'" schemes it
might be possible to avert such a problem since uprooted families
can resettle themselves at comparable costs.

vi) It is also feared that granting squatters legal title to land may
encumber the poor with taxes which they cannot afford, As a re-
sult such poor people would be forced to 'sell' the titles to the
middle or higher income group thus defeating one of the main ob-

jectives of transfer of title.

¢) Insecurity of tenure:

The problem of unstable tenure or occupancy especially in slum and
squatter settlements has been identified earlier as one of the most disturbing
housing problems of the Nigerian Urban low-income and at the same time a big
dilemma for the government. The problem has given rise to many consequences:
the low-income are in a constant fear of ejection; there is high rate of
mobility which does not foster sense of belonging due to lack of commitment
to the community, thus jeopardizing neighbourhood revitalization; government
is often reluctant, until recently, to extend social services to such areas for
fear of validating or encouraging illegal developments.

This problem is receiving greater attention under the current National
Development Plan through four strategic programmes and schemes. These are:
squatter upgrading; emphasis on home-ownership, Nigerian States Urban Develop-
ment Programme; and the Sites and Services Schemes. The pros and cons of the
'squatter upgrading' strategy have already been discussed fully in sub-section
(b) above and need not be repeated here.

In respect of 'home-ownership' focus, governments objective is to en-
courage owner-occupied housing through provision of affordable housing units as

well as housing loan mainly for the low-income group. Because there is a
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long tradition of private-ownership of housing in Nigeria, especially in the
traditional urban centres and rural areas, the Nigerian government's current
emphasis on home-ownership is unlikely to encounter any political or cultural
obstacles in the way of perpetuating this form of tenure. Also, given the
strong tradition of property ownership and acquisition of wealth in Nigeria,
based on capitalist ideology, the political advantage of encouraging property
and home-ownership in Nigeria can be understood!13 Thus, the introduction of
owner-occupied low-cost housing projects could, apart from assuring security
of tenure, also have the effect of making the long period of sa&ing more ac-
ceptable to the low-income considering that individuals had to save large sums
as deposits in the previous housing programmes for their dwellings.

There are, however, some reservations about the potentials and ap-
propriateness of encouraging owner-occupied housing. Commenting on existence
of owner occupied housing in the early Sixties, Donnison has this to say:

The spread of owner occupation may be objectionable if it leads to

an unduly wasteful use of land and housing space; if it creates, or
reinforces class division...if it leads to a wasteful or unfair dis=-
tribution of public funds through the provision of tax reliefs, grants,
and subsidies that are concentrated on wealthier sections of the
population, and if it distracts attention and resources from the needs

of the old, the young and the transient for whom this form of tenure

may not be appropriate. But these are net inevitable features
of a housing market in which a large proportion of people own their

own homes and it is difficult to conceive of any valid objection to
home ownership in itself and for its own sake.l4
Although the above comment was made in respect of Eastern Europe,
the message is quite clear and applicable (perhaps with only slight modi-
fication), to the Nigerian situation. Apparently agreeing with the above
view by Donnison, Okpala contends that while owner-occupied housing is a de-

sirable objective in itself it can, nevertheless, detrimentally affect the

performance of the housing market mainly because:
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Owner-occupiers are usually less residentially mobile, and resi-
dential mobility is required for the functioning of this market.

In rented accommodation, people move when either their homes im=-
prove or the character of their families changes. Such movement
create vacancies that other people can pick up. Such is not the
case in owner-occupied accommodation where the inertia of owner-
ship ties people down to their accommodation even when such ac-
commodation is no longer adequate for their purposes, Owner-
occupation therefore inherently encourages low vacancy rate which
does not help the housing situation. Besides there are more people
who require houses for rent and can rent them, than there are those
who require them to own and are able to own them. The Government
itself can never be in a position (financially or administratively)
to help every one or even most urban residents to own houses.l5

What may be deduced from the views expressed above is that home-
ownership, no doubt, could confer security of tenure; go long as such an
approach does not unduly disrupt the functioning of the housing market or
lead to inequitable and inefficient utilization of public funds, to the
detriment of the housing needs of the needy section of the population.
There is also the fear that some beneficiaries might choose to rent or sell
such houses for profit to middle or higher-income groups and probably move
to another slum or squatter settlement. This issue is a dilemma facing
policy makers: to allow or not to allow such turnover. If it is allowed
the objective of assisting the low-income is defeated; if it is not allowed
an equity issue is raised as to by what right the low-income should be denied
realizing the capital gain of their investment while the higher income group

. . 16
are not denied such benefits.

Given that the household size of the average Nigerian family is large,
there can be no doubt that the current one or two bedroom core houses being
provided by the government would be inadequate for large families. Also
given the low and irregular income of most urban household not many bene-

ficiaries would be in the financial position to extend the core houses im-

mediately except they are able to obtain loan.
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No doubt, for some urban low—income such one-bedroom core house
with 'liberty' would be preferable to a three or more bedroom substandard
and insecure accommodation in a slum or squatter settlement. Some households
may, however, choose to pay rent in their present one-bedroom 'shack' and be
free from the burden and duties that go with 'tied' homeownership: property
taxes, commitmentsAto mortgage payments, cost of repairs and maintenance.
Thus, while 'home ownership' could stabilize tenure, it may not necessarily
relieve the low-income that contributes to insecurity of tenure neither will it
prevent formation of ﬁore slums and squatter settlements unless adequate low-
cost or low-income housing are available and made accessible to the low-income
at prices they can conveniently afford pay either for 'renting' or 'owning';
the choice should be theirs.1

In respect of government efforts to provide low-cost houses for owner-
occupation, preliminary reports as at March 1982 indicate that progress is
encouraging. Progress report19 for Phase I of the Federal-Government low=-cost
housing programme showed that out of the proposed 36,140 one-bedroom core
houses for the low-income, a total of 26,226 (or 72.6 percent) have been com-
pleted and ready for allocation, while 7,710 (or 21.3 percent) are under con-
struction. Only about 2,204 were yet to be started as at March 1982, Corres-
ponding achievement in respect of the proposed 3,990 three-bedroom duplex
houses for the middle income were as follows: 2,840 (or 71.2 percent) completed
and ready for allocationy; 1,044 (or 26.2 percent) under construction, and 106
(or 3.6 percent) yet to be started as of March 1982. The low-cost housing pro-
gramme is being executed in 482 project sites in 308 local government areas
of the country. Table 11 shows the distribution among the 19 states.

It must be pointed out, however, that the actual unit cost of these
completed houses is not known to the author and it is not possible to make any

conclusions about their affordability. The actual beneficiaries are also



Achievement in the Federal Low-Cost Housing Scheme

TABLE 11

(Phase I) as at 31st March 1982

Target (Approx.)

Completed

Outstanding

1-Bedroom

3-Bedroom

1-Bedroom

3-Bedroom

1-Bedroom

3-Bedroom

State Core House Duplex Core House Duplex Core House Duplex
1. Anambra 1,820 180 1.040 176 580* 4%
200 %% -
2. Bauchi 1,800 200 1,750 200 50 -
3. Bendel 1,800 200 906 174 894 26
4.  Benue 1,800 200 1,000 170 800 30
5. Borno 1,800 200 1,714 200 86 -
6. Cross River 1,800 210 534 74 1,108%* 116%
é_ 184 20
7. Gongola 1,800 200 1,790 200 10 -
8. TImo 1,800 200 1,374 174 426 26
9. Kaduna 1,800 200 1,634 182 166 8
10. Kano 1,800 200 1,800 200 - -
11. Kwara 1,800 200 1,046 118 2744* 82
10
12. Llagos 1, 800 200 1,690 200 110 -
13. Niger 1,800 200 1,800%* 184%% - 16
14. Ogun 1,800 200 830 80 g 810%* 120%*
160 -
15. Ondo 1,800 200 1,266 183 534 17
16. Oyo 1,800 200 1,155 130 462% 20%*
182 50
17. Plateau 1,80C 200 1,120 68 680 132
18. Rivers 1,810 200 430 18 2988* 182%
392 -

(Continued)
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TABLE 11 (Continued)

Targe: (Approx.) Completed Outstanding
1-Bedroom 3-Bedroom 1-Bedroom 3-Bedroom  1-Bedroom  3-Bedroom

State Core House Duplex Core House Duplex Core House Duplex
19. Sokoto 1,800 200 1,630 200 170 -
20. Federal Capi-

tal Terri-

torry (Abuja) 1,800 200 9 48 660* 132%

é170 20

% Units under construction

%% TUpnits completed or under construction

SOURCE: Computed from West Africa, No. 3401, October 11, 1982, pp. 2646-48, as published by the
Federal Ministry of Information, Lagos.
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unknown at present and so it may be too premature to determine how many low-
income have had their tenure secured. The above progress report is quite en-
couraging but considering the enormous deficit of low-cost housing in the
country the above output figure looks like a drop in the ocean! However, the
progress report is just one among mnay such projects; the final impacts could
only be fairly assessed when progress reports in respect of other Federal,
State and local Government housing programmes are available.

Another measure under the current housing policy which is partly ad-
dressed to stabilization of tenure or occupancy of the low-income is the
Nigerian States Urban Development Project. This project, which is a joint
venture by the Federal Government, States Government and the World Bank has
'security of tenure' as one of its main objectives. This objective is being
accomplished through provision of building plots, services and financial loan.
For instance, on being allocated a plot each beneficiary would be able to ob-
tain a loan from the Federal Mortgage Bank of Nigeria under the Low-Income
Mortgage (LIM) lending scheme for construction of a shelter for his own occu-
pation. The loan eligibility requirements are designed to meet the circum-
stances of the low-income groups. Under the LIM Scheme of FMBN each allottee
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will assume Lhe repaymeni ol &l
loan. The basic criteria for cost allocation are:
i) beneficiaries would not be charged more than the costs which
can be directly allocated to the development of individual plots.
ii) cost allocation should be consistent with income such that re-
payments are not more than 20 percent of household income.
iii) any element of subsidy must be on essential basis only.
The cost recovery mechanism would be based on an initial percentage down-
payment by the beneficiary and monthly amortization charges over a term of

years (usually 25 years).
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As stated earlier in the preceding chapter, two pilot projects have
since been started in Bauchi and Imo States while feasibility studies for
similar projects for the other five 'priority' states have almost been com-
pleted.20 In the Bauchi project, 2,100 residential plots have been developed
(with houses and services) already by 1981.21 The Government intends to ex-
tend this project to all the states of the Federation during the current plan
period.

Since only few projects have been started it may be too premature to
meaningfully assess the effectiveness of the entire programme, without adequate
evidence. However, if the information from a recent World Bank report is
correct, then there is cause for optimism about achieving the programmes’
objective. Among other things, the report stated that so far:

The Program's objectives are being substantially met. Design

Standards of shelter and infrastructure are at affordable levels.

The projects are largely targetting for the urban poor. Cost re-

covery mechanisms are designed to fully recover all shelter and al-

locable on-site infrastructure costs, albeit at subsidized interest

rates.22
In spite of the optimism expressed in the above report, the dangers inherent
in over—generalization should be taken note of. For instance eﬁaluation of
individual projects cannot be safely used as a basis for generalization of

1.
L

programme impacts especially in a large and heterogeneous country sucn as
Nigeria. It is also not certain if the views of the actual recipients of the
project benefits have been elicited in respect of their level of satisfaction
with the dwelling units and other social services relative to cost.

The other measure designed to help stabilize tenure for the urban low-
income is the Site and Ser?ices Scheme which embodies provision of both lot

and dwelling unit at affordable prices. Other advantages of this scheme as well

as the potential effectiveness will be highlighted in the section (d) below.
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d) Problem of lack of amenities:

Inadequate, or lack of, water supply; poor sewerage, refuse disposal
and drainage facilities; lack of recreational facilities; difficulty of access
to educational, health and shopping facilities are among the persisting
problems of the low-income in spite of past efforts. These problems remain
more pronounced in slum and squatter settlements.

In the current housing policy three main schemes and programmes have
been proposed to help alleviate the problems. Squatter upgrading and rehabili-
tation of existing housing stock and neighbourhoods are among the measures,
and their potential contribution to the general impro&ement of housing for the
low income have been discussed earlier. The ‘integrative approach' to
Nigerian States Urban Development Programme, also discussed already,vpro&ides
for a comprehensive package of urban services including health and primary
education facilities, sanitation and solid waste collection facilities, among
others. For instance, in the Bauchi pilot project, referred to aboﬁe, five
primary schools and 5 health clinics have been pro&ided in the project site.

On the other hand, the 'expandable' approach component of the programme provides
for installation of individual water connections as incomes grow and higher

. ., 1. 24

service levels become available.
The Site and Ser?ices Scheme is another measure which holds good
promise for the low-income in respect of proﬁiding amenities. As already
noted, this scheme assists the low-income not only to realize the goal of
home-ownership and security of tenure but also provides the stimulus for
personal investment in upgrading existing houses and for neighbourhood re-
vitalization. Apart from these advantages the scheme offers scope for pro-
vision of services and facilities which are generally lacking in a typical

older built-up low-income areas. The flexibility of the scheme offers scope

for facilities and amenities to be provided at a 'minimum' or 'maximum' scale,
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at the outset or in phases, as socio-economic and fiscal circumstances permit
or demands. It also offers scope for amenities to be pro?ided at standards
which the low-income can afford and maintain. The effectiveness of the scheme
for providing social amenities is better realized when the scheme is co-
ordinated with squatter upgrading scheme. 1In this way, any low-income persons
who might be displaced as a result of dwellings demolished to make room for
community facilities, in a squatter settlement, could then be rehoused in a
site and service project site. Like other schemes, the actual determination
of the effectiveness of 'site and serﬁices' will depend on the opinions of the
actual beneficiaries through such media as 'usage' or 'attitude' surveys.
So far such surﬁeys are yet to be conducted mainly because most of the schemes

and projects are not fully implemented.

e) Problem of discrimination:

The effectiveness of past housing efforts to alleviate the problem of
discrimination against the low-income has been quite minimal as noted in
Chapter IV, The low-income still experience difficulty in respect of access to
housing loans and rental accommodation; they still have limited locational
choice; access to urban land is still not easy for them neither can they build
their houses with materials of their choice due to existing high building
standards and regulations.

The current housing policy hopes to minimize this problem through the
site and services scheme which has the potential to provide the low-income
with building lots which they cannot readily or cheaply obtain on their own
initiative alone. The core house component of the scheme also makes it easier
for the low-income to have access to more affordable dwelling unit designed and
built at standards which they can afford and can improve upon as their re-

sources improve. Another measure introduced to help alleviate this problem of



244
discrimination is the Low Income Moftgage lending Scheme described above.
By tailoring the scheme to the needs of the low-income it is hoped that the
strict eligibility criteria which hindered access to housing finance in the
past would be eliminated. It is also proposed to provide the low-income with
rental accommodation at monthly rents not exceeding 20 percent of their
monthly income, if funds are aﬁailable! Meanwhile, until funds are availalbe
for more affordable rental accommodation, rent control will continue to be en-
forced to protect the low-income from paying exhorbitant rents on rental accom-
modation provided through private inititiative. Reﬁision of some unrealistically
high building performance standards is also among the measures proposed to be
taken in the current plan period.

There is no doubt that the proposed measures, if actually implemented,
could alleviate the so-called problem of discrimination in housing. The
measures could, however, only achieve short-run success. For a long-term
success the solution lies outside the housing sector simply because, housing
discrimination cannot be divorced from other forms of discrimination. Never-
theless, if the present policy measures succeed in proﬁiding the low-income with
cheap urban land (in sufficient quantity), affordable bﬁilding materials (when
and where required), mortgage loans with which they can build their own houses
at not-too-high a standard, then the chances are that the problem of the so-
called discrimination against the low-income (in respect of housing) would be
reduced. Attenuation of the problem completely may, howe?er, haﬁe to wait until
entrenched attitudes, behaviour and other socio-economic factors which en-

courage and perpetuate discrimination in general are reconciled with realities

of the issue.
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f) Problem of access to income earning opportunities:

Unco-ordinated location of low-income housing and employment centres
coupled with inability to provide efficient and cheap urban transport fa-
cilities are the main factors which contributed to this problem. While the
above factors could be responsible for such a situation, it does not neces-
sarily imply that the low-income live exclusively at any particular location
in the urban centres, except perhaps in squatter settlements. Therefore, when
observations are made that housing projects are far from sources of employment
it should be realized that many low-income are casual and transient workers
who may not require permanent residence at any one location. Such workers
usually mo&e along with their jobs. It is also obserVed that, strictly
speaking, the problem of access to employment opportunities is not a housing
problem, per se. Howeﬁer, if the problem is not resolved, there is a tendency
that many of the cost-saving benefits that might accrue to the low-income
through housing subsidy could be negated. 1In addition, the problem could im-
pose extra financial burden on those not receiving housing subsidy.

The current housing policy attempts to minimize this problem through
the Site and Services Scheme; squatter upgrading and rehabilitation; and the
Nigerian States Urban Development Programme.

In respect of the Site and Service Scheme, the low-cost housing com~
ponent has inherent employment multiplier effects since such housing has
been found to absorb a substantial proportion of low-skilled labour relative
to investment capital. Thus, while such schemes could contribute to pro&iding
easy access to employment opportunities for the low-income, they also help to
reduce unemployment, though on a short-term basis. In addition, the self-help
and community services aspects of site and services projects represent creation
of capital as much as if the labour and profit elements had been monetized.

Apart from the employment generation potentials of the schemes the national
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housing policy provides that "particular attention is paid to locating projects
within easy reach of major markets and employment opportunities and to bringing
activities and jobs to the project areas."25 This measure is similar to what
obtains in places such as Singapore and Hong Kong26 where public housing pro-
grammes have been integrated with employment facilities by building small scale
industries within housing developments. Factory space was provided also for
leasing as a means of attracting large-scale labour intensive industries. Where
new projects have been sited on the outskirts, public transport was pro?ided
ab initio. The implementation of such housing programmes is, howeﬁer, economi-
cally feasible only when large number of people are housed at one location, so
that private and social cost are shared by many people; On the other hand,
provision of good transport system support a wide range of choice in employ-
ment. One of the significant features of Nigerian Site and Services concept
is the pro?ision for integration of high income groups into some of the large-
scale site and services scheme. It is hoped through this sort of income
group mix to generate extra funds, through a system of cross—subsidization, to
aid the low=-income group. An important'spinoff from such an arrangement is
that the low-income group could haﬁe accessible employment opportunities,
within the settlement, in personal services required by the higher income house-
holds.

The contribution of 'upgrading' and rehabilitation schemes in re-
spect of access to employment is based on the premise that, by retaining and
improving the existing housing stock occupied by the low-income, access to
income earning opportunities will not be disrupted. Focus will be mainly on
those housing stock located close to job opportunities. Whether such job op-
portunties actually exist is a n issue outside the housing policy. The fact

remains that proximity to, or easy access to, employment opportunities would
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give the low-income a better chance of competing when and wherever such op~
portunities exist. It helps the low-income also to hold on to any temporary
job they might find while searching for a better one. The transportation
difficulties imposed on job seekers could also be minimized by good access.

With regard to the Nigerian States Urban Development Programme the po-
tentials are similar to those discussed above since its 'integrated' approach
incorporates elements of site and services as well as squatter upgrading. In
addition, feasibility studies on basic infrastructure and urban transport for
large urban centres in Nigeria are being carried out as part of the programme.
The studies were initiated following the visit to Lagos in October 1981 of
an Urban Sector mission from the West African Urban Projects Division of the
World Bank.27 Meanwhile employment opportunities are being created in the
pilot projects through infrastructure proﬁision for small-scale enterprises
in project sites as well as utilizing local skills in implementation of the
programme. As pointed out earlier, the impacts of these measures are yet‘to
manifest for meaningful assessment.

The above discussion has been an attempt to assess the possible and
probable effectiveness and other impacts of the current housing policy stra-
tegies and instruments, in respect of resolﬁing the housing problems of the
urban low-income. In the next section, attempt would also be made to examine
and discern existing or potential constraints to effective solution to the
problems. Knowledge of such militating factors would proﬁide a more meaningful
basis for subsequent conclusions on the impacts of the current housing policy.

iv) Existing and Potential Constraints to Effective Implementation of the
Housing Policy Strategies

In Chapter IV some of the major factors which impeded effective re-
alization of the objectives of previous housing programmes were highlighted.

Among these were: scarcity of financial resources for housing which was
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aggravated, sometimes, by budget cutbacks; rising cost of housing due to un-
realistically high standards and specifications, expensi&e contractual pro=-
cedures, ineffective cost control, inflationary tendencies and rising cost of
labour and building materials; inability of the construction industry to cope
with housing demand and need due to slow rate of comstruction; problem with
land acquisition; problem of logistics, especially in respect of timely and
adequate provision of building materials as well as proper phasing of infra-
structure and housing construction; and detrimental impacts of some non-housing
policies on housing. These problems are still in existence.

Apart from those cited aboﬁe, there are others which manifest more as
persistent conflicts and dilemmas rather than 'problems', per se, and are
potentially capable of negating goﬁernment's present determination of devising
feasible remedies to the country's housing problems. Among these perplexing
issues are:

a) Meeting the country's 'housing needs,'
b) Income-oriented criteria conflict,
c¢) The oil boom dilemma,
d) Quantity' and 'quality' paradox,
e) Attitude and vested interest constraints,
f) Equity objective conflict, and
g) Non-housing policies with housing impacts.
Each of these issues will now be discussed, in turn, in order to highlight some

of their inherent constraints.

a) Meeting the country's 'housing néedsi:
It will be recalled that the basic goal of Nigeria's current housing
policy is to accommodate all Nigerian households in a liveable enVironment.
The main thrust of policy is proﬁision of 'affordable' housing on the as-

sumption that providing adequate low-cost houses will meet the 'housing needs'
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of the majority of Niegerians who are mainly in the low-income group. From
what we now know about physical (housing) and financial (income) housing needs
this assumption is only a partial truth and constitutes one of the major dilemmas
in housing policy. It is also known from experience in both developed and
developing countries that continued pursuit of such official housing goal
would result in high budgetary cost without even a guarantee that the low-income
would benefit significantly from such huge expenditure.

The above conclusions stem from the obvious reason that eQen if Nigeria's
"financial' housing needs, by some miracle, are fully met immediately, not
every household would be able to get a low-cost house: the houses will not be
immediately available. Meeting such financial needs could no doubt proQide
the necessary housing purchasing power for those households who, hitherto,
lacked housing finance. However, in view of other existing market imper=-
fections and other constraints, it would still take many years for the existing
delivery system to respond to this huge additional housing demand. By the same
token, providing adequate affordable houses immediately to meet the needs of
all Nigerians does not imply automatic provision of financial aid to those
households who still could not afford to occupy such 'affordable' units without
sacrificing other essentials like foods, clothing or health. Thus, a situ-
ation arises where those who can afford such subsidized units would enjoy
financial aid from common public funds while thousands and even millions of
others would be denied such aid thus raising the issue of equity.

The Nigerian goﬁernment, howe?er, recognizes that "to meet the total
housing needs of the nation by proﬁiding conventional permanent housing of
even 'minimum' cost standards would far exceed available resources."28 For
this reason the go?ernment has rather decided to shift from "conventional perma-

nent housing" to "Expandable or Core housing" in addition to mortgage
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financing, to realize the housing goal. But as rightly observed by Rodwin,
"even if the resources available for housing are committed...and otherwise
untapped [resources] allocated to housing, there will still be a large resi-
due of housing needs which cannot be satisfied for a long time.”29 The

author would like to agree with the Qiew that, "whether it is worthwhile to
incur such costs in order to meet eifher type of housing needs [financial and
physical] is, of course, a value judgement that must be decided politically and
ethically."BO Whatever choice is made, the socio-economic and political
implications of such a decision on the overall national goal must, howe&er, be

taken into consideration.

c) Income-oriented criteria conflict:

Income—oriented criteria have always been used to determine eligi-
bility for government housing subsidy in Nigeria. The use of 'low income' as
criteria seem to rest on the assumption that any urban low-income household
needs housing assistance regardless of whether such a household is living in a
physically sound and adequate housing unit, or in a slum or 'squatter'
housing. It may, however, be argued that eQen though such a household's
housing could be good it may, nevertheless, be absorbing a high proportion of
the household's income. But then, in that case, what the household needs is
'"income' not better housing.

Since to fully meet the housing needs of the low-income entails meet-
ing both their physical (housing) and financial (income) needs, using income-
oriented criteria to determine those eligible for subsidized housing does not
really help to distinguish those who actually have physical (housing) need
from those whose needs are financial (income). While the low-income who live
in slum and squatter settlements could inﬁariably experience both 'needs',

there are other low-income who live in so-called standard housing but pay high
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rents relatiﬁe to income. What the latter group needs is not housing but
income. Again, it may be argued that if those who, at present, are paying
high rents in private rental accommodation moved to subsidized public low-
cost housing then their financial need might be met. But then, given the
gross deficit of such low-cost housing units and slow rate of housing pro-
duction the chances are quite slim.

Apart from the above issue, giﬁen the current shift of focus to owner-
occupied housing and lack of public rental accommodation specifically designed
for the low-income, qualification for a low-cost house on basis of income does
not imply that the financial housing needs of the beneficiary would be re-
lieved considering the burden and responsibility inherent in home-ownership.
Determination of housing need on the basis of income is also no correct indi-
cation that physical housing need is at the top priority of the low-income.
These points underline the need for more intensive and detailed research into
the actual priorities of the low—income rather than relying on present as-—
sumption that low-income people automatically have physical housing needs
because of low income. Although by implication this could be true but only to
the extent that housing needs are concei&ed or perceiv?d as only financial
needs.

While it could be arguable that some yardstick is necessary for
determination of eligibility, it is equally arguable, as done aboﬁe, that such
yardstick need not be 'income' alone since housing need could be physical or
financial (or both). Income does not present the whole picture, nevertheless;

some low-income may require increased income and not better housing.

d) The ‘'oil boom' dilemma:
Despite government's relatively high investment in housing, in the

current plan period, uncertainties about the country's economic future, due to
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international oil glut, pose a serious impediment to actual disbursement of
funds allocated to housing. This is especially so because the disbursement of
housing funds is decided in conjunction and competition with investment in the
rest of the economy. It will be recalled31 that the unanticipated loss of
revenue from oil, which led to budget cutbacks, affected implementation of
housing programmes during the Third National Development Plan (1975-80). The
recent (1981) World 0il glut following drop in demand for oil by Western
countries led to decrease in Nigeria's external reser&es from ¥ 5767.6
million at the end of June 1981 to just a little above ¥ 1,200 million by
March 1982.32 There is no doubt that such a drastic reduction will lead to
budget cutbacks. 1In fact the recent suspension of phase two of the federal
low-cost housing programme "...because of the current economic sitvation," is
a case in point.33 Considering that the bulk of State and Local go&ernment
revenue comes from Federal Government appropriation, the Present economic
crisis in the country will obviously affect State and Local government housing
programmes as well. The importance of diﬁersified economy rather than undue

reliance on o0il is once more stressed.

e) 'Quantity' and 'quality' dilemma:
The main reason for government's current approach to housing in both
quantitative and qualitatiﬁe terms is to reduce the gross housing deficit and
at the same time improve the quality of both new construction and existing
housing stock. Many factors, howeVer, impede realization of this laudable
objective,
Firstly, evidence from literature reﬁiewed indicate that better quality
housing is not the priority among Nigerian low-income just like in many de-
veloping countries. It will, therefore, be difficult to persuade the 'low=income'

to spend more for housing than they would normally allocate left to their own
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discretion. Their perceptions often run counter to evaluation by policy
makers, as pointed out by Turner who obserﬁed that:
The average lower income family seeking a home in an urban environment,
wants secure land tenure, community facilities and adequate dwelling
and utilities in that order. The State offers the exact opposite,
a modern but minimum house in the first place, some community fa-
cilities and eventually title to the property after the mortgage has
been paid off.34
Secondly, it is well known that it is very difficult, if not impossible,
to provide 'standard' housing for all low-income no matter the 'quality' or
'standard' employed. Thirdly, the gap between existing housing stock
and housing need for Nigeria is generally believed to be wide. Although there
is no reliable data to support this statement at present, the extent of
housing shortage is highlighted in the current Fourth National Development
Plan which sees the need for 440,000 houses per year35 of which 115,000 would
be low and medium income priced at ¥ 4,000 and ¥ 7,000 per dwelling unit re-
spectively.36 The figure of 440,000 represents a doubling of the proﬁision made
in the Third National Development Plan (1975-80). It is also projected that the
current urban housing stock, estimated at 3 million dwellings will be required
to more than double in 10 years to satisfy urban demand alone.37 In other
words, at least 300,000 units have to be produced for the urban centres alone,
annually, for the next ten years. Considering the past record of slow pro-
duction of housing in Nigeria even with Government intervention, much of the
population will be living in poor physical conditions until there are enough
houses to overcome existing housing deficit, to relieve overcrowding, and pro-
vide for those at present not housed (not to talk of future needs).
In view of Nigeria's current financial difficulty, as highlighted in
sub-section (d) abo?e, 'quantity' and 'quality' when raised simultaneously

will obviously impose a serious limit to achieving any meaningful output to

make a significant impact on the housing problem. 1It, therefore, seems
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Nigerians will have to lay more emphasis on expansion of output, using 'second
best' solutions, and leave the expansion of other housing quality attributes
inherent in public low-cost housing to a later date. It is not being sug-
gested here that concern for standard is unimportant. The point being stressed
is that while the government should be encouraged to be providing better
quality housing and not encouraging or perpetuating 'sub-standard' housing, it
is equally true that so long as such better quality housing are not heaﬁily
subsidized the target clientele (the low-income) will not be able to derive
any significant benefit. Under the present bleak economic situations in
Nigeria, such hea&y subsidy, even if available, would be adequate just for a
few beneficiaries, thus defeating goﬁernment's objective to proﬁide housing

for the many rather than a few.

f) Attitude and vested interest constraints:

Entrenched attitudes and vested interest are among the major factors
that continue to impede solution to Nigeria's urban housing problems. One of
the most obvious examples is the long-standing loathing of local building
materials, especially in urban centres. Promotion of use of indigenous
building materials has been one of government's strategies to reduce cost of
housing. Unfortunately, as pointed out in Chapter IT, Nigerians ha&e been
made, since the colonial period to believe that a good house is the one built
of sandcrete block, plastered with cement and roofed with corrugated iron or
aluminium sheets. For that reason, traditional materials haﬁe been de-
nigrated till today. In spite of government's expansion and liberalization of
housing loans as well as establishment and expansion of industries for local
building materials, it is difficult to convince even the low-income to build
with local building materials or buy a house constructed e&en with part

"traditional' and part 'modern' building materials. The 'Overseas Building
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Note' of May 1963 attributed the cause to the fact that:

previously, such people [low-income] would have built their own

houses from local materials and though the expected life of such

structures was short, the capital outlay was small and maintenance

cheap. Now that the same people are faced with mortgage repayments

spread over a period of 20-30 years, using an appreciable portion of

their monthly income for the purpose, the owners of these houses must

have a reasonable expectation that their homes will last for more

than this period of time and no more than minor repairs and mainte-

nance.
It is evident that such an attitude, if let to persist, will militate against
governments present efforts to promote the use of local building materials.
Renewable local resources for housing construction are abundant in Nigeria.
The problem is not how to utilize them efficiently because the knowledge is

39 .
there. The main task seems to be how to re—educate the people concerned to
change or re-orient their attitude.40 Meanwhile, it might be worthwhile to
re-examine the need for government's current investment efforts for production
of local building materials.41 It might also be useful to find out as sug-
gested by scholars like Schumacher,42 if those who denigrate local building
materials are actually the real target group in need of housing assistance.
Another significant, but often neglected, impact of negative attitude

on housing is in respect of rent control enforcement. There is at present a
general disregard for rent control law by both tenants and landlords. For
instance, landlords (who see government as their enemy) still charge rents
much above the legal limit while tenants (who the law strives to protect) agree,
or rather collude, to pay such rents without complaining to the rent tri-
bunals, except in rare cases. Such 'unpatriotic' attitude no doubt is
detrimental to achieving government's policy objectives and at the same time
detrimental to those low-income who cannot afford to pay the exhorbitant

rents, especially the heaﬁy dbwn—payments often demanded (by landlords) from

. 4
prospective tenants.
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It seems, however, that the current acute shortage of housing in
Nigerian urban centres will rather encourage and even perpetuate such attitude.
This supposition is based on the premise that the primary concern of most
tenants is to have a roof over their heads and they are, therefore, often
reluctant to risk losing whatever accommodation they already have or hope to
have. Reporting the offending landlords to the authorities is, therefore,
out of the question in their own Qiew, except at the risk of possible ejection.
It is obvious from the above obser?ation that unless the urban housing supply
situation improves substantially or rent law modified, it is more likely than
not that the present attitude to rent law will persist. And as long as the
attitude persists the chances of any success for the rent control regulation
will be small. Decontrol of rental houses is not being indicted here, but it
is a possible solution to the rent control contro?ersy. It has been suggested
that to decontrol new housing for, say, fiﬁe yvears from the date of completion
of construction, could allow landlords to recoup initial expenses before rent
control is imposed on such houses. Such an 'incentiﬁe' has the aanntage of
helping to provide the impetus for more housing construction without discour-
aging construction of new residential rental housing as the existing rent
controls do. With more houses infused into the rental market rent levels
could be brought down.44 While the aboﬁe suggestion is quite realistic the
fact still remains that unless tenants and landlords change their attitude
in favour of respecting the laws of the country 'control' or 'decontrol'
would make little or no difference. The go&ernments on the other hand need to
expedite action in respect of proﬁiding low-rental accommodation for the low-
income as proposed in the current housing policy.

With regard to constraints posed by vested interest, some good ex-
amples could be drawn from issues on land, rental accommodation; planning and

building regulations. It will be recalled how attitude of 'sons of the soil'
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in some of Nigeria's urban centres led to opposition to some important planning
projects due to their ﬁested interest in 1and.45 Even with the present land
nationalization which provides for 'one man one plot', there have been charges
(confirmed and unconfirmed) that some well placed members of the public
managed to buy large tracts of land and backdated the proof of purchase and
registration. Such people probably took advantage of some loopholes in the
Land Use Act which made it possible for people to retain ownership of many plots
if they can prove they owned such land prior to land nationalization in 1978.
It will not be surprising that such persons would do all within their means
(eﬁen compromising their name or integrity) to resist the use of such land
except for their own special interest. Some potential key sites for public
facilities were lost due to vested interest.46 In respect of rental ac-
commodation it is found that the highest rent stipulated in the rent edicts
apply to Government Reservation Areas where the ruling elites own houses
built for rental purposes.47 While such houses could be rented out at very
high prices, similar quality houses in other non-elite neighbourhoods are
rented at much lower prices. If vested interest is allowed to influence
public policy in a case like this, it is no surprise that rent control regu-
iations could be filouied wiih impunity by aggrieved landlords.
run the poorer sector of the population suffer the most. As for the existing
unrealistic planning and building codes and regulations, it is generally ac-
cepted that these regulations are outdated and restrictiﬁe; yet little or no
amendments have been effected since 1947! It is, no doubt, left to gévernment
to initiate and make the necessary changes but the response has been slow.
For this reason one may be right to conclude, from scanty eﬁidence though,
that vested interests hg&e been successful in resisting revision of some
aspects of the planning and building regulations. One of such evidence was

provided sometime in 1979. A public official whose official schedule of duty
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involved revision of public policies, in one of the States, was asked why it
had taken so long to react to proposed revision to the Town and Country Plan-
ning Law. His answer, it is alleged, was that removal of loopholes in the
law could put lawyers out of job! If such allegation is true there could

be no better evidence to support the assertion that vested interest is at

the root of government's procrastination or vacillation in taking certain
actions for public interest. From the few examples given above, the need for
change of attitude to stem further detrimental effects of vested interests

requires no further emphasis.

g) Equity objective conflict:

One of Nigeria's national objectives, as pointed out earlier, is the
creation of a just and egalitarian society where every Nigerian should,
through 'distributive equity', "be able to have equal access to all the fa-
cilities and the opportunities which could help him realize his potential and
develop his full personality."48 While 'distributive equity' and 'equal access'
feature prominently in government policy decisions, in the course of trans-
lating these decisions into reality, however, the equity objective come into
conflicts with other objectives. Consequently, in the long run, some well-
ut to be mere window drecsing, As an
illustration, three issues will be examined briefly; access to urban land;
distribution of lousing among income groups; and housing finance.

Prior to the revolutionary land use Act of 1978, there was no legis-
lative provision for equitable distribution of urban land to all Nigerians
due to the nature of land tenure system then. Land could be obtained through
the traditional land tneure system; by direct purchase from the open market, at
exhorbitant price; or through allocation of 'state land' at minimal prices.
Although the 'state land' is supposed to be for all Nigerians the actual distri-

bution of such public land in the past turned out to be in favour of highly-placed
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public officials, politicians and the more affluent members of the society.
One of the commissions of inquiry set up to inﬁestigate alleged malpractices
in allocation of public land found, among other things, that some responsible
public officials allocated large ﬁumber of plots to themselves, their friends
and relations, with result that plots were eVen allocated to people who could
not be said to have the means to develop them but mainly to acquire plots for
sale.49 In addition, over 50 percent of the plots were not advertised before
allocation.

The above findings of the commission raise some important issues of
equity. Firstly, monopoly of land meant for 'public purpose' by a few was
deemed inequitable. Secondly, failure to adﬁertise the plots prior to allo-
cation amounted to unjust distribution. Thirdly, it was considered wrong to
have allocated plots to those whose interest was more in selling rather than
developing the lots. This last point raises another important equity ques-
tion: by what justification should those who are allocated public land,
without means of developing such land, be prevented from selling the land
just as some well-placed public officials had done? This question is not in-

tended to defend any side, as such, but to underline the fact that if public
land ig meant for only those who have the means to develop guch land then it
shows there is inequity in distribution. Failure to ad&ertise public land
prior to allocation is also inequitable since the majority of the public would
be denied the fair chance of competing for the land. It also emphasizes the
need to ensure that loopholes in public policies are not created which might
be misused by certain persons to undermine the credibility of public insti-
tutions and lead to unintended consequences. It is, howeﬁer, doubtful if such
loopholes have been eliminated in the current land use Act. For instance, no

provision has been made in the present Land Use Act for public advertisements

prior to land allocation. It will not, therefore, be surprising if there is
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unjust allocation and inequitable distribution as in the past. Secondly, more
room for inequity has further been created due to conflicts or overlapping
in certain sections of the existing Town and Country Planning Law (1946) and
the Land Use Act in two areas: disposal of land for schemes; and for compen-—
sation and betterment. For instance, under the Land Use Act (1978), land-
holders are dispossessed of land in excess of one-half hectare in any urban
area. While such policy makes it easier for government to acquire land more
easily (by purchase or compulsory acquisition) there is no guarantee that
hitherto non-land holders would obtain land easier than before. There is
also no guarantee that land-holders are not dispossessed of their land only to
enrich the more affluent who haﬁe the means to develop such land.

The recent plea by the Goﬁernor of Benue State of Nigeria for a review
of the Land Use Act on the grounds that, "the Land Use Act made it possible
for influential people to take over land from illiterate land owners"50 is a
case in point. 1In respect of payment of compensation, both the Land Use Act and
the Town and Country Planning Law proﬁide for payment of compensation quite
alright. However, while the Town and Country Planning Law provides that any
disagreement arising out of compensation payment could be contested in a court
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of iaw, the Land Use Act stipulates gh court could determine any
question as to the persons entitled to compensation payable; Egﬁlthat no

court shall have jurisdiction to inquire into any question concerning or per-—
taining to the amount or adequacy of any compensation paid or to be paid under
the Act. One obvious implication of the present conflict is that the relevant
proﬁision of the earlier Town and Country Planning Law should either be amended
to reflect the recent provision of the Land Use Act, or the proﬁision in the
Land Use Act be amended to be in line with the planning law, in order to make

either legislation effective. No amendment has so far been made and so the

conflict remains, causing a lot of problems in land acquisition for housing
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projects. The failure of some low-cost housing projects to take off in some
states such as Anambra, Bauchi, Bendel, Cross—-River, Kwara and Oyo has been
attributed to unresolved problems of compensation. o

Another possible constraint which has to do with equity is the distri-
bution of proposed housing units among income groups, in the current National
De?elopment Plan (1981-85). As pointed out earlier, out of the estimated
440,000 housing units to be produced aqnually, 115,000 or 26 percent have been
earmarked for the low and middle income group whose annual income must not ex-
ceed ¥ 8,000 (about $15,000). Reference to Table 5 will show that as much
as 75 percent of Nigeria's population earn ¥ 6,000 (1972) and below. Thus,
with maximum qualifying income for low-cost housing pegged at ¥ 8,000 (1981)
per annum, automatically, most households will be eligible for low-cost
housing. 1In effect, the vast majority of the population haﬁe to compete for
the limited low-cost housing. Now, since only a small proportion would be
allocated the low-cost housing, the remaining majority will haﬁe to buy or
rent from the priﬁate housing market which is far more expensiﬁe. The same
argument applies to lpans from Mortgage banks, which are usually restricted.

The aspect of finance which harbours some potential constraints due

to inequity is the issue of 'cost recovery' in respect of low-cost housing

loan. For instance, a low—income who is allotted a one-bedroom core house
under the Federal Housing programme is required to pay an initial deposit of
¥ 300 as part of the mortgage price of the house, He enters into an agreement
with the Federal Mortgage Bank of Nigeria through which loan repayment is made
at 6 percent interest for a period of 25 years. The cost of the house must
not exceed 20 percent of his income.

The concept of cost recoﬁery is based on the assumption of equal access

of all low-income groups to financial credit whereas eligibility criteria which
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are closely linked to income presupposes acceptable collateral security as its
basic operating principle.52 As pointed out earlier, Nigerian low-income,
like in many other developing countries, have low disposable income due to
instability and fluctuation of family incomes. Since such persons usually
lack material securities required for mortgaging, their credit-~worthiness

is low. Mortgage and other financial institutions are usually reluctant to
assist such people for fear that the loan might not be repaid. But then,
equity and social justice demands that this group of population should have

an equal right to decent housing as other income group; and herein lies the
dilemma. It follows, therefore, that so long as attitude of financial insti-
tutions to the low-income remain unchanged, as pointed out in (f) aboﬁe, the
current 'cost recovery' concept will not benefit many low-income. Those to

be affected mostly are the lower stratum in the low-income bracket for whom it
is more difficult to fulfill formal eligibility criteria for loan. It is for
this group, especially, that special arrangements should be devised to ensure
they have easier access to housing finance than they have at present under the
Low Income Mortgage (LIM) loan lending scheme described earlier.53 An ex-
ample of such special arrangement is the recommendations made for improﬁement
of the "Associative Credit" approach (similar to LIM) developed in Colombia

by the Banco Central Hipotecario (BCH).54 The operation of the "Associative
Credit" which is similar to Nigeria's LIM is carried out through a self-help
organization (SHO). Table 12 illustrates the similarities and differences
between the two countries' loan schemes for the low income group. It will be
observed from the table that in the case of SHO, loan is gi§en not to indi-
viduals but to a self-help organization with legal personality which then
passes on the credits to its members through ﬁhe 'Associative Credit.' One

of the main advantages of this 'group approach' is that some of the problems
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NIGERIA's LOW INCOME MORTGAGE (LIM) LOAN SCHEME AND
COLOMBIA'S SELF-HELP ORGANIZATION (SHO) "ASSOCIATIVE

CREDIT" COMPARED

Type of Loan Scheme

"Associative Credit"

Key Features LIM
(SHO)

1. Crediting Bank Federal Mortgage Bank of Banco Central Hipotecario
Nigeria (FMBN) (BCH)

2. Loan recipient Individuals "Associative credit’

(legal person- through SHO
ality)

3. Down Payment Required; about $500 for Not required where SHO
1 bedroom core house in- owns the land. Other-
cluding the site and wise 50 percent or 20
service, and about $1,600 percent for undeveloped
for 2 bedroom core house. and developed land res-
Mortgage insurance pro- pectively.
posed to reduce down pay-
ment. '

4, Maturity Spread 25 years 15 years

5. Mortgage security Site and Building property | Site and building property

measures of individual mortgaged of SHO is mortgaged in
in favour of crediting favour of crediting bank.
bank.

6. Life insurance Obligatory for indi~- Mandatory for partici-

for beneficiary viduals. pating group.

7. Loan security Mortgage loan insurance A guarantee fund secures
secures lending insti- group loan in case of
tution in case of default collective failure of

repayment. 'Solidarity
fund' for internal sec-
urity in case of default
or fluctuations in pay-
{ment by individuals
8. Security of tenure Title accorded after Same as in LIM

mortgage repayment.
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encountered by indiﬁiduals (such as discrimination) could be minimized, if not
eliminated. From the table it will also be seen that the Associative Credit is
secured by many factors, perhaps more than in LIM.

In spite of the promise inherent in the Associative Credit, it cannot
be ruled out that individual credit-worthiness would still not influence de-
cisions on who gets loan, just as in LIM. In addition not all low-income
can afford the down payments and other financial commitments attached to the
two approaches. Cost recovery conditions may still not be con#enient for
most low-income group. One cannot also guarantee that banks and other fi-
nancial institutions will change their attitude in favour of the low-income who
may still not meet all eligibility criteria.

To minimize some of these constraints the following suggestions ha&e
been proposed:

1) Given an SHO's collective credit guarantee, all down-payments and once
and for all charges should be abolished. Their value should be included
into the volume of associative credit.

2) Developed sites should be put at the disposal of SHO's on favourable con-
ditions on behalf of the governments in order to exclude a major cost
component. This can be substituted by subsidizing credit costs ac-—
cording to SHO's financial capacities.

3) Competent technical ser&icing organizations operating nationwide should
be created and sponsored to assist the SHO's in allvkinds of activities.
Above all, they should promote the production of building materials and
components, both for the housing projects own needs and for market
demand, in order to develop the SHO's economic potentials.

It is interesting to note that Nigeria's current Housing Policy already contain

proposals which could be used to achieve the above suggestions, which are quite
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reasonable. For instance, if and when government implements its proposal54
to encourage the creation and eventual legitimization of cooperative housing
societies in the informal sector then such societies could perform the func-
tions of SHOS. The cooperative societies could be allocated land by the
government taking advantage of the Land Use Act. The proposal to set up
technical serﬁicing organizations is consistent with Onibokun's recommendation
for establishment of a corps of building extension workers.56 Removing the
burden of down payment from the low-income will no doubt enable many such
people to haﬁe easier access loan, but a lot also depends on the debt servi-
ciﬁg conditions which is also a potential source of problems for the low-
income.

Neﬁertheless, it is hoped that if the above suggestions are imple-
mented, it is likely that the problem of access to housing finance, land and
building materials would be facilitated, subject of course to resolution or

minimization of existing and potential constraints already highlighted.

h) Non-housing policies with housing impacts:

Table 13 illustrates examples of the wide variety of significant
non-housing sectoral policies and their possible impacts on houéing. An
elaborate discussion of the effects of these policies on past housing programmes
has already been done in Chapter IV. 1In recent years government has re-oriented
the direction of some of these policies to the benefit of housing. An example
is government's acceptance of housing as important to de&elopment in both eco-
nomic and welfare terms; since then housing now features in the country's
macro—economic growth policies, as an important contributor. There has been
changes in other policy sectors but their impacts on housing are both negative
and positive. It must be emphasized that while some of these impacts are

inevitable consequences of the socio-economic and political environment in
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SOME EXAMPLES OF THE HOUSING IMPACTS OF

Policy Sector

Example(s) of policies

Possible impacts on
housing

1. Trade and Com-
mercial

. Restriction of import on
building materials

Could hinder housing
production if local
subsistutes are not
available or accepted.
Could also boost de-
velopment of local re-
sources. o

2. Monetary

.Investment policies
income distribution

Could encourage housing
production if housing fi-
nance institutions are
established close to the
population to benefit

from housing investment
capital. Inequitable dis-
tribution of income will
concentrate housing on

the higher income.

3. Fiscal Emphasis on petroleum Decline in cil leads to
production to the neg- budget cutbacks and ex-
lect of Agriculture. cessive cyclical fluctu-

ations in housing supply.

4. Labour . Income policy . Salary increase not

. Salary increases in
favour of the public
sector

commensurate with pro-
ductivity could raise
housing cost.

Inequitable salary in-
crease does not help
to relieve financial
housing needs of the
low income group.

5. Industrial

promotion of use of local
building materials

If the local materials are
acceptable, housing cost
could be reduced and out-
put increased. Otherwise
capital investment for
housing may be wasted.

(continued...)
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Policy Sector

Example(s) of policies

Possible impacts on
housing

6. Transport

Emphasis on highway and
road construction to the
neglect of public trans-
port facilities.

Capital for housing and
other urban facilities
diverted. Encourages
urban sprawl and sub-
urban housing and in-
creased distance to work.

7. Energy

Monopoly of energy supply
by NEPA.

Reliance on Hydro Electric
power.

Inability to meet demand
for building materials
industries. Disincentive
for high rise buildings
due to failure of ele-
vators to function.

Need for stand-by gener-
ators adds to housing cost.

8. Agricultural

Food import

Resources for housing and
other projects diverted.
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which the public policies are formulated and implemented, they nevertheless
contribute to negative externalities which stand in the way of successful
implementation of the current housing policy. This point should be borne in
mind and taken into account in any meaningful search for feasible and ef-

fective remedies for Nigeria's housing problems.

v) Summary and Conclusions:

Analysis of the potential effectiveness of the current housing policy
initiatives, against the background of some major existing and potential con-
straints, revealed the following:

a) A critical examination of the objectiﬁes, institutional and financial ar-
rangements, as well as policy strategies of the current National Housing
Policy indicates, at least in principle, that there is almost a complete shift
from, hitherto, ad hoc to a comprehensive approach to addressing the country's
housing problems. Concern for the low-income group is also receiving greater
attention as reflected in most of the strategic programmes of the housing
policy, both in terms of housing and employment opportunities. Distribution
of proposed housing units among income groups does not, however, reflect
this concern.

b) The problem of affordability is now being tackled through two ap~-
proahces: short, and long-term. As an interim measure, the current housing
policy continues to address the problem by reducing cost of housing through
various programmes and schemes already described in Section III of this chapter.
Howeﬁer, as a long-run measure efforts are being made to increase the income-
earning opportunities of the low—income through some housing strategies. Such
double approach to the housing problem stands a better chance of relieving the

affordability problem than mere provision of housing. Nevertheless, the
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employment generation potentials of the housing programmes are yet to be esti-
mated since the actual realization depends on many factors. Empirical evi-
dence for such estimate is not yet available, and may not be available soon
because the full effects of the programmes will still take some time to
manifest.

c) Slum and squatter dwellers in Nigerian urban centres have brighter
prospects under the current housing policy as a result of government's de-
cision to upgrade and conserve existing housing stock in the country. It is,
therefore, hoped that the squalid conditions characteristic of slum and
squatter neighbourhoods are likely to be alleviated.

Given the presént acute shortage of low=-cost housing and the in-
creasing number of urban migrants requiring accommodation, it is not likely
that formation of new slums and squatter settlements would be halted, in spite
of upgrading measures. In addition, the success of the upgrading strategy
still depends on crucial issues such as: aQailability of finance, adoption of
realistic standards, availability of cheap and adequate building materials;
resolution of the issue of tenure and proQision of adequate low-cost housing
to relieve overcrowding in existing squatter and slum neighbourhoods. There
are some indications, howeﬁer, that some progress is being made as may be seen
in Table 11 . Nevertheless, the final 'Qerdict' on success of failure
would depend on the opinion of the actual beneficiaries. This opinion is not
available yet.

d) The problem of security of tenure is being resolved in the current
housing policy through: squatter upgrading; owner-occupied low-cost housing;
Nigerian States Urban Deﬁelopment projects; and Site and SerQices Schemes,
among other measures.

It has been found that while these measures have varying degree of

potentials to stabilize tenure, scanty evidence does not permit generalization
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or conclusions on the actual impacts to date. Meanwhile, a number of obstacles
still militate against resolution of the problem. The problem of land ac-
quisition for Site and Services projects is one such impediment. Unresolved
land litigations pending in the law courts make it difficult to transfer
property rights to sguatter settlers. A&ailability of housing finance to
build adequate low-cost housing for owner-occupation or for rental is also a
serious handicap. Available reports, so far, indicate, that progress is en-
couraging (refer to Table 11 ).

¢) The long-standing problem of lack of amenities for the low-income areas
of Nigerian Urban Centres is receiﬁing more attention in the current National
housing policy than in any other previous housing policies. The 'integrated'
and 'expandable' approach of the Nigerian States Urban Development Programme
provides for supply Qf a comprehensive package of urban services as well as
improvements in the level of household amenities. The Site and SerQices
Schemes; squatter upgrading projects; and rehabilitation of existing neighbour-
hoods and housing stock are other measures designed to alle&iate the problem
of lack of amenities. Initial progress reports seem encouraging but ‘con-
sumer' opinion and reactions are crucial for final conclusions on effecti&eness
of the méasures.

£) The so-called discrimination against the low-income in repsect to:
access to housing finance; land; rental accommodation; building materials,
among others, is receiving greater attention in the current housing policy.
Measures employed to alleviate this problem include: Low-Income Mortgage
Scheme, designed specifically for the low-income; the Site and Services Scheme
to provide cheap urban land and affordable core house; pro&ision of rental
accommodation for the low-income at 'social' rents; and modification of ex-

isting high building standards to suit the needs of the low-income.
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While the above measures have potentials to alleviate the
problem, their ultimate success depends on the extent to which some
inherent attitudinal, and socio-economic constraints are eliminated
in the society.

g) The solution of problem of access to employment opportunities
for the low-income cannot be expected to be found in the housing
policy. Nevertheless, the current housing policy has potentials to
minimize the problem. The employment and income generation po-
tentials inherent in the Site and Services Schemes; squatter upgrading
and rehabilitation; and the Nigerian States Urban Development Pro-
grammes, offer a partial solution. Site and Services Schemes offer
scope for location of project sites within easy reach of employment
centres while upgrading and rehabilitation schemes offer opportunities
to retain existing housing stock close to sources of employment. The
Nigerian States Urban Development Programme also embodies plans for
integration of urban transportation within housing areas as a means
to improving access to work and other places.

The effectiveness of the above measures to alleviate the
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mitigated; and the impacts of the measures are yet to be fully asssessed

when relevant data are available.
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CHAPTER VII

SUMMARY AND CONCLUSIONS OF STUDY

Summary

This study has been an analytical examination of the impacts
of Nigeria's current national housing policy in respect of allevi-
ating the country's urban housing problems, with particular emphasis
on the low-income group.

As a background to the analysis, the general framework of
Nigeria, among other issues, was presented in Chapter I in order to
highlight those factors which influenced Nigeria's past and present
development and which could provide a basis for estimation of future
prospects or problems. The development of Nigeria's urban systems was
also examined from the pre-colonial period to the present (as sum-
marized in Appendix 1 ). The major underlying factors of urban
growth and development in Nigeria, which were highlighted, provided the
clue to some of the major causes of urban problems. Chapter II then
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the major causal factors from the 'roots', with particular attention
to the main housing deprivations of the low-income sector. An account
of the various responses to the problems, from pre-independence to
1980, was given in Chapter III to provide a background for subsequent
assessment of the impacts of these responses. Using some selected

housing studies and reports, as data source, the impacts of past

responses to Nigeria's urban housing problem were assessed in Chapter
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IV, from private and official viewpoints. Findings from the review
of the past housing initiatives not only provided valuable lessons
of experience but also revealed the need for a comprehensive rather
than ad hoc approach to solving the country's housing problems.
Chapter V presented the goal, objectives, policy strategies as well
as the implications of the current national housing policy, in the
context of the Fourth National Development Plan (1981-85). This pro-
vided the necessary background information for subsequent assessment
of the effectiveness of the current national housing policy. 1In
Chapter VI an attempt was made to speculate on the extent to which
the current housing policy can resolve the housing problems of the
urban low-income group. But before hazarding such a guess, a dis-—
cussion was made on some issues and constraints in programme and policy
evaluation which, invariably, influence or limit meaningful assessment
of programmes or policies. As a result of such constraints it became
obvious that any attempt at assessing the impacts of the current
housing policy is bound to be speculative under the present circum-
stances. For this reason, the author decided to make observations on
the prospects and problems of the housing policy rather than a 'sci-
entific' evaluation, per se. Accordingly, the potential effectiveness
of the housing policy strategies, with reference to the six housing
deprivations of the low-income group, was estimated. Following this,
some existing and potential constraints to realization of the policy

objectives were deliberated upon and highlighted, followed by a

summary of the findings, and some conclusions.
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Conclusions

The author would like to say straight away that Nigerian
Government recent shift from ad hoc to a comprehensive approach to
addressing the country's housing problems is a move in the right di-
rection. Government growing concern for thelbulk of the population
is also commendable, even though that should be the case. An ideal
and conducive frame and environment has also been proposed within
which the National Housing Policy could be executed. This is reflected
in: the strong government commitment (political and financial) to
the current housing policy; the measures taken to decentralize imple~-
mentation; clarification of institutional framework and roles; as well
as the excellent provision made for monitoring and evaluation.
Government's courage to free 'squatting' from the stigma of illegality
is another significant initiative, notwithstanding the inevitable
consequences of such decision. Nigeria's Government has also taken
wise decision to incorporate, into the new housing policy, moSt of
the recommendations of many scholars and researchers on housing, dis-
cussed in Chapter IV; in fact, it would have been a costly mistake,
if the Government had done otherwise. The two-pronged attack on the
problem of affordability, through short and long-term measures, is also
another positive step by the government. In other words, the necessary
circumstances now exist, at least in principle, to permit and almost
demand that the national housing policy should be a 'success'. What
is now required is to implement these proposals, conscientiously.

In respect of whether the current housing policy will achieve
its objectives and alleviate the housing problems of the low-income

sector, the author considers it too early to draw conclusions because,
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most of the programmes designed to achieve the objectives will take
quite a long time to manifest their effects. Even when they do mani-
fest it may still be difficult to differentiate impacts resulting
from the policy and those resulting from other public policies, es-
pecially when pertinent housing statistics for such assessment are
lacking.

However, if the information deduced from documents and reports,
as well as from communication with some public officials, is correct
then there are indications that there are a lot of obstacles in the
way of achieving the objectives of the housing policy. Some of these
impediments have been highlighted earlier in this chapter.

In the light of the findings, it is the author's view that
the more important issue now is not so much as to whether the housing
policy is a 'success' or 'failure' but rather to what extent have
lessons from previous experience been used to ensure that the current
programmes and schemes are effectively implemented to achieve policy
goal and objectives. What is happening in Nigeria at present such as:
suspension of government low-cost housing projects due to economic
crisis caused by fall in revenue from oil; inability of some low-cost
houses to take off due to problem of land acquisition in spite of land
nationalization; and lack of patronage of local building materials,
among others, reinforce the need to apply lessons learned from previous
programmes.

From the author's assessment of the potential and constraints
inherent in the various policy strategies examined, it is observed
that the complexity of socio-economic and political factors which

underly the 'affordability’ problem of the low-income sector virtually
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precludes deyising of any housiﬁg policy that is able to solve the

two basic needs of the urban low-income sector; financial and physical.
The other housing deprivations namely: discrimination, insecurity of
tenure, lack of access to employment opportunity; lack of amenities;
and squalid conditions in slum and squatter settlement are all re-
lated to the problem of 'affordability', which is not really a housing
policy problem as such. This leads to the conclusion that, the housing
problem of the low-income can only be partially solved by the current
housing policy. The inherent limitations of the different strategic
programmes and schemes also indicate that no strategy emerges as the
most desirable in all situations; rather employment of any technique
depends on the objective sought. The question of panaceas, 'best
solutions' best mix of programmes 'only solutions' are therefore out
of the question. So, it is considered appropriate that the current
housing policy has adopted a multi-faceted continuous system of supply
and demand approach, utilizing different techniques: direct con-
struction by governments, site-and-services, squatter upgrading and
rehabilitation, housing financing, Nigerian States Urban Development
Programme, among others.

Therefore, whatever the future holds for the housing policy
(whether the widely held views that government intervention is in-
effective, or that the private sector has lesser role to play are
true or not) the observations made in this study are not intended to
make a case for or against any of the housing policy strategies.
Rather, they do stress that no technique guarantees efficiency nor

automatically produces better or adequate solutions. Implementation
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of policy strategies is not synonymous with implementation of policy
objectives.

It is also observed that the evidence upon which Nigeria's
housing policies are formulated and solutions advanced is still scant
and superficial, in spite of efforts by the Federal Office of Sta-
tistics, and other research institutions. It is hoped that when the
proposed Research and Monitoring Cells are fully established the

housing data base would be improved.

Recommendations for Further Research

Meanwhile, a great deal more research is required to be under-
taken on the following:

i) The extent to which the housing policy goal and objectives
are actually being implemented rather than the present tend-
ency of laying too much emphasis on implementation of schemes
or projects which is just a means to an end;

ii) Gauging the impacts of the various housing programmes and
schemes in terms of employment-generation and redistribution
of income; because, so long as distribution of income and
wealth remain lopsided, there will be continued inequities
in distribution of housing since one's credit-worthiness
determines one's chances of getting a 'decent' house;

iii) Identification of the real target group and sub-groups to
ensure that housing benefits reach those in actual need;

iv) Determination of actual priorities of the low-income given
their various housing deprivations in order to help distinguish

those problems that should be addressed by housing policy
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vi)

vii)

viii)

ix)
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from those that will more appropriately and effectively be
handled through other public policies;

Detailed study of the impacts of non-housing policies, on
housing, to identify and remove any significant barrieré in
other public sectoral policies which will impair the effective-
ness of housing policy;

More extensive and intensive research on feedback from the
consumers of housing, through 'usage' or 'attitude' surveys
conducted periodically, to obtain a general assessment of
their level of satisfaction within the dwelling units and
whether specific aspects of structural conditions and per-
formance of housing were causing any serious problems to the
occupants;

Determination of the actual impacts of the Low-Income Mortgage
(LIM) loan scheme in respect of access to loan and convenience
of debt-servicing conditions, using, say, the Colombia SHO
example described in this study as a guide;

Socio-economic benefits of Government's present investment
efforts in the promotion of local building materials given the
present poor patronage for such indigenous materials by both
the government and the public;

Reassessment of the criteria for allocation and distribution
of proposed housing units among income groups since the
present allocation of 115,000 out of 440,000 units to the
low-income group is disproportionate (considering that the
low-income group comnstitute the bulk of the population and

that the 'filtering process does not work in Nigeria at
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present given the enormous housing deficit in the
country);

x) Re—examination of the present focus on concentrating housing
investments in the urban centres since traditional attachment
of Nigerians to their homeplaces (mainly in the rural areas)
implies that there is a likelihood that the bulk of urban
migrants will be committed to return eventually to their
homes of origin where they usually give priority to housing
investments (especially since creation of more states
strengthens rather than weakens this attachment);

xi) Drawing distinction between those urban centres with greatest
permancency among 'migrants' and those urban centres with a
more transient population (especially the 'colonial' urban
centres), otherwise most government-sponsored "owner-occupied"
housing as well as ''site and services' projects in urban
centres will turn out to be ”tenant—occupied" after their
migrant owners have returned to their homeplaces, thus de-
feating the policy objective.

Having collected the relevant information, from the research
suggested above, a more authentic basis would have been provided
(hopefully) so that any proposed solution to the abtruse dilemma of
solving the housing problems of the low-income groups, and any neces-
sary revision of the current housing policy could then be based on
factual and more comprehensive data.

In making the above recommendations for further research, it
must once more be stressed that due to lack of empirical research by

the author to back up this study, the above suggestions, though
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realistic, should be regarded as tentative and subject to further
empirical investigations to establish their applicability. In ad-
dition, the recommendations are far from being exhaustive but are pure-
ly meant to indicate areas where urgent research is required.

Nevertheless, notwithstanding that the past and present housing
policies might not have met the high expectations set for them, the
Federal, State and Local Governments which, in concert, formulated
the current National Housing Policy and allocated ¥ 2.7 billion (about
$3.5 billion) under the current Development Plan, deserve a commend-
ation for taking such a bold and positive initiative as a further
demonstration of their concern for improving the living standard of
the people of Nigeria. It is hoped that, in spite of the present state
of the country's economy, the Governments will not relax in this effort
but should use the present National Housing Policy to serve as a major
stimulus towards more equitable provision of housing in the country.
It is also hoped that, in spite of political differences, and whichever
party or parties would form the National or State Governments by 1983,
there would be consensus among the key political groups to ensure that
political acceptability and commitment to the current housing policy
are sustained to avoid the undesirable consequences of rapid shifts
in objectives and policies.

Meanwhile, the search for more effective solution to the
country's housing problems remains a challenge to policy makers,

academicians and the public at large.
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APPENDIX 1
EVOLUTION OF NIGERIA'S URBAN SYSTEMS: An Overview

i) Pre-colonial Period:

Prior to colonization of Nigeria by the British, a traditional
system and hierarchy of towns and cities already existed in parts of
what was later to be known as Nigeria. These centres were concentrated
mainly in the northern and south-western parts of the country (see Figure
14) most of which date back to the medieval period.l The Middle-Belt
region and the south-eastern parts were devoid of urban centres. In
the case of the Middle-Belt, considerable devastation and depopulation
of the area by tribal warfare and slave-raiding, coupled with large-
scale tse-tse fly infestation and water supply problems contributed as
disincentives to urban settlement in the area. With regard to the
south-eastern part of the country, absence of pre-colonial urban centres
has been attributed to two reasons. First, its geographical location
not only isolated it from influence of the trans—Saharan medieval trade
(which provided impetus for the growth of urban centres in other parts
of the country) but also access to the area by early European was con-
strained by adverse environmental factors such as: humid rain-forest
(infested with malaria-carrying mosquitoes); and difficulty of navi-
gating the River Niger from the coast due to cataracts. Second, there
is a tendency for the Ibo and Ibibio people, the dominant tribes, to
live in small scattered settlements rather than in large and compact

human agglomerations. The present pattern of rural settlements in
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FIGURE 14: Nigerian Towns in the Pre-colonial Period
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parts of Nigeria still exhibits that tendency as was shown in
Figure 6, Chapter I, p. 31.

Generally, international and inter-regional trade, as well as
existing well-established systems of administration, provided the
impetus for the growth of these pre-colonial urban centres. While
orientation of trade and direction of trade routes greatly influenced
location (sites) of these centres, subsequent defence and refuge con-
siderations led to preferences for sites such as hilly areas, islands,
swamps or dense forest. For instance, while some towns like old Oyo,
in the west, were destroyed by enemy incursions, some like Ibadan, also
in the west, capitalized upon their defensive position to stabilize and
grow into large refugee and commercial centres. In the north, new
towns, like Sokoto and Gombe, were built and fortified at strategic
points.

These pre-colonial urban centres justified their existence by
performing central place roles in the provision of social, adminis-~
trative and economic facilities and services to the urban centres as
well as their surrounding rural hinterland. Trade with Western Sudan
and North Africa initially facilitated and promoted many of the northern
towns, but subsequent trans—Atlantic and coast-oriented trade in slaves
and later European manufactured products triggered decline or even
stagnation of some of the hitherto trans-Saharan trade towns in the
north. On the other hand, some towns like Calabar, Lagos, Benin,
Abeokuta and the city-states of Opobo and Bonny were favoured due to
their vantage location.

Pre-colonial urban centres in Nigeria had fairly large popu-

lations ranging between 10,000 - 100,000 according to estimates by early
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European explorers and travellers like Barth, Clapperton, Lander,
Bowen, Johnson and Hinderer.2 The populations which were usually kept
within city walls were heterogeneous and socially stratified on the
basis of ethnicity, occupation, social status and religion.

Urban housing were of the traditional compound type, with
courtyard, built from available local materials and mainly through
self-help. The courtyard, which is the nucleus of the domestic house,
is an imﬁortant feature of the traditional compound. The many utili-
tarian functions and other social and communal aspects of the tra-
ditional compound house have been well described by Okinz as well as
by Sc:hwerdtfegerl'l in his recent study.

The town plan of a typical traditional pre-colonial urban centre
in Nigeria reflected the administrative, commercial, and defence roles
of the town. It usually featured the residence (palace) of the ruler
prominently located at the centre of the city. Apart from one or two
roads radiating from the core, the road system comprised mainly narrow

and often winding streets and footpaths. Most of the towns were

'organic' rather than 'planned'. Land was the property of the com-
munity or individual families, accerding to Native Law and custom, and

no private ownership existed, per se. Sanitary facilities were
generally lacking. Only in a few cases were latrines provided; the
bush around the town was commonly used. There were no organized ar-
rangements for large thoroughfare and market places. Water was usually

obtained from wells or from neighbouring rivers.
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ii) Colonial Period:

The advent of British rule marked the beginning of another
phase of development in Nigeria's urban system. Colonial export-
oriented economic policy, infrastructural development and adminis-
trative expansion led to emergence of new urban centres.5 Some sprang
up as ports (eg., Port-Harcourt), some as seat of colonial admini-
stration (eg., Kaduna), while some owe their origin to mining (eg.,
Jos and Enugu). Although the colonial economic policy stimulated
growth and expansion of some existing ones (eg., Lagos, Ibadan, Benin
and Kano, it hastened the decline of some important traditional centres
which were bypassed by the new transport infrastructure (eg., Oyo, and
Sokoto). Introduction of cheap and better quality and mass-produced
imported products led to decline in demand for traditonal crafts and
resultant loss of economic base and employment opportunities triggered
off urban-urban migration.6 Statutory designation and classification
of Nigerian settlements as Townships, by the 1917 Township Ordinance,
provided a basis for systematic planning and physical development of
urban centres;7 this led to modernization of some urban centres and
planning and social amenities as
well as employment opportunities. It also led to further migration to
growing urban centres and stagnation of the deserted ones. While intro-
duction of modern health facilities and other social amenities by the
colonial government lowered death rate and led to increase in popu-
lation, concentration of these amenities in few urban centres led to
concentration of the growing population in few urban centres. Intro-
duction of foreign building materials such as baked-bricks, cement and

corrugated iron sheets improved the quality and aesthetics of not only
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the houses but also of the urban environment, especially in southern
parts of the country. Fire hazards caused by highly inflammable
traditional thatched roofing materials was reduced. Rising income and
higher standard of living led to break-—up of the traditional multi-
family compound houses in favour of single-family units where desire
for use of modern building materials could be expressed. However, the
high cost of these modern building materials was beyond the means of
the majority of urban dwellers; modern construction technology required
to use these materials precluded the use of self-help for building
houses, thus raising overall housing cost. Through a system of rail-
ways, roads and ports the colonial administration improved regional
transportation in the country and through trans—Atlantic trade com—
munication between Nigeria and the outside world was enhanced even
though the old trans-Saharan trade declined as a result. Within the
urban centres, planned development in the form of residential and com~
mercial layouts were introduced. Though of grid-iron designs, with
problems inherent in such designs, the grid designs were improvement
on the narrow winding lanes and footpaths characteristic of pre-
colonial town plans. However, the colonial policy of segregation of
residential areas created dichotomy between the GRA and African quarterss
(see Figure 15). Enactment of the Town and Country Planning Ordinance
of 1946 provided the legislative framework for comprehensive physical,
social and economic development of urban as well as rural areas of the
country and marked the beginning of an end to ad hoc and piecemeal
approach to development of urban centres. This initiative was among
theplanned socio-economic and physical programmes by the colonial

government, for Nigeria, as articulated in the Ten-Year Plan of
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Development and Welfare of 1946-56. The enactment of the planning
Ordinance stem from recognition, under the Town Planning and Village
keconstruction Programme of the Ten-Year Plan, '"that there is scarcely
a town in Nigeria that is not in very serious need of replanning and
the proper laying out of further extensions."

Under Section 3 of the Ordinance government could initiate
"planning schemes' whose objects are: to control the development and
use of the land to which the scheme applies; to secure proper sanitary
conditions, amenity, and convenience; to preserve places of natural
beauty of interest and generally to protect existing urban and rural
amenities. The provision of this section imply that all physical
developments in both urban and rural parts of the country must be
carried out with the knowledge and approval of the Town Planning
Authorities. Apart from physical developments of the towns, the
Ordinance also provided for conserving and developing the resources of
the area concerned. Thus, the Ordinance not only aimed at overall
development of the country but also provided for the conception and
execution of a comprehensive and integrated development that is not just
physical but social and economic as well. The establishment of Planning
Authorities enabled a system of regulation and approval of building
plans to be established as an integral part of administration and local
government function; it also formed the basis for Administrative frame-
work within which the various regional governments planned to effect
orderly urban development.

Another significant provision of the Town and Country Planning
Ordinance which is pertinent to this study is the issue of compulsory

acquisition of land in the public interest as well as payment of
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compensation for such land. Two resultant significant developments are
worth taking note of. Firstly, the colonial government tock advantage
of the compulsory acquisition legislation to assemble large portions of
land in major urban centres for various housing and other government
use, especially in the southern parts of the country where communal
ownership of land tenure was the tradition. In the northern part of
the country land was held by the government in trust for the people
and so there was no problem in procuring land for development.

Secondly, payment of compensation to persons for land acquired
by government introduced some radical changes: land acquired commercial
value; and system of land tenure which was hitherto associated with
the community was oriented towards individual and group ownership. In
addition, it also became possible for urban land to be sold or leased
to people who migrated from other parts of the country to certain urban
centres.lO The effects of these changes on housing and urban develop-
ment are examined in Chapter II.

The last decade of colonial era in Nigeria, especially from
1952 to dindependence in 1960, was characterized by rapid urban growth
in response to accelerated economic development discussed earlier
in Chapter I. These developments led to rising purchasing power within
the country; increased stimulus to rural-urban migration and thus pro-
vided additional impetus to urbanization.ll The waves of migration and
urban growth focussed on major urban centres in four major growth poles
which had their nuclei as either the national or regional capitals or
other major and growing urban centres. Figurel6 illustrates these
major areas of urban concentrations in Nigeria, namely: the Lagos

Metropolitan and Ibadan areas; the Port Harcourt-Aba-Onitsha-FEnugu
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complex; the Kano-Kaduna-Zaria-Jos 'triange'; and the Benin-Sapele-
Warri axis.

The rate of urban population growth in these urban centres has
been very high since 1952/53 as may be seen in Table 14 . There has
also occurred a steady growth in the number of these urban centres as
well as in the percentage of the total population living in them
relative to the country's total population. For instance, the number
of urban centres (20,000 persons and above) rose from 16 in 1921 to
56 in 1952; and escalated to 183 in 1963. The proportion of the total
national population in the urban centres rose from 4.8 in 1921 to over

19 percent in 1963.

iii) Post-Independence Period:

Urbanization in Nigeria, which began from pre-colonial times in
the western and northern parts of the country, assumed a country-wide
pattern during the colonial period (compare Figures 14 and 17 ).
Thus, when Nigeria became independent in 1960 it inherited a complex
urban system comprising: (i) the traditional or pre-colonial system—-
culturally and historically rooted in the country and tightly entrenched
with surrounding rural hinterlands and important ancient trans-Saharan
trade routes, and (ii) colonial system--superimposed by colonialism and
its extractive economy which capitalized on the urban bases in Nigeria
as part of a chain of economic linkages to Britain.

Discussion of post-—independence urbanization in Nigeria, which
follows, will rely mainly on estimates and projections provided by of-
ficial as well as private sources due to lack of current official data

apart from the 1963 census data.
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Study Unit 1952/53-1963 1963-1972 1952/53-1972
Lagos 11.4 4.92 8.45
Ibadan 2.9 4.0 3.4
Kano 7.7 4.0 6.0
Ilorin 16.0 4.0 10.5
Port-Harcourt 8.7 2.0 5.6
Kaduna 13.1 5.0 9.4
Maiduguri 8.5 3.5 6.2
Enugu 7.5 8.0 7.7
Benin City 8.1% 4, Q%% 6.8
Jos 8.1 4.0 6.3
Calabar 4.5 5.0 4.8
Sokoto 5.6 5.0 5.0
Aba 7.7 8.0 7.8
Onitsha 7.1 1.0 4.3
Abeokuta 7.5 2.0 5.0
Ondo 6.8 3.0 5.0
Zaria 6.4 3.5 5.1
Warri 9.9 9.0 9.5
Sapele 5.6 3.5 4.1
Ikot Ekpene 3.5 -

% (refers to the period 1952/53-1966)

*% (refers to the period 1966-1972)
SOURCE: Doxiadis Associate International, Nigeria: Development

Problems and Future Needs of Major Urban Centres, Table 28,

p. 90.
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According to the 1963 cénsus report, Nigeria's population rose
from 30,402,000 in 1952 to 55,670,00012 in 1963. This increase
represented about 83 percent rate of growth and an average annual growth
rate of 5.7 percent.13 During the same period, the urban population
increased from 3.2 million, which was 10.6 percent of total population.
Some scholars have challenged the validity of the phenomenal increase
in Nigeria's urban population and urban centres as reported in the
1963 census. Lipton,l,4 for instance, holds the view that the reported
rapid rise in Nigeria's urban population between 1952 and 1963 is
more apparent than real and merely ''created a substantial illusion of
urbanization." He attributed the seeming sharp rise to, not only
habitual and gross exaggeration of bona fide permanent urban migrants
but also to overspill of urban centres into contiguous rural settlements
whose population then automatically became 'urban'. In respect of the
escalation of the number of Nigeria's urban centres from 56 in 1952 to
183 in 1963, Lipton suggests that it was due to reclassification of
some towns as urban centres simply because they happened to attain the
20,000 population criterion for 'urban centre' (according to the 1963
census) even though there was no change in the economic characteristics
of those towns. Thus, he argued, the population of such reclassified
towns, plus natural increase automatically became classified as urban
and this created a misleading index of urbanization. Similar obser-
vations on this issue were highlighted by Ihemelu15 in his study of
spontaneous urbanization in Nigeria.

In spite of the 'doubts' about the validity of the 1963 of~
ficial data, there are indications from private sources that major urban

centres in Nigeria have been growing at very rapid rate which exceeds
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the average rate of 2.6 percent for the country as a whole, with wide
variations in the rate of growth of these urban centres (refer to
Table 14 above).

Population forecast for major urban centres in Nigeria, as shown
in Table 3,*P. 74 indicates that these major urban centres will continue
to grow at average annual rate of more than 5 percent up to the year
1990. The validity of this forecast, however, depends on whether the
trends and factorsl6 on which the forecast is based remain unchanged.
Nevertheless, the fact that there is, at present, no explicit and com-
prehensive urbanization policy for Nigeria; and with rural population
representing over 70 percent of the total, there is sufficient reason
to believe that further emigration from rural areas into these urban
centres will likely continue.

Figure 17 shows the distribution of towns and cities with popu-
lation of 20,000 or more in 1963. From the figure it will be observed
that the geographical distribution of urban centres in Nigeria is still
lopsided with greater concentration in the south-western part. The
distribution pattern may, however, be considered relatively more
balanced compared with the pre-colonial spatial pattern (refer to
Figure 14 ). It may also be observed, as pointed out by Onyemelukwe,17
that unlike some Third World countries, the rank-ordering of Nigerian
urban centres does not reflect urban primacyl8 judging from the close
succession of cities even though Lagos was clearly the dominant centre
by 1963 and has all the characteristics of 'primate city'. This feature
contrasts with situation in places like Kenya and Ghana where their two

major urban centres (Nairobi and Mombasa, Accra and Kumasi, respectively)
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clearly dominated the rest of the urban centres in their respective
countries.

The trend towards concentration of industrial and large com-—
mercial establishments, in major urban centres in Nigeria, continued
after independence. By 1965, the four major growth poles mentioned
earlier continued to be receptacles for economic investment under
policies of import substitution industrialization19 (see Table 15).
One major factor is responsible for the continuation of this trend:
the urban centres were favourably located on rail-line, rivers or
coastal ports and had well-established infrastructure, labour force,
government establishments, market, financial institutions, transport
links (international and local) among others. As a result, the urban
centres provided greater attractions to government and investors, than
other less-developed urban centres. It is not, therefore, surprising
that these same core regions which had been accumulating investments
and population since the colonial period continued to be the principal
destination loci for migrating populations.

Following the subdivision of the former 'regions' of Nigeria
into 12 political and administrative units ('states') in 1967, some
of the urban centres were upgraded as state capitals. These towns were
Calabar, Port-Harcourt, Ilorin, Jos, Kano, Maiduguri and Sokoto. One
of the immediate effects of this reorganization was that these urban
centres became increasingly important as they attracted substantial
share of their states' industrial, infrastructural and other social
amenities and facilities. Judging from the trend and pattern of urban
growth in Nigeria as discussed above, it may be safe to assume that

these new state capitals also became the main attractions for the
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Industrial Centres in Nigeria, 1965

Number of Number of Gross output
Centre establishments employees % (®'000) %
1. Greater Lagos¥® 216 30,975 35.2 82,653 38.6
2. Abeokuta 16 2,066 2.3 4,507 2.1
3. 1Ibadan¥* 47 3,785 4.3 15,738 7.3
4, Ondo 9 3,154 3.6 994 0.5
5. Benin* 23 1,443 1.6 2,777 1.3
6. Sapele 20 7,623 8.7 8,365 3.9
7. Aba 36 3,204 3.6 11,278 5.3
8. Calabar#® 13 2,291 2.6 870 0.4
9. Enugu®* 24 3,849 4.4 7,797 3.6
10. Onitsha 57 2,027 2.3 2,527 1.2
11. Port-Harcourt*® 55 4,276 4.9 13,973 6.5
12. Kano* 72 9,964 11.3 29,099 13.6
13, Jos* 22 1,087 1.2 14,880 6.9
14, Zaria 14 1,411 1.6 3,888 1.8
15. Kaduna* 31 7,704 8.7 13,773 6.4
16. TIlorin#* 4 3,260 3.7 1,096 0.6
Total 658 88,119 214,215
%z of total Nigeria 85 94 100 94 100

* Cities which became state capitals in May 1967,

SOURCE:

and 1965.

Federal Office of Statistics, Industrial

Survey, Nigeria, 1964
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migrating population from the rural areas. Support for this assumption
could be deduced from the view held that in Nigeria, due to '"...the
absence of a coherent, meaningful and far-reaching rural development
policy the urban-rural disparity in socio-economic welfare has been
growing over the years."20 A further evidence may be deduced from
Doxiadias' study21 which showed that the share of the urban population
of town with 20,000 people or more rose from 19.6 percent of total
population in 1963 to 23.2 percent in 1972, while the share of rural
population declined from 80.04 percent in 1963 to 76.8 percent in
1972,

The further increase in the number of states in Nigeria from
12 to 19 in 1976 led to emergence of 7 new state capitals chosen from
existing urban centres. These new state capitals are: Abeokuta,

Akure, Bauchi, Makurdi, Minna and Yola. Almost simultaneously, with
creation of more states in 1976, was the restructuring of the local
government units in the country to form 299 new local government areas
and each local government unit has an urban centre as its headquarters.
Such decentralization and devolution of administrative functions in
Nigeria following creation of more states and establishment of new local
authorities imposed extra urban and administrative functions on those
urban centres chosen as 'state' and local government headquarters.

Thus, the réstructuring of the administrative organization of
the country which started in 1967 and culminated in the present 19-state
structure marked the beginning of a 'national' urban system in Nigeria.
The relocation of the national capital from Lagos to Abuja (a more
central location) in 1976 is also expected to help reinforce this emerg-

ing national spatial system. Among other things, it is hoped that such
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a relocation will, as with Brasilia in Brazil, minimize excessive
concentration of wealth, activity and invéstment in the major growth
poles of Lagos, Port-Harcourt and Kaﬁo. It is also envisaged that the
central location of the new capital will reorient the national spatial
economy from the Atlantic coast-oriented direction of the colonial era
towards a more inward-looking focus that will be more suitable for
equitable and efficient development of the national.economy as well as
the transportation and communication systems.,

Another development that will modify the national spatial
system is the proposed increase of states in Nigeria from the present

3 Among other things there would be further

19 to possibly 43 in 1983.2
diffusion of administrative and urban functions and these functions
would be imposed on those urban centres that would be selected as
'state' and local government headquarters. Then (most likely), mi-
gration of people to the new state capitals would likely follow with
all the obvious éonsequences: pressure on housing, urban land, infra-
structural facilities, portable water supplies, as well as problem of
inadequate final resource base for urban centres to cope with these
demands. 1t is also likely that the pattern, process and trend of
rural-urban migration in the country will be reoriented at least
broadly speaking, "from the excessive concentration of people, in-
dustries, and social amenities in a certain few locations to a more
hierarchically diffused spatial distribution."24 Whether such re-
orientation will be nation-wide in terms of geographical mobility of
people and rescurces will depend on certain factors. Among such

factors are the traditional attachment of Nigerians to their villages,

towns or state of origin as well as ethnic rivalry and suspicion
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existing among Nigerians. Such traditional attachment has important

implication for housing policy as pointed out in Chapter VII.
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Extract From the Reports on Housing Enquiries of the
Federal Office of Statistics Showing the Five Urban

TABLE 16

Centres With the Highest and the Five with the

Lowest Scores on Certain Aspects of Living Standards

310

Average Number of Persons Per Room

Suburban Lagos
Aba

Owerri

Lagos

Enugu
Maiduguri
Bauchi

Uyo

Zaria
Ilorin
Offa
Calabar

Sokoto

HoH R RN W W Www
W 0 0 W O O O N

Average Number of Persons Per 100 Sq. Ft.

Suburban Lagos
Ikorodu
Hadejia

Aba

Lagos

2.7 Sokoto

2.6 Ilorin

2.5 Bauchi

2.4 Calabar
2.4 Uyo

e T SR SR

R

% of All Occupied Dwellings Consisting of One Room Only

Suburban Lagos
Tkorodu
Enugu

Owerri

Ikorodu
Ijebu-0de
Offa

Ondo
Akure

80.3 Offa
77.7 Bauchi
74.6 Sokoto
72.5 Calabar
68.2 Oshogbo

% of Rooms that were Vacant

38.3 Maiduguri

34.4 Suburban Lagos
33.6 Port-Harcourt
29.9 Enugu

28.4 Bauchi
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(Continued)
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TABLE 16 (Continued)
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% of Dwellings with no Electricity

Hadejia
Kabba
Okene
Ogoja

Maiduguri

% of Dwellings with Water Supply Away

100
100
100
100

91.

4

Warri
Lagos
Suburban Lagos
Port-Harcourt

Sapele

from House/Compound

Tkorodu 99.1 Katsina
Ondo 99.1 Bauchi
Ile-Ife 95.1 Port-Harcourt
Ogoja 94.4 Onitsha
Hadajia 93.3 Lagos
% of Dwellings with Shared Washroom

Aba 95.3 Hadejia
Onitsha 94.3 Sokoto
Kano 92.9 Bauchi
Lagos Suburban 92.9 Katsina
Enugu 90.3 Maiduguri

% of Dwellings Having Shared Pit Latrine
Benin 85.8 Port-Harcourt
Ikorodu 81.5 Owerri
Ilesha 78.3 Ogoja
Ijebu-0de 77.6 Makurdi
Zaria 71.4 Enugu

12.
19.
26.

16.
20.
28.
29.
33.

10.
11.
13.
28.

(Continued)
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TABLE 16 (Continued)

% of Dwellings Having Shared Bucket Latrine

Owerri 88.3 Ijebu-0de 0.3
Aba 86.2 Sokoto 0.4
Port-Harcourt 78.6 Tlorin 0.9
Onitsha 77.5 Tkorodu 0.9
Makurdi 69.3 Benin 0.9

%7 of Dwellings Having No Latrine at All

Offa 71.3 Benin 0.1
Akure 66.2 Hadejia 0.3
Ilorin 50.0 Katsina 0.4
Kabba 49.4 Gusau 0.8
Okene 44.8 Warri 1.4

SOURCE: P. Heinecke, Some Questions on Urban Policy and Urban Admini-
stration in Nigeria, Working paper, University of Ibadan,
Ibadan, Nigeria, 1978.
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HOUSE TYPES IN THE FESTIVAL TOWN, LAGOS
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