A NEW ATTITUDE TOWARDS UPGRADING MARGINAL
SETTLEMENTS: A COMMUNITY APPROACH.

by

Theodore Pacelli Macfarlane

A thesis submitted
to the Faculty of Graduate Studies
in partial fulfilment of the requirements
of the degree of

Master of City Planning

Department of City Planning
University of Manitoba
Winnipeg, Manitoba.

© September, 1996



National Library
of Canada

Acquisitions and

Bibliotheque nationale
du Canada

Direction des acquisitions et

Bibliographic Services Branch  des services bibliographiques

395 Wellington Street
Ottawa, Ontario
K1A ON4 K1A ON4

The author has granted an
irrevocable non-exclusive licence
allowing the National Library of
Canada to reproduce, Iloan,
distribute or sell copies of
his/her thesis by any means and
in any form or format, making
this thesis available to interested
persons.

The author retains ownership of
the copyright in his/her thesis.
Neither the thesis nor substantial
extracts from it may be printed or
otherwise reproduced without
his/her permission.

395, rue Wellington
Ottawa (Ontario)

Your file  Volre référence

Our file  Notre référence

L’auteur a accordé une licence
irrévocable et non exclusive
permettant a la Bibliotheque
nationale du Canada de
reproduire, préter, distribuer ou
vendre des copies de sa thése
de quelque maniere et sous
quelque forme que ce soit pour
mettre des exemplaires de cette
théese a la disposition des
personnes intéressées.

L’auteur conserve la propriété du
droit d’auteur qui protéege sa
thése. Ni la these ni des extraits
substantiels de celle-<ci ne
doivent étre imprimés ou
autrement reproduits sans son
autorisation.

ISBN 0-612-16202-8




Name

Dissertation Absiracts International and Masters Abstracts International are arranged by broad, general subject categories.
Please select the one subject which most nearly describes the content of your dissertation or thesis. Enter the corresponding
four-digit code in the spaces provided.

SUBJECT TERM

VR zsn amrs Riztional. [LANNINT, -

olg]9]9]

Subject Categories

THE HUMANITIES AND SOCIAL SCIENCES
COMMUNICATIONS AND THE ARTS

Music
h Communication ............. 0459
or 0465
EDUCATION
Genofal .....ovverereeeeeeererenenaenns
Administration .
dukt and Con
Agriculivral ..........
Bilingual and Multicultural
Community Callog 0275
Curriculum and Instruction ........ 0727
Early Childhood........cuec... ..0518
Elementary ....oecveeivennee. ..0524
Educational Psychology .......eu.... 0525
Finance 0277
Guidance and Counseling ......... 0519
Health 0680
Higher 0745
HISOry OF oorosseeeeosmes e 0520
Home Economics .0278
Industrial v...eceeerrerrennne .0521

Language and Literature ...
Language:

Music 0522
Philosophy of ....c.ccceuererverernenns 0998

Physical

Ronei

Religious

Sciences

Seconda

Social Sciel

Crl, "S’Y OF

Specjal

Taacher Training «......occeseseeseeees 0530

Technolog 0710

Tests and / z\muremenls ............ 0288

Vocational .....ccoererercrrrnsrrerenes 0747

LANGUAGE, LITERATURE AND

LINGUISTICS

Langua
Lol oo ceese e 0679
Andent ..o ceeneneneniennernnes 0289
Linguistics 0290

.............................. 0291

] e 0401
Classical ..... 0294
Comparative ..0295
Medieval 0297
Modern 0298
Alrican 0316

ian ...
Canadian {English) .
Canadian {French) ..
Cari

English ....... ..0593
Germanic ....... L0311
Latin American ... 0312
Middle Eastern ... 0315
ROMANCD ...ocveenerveneeceecanennes 313
Slavic and East European .....0314

THE SCIENCES AND ENGINEERING

BIOLOGICAL SCIENCES
Agriculture
General vuememerrernsreseseressreens 0473
AGronomy ....eeeveeerermsacecananes 0285
Anima| Culture and
NUIHON oerveecriecneensmvenersas 0475
Animal Pathology .......eeeene. 0476
Fisheries and Aquacultvre .... 0792
Food Science and
Technology ....o..covcemrvnnnes 0359
Fol and Wildlife ........... 0478
Plant Culture .......... ..0479
P ant Pathology . g%
e Management .
S:ﬁSSdence ........ .0481
Wood Technology 0746
Biology
Gonerdl ...uueveveenereerrereereenns
ANGIOMY. ceeveeseresssenssessssennns
Animal Physiology .....cccuu....
Bioslatishics ....ceceenececrerrenes
Botany
<E:e“lo
cology
El k
Geneti
Limno
Microbi
M i i
Neuroscienc ....c.ccueeeeeenenn. 0317
Oceanography . 0416
Plant Physiology ... .0817
Velerinary Science L0778
. Zl::»ology L0472
iophysics
Generdl .. .0786
Medical wu.veerernrrereeieerenes 0760
EARTH SCIENCES
Biogeochemistry .......cvcurrcenecenae 0425

Geochemistry wevcusiecceseenmsemsecsecs 0996

HEALTH AND ENVIRONMENTAL

SCIENCES
Envi tal Sci 0768

Pharmacy .......
oo i

ROCTOGHON +vvssnnrsrerisnrsserennns 057.
Rehabilitaion and Therapy ...0382

[*]

PHILOSOPHY, RELIGION AND

THEOLOGY

Reii ion
YA
e

* ryfkyof 0322

Th 0469

(-24

SOCIAL SCIENCES
American Sudies .........coeevuennne 0323

Archaedl
g:ﬂhfra' .

Call
! Y"A

e o

Canad;
Economics
q
Agricul
c.9

ce-Busil 0505

< d Matter 0611
Electricity and Magnetism ....0607
Elementary Particles and

High Energy
Fidand Plasma
Molecular ..........

Applied Sciences
Compuler Science

SUBJECT CODE

Middle Eastemn .
United States ...
History of Science .......ccccevvernen

Political Science
T

International Law and
GHONS ..cveereerrcecnarrnaranee

Del . .
Eth:‘iocgcrrﬁ gocial Studies .....
Individual and Family

SUAIES cuoverrercrereneananneane
Incéu?tri.al and Labor

Public and Secial Welfare ....0630
Social Structure and

Dev ent
Theory and Methods ............ 0344
Transportation 0709
Urban and miond Planning ....0999

PSYCHOLOGY

General 0621
Behavioral ........coemeveeereieeenen. 0
Clinical 0622




Nom

Dissertation Abstracts Infernational est organisé en catégories de sujets. Veuillez s.v.p. choisir le sujet qui décrit le mieux voire
thése et inscrivez le code numérique approprié dans 'espace réservé ci-dessous.

LLLL] UMI

Catégories par sujets

SUJET

HUMANITES ET SCIENCES SOCIALES

COMMUNICATIONS ET LES .ARTSD

Architecture .

Beaux-orts ...

Bibliothéconomie . (399
Cindma .....ocoevene L0900
Communication verbale .. .0459
Communications ..... 0708
Danse .....cc.o..... .0378

Histoire de 'art .
Journalisme ..
Musique ...
Sciences
Thédtre ..o

EDUCATION
Géngralités ..o 515
Administration ..

Colléges communautaires .
Commerce .......oocovvnennnn. ....0488
Economie domestique ..
Education permanente .
Educalion préscclaire ..
Educalion senitaire ...
Enseignement agricole ...............0517
Enseignement bilingue et

muficulturel ...
Enseignement indusriel
Enseignement primaire. ......
Enseignement professionne!
Enseignement religieux .......
Enseignement secondaire
Enseignement spécial .....
Enseignement supérieur ..
Evaluation
Finances .....
Formation des enseigna
Histoire de |'éducation .
Langues et litérature ...

SCIENCES

SCIENCES BIOLOGIQUES

Agriculture
Générahités ... 0473
Agronomie. ..., 0285
Alimentation et technologie

alimentaire ... 359

Colture ...
Elevage et alimentotion ........0475

Exploitation des péturages ...0777
Pathologie animale ...0
Pathologie végélcle ...
Physiologie vé?étale .
SyKrEcuhwe et faune ....o......
Technologie du bois..............

Biclogie
Généralités ..
Analomie.....
Biologie (Stalisliques) .

Biclogie moléculaire .. L0307
Botanigue .......... . 0309
Cellule ... ..0379
Ecologie .. ..0329
Entomologie . ..0353
Génétique ... 0369
Limnclogie ... 0793
Microbiologie 0410
Neurologie .. L0317
Océanograph 0414
Physiologie .. ..0433
Rediation ............ ..0821
Science véférinaire . ..0778
- %}oo!og'[e..........,....,..........A..0472
tophysigue
png(icfilés ......................... 0784
Medicale ..o 0760
SCIENCES DE LA TERRE
Biogéochimie .........co.ccooeoo.. 0425
Géochimie... ...09%96
Gécdésie ............ ...0370
Géographie physique............... 0368

ET INGENIERI

lecfure .vovvvvveieiveciiiie ... 0535
Mathématiques .
Musique ...
Crientation et consultation .

Philosophie de 'éducation ......... 0998
Physique .....ovov oo 0523
Programmes d’études el

enseignement _..................... 0727
Psycholegie ..... 0525

Sciences sociales .
Sociologie de I'ed
Technologie ...............

LANGUE, {ITTERATURE ET
LINGUISTIQUE
langues
énéralités .............o...........067%
Anciennes ..
Linguistique
M g emgs ...........................
Liérature
Généralités ... . (401
Anciennes L0294
Comparée .. 0295
Mediévole ... 0297
Moderne . .0298
Africaine .... .03ié
Américaine . L0591
Anglaise ... 0593
Asictique ... .0305

Canadienne [Anglaise)
Canadienne (Frangaise)
Germaaique ............
Latino-oméricaine ..
Moyen-orientale .
Romaone ..........

Slave et est-européenne .......0314
Géclogie ... e 0372
Géophysique . .0373
,Izizdrologie .0388
Oinéralogie : . 83} ;

céanographie physique .
?o!éobg?onf{;ue p 7 .0345
Paléoscologie ... .0426
Pajéontologie ... .0418
Paléozoologie 0985
Palynologie ......ccovurvrennnn... 0427
SCIENCES DE LA SANTE ET DE
L’ENVIRONNEMENT
Economie domeslique ................ 0386
Sciences de I'envircnnement ......0768
Sciences de lo sonlé

Geénéralités ..o 0566

Administration des hipitaux .. 07469

Alimentation et nutrition ...... 0570

Audiologie .........................0300

Chimiothérapie

Dentisterie

Deéveloppement humain

Enseignement ............

Immunclogie ...

Loisirs ...

Médecine du travail et

HhErapie ..o 0354

Médecine et chirurgie ..........0564

Obstétrique ef gynécologie ... 0380

Cphtalmelogie ............5......038]

Orthephonie ... ..0460

Pathologie .. 0571

Pharmecie ... ..0572

Phormacologie . 0419

Physiothérapie .0382

Radiolegie ... 0574

Santé mentcle . 0347

Santé publique 0573

Soins mfirmiers
Toxicologie —...vovirierieeenane.

PHILOSOPHIE, RELIGION €T
THEOLOGIE

Philosophie ..o
Religion
enéralités ..o,

er
Etudes bibliques ...
Histoire des religions
Philosophie de fa religion

Théologie ..o oroeorreoerro

SCIENCES SOCIALES

Anthropolegie
Archéologie ..., 0324
Culturelle™... .

Physique . .
Droit e
Economie

Générdlités

Commerce-Affaires

Economie agricole ...

Economie du travail ..

Finances ............... .0508
Histoire ... L0509
Théorie ... L0511

Etudes américaines .
Etudes conadiennes .
Etudes feministes ..

Folklore ... .0358
Géographie .. 10366
Geérontologie ...

Gestion des alfaires

Générolités ... .0310
Administration 0454
Bongues .. .0770
Comptahilité .. 0272
Markeling ............... .0338
Hisloire
Histoire générale ...............0578
SCIENCES PHYSIQUES
Sciences Pures
imie
Genérolités ...
Biochimie ........

Chimie agricole ..
Chimie onalyligue .
Chimie mingrale .
Chimie nucléaire ...
Chimie organique ...
Chimie phormaoceutig
Physique ...
PelymCres ..
Radiation ...
Mathématiques ...
Physique
Genéralifés .....c.cocorcnnnnn.
Acoustique ...
Astronomie et
astrophysique ...
Elecironique et éleciricité .....
Fluides et plasma ...

Météorologie . .- 0608
Optlique e 0752
Porticules (Physique

nucléaire) ..................0798

Physique atomique ...
Physique de ['état solide
Physique meléculaire .

Physique nucléaire .. ..0610
Radiation ..... .. 0756
SIatishiqUes ........couerirreeincns 0463
Sciences Appliqués Et
Technologie
Informalique ..o 0984
Ingénierie
Genéralités ...o...ccooveee.... 0537
Agricole ... ...053%
Avtomabile ........c....c.c........ 0540

CODE DE SUJET

ANCIBNNE ..o
tedigvole .
Moderne ..........
Histoire des noirs ..
Atricaine ...
Caonadienne ..
Etals-Unis ..
Européenne ..
Moyen-orientole ...
Latino-américaine ...
Asie, Australie et Océani
Histoire des sciences..........
LOISIrs cvvvviericre e
Pianification urbaine et
régionale ...
Science politique
Généralites ...................0615
Administration publique .......0617
Droit et relations

infernationales ................ 0616
Sociclogie
Généralités ... ....0626

Adde el bien-dtre sociol ........ 0630
Criminologie ef

élablissements

énitenliﬁires ................... 0627

Démographie ...
Etudesgdeﬁ’ individu et

delafamille ... 0628
Etudes des relations

interethniques ef

des relations racicles ........0631
Structure et développement
social oo 0700
Théorie ef méthodes. ............ 0344
Travail et relations
industrielles ................... 0629
Transports ........ 0709

0452

Travail social

Biomédicale ..o
Chaleur et ther
modynamique .................
Condilionnement
{Emballage) ...
Geénie agrospatial ..
Génie chimique ..
Génie civil ..o
Génie électronique et
éleclrigue ...,
Génie industriel ..
Génie méconique ..
Génie nucléaire ........
Ingénierie des systimes .
Mécanique navale ...
Métallurgie ..............
Science des motériaux ..
Technigue du péirole
Technique miniére ...
Technigges sanitaires
municipales......................
Technologie hydraulique ......0545
Mécanique appliquée
Géotechnologie ........c.cococone
Maliéres plastiques

{Technologie) .................. 0795
Recherche opérationnelle ........... 0796
Texlies et fissus (Technologie) ....0794
PSYCHOLOGIE
Généralités ...

Personnalilé
Psychobiclogie ...
Psychelogie clinique
Psychologie du comportement .. (384
Psychologie du développement ..0620
Psychologie expérimentale .........0623
Psychologie industrielle .......
Psychologie physiologique ..
Psychologie sociale ......
Psychomélrie .........ccoo.cccnnnn... 0632




THE UNIVERSITY OF MANITOBA
FACULTY OF GRADUATE STUDIES

COPYRIGHT PERMISSION

A NEW ATTITUDE TOWARDS UPGRADING MARGINAL SETTLEMENTS:

A COMMUNITY APPROACH

BY

THEODORE PACELLI MACFARLANE

A Thesis/Practicum submitted to the Faculty of Graduate Studies of the University of Manitoba in partial
fulfiliment of the requirements for the degree of

MASTER OF CITY PLANNING

Theodore Pacelli © 1996
MacFarlane

Permission has been granted to the LIBRARY OF THE UNIVERSITY OF MANITOBA to lend or sell copies
of this thesis/practicum, to the NATIONAL LIBRARY OF CANADA to microfilm this thesis/practicum and
to lend or sell copies of the film, and to UNIVERSITY MICROFILMS INC. to publish an abstract of this
thesis/practicum..

This reproduction or copy of this thesis has been made available by authority of the copyright owner solely
for the purpose of private study and research, and may only be reproduced and copied as permitted by
copyright laws or with express written authorization from the copyright owner.



ACKNOWLEDGEMENTS

This thesis brings to close one chapter in a life's long journey. It could not have
been completed without the support of many people. I would like to express my
appreciation to my thesis committee members: Dr. Mario Carvalho (advisor) and Professor
Geof Bargh and Dr. Tom Carter (readers). I thank them all for their critical comments,
their encouragement their patience. Also, a heartfelt 'thank you' to Joseph Morong and
Darren Lezubski, who happily proof read the chapters and offered their comments. To my
friends and family who always believed in me and supported me all the way, I would like

to say - merci, gracias, danker schon, shukran, xie xie, shukriya and grazie.



This thesis is dedicated to my mother,

Roma Mary Guiland




ABSTRACT

This thesis is an attempt to address the living conditions of marginal settlements in
cities of developing countries. In the larger context of urban development they are the
product of underlying conditions generated by demographic, economic and political
factors. Attempts to resolve this problem by providing low-income housing proved futile.
The more recent self-help approach of site and services and settlement upgrading programs
were a major step forward. Yet, this also proved difficult in reaching most of the urban
poor as well as providing a replicable solution.

Based upon these experiences and a review of both non-capital experiences and
suggested market reforms, this thesis argues for an alternative development strategy based
on a community approach. The community approach contains human development focus
that goes beyond settlement upgrading in its present form. The challenge calls for enabling
strategies and the empowerment of the local communities, through participation and
organization in the decision-making process.

In implementation, the community approach emphasizes principles of equity, self-
reliance and community building in facilitating the self-guided and self-managed programs.
It also involves an institutional framework, which can facilitate a partnership arrangement
among governments, non-government organizations and local community organizations in

the management of such programs.
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CHAPTER ONE

INTRODUCTION:
A PERSISTANT PROBLEM

1.0 INTRODUCTION

There is a common and growing problem with regards to living conditions of the
urban poor in the developing world. Over the last few decades virtually all Developing (or
Third World) Nations have experienced a rapid growth in their urban population.
Associated with this trend are the miserable conditions in which half or even more of city
dwellers are condemned to subsistence existence in poor housing, unemployment or
underemployment, and the inability to access social services available to the rest of the
urban population. For example, 40 percent of Mexico City; 60 percent of Bogota,
Colombia; and 85 percent of Addis Ababa in Ethiopia are occupied by squatter and other
informal settlements (UNCHS, 1987). These problems, as Drakakis-Smith (1980: 63)
noted, have generally been regarded as a result of overpopulation of the city; or as
Cubukgil (1981: 1) also suggested, the inability of the housing market to absorb the
demands created by the rapid urbanization.

Other writers have argued specifically that the main cause of the problems
accompanying urbanization, is the inadequate and inappropriate responses from
government and aid agencies. Their argument is that combined effects of market
economies and the inability of governments to provide workable solutions to existing
problems, have in effect, created permanently marginalized segments of society (Hardoy &

Satterwaithe, 1989: 7). In regards to these suggested reasons , this thesis wishes to



explore opportunities to improve the living conditions of these marginalized segments of

society.

-1.1 DEFINING MARGINALITY AND MARGINAL SETTLEMENTS

The term 'marginality' refers to a borderline or peripheral state of existence with
respect to the urban status quo. It has been used loosely to refer to a variety of overlapping
subgroups in the city, i.e., the poor in general, the jobless, migrants, members of
subcultures, racial and ethnic minorities, and deviants of any sort!. A United Nations
(1986) report on human settlements summarized into five categories the criteria in which
the disenfranchised were labeled as marginal. They were considered economically
marginal because they contribute little to production and even less to economic growth;
socially marginal because they were unable to participate in, or excluded from formal
organizations and urban institutions; culturally marginal because their origins, customs,
values and behavior prevented them from entering the main stream of urban life; politically
marginal because they were unable to influence processes of resource allocations and

decision-making; geographically marginal because they lived in settlements on the fringe

! For example, Janice Pearlman (1976, 93-94), in her study of the favelas in Rio de Jenerio, Brazil,
established a defining factor for each of five commom usages of marginality:
1. Location in squatter settlements. Those who focus on location in the squatter settlements per se are
architects, planners, and housing authorities who considers them marginal because of their substandard
housing condition/construction, higher densitity, lack of urban services and hygene, peripherial
placement within the urban area, and illegal land occupation. These views isolates the ghetto or shanty
town as a physically dilineated space within which everyone is marginal, and outside of which everyone
is somehow "integrated."”
2. Underclass in the economic occupational structure -this associates marginality with the urban
underclass, jobless, or unemployed - those of who are only precariously part of the labour market.
3. Migrants, new-comers, or different subcultures - the key identifying point is the new comer status
between traditional-rural and modern life. From this point of view, any subculture which is different
from the mainstream could be described as marginal, although other conditions usually apply.
4. A defination of marginality based on racial or ethnic minority status, also requires the
superior/inferior status differential. The major determinant of in-group or out-group is participation,
rather than an acquired or cultural trait.
5. The final situation for which the term marginality is used involves individual deviants, whether
pathological or especially gifted and non-conformist.



+

of cities, often places which were of little interest to others (UNCHS: 1987: 13). Indeed
not all of the urban poor would conform to all of the sub-groups or categories just
described. For example, the urban poor may be considered marginal because of their
residential location but not marginal in regards to their socio-economic status, or vice versa.
However, this thesis is most concerned with those groups that are the most visible and
identifiable as living in the peripheral sub-standard housing settlements, and are employed
in the most unstable, informal and least renumerative jobs.

Marginal settlements are basically informal shanty housing and unplanned
communities within and around the periphery of major urban areas.? The housing
conditions are summarized as chaotic, jerry-built and overcrowded. Such shelters house
some of the poorest and most disadvantaged people in the city. In Africa, Asia and Latin
America the incidence of squatters and shantytowns is extremely high; to the point where in
some cities they outnumber the other city dwellers (see Table 1). The condition is most
prevalent in countries with primate cities, in which many are being transformed into large
sprawling unplanned settlements. Therefore, marginal settlements have become a accepted
situation in which the urban and national governments must function. In a sense, marginal
settlements may well be acknowledged as a permanent feature of the Third World.

These settlements can be identified either as shantytowns or squatter settlements.
Shantytowns may be distinguished from squatter settlements by reference to the poor
quality of construction. By definition, shantytowns are settlements constructed of crude
huts of simple materials, with land tenure by ownership, rental or squatting. Similarly
squatter settlements, also referred to as "uncontrolled" settlements, are unregulated without

government aid and control. They are a concentration of dwellings located on land which

2The nomenclature for marginal settlements varies from country to country. They are known as colonias
proletarias in Mexico; favelas in Brazil; callampas in Chile; barrics in Venezuela; ranchos jovenes in
Peru; villas miserias in Argentina; squatter settlements in the English-speaking Caribbean and Africa;
bidonvilles in former French colonies; gourbivilles in the Mid-east; and gecekondu in Turkey.



is neither owned or rented by the occupants. The distinction between the two, although
less relevant, relates to tenure rights and physical appearance. Illegality becomes the
hallmark of the squatter settlement, but shanties are defined by their construction fabric.
- Some squatters occupy shanty towns, whereas shanties are more usually located on small
rented plots. But the issue of land tenure, whether ownership or security, is a major
obstacle towards these settlement development. The predominance of one settlement type
over the other varies with regional differences. It is noted that shanties make limited
contribution to urban housing in Mexico, but in the Caribbean, their residents outnumber
squatters, in the strict sense of the word (Dickenson, et. al; 1983: 187). For the purpose of
this thesis the term marginal settlements will be used in a generic sense, and will be used
interchangable with the terms squatters and shanties as specifically required.

Table 1:

PERCENTAGE OF URBAN POPULATION IN
INFORMAL SETTLEMENTS IN 1985.

City, Country Ctiy Pop.(000s) Estimated (%)
Banqui, Central African Rep. 500 75
Nouakchott, Mauritania 270 64
Ouaguadougou, Burkina Faso 310 60
Bombay, India 10,100 35
Sao Paulo, Brazil 15,900 13
Colombo, Sri Lanka 610 8
Bogota, Columbia 4.500 69
Ankara, Turkey 2,900 66
Lusaka, Zambia 740 50
Tunis, Tunisia 1,300 23
Mexico City, Mexico 17,300 40
Nairobi, Kenya 1,200 40
Lima, Peru 5,700 25
Guayaquil, Equador 1,300 60

Source: UNCHS, Global Report on Human Settlements - 1986. New York: Oxford U.P. for

(HABITAT), 1987, pp. 80-81, Box 5.7.

UNCHS



1.2 THE PROBLEM

The problem of marginal settlements is one of a personal dilemma on the part of the
- residents themselves, and one of conflict on the part of government. Thus, it can be seen
from two perspectives; 1) inside, from the residents themselves; and 2) from the outside,
where squatter settlements have become a growing problem for urban administrators. For
new urban dwellers, this dilemma begins with a migration from their rural environment to
the city in search of employment and a better life. New migrants to the city often find
themselves submerged in a culture that is sometimes completely different from their own.
They often encounter problems of integration and assimilation - economic as well as social
and political. Yet they have chosen the alternative to remain and adapt to urban life rather
than returning to rural poverty. In turn, the shortage of affordable housing and adequate
employment forces these people and other urban-born dwellers to adapt to subsistence
living through substandard housing and informal economic activities. Problems are further
exacerbated by the local government's inability to extend basic amenities to the lower end
of the social hierarchy. This further inhibits the ability of these residents to access adequate
social assistance and financial credit support. There is a common belief that without any
support from government or other external assistance these people will remain condemned
to a life of marginal existence.

From the perspective of urban administrators, not only have marginal settlements
placed a demand on urban services and limited resources, but their rapid growth have been
an obstacle to rational comprehensive planning. The planning method employed for
controlling urban development - the Master Plan approach - has not been able to
accommodate or keep abreast with the rapid growth of these unplanned settlements. In

addition, their perceived disorder and displeasing appearance does not fit into the planning



ideology and therefore policies, programs and legislation design for the rest of the city
becomes useless when applied to squatters.

The problem is not exclusive to the older primate capitals, but is also pervasive in
- other planned cities. The creation of new cities through national planning efforts was a
response to the increased in-migration and urban congestion in existing capitals. Examples
of such includes administrative capitals such as Brasilia (Brazil) and Ankara (Turkey), and
industrial centres such as Cuidad Guyana (Venezuela) and Chandigarh (India). But even
these newly created cities have not escaped the occurrence of unplanned settlements. The
end result is that whether new or old the city eventually grows into a dual society, where
one segment is located in a pseudo-planned area and the other exists in totally unplanned
area’s. The outcome is a planning paradox. The persistence of squatting and informal

activities contradicts planning intentions.
1.3 BACKGROUND

Over the last five decades the subject of squatters and shantytown dwellers has
gained widespread attention from a wide array of academics and researchers. Many of the
early views were essentially negative and pejorative, and had come to be dominated by
American anthropologist Oscar Lewis. Lewis, who had studied the urban poor in New
York, Puerto Rico, Mexico and India in the 1950's and 60's, had described what he
referred to as a subculture with a lifestyle of disengagement and non-integration of the poor
with respect to major institutions of society . This subculture he called the "culture of
poverty" in the slum, the ghetto, and the squatter settlement. He argued that the poor were
locked into an inescapable cycle of poverty and thereby came to form a culturally separate
group within society (Lewis 1959, 1966). Such arguments shaped the view of

uncontrolled urbanization as "symptomatic of urban decay." Alexandro Portes (1972)



noted the 'culture of poverty' concept came to "denote a situation in which people are
trapped in a social environment characterized by apathy, fatalism, lack of aspiration,
exclusive concern with immediate gratification and frequent endorsement of deliquent
- behavior" (Portes, 1972: 269). It also suggests that "poverty is the poor's own fault"
(Gilbert & Gugler, 1982: 84).

However, such negative stereotypical views of marginal settlements have been
strongly ctiticized by what is emerging throughout the world as an alternative interpretation,
with more positive and sympathetic views from other researchers. The latter view has been
influenced by the research findings of Charles Abrams (1964), British architect John
Turner (1967, 1969), and William Mangin (1967, 1970), an American anthropologist.
Abrams recognized the squatters and occupants of the shantytowns as a distinct group of
urban poor dwellers in developing countries unable to receive the simple refuge affording
privacy and protection against the elements (Abrams 1964, 1). Both Turner and Mangin
had worked extensively in drawing attention to the rationality of the poor with respect to
their housing situation. They demonstrated that the reaction of the poor to poverty was
rational and that families recognized the most sensible ways of improving their living
conditions. Mangin (1967), like Abrams, discarded Lewis' views as myths, arguing that
most squatters were employed, socially stable and had been living in the city for a long
time. Mangin concluded that squatter settlements represent a solution to the complex
problem of urbanization and migration, combined with a housing shortage. Similarly,
Turner saw these settlements "not as slums but as building sites" and that such settlements
improve progressively over time. Clearly, they were not the “slums of despair" as
described by Lewis, but were "slums of hope." These conclusions had extensive support.

Similar studies by other researchers have provided valuable documentation which
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complements a universal characterization of shanty town dwellers as industrious, thrifty,

upwardly mobile, politically conservative, and community oriented.3

The contributions of Turner, Mangin and others provided a better understanding of
the circumstances surrounding the urban poor and helped legitimize attempts by squatters
and other informal settlers in improving their own living conditions. It is now apparent that
marginal settlements, once viewed as "societies in transition," are much more persistent and
remain permanent, rapidly growing, and often dominant features of Third World cities. As
Adil Cubukgil (1981) emphasized, "they accommodate not transients, but permanently
marginalized segments of the society" (Cubukgil,1981:1-2). Significantly, over the last
two decades pecarious squatting and renting have been gradually accepted as a positive
feature of housing, supplementing the shortage of affordable units. During the 60's and
70's, more national and urban governments in developing countries gradually recognized
the impossibility of ever resettling and/or rehousing the increasingly large urban population
living in unauthorized areas. They were no longer viewed as rural slums recreated by new
arrivals from the country, but residential areas that migrants of long standing, and many of
the urban-born population, occupy as part of their adjustment to city life (Dickenson, et. al,
1983).

As a result of this new understanding, the rather simplistic solution of removing
squatter settlements by demolition has outgrown its popularity. Instead, greater emphasis
was directed towards the idea of assisted "self-help" housing. ‘This resulted in three types
of closely related programs: 1) supplied core housing schemes, where units consist of a
covered shell on concrete slab with a toilet and/or cooking facilities; 2) site and services

schemes, involving serviced building lots parceled from new tracts of land with

3 For example, Janet Abu-Lughod (1961) in Cairo, Egypt; Lisa Peattie (1968) in Cuidad Guyana,
Venezuela; Aprodico Laquain (1968) in the Philippines; Anthony and Elizabeth Leeds (1970) and Janice
Pearlman (1976) in Rio de Janeiro, Brazil; Alan Eyre (1972) in Jamaica; and Peter Ward (1976) in Mexico.



infrastructure; and 3) squatter upgrading, involving physical improvements to existing
sites. Program components to aid housing consolidation varied to include steps to
providing security of tenure, and housing loans.# With financial support of international
- lending agencies such as the World Bank and the United States Agency for International
Development (USAID), these measures became appropriate strategies for urban

improvement with variable results.

Although much good has resulted from these efforts to improve the urban living
conditions in many countries, there are concerns about the utility and progress of projects
in meeting the needs of the urban poor and the disenfranchised. For the principal agencies
involved, success can be measured by impressive statistics on the quantity of housing units
upgraded and new plots provided, or the millions of dollars in capital spent. But questions
of program objectives, policy instruments and program delivery have surfaced.
Specifically, issues of high standards, appropriate technology, sustainability, replicability,
cost recovery, and institutional capacity are continually being raised (For example: Peattie,
1982; Linn, 1983; UNCHS, 1987; Carvalho, 1988; Rakodi, 1987, 1988).

In addition there is still a need to educate urban administrators to recognize the
functional role of marginal settlements. Despite the progress made and wider acceptance
gained in the 1980's, there is still some refusal of recognition and in fact, continued
demolition of marginal settlements in some places. Specifically, the visual "eyesore" image
of squatters has not changed. For example, in Seoul, Korea, evictions of squatters were
associated with the preparations for the 1988 Summer Olympics. Similar demolitions took
place in Manila, Philippines prior to the 'Miss Universe' beauty pageant and the state visit
of the head of the Roman Catholic church. In the Dominican Republic, large-scale

evictions were iniatiated in 1988 to accommodate commercial redevelopment (Hardoy &

4 A more detailed discussion of the self-help approach is presented in Chapter 3.
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Satterwaithe 1989, 45-8). As recently as 1991, the City Council of Harare, Zimbabwe,
attempted to bulldoze hundreds of plastic and cardboard squatter shacks in high-density
suburbs for the official state visit of the Queen (of England). The Council felt such visual
- eyesores "might offend" the Queen on her brief visit to officially open the Commonwealth
Conference (McCullum, 1991). Hardoy and Satterwaithe explain that governments usually
Justify evictions in one of three ways: the most popular is to "improve" or to beautify the
city; a second reason is based on the idea that slums are centres of crimes and a haven for
criminals; the third argument is based on urban redevelopment - the need to use land more
intensively.> Nevertheless, critics argue such clearance schemes only exacerbate the
problem. Such measures destroy the few housing options available to the poor, which
results in doubling up with other households or building another shack in another illegal
settlement (Hardoy & Satterwaithe p.43). The end result shows it only shifts the problem
either to another existing squatter location, or to encourage another spontaneous settlement.
Obviously, there is still a long way to go before the virtues of aided self-help housing

become accepted and respected planning tools.

1.4 OBJECTIVES

Given their apparent permanence, this thesis is an attempt to address how we can
best resolve the growing urban dilemma of marginal settlements. More specifically, how
marginal settlements can be improved and accommodated in the present and future
development of the city. To accomplish this task, the thesis seeks to examine some
underlying questions: how should public officials consider marginal settlements; should

marginal settlements be regularized; is site upgrading the way to go; how suitable is the

5 The Urban Redevelopment approach was copied from the Developed Countries, particular from the
United States. The most striking Canadian example involved in the removal and dispersing the
predominantly black community of Africville, in Halifax, Nova Scotia, between 1964 and 1969. The site is
now a city park. For further reference, see Clairmont & Magill (1974).
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provision of mass low-income housing schemes; but perhaps most of all, can urban
planners help create livable communities? The premise made here is that marginal
settlements are an integral part of the Third World city and should be recognized and
- accommodated within the city's planning and development process. An inquiry would
reveal that when given the opportunity, these settlements can develop into thriving
communities.

Given the accepted fact that there are no universal solutions to the problems of
planning in the Third World, the objective of the thesis is to provide a conceptual
framework in which it should be possible to create a workable development program for
marginal settlements. The thesis does not focused on a specific case study, instead it focus
on developing a conceptual model for a process, based on secondary research. The
emphasis here is on designing a "process" rather than a "product.” The aim is, therefore,
on developing a program of action that can assist national and local authorities, and most
importantly, local communities to address the problems of improving their living
conditions and their habitable environment. Ultimately, the long term goal is towards
improving the quality of life and building sustainable cuammunities.

The thesis is not intended to be a panaca for all marginal settlements, nor can it offer
a detailed program for every squatter problem. However, it hopes to draw upon some
previous experience to strengthen the capacities of the marginal settlement communities to
improve the quality of life and achieve self-fulfillment. It is believed that more appropriate
and detail solutions can best be achieved at the community leVel, since situations are time,

location and culture specific and therefore differ by settlement and by region.
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1.5 METHODOLOGY

The research is organized into three parts. In order to develop a better
- understanding of the situation surrounding marginal settlements, the first part explores the
dilemma in the larger context of urban developments. It examines the urban condition in its
relationship to the growth of marginal (or informal) settlements. Two issues are
subsequently examined, the fundamental causes and the planning practice responses to the
dilemma.

The second part focuses on recent experiences of Third World governments in
trying to resolve the “squatter problem.” It is an assessment of whether the approaches
adopted have provided appropriate solutions and the institutional innovations to support the
delivery of such programs. Evidence is based on case studies reviewed and reports
presented of programs and projects implemented over the last three decades. The summary
findings of this phase is used to provide a program criteria for an intended development
program framework.

The third part of the thesis explores the possible options to provide a workable
solution. It consists of a synthesis of the research findings of the first two parts.
Alternative sources of information that reflect new decision-making approaches, innovative
planning strategies and where necessary, organizational strategies are explored to

complement the basic findings.

1.6 ORGANIZATION

This introductory chapter is followed by four chapters. Chapter Two provides an
overview of the urban situation in developing countries as it relates to the growth of

marginal settlements. The basic argument is that these settlements are the product of
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underlying structural conditions and inadequate government responses to the needs of the
urban poor.

Chapter Three is a review of the previous attempts to resolve the dilemma. It
. reviews how specific housing programs - building drectly and the self-help and mutual-aid
- had satisfy the needs of the urban poor and the goals of the government.

Chapter Four examines the effectiveness of both the Non-capitalist alternative and
Market Reform solutions in providing meaningful changes for the urban poor and excluded
majority. It then discusses a conceptual framework for developing an alternative
community-based strategy for settlement improvements.

The thesis concludes with Chapter Five. It focuses the operational side of the
community approach concept. It outlines some basic recommendations for consideration in
designing and implementing an effective strategy. Emphasis is placed on programming

principles and developing the institutional framework for community development.
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CHAPTER TWO
THE CONTEXT OF URBAN DEVELOPMENT

2.0 INTRODUCTION

Among the surfeit of literature on Third World cities discussions of the marginal
sector are inextricably linked to poor housing conditions, lack of employment and limited
social services (Gilbert & Gugler, 1982; Linn, 1983; Dickenson, et. al., 1983; Lowder,
1986). These conditions reflect larger economic and social inequalities that characterize the
internal structure of cities (or towns) in developing countries and are clearly visible in the
urban landscape. There is a dual nature to Third World cities. Some areas of the typical
Third World city are planned (or "psuedo-planned") and development is controlled. In
these areas the population generally consists of those doing well, the better off or "status
quo". Other areas of the Third World city exist as marginal or "the informal sector"
without formal planning or development. These areas are occupied by the urban poor and
are classified as illegal developments. In some cities this informal illegal sector can
constitute over one-half of a city's population. Given the magnitude and prevalence of
marginalized settlements it is little surprise they have come to symbolize the most visual
consequence of Third World urban development.

The essential purpose of this chapter is to provide an overview of the urban
situation in developing countries as they relate to the creation and persistance of marginal
settlements. Any attempt to understand and address the problems of marginal settlements
must be done so within the context of the larger issues of urban development. This chapter
focuses on two areas: urbanization (as a component of urban development), and urban

planning practices (as an administrative tool to guide or control urban development). The
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intent is to show that marginal settlements are a product of conditions generated by the
urbanization process and that specific urban planning practices have reinforced these

marginalized urban conditions.

2.1 DEFINING URBANIZATION

At this point it is important that the meaning of urbanization be clearly understood.
Due to the lack of a clear definition by some authors on the subject, many readers often
confuse the distinction between urban growth and urbanization. The term urban growth
simply refers to the growth of the population living in urban centres. There can be urban
growth without a concomitant increase in "urbanization". It is not the same as urbanization
because if both the rural and urban populations are growing at the same rate, there is urban
growth but the proportion of people living in urban centres will not change (Hardoy &
Satterthwaite, 1989: 223). Therefore, the term urban growth is best reserved to describe
the absolute growth of urban populations, or the physical expansion of the urban
environment.

On the other hand, however, urbanization carries a broader definition. First,
urbanization generally refers to the difference between the growth rate of the urban
population and the national population, or the process by which an increasing proportion of
the population comes to live in urban centres. This implies that any nation with an
increasing level of urbanization has an increasing proportion of its population living in
urban centres (United Nations 1980: 33-34; Hardoy & Satterthwaite,1989: 223).

Secondly, urbanization constitutes a multi-faceted phenomenon which implies not
only changes in population distribution, but also the processes which cause this change. It
can be regarded either as demographic - involving changes in size, density, and

composition of the population in different areas; or structural - involving fundamental
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changes in the economic structure of society; or behavioral - involving changes in human
perception and action. The frequent confusion between the terms urbanization and urban

growth is due to many of these processes historically occuring simultaneously.

2.2 THE CONTEXT OF URBANIZATION

The issue of marginal settlements is complex and cannot be fully understood in
isolation of the larger problems of urbanization. Indeed, evidence would suggest the
relationship between the urbanization process and marginal settlements is one of cause and
consequence. Marginal settlements are an end product of the lack of adequate and
appropriate development to accommodate urbanization and rapid urban growth. But
marginal settlements also emerge as a result of the uneven distribution of wealth.

In many cases in the Third World there is an extremely uneven distribution of
economic wealth concentrated in a few large cities. Ironically, this is indirectly related to
the growth in squatter and informal settlements as migrants from rural areas move to a city
or town to pursue a better life. Morris Jupplentz stated that "the manifestation[s] of
squatting become apparent when the rate of in-migration from rural areas of families from
the smaller towns or from rural areas is greater than the rate at which the city can absorb or
integrate the families into the existing structure of urban society" (Jupplentz,1970: 11)
Simarly, McGee stated "that migrants move with the hope of obtaining employment and
making a living, but with no institutional provisions to suppdrt them they occupy vacant
land and ultimately develop sizeable squatter settlements" (McGee,1971: 14). As such, it
can be argued marginal settlements are generated as a consequence of the underlying

structural conditions of the social and economic system.
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2.2.1 HISTORICAL DIMENSION

There is general recognition in the literature that for many cities of the Developing
- World, colonialism played a dominant role in their early development and especially in
shaping their urban form (Lowder, 1986; Hardoy & Satterthwaite, 1989; Devas & Rakodi,
1992; King, 1992). Colonialism not only produced a pattern of uneven development
between the developed and developing countries, but also created divisions between urban
and rural areas and within cities themselves. The effect of colonialism is evident through
out the entire urban hierarchy. The main or dominant cities were created under mercantile
colonialism as growth poles for economic activities which connected to international
markets. Furthermore, mercantile forces gave rise to many lower order costal towns and
cities with other settlements growing on the trade routes into the interior. Many of these
urban centres were based on existing indigenous settlements, others were established from
the "ground up". In Latin America, the dominant cities were founded by Spaniards and
Portuguese. Similarly, in Sub-saharan Africa nearly all national capitals and many other
contemporary cities were established by European colonial powers - Britain, France,
Portugal, Germany and Belguim. The situation is similar for South-east Asian cities such
as Jakarta, Manila, Yangon (Rangoon), Ho Chi Minh City (Saigon), Singapore, Calcutta
and Hong Kong (Hardoy & Satterthwaithe, 1989: 18-19). Although marginal settlements
are predominantly a post-Colonial (or Post-World War II) phonemona, the conditions
associated with it - urban primacy, rapid urban growth, urban poverty and segregated
| urban development are rooted in historical urban development.

Primate cities, under colonialism, reflected the close economic association between
the European colonizing powers and their overseas colonies. Under this system, colonial
cities had primarily political and socio-cultural consumption-oriented functions, strictly to

the benefit of the core nations and ruling elites. The cities served as financial,
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administrative and manufacturing centres, exerting influence down the hierarchial structure
in order to facilitate the economic exploitation of the hinterland. Using the plantation
system of agriculture, colonial territories were organized to produce primary products such
- as sugar, tea, coffee, rubber and tobacco for European markets. Most of the profits and
resources were sent back to the mother country. This system altered rural economies from
subsistence and trade to large-scale export producing products and is primarily responsible
for the vast pool of rural migrant labour into the primate city. The extent of the impact is
summed up by Nick Devas:

The penetration of capitalist production since colonial times has both created

a demand for labour and has led to fundamental changes in the agrarian

economy. Colonial and capitalist exploitation....has created such an uneven

pattern of development, both within and between the sectors, that migration

is an inevitable part of the process of extracting surplus value from the
territory (Devas & Rakodi, 1992: 240).

Therefore, many argue that the incorporation of the Third World into a global capitalist
system created a system of dependency and economic underdevelopment. Drakakis-Smith
(1980) stated that the underdevelopment maintained within this unequal, exploitative
relationship between the First and Third Worlds has prevented any mechanistic transition to
a "mature" economy and has resulted in dependent urbanization. The urban structure,
(especially in regard to the internal and external spatial organization of cities), played an
important role in maintaining dependance on the First World. Drakakis-Smith stated that
“the primate city was above all the creation and agent of capital penetration on behalf of the
First World" (Drakakis-Smith, 1980: 20).

The results from this exploitative relationship between First and Third World is a
distinct pattern of urban development that is different from the developed countries. In the
Third World the urban population has a tendency to concentrate in only a few large cities

which often grow faster than other urban centres within the country, gradually giving rise
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to a "skewed" urban hierarchy. This spatial outcome has been described in Western
context as “over-urbanization" or "an inbalance mode of development," and being
“problematic in nature” (Cubukgil, 1981: 3-4). The urban imbalance denotes the
- dominance of one or a few cities vis-a-vis the rest of the urban system in a country and is
referred to as urban primacy, with the largest city known as the primate city. Functionally,
urban primacy concentrates populations, wealth and other productive power in a single
city, often diminishing other regions of the same nation (Lyman, 1992: 22). This pattern
toward urban primacy acclerated during the Twentieth century and especially since the end
of World War Two. Most capital cities in developing countries today are primate cities.

At present, we encounter in the Third World a system of urban development
inherited from colonalism and dependent upon the global (capitalist) economy. For the
majority of citizens in Third World cities this has meant subsistance urbanization where the
ordinary person has only the basic essentials for survival. Colonalism was a system of
exploitation that produced an overall economic underdevelopment, spawning urban
migration without industrialization which was not the case for the Western World. Berry
notes that Third World countries cannot use the same techniques for economic development
which the Western world employed. These techniques involved expropriating labour power
and natural resources from the underdeveloped Third World and controlling the
international markets. As a result, the Third World nation and city begins with a set of
handicaps inherited from the colonial era, which is being perpetuated despite the formal
disappearance of political empires. Berry argues the lack of an industrial base means the
the bulk of migrants to Thrid World cities find marginal employment at best (Berry, 1981:
75). As Cubukgil (1981:1) notes, the cumulative effects of urban primacy worked towards
radically transforming cities, whose problems, initially envisaged as belonging to the
transitition stage of urbanization, become permanent features of urban life. The formation

of squatter shacks, once seen as temporary shelters, continue to evolve into the permanent
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neighbourhoods that exist today. Thus, the colonial legacy has contributed much to what is

seen today to be intractable problems.

-2.2.2 CONTEMPORARY PROCESSES

There is little arguing the impact of the First World has had on shaping the current
pattern of Third World urbanization. Recognizing the historical rationale for the
contempory Third World city is a precondition for addressing the issue of the marginal
settlements themselves. This section examines how the urbanization process creates
marginalized conditions. It is implicitly stated that urbanization and, more specifically, the
urbanization process is the result of a complex interplay of several underlying factors (Abu-
lughod & Hay Jr., 1979; Paccione, 1981; Taylor & Williams, 1982; Potter, 1985;
Drakakis-Smith, 1987 & 1990; Hardoy & Satterthwaite, 1989). Taylor & Williams
explain that the present urban condition is a product of both fundamental, or underlying
causes and consequences; which together form a chain of interlinked factors categorized
under: demographic, economic, social, political, and environmental headings. Taylor &
Williams note that any particular factor may or may not be technically described as a
problem, but in general the entire range of urban problems comes from this chain (Taylor &
Williams 1982, 3-16). However, this thesis recognizes three principal factors generating

marginal settlements to be demographic, economic and political.

2.2.3 Demographic Trends

Foremost to the creation of marginalized conditions is the rapid pace and scale of

urban growth. Rapid urban growth creates the context for the myriad of urban problems

that follow. Population growth increases the urban density, which subsequently intensifies
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the pressure for adequate housing, employment and social services (Taylor & Williams,
1982: 4). The United Nations (Habitat) report stated that while the average overall urban
growth rates for Developing countries are not high by historic standards (3.4% in the early
- 1980s down from 5.2% in the 1950s) what makes the issue alarming is the sheer size of
the absolute numbers. Urban populations in developing countries dramatically increased
from less than 300 million in 1950 to 500 million in the early 1960s and to 1.1 billion by
1985. Itis expected to increase by 760 million by the year 2000 and reach close to 4 billion
by the year 2025, a figure comparable to the world’s total population in 1975 (UNCHS,
1987: 50). The greatest impact of growth is felt in the largest cities which are receiving a
disproportinate share of the population growth. Moreover, in some countries, the rate of

the urban growth is higher than national growth rates (See Table 2 below).

Table 2.
URBAN GROWTH IN SELECTED DEVELOPING COUNTRIES, 1990-95.

Country Pop Average Growth  Percent  Urban Growth
(Millions) Rate (%) Urban Rate (%)
1992 1990-95 1992 1990-95

Kenya 25.2 3.4 25 6.8
Tanzania 27.8 34 22 6.7
Zambia 8.6 2.8 42 34
Nigeria 115.7 3.1 37 5.5
Hong Kong 5.8 0.8 94 1.0
Singapore 2.8 1.0 100 1.0
India 879.5 1.9 26 2.9
Turkey 58.4 2.0 64 4.6
Cuba 10.8 0.9 74. 1.5
Jamaica 2.5 1.0 54 2.2
Trinidad &Tobago 1.3 1.1 65 1.6
El Salvador 5.4 2.2 45 3.2
Mexico 88.2 2.1 74 2.8
Brazil 154.1 1.6 76 2.5
Peru 22.5 2.0 71 2.8
Venezuela 20.2 2.1 91 2.7
Papua New Guinea 4.1 2.3 17 4.7
Source: United Nations Population Division, World Population Prospects: The 1992 Revisions. New

York: The United Nations, 1993.
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Urban growth is generated by substantial rural-to-urban migration on one hand, and
by natural increase in both the urban and national populations on the other. Natural
increase is the net result of reduced death rates with an unmatching decline or increase in
- fertility rates. Natural increase is considered the major factor in urban population growth,
especially in the more urbanized developing countries. Average estimates of natural
increase accounting for population growth range from one-half to three-fifths (UNCHS,
1987; Preston, 1988; Hardoy & Satterthwaite, 1982).

The rural-to-urban migration is largely due to social and economic "push-pull”
factors between the rural and urban environments. The "push” factor often results from
situations such as over-crowding, lack of economic opportunities and access to essential
social services in rural areas. This is caused in part by diminishing job opportunities
following the switch from subsistence farming to cash crops and the resulting displacement
of large numbers of peasants. Rural adversity also pushes people towards the cities. This
in-migration is overwhelmingly internal and voluntary, but in some regions transnational
and impelled migration may be significant. For example, since 1967 Amman, Jordan has
recieved an estimated 250,000 refugees. Similarly for Africa, in the early 1980 there were
an estimated 2.7 million refugees displaced from 14 countries to 22 other countries
(UNCHS, 1987: 64). The wider range of circumstances includes both natural and man-
made disasters such as floods, drought, famine and civil wars. On the other hand the
"pull" factor is based on perceived greater opportunities in employment, better education,
health facilities and a degree of freedom and social emancipation in the city (Taylor &
Williams 1982: 4-5).

There is a generalization that rural-to-urban migration tends to be much greater in
countries with more advanced economies, or higher levels of investment in cities by both
the private and public sector. Samuel Preston argues that rural out-migration is fastest in

countries where economic performance allows the best possibilities for accommodating the
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exodus. Furthermore, he adds that many of the cities which have grown most rapidly
during the last 20 - 30 years have done so because their “booming” economy attracted a
large number of people (Preston, 1988: 13). Thus, rural poor are attracted to cities
- primarily because the city offers a wider variety of economic and social opportunities for a
better quality of life.

One direct result of this growth in urban populations has been a lack of adequate
housing, resulting in a major urban housing crisis. The vast stretches of squatters and
shanties that mushroomed in every major city in the developing world are a visual
expression of the breakdown in conventional mechanisms for the provision of housing
when confronted with demands of such awesome proportions. It is estimated that while
some of the larger cities in developing countries are growing at rates of up to 10 percent per
annum, slums and squatters in some of them have been growing twice as quickly
(UNCHS, 1987). In a few cities over 80 percent of the population are living in informal
settlements (see Table 1 in Chapter 1). It is assumed that given the present rates of growth,
the number of people (some 600 million) living in very poor quality housing can be
expected to double by the year 2000. If current trends continue it is evident that the already
overwhelming problem of slums and squatting will begin to reach unimaginable
proportions in years ahead (UNCHS, 1987).

The poor make up for low household incomes by intensively occupying space and
by making do with little. Although housing conditions vary in size and occupancy, the
most common form of multiple occupancy involves severai members of a household
sharing the same room. For example, in India it has been estimated that two-fifths of the
urban population live in one-room shelters with an average occupancy of nearly five
persons. One-half the city of Calcutta's families live in one-room shelters devoid of almost
all amenities. Similarly, in Greater Bombay city, an estimated 77 percent of households

with an average size of 5.3 persons live in one room. In Mexico City, nearly one-third of
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all families sleep in a single room, and 40 percent have no or very inadequate sanitation
(Stokes, 1982, cited in UNCHS 1987). Thus, in the context of a highly restricted housing
market, the squatter settlement appears to be the only solution to overwhelming shelter and

- other related problems.

2.2.4 Economic Conditions

Associated with the demographic transition taking place in Developing countries are
the underlying economic factors. Indeed, the existing economic system in developing
countries is perhaps the major determinant (or catalyst) in generating marginalized
conditions. For the most part the underlying economic factors generating this condition
consist of: firstly, an inadequate level of genuine urban economic development in relation to
population growth; secondly, a basic dualism between the modern industrial sector and the
traditional informal sector; and hirdly, the lack of integration between the urban and rural
economies (Taylor & Williams 1982: 7-11).

What prevails in most Developing countries today is a dual economy. On one part
is the industry-based formal sector, which is capital-intensive. On the other is the labour-
intensive traditional or informal sector, in which a large portion of the urban poor derive an
income. During the 1950s and 1960s, many newly independent countries, attempted to
address the “backwardness” of their economies by adopting the trickledown model of
economic development. The model assumed the universality of prevalent economic
development thinking. It emphasizes the modern sector economy as the engine of the
growth process and the surplus labour from the informal sector as the cheap fuel to drive
the engine (UNCHS, 1987: 11). This is done through capital-intensive, accelerated growth

programs to promote national and urban developments.
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The most serious failure of the trickledown model of development has been its very
limited capacity to provide the poor with productive employment. The accumulation of
population in Third World cities has outstripped by a large margin the capacity of their
- manufacturing economies to absorb the vast pool of labour. In countries with small
economies like Zaire, Thailand and Haiti, it is noted that sheer economic stagnation is
responsible for the gap between the number of town dwellers and jobs; but in Brazil, India
and Mexico, labour surplus in the towns has been exacerbated because their industralization
programs are based on imported technology which is capital intensive and employs few
workers (Dickenson et. al, 1983: 180). The Habitat report states that after three decades of
development efforts, the number of people living in poverty without a reliable source of
income and without any real prospect of securing the work that could provide it, is greater
than ever before (UNCHS, 1987: 11). The outcome in general produced not only a
widening gap in income distribution between the urban formal and informal sectors, but a
disproportinate share in urban investments that intensified the rural-urban bias at the
expense of the rural economy. Hence the reasons for further urban migration.

For many of the urban poor the problem of access to decent shelter, basic services
and food are rooted their state of poverty, which itself is conditioned by their inability to
gain productive employment. So far, employment creation has greatly lagged behind the
labour force growth in the vast majority of developing countries (UNCHS 1987: 71). The
official unemployment rate for most developing countries around the mid-1980 shows that
15-20 percent of the labour force are unemployed. For womeﬁ, the rate often goes as high
as 30 percent (ILO, 1986, cited in UNCHS, 1987: 71). Therefore, the outcome can be
described as a segmented labour force, with a large aggregate of low income people
unemployed or under-employed.

Reasons for the housing crisis lie in the disparity beiween supply and demand in the

low-cost housing market. It is noted that the demand is only partly caused by the rapid
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rural-to-urban migration. The more influential factor is the high rents in relation to the
incomes of the urban poor (Gulati,1985: 209). In addition, the problem has been
compounded by a lack of governmental funds for housing subsistence, by inflated land
. prices boosted by housing needs and speculation, and by real estate profiteering on the part
by the upper and middle classes (Dickenson, 1983: 185). These circumstances have placed
the urban poor at a disadvantage in the housing market. Because of their low standing in
the labour market, the poor are unable to purchase housing in the quantities and at the cost
that have any relation to their income. Under such circumstances the tendency to avoid the
formal housing market altogether and squat on land that is not in active use (either for
speculation or other reasons) is a practical alternative. Therefore, it is not the lack of
integration that is a problem for the poor, but rather the conditions and the terms that

govern the participation of the poor.

2.2.5 Political Control

The reality of political control is perhaps the key generating factor for a weak
integration of national economies and the excessive differences in income, wealth and
opportunities. This uneven distribution of a nation's wealth is the outcome of the single
pursuit of capital intensive developments, in which the benefits do not trickle down to
lower income people. Little consideration had been given to a more equal distribution of
existing resources used in ways which relate to local economic possibilities and meet
general needs. Political power is largely concentrated in the hands of the same wealthy
elites who control the economy and who live chiefly in the larger urban centres, particularly
in the primate cities. This top down decision-making structure, exhibits disparities between
the interest of the ruling elites and the rural and urban peasantry. This has been the basis

for Michael Lipton (1976: 41) argument that,
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The most important class conflict in the poor countries of the world today is
not between labour and capital. Nor is it between foreign and national
interests. It is between the rural classes and the urban classes. The rural
sector contain most of the poverty, and most of the low-cost sources of
potential advance; but the urban sector contains most of the articulateness,
organization, and power. So the urban classes have been able to 'win' most
of the rounds of the struggle with the countryside; but in doing so they have
made the development process needlessly slow and unfair.

Consequently government policies and programs run the risks of being out of touch with
the aspirations and attitudes of the peasantry. But as Hardoy and Satterthwaite puts it,
"governments might decry the fact that the city is growing rapidly but rarely they ask why,
or to the extent to which their own policies are one of the main causes (Hardoy &
Satterthwaite, 1989: 52).

Government response towards the poor is another factor in understanding the
growth of informal setlements. It is argued that the main cause of the problems that
accompany urban growth is the inappropriate and inadequate actions of government
(Hardoy & Satterthwaite, 1989: 7). This is evident in the way the poor are excluded from
the legal housing markets and from receiving public services, like water supply and health
care services. Government attitude towards squatting had been and continue in some
countries, to eradicate squatter settlements. This was often claimed in the name of city
beautification and urban redevelopment. It is well known now that it only shifts the
problem to another area of the city.

Where there is no squatter eradication efforts, there is still a profound absence of
municipal services such as water, electricity and sanitation services. Such vital services
often have an inverse relationship to population density. The most populated areas are the
marginal settlements and the areas of lowest density are occupied by the more affluent

people.
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The issue of land ownership and distribution is also another example of
government's inaction. Large tracts of urban land are concentrated in the hands of the
wealthy, which tends to be held for speculation, while the poor resort to occupying
- marginal lands, through renting or squatting. In some cases land is owned by the
government, but they have not made any significant effort to redistribute it to ease the
demand for lower income housing. This attitude is also reflected in the urban planning
laws that govern building codes and standards, that makes the very existance of marginal

settlements illegal.

2.3 THE CONTEXT OF URBAN PLANNING

It is widely acknowledged that the practices of urban planning in developing
countries have not responded adequately to the problems associated with marginal
settlements. Ironically, for the most part, it can been argued conventional urban planning
practices have contributed to their rapid and spontaneous development. Government rules
and regulation in regards to planning and building ensures that even the most basic aspects
of the lives of these citizens - obtaining shelter and earning an income - are illegal.
Moreover, the tendency was to identify the squatter problems as housing problem. Sadly,
remedial efforts have been less than successful in reducing squatting or improving the
living conditions. The underlying problem facing both governments and urban planners

seems to be a lack of understanding to the cause of the very existance of these settlements.
2.3.1 The Colonial Legacy

As noted earlier, the spatial and economic segregation in many Third World cities
today has its roots in the practice of colonial city building (Hardoy & Satterthwaite, 1989;

Taylor & Williams, 1982; King, 1990; Lowder, 1986). Under colonial rule, urban
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planning was an adaptation from First World metropolitian cities to the colonies, to fit the
political and economic framework and the soci-cultural and ideological context of the
colonial society (King 1990: 148). The political and economic frameworks accounted for
- the location and access of the administrative and commercial buildings housing the key
institutions of colonialism, as well as cultural and recreation spaces for the ruling elites.
Provisions for the accommodation of native labour were rudimentry and based on
principles and practices of race and class segregation, mainly in the form of townships,
mining compounds, and labourer quarters. Other native housing were indigenous and
developed independently outside the controlled planning areas.

In such cities, colonial governments imposed cultural and social segregation on the
native population. The ruling elites obsession with their own “health" was a major factor in
the racial and class segregation, between themselves and the native labour serving them.
The worst aspects of this was revealed in South Africa's apartheid system. The theory of
planning was based on these concerns for health, combined with a set of social and
aesthetic beliefs. This was based on the Garden City movement that dominated British
town planning in the first half of the twentieth century. In many colonies (Trinidad in
1945, Nigeria in 1946, and Uganda in 1948), planning legislation was based on or copied
directly the English Town and Country Planning Act, 1932 (King,1990). As Anthony
King noted,

Planning notions and legislations were introduced as part of the overall

situation of colonial power.... In this situation the techniques and goals of

planning - orderly development, easing traffic flows, physically healthy
environments, planning residential areas, reduced densities and zoning of
industrial and residental areas were introduced, each according to the
standards deemed appropriate to the various segregated populations in the

city - and all without disturbing the overall structure of power (King,
1990:.54).



30

Many current statutory controls are still based on legislation passed under colonial rule.
Hence the reason most Third World cities today retain their social segregation - the city of
the rich and the city of the poor. But as Hardoy and Satterthwaite noted, this segregation
- now relies more on income than race - a nation's own elite and rich foreigners inhabit the
areas once reserved for colonial staff and other Europeans, as well as the new garden

suburbs developed since colonial rule (Hardoy & Satterthwaite, 1989: 20).
2.3.2 Conventional Urban Planning

The scope of conventional urban planning efforts is very limited when addressing
marginal settlements. This is due to the fact that the ideals of urban planning were
embodied in the production of the master plan. The masterplan represents a comprehensive
spatial design for an urban centre based on the principle of land segregation according to
use. Land required for housing, commerce recreation, industry and a variety of other
purposes is identified and zoned for different uses. Transport networks are designed to
link these different zones and public utilities such as water supply, electricity are provided.
Land use is controlled through legislation and the creation of administrative procedures for
the issuing of building permits and in this way orderly, planned development is
encouraged.

Through these procedures and techniques, planners claim they analyze urban needs
and problems scientifically and seek to deal with them through the rational allocation of
resources. (Handiman & Midgley, 1982: 145). However, such plans have taken little
account of the economic and social constraints in developing countries, often ignoring
specific problems such as the rapid growth of marginal settlements. As Dywer noted, few
master plans make provisions for accommodating new migrants and improving squatter
settlements (Dwyer, 1975: 94; cited in Handiman &Midgley, 1982: 145). Hardoy and

Satterthwaite pointed out that not long ago it was common to find maps in use by city
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planners still representing large squatter settlements as unbuilt areas or open space, as if the
illegally developed sites occupied by thousands of households somehow did not exist
(Hardoy &Satterthwaite, 1989:39). This inability to incorporate these areas of marginal
- developments are one reason why masterplans frequently becomes useless after they are
completed.

The situation is not restricted to the traditional primate cities, as they have been
reproducd in newly created cities. Since the second world war, at least eleven governments
in Asia, Africa and Latin America have built new capitals and industrial centres. These
include: Dodoma in Tanzania, Abuja in Nigeria, Ankara in Turkey, Chandigarh in India,
Cuidad Guyana in Venezuela and Brasilia in Brazil. These new cities were constructed to
relieve increasing population pressures in the old capitals and transform the nation's image.
The city building process in Brasilia and Chandigarh, for example, were influenced by
visonaries such as Le Corbusier and in the Beaux Arts tradition of grand civic architecture.
The common link has been that they have attempted to bring about dramatic social and
economic change in the nation through a special form of social engineering (Gilbert, 1989:
241).

However, the results have been paradoxical. Instead of helping to change their
nations, too many of the new cities developed symptoms that their construction was
intended to remedy. Rather than demonstrating the superiority of planned urban design,
the new cities have taken on most of the undesirable characteristics of existing urban areas
(Holston, 1989; 4; Gilbert, 1989: 236). The tendency is for the new urban centres to
reproduce the major failings of the wider society. Despite the best efforts of the planners
Abuja has failed to escape the corruption endemic in Nigerian society. Dodoma suffered
from the general poverty of Tanzania. Brasilia and Cuidad Guyana have seen the

proliferation of shanty towns so typical of the rest of their countries (Gilbert 1989: 234 -
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242). In the case of Cuidad Guyana, Lisa Peattie argues that the planners seemed to
operate in a vaccum, away from what seems to be a social reality. She states,
The conceptualizers and planners have to operate on a large scale: the scale
of maps of regional economic flows, of migration statistics, of predictions
of labour force need and supply. But in the end, all those generalizations
and plans are summaries of what individual human beings are doing to help
themselves, or will be doing in the future. It sometimes helps, even for the
general planner, to look at what his plans and generalizations means on the
small scale, the scale of the individual human being or the single
neighbourhood. The planner may also find it useful to look at what is

happening outside, inside, and around his plans and his control (Peattie,
1968:1-2).

Similarly, in the case of Chandigarh, Madhu Sarin pointed out that the developed
models, hierachies and urban forms bore little relationship with the real needs and
aspiration of those who would have to live in them. Approximately fifteen percent of the
city's population live in industrial settlements outside the visualized framework of the
master plan. Whatever may be the architectural merits of this project, Sarin concludes that
"the planned development of Chandigarh has not catered for the needs of the deprived
newcomers to the city, and has been wasteful of scarce resources in a number of ways
(Sarin 1973:18: cited in Devas and Rakodi, 1992: 70)

In sum, urban planning has not only failed to take into account demographic
realities, but has also been insensitive to social conditions. The planning process has been
made naively unaware of the nature and extent of urban poverty. Instead, its architectural
and engineering bias has emphasized the infrastructure at the expence of human needs.
Failure to take account of the poverty problem, which is so characteristically evident in
Third World cities, has often reduced planning to a paper exercise. This insensitivity to

human needs has influenced the way governments have formulated housing policies.
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2.4 SUMMARY

It is increasing apparent that demographic, economic and political forces will not
" only continue to foster rapid growth in many Third World cities, but shape the internal
structure of the city as well. Most governments have not been able to respond adequately
to the sheer demand for housing, employment and other basic services for the poor. As a
result the growth of marginal settlements will continue as permanent features of the way the
City grows.

The ability to address their basic needs of marginal settlements has been fragmented
and sectorial due to the limits to physical planning. The underlying problem seems to be a
combination of a lack of sufficient understanding and coordination by urban administrators
of the circumstances surrounding the very existance of these settlements. Despite
continued efforts at controlling developments and grandiose plans for cities, traditional
urban planning pracitces can no longer hold up to the rapid urbanization trends and the
internal dynamics of the Third World city. Subsequently, it cannot respond to the needs of
the poorer segments of the population and the persistance of squatter settlements. It
therefore becomes increasingly important policies towards marginal settlements must work
toward improving the living conditions of the urban poor and alleviate urban poverty. The

following chapter examines what has been the response in trying to address these issues .
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CHAPTER THREE
ATTEMPTED SOLUTIONS - SHELTER STRATEGIES

3.0 INTRODUCTION

Government responses to the incidence of squatters and other informal settlements
have undergone a number of significant changes. As the growth of these low-income
settlements began to accelerate (demanding some responsive action), it eventually became
apparent to governments that the evictions, demolitions and relocations hardly constituted
an appropriate response, especially in light of acute housing shortages. Neither did
government apathy and indifference, or early reaction to further prevent and remedy the
situation prove effective. None had stopped the continuous growth of marginalized
settlements, or make any improvement to the general living conditions of its residents
(Hardoy & Satterthwaite, 1989; Drakakis-Smith, 1980).

After almost three decades of trying to control growth through eradicating slums
and squatter areas, most Third World governments have finally adopted a concillatory
attitude. They shifted their efforts from preventing urban growth towards planning for it.
This involves not merely coping with growth but even taking advantage of it (Pearlman,
1987). Such measures have taken the form of housing policies and programs directed
towards the provision of shelter and basic services. |

There have been two basic types of program responses. The first type involved
resettlement or redevelopment programs for squatters in which governments sought to meet
the growing shelter needs through the construction of large scale low-income housing
schemes. This response surfaced around the early 1950s but never gained popularity and

declined greatly by the 1970s. During the late 1960s and early 1970s a new set of policies
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emerged for improving the housing conditions of the poor. The new approach was in the
form of site-and-services schemes and squatter settlement upgrading programs,
based on principles of aided self-help and mutual-aid. The approach represented a distinct
- change in the attitude of governments. In this case the emphasis shifted away from
building directly for the poor to providing assistance for housing.

This chapter examines the way in which these public housing programs satisfy the
needs of the urban poor and the goals of their governments. It further attempts to ascertain
whether these programs are fundamentally capable of solving the marginal settlements

urban dilemma.

3.1 BUILDING DIRECTLY: LOW-INCOME HOUSING SCHEMES

The first positive attempt to address the living conditions of the urban poor by Third
World governments was the attempt to build large-scale low-income housing schemes.
These programs were in part a natural consequence of the view that migrants, squatters and
their unsightly slums were the cause of urban blight. The schemes also sought to redress
the severe housing shortage. The premise was simple, if enough housing units were built
there would be no housing shortage (Laquian, 1983: 13). But with the exceptions of Hong
Kong and Singapore, these programs were not considered successful since they failed to
reach the most needy. In addition, some projects proved to be very costly exercises for
govermments.

The particulars of low income housing schemes were relatively simple. Large-scale
public housing involved the construction of standardized apartment units in high-density
buildings and superblocks. The objective was to relocate squatters and shanty dwellers,
often as part of clearance and redevelopment programs. Drakakis-Smith (1980: 113)

identified three main types of government public housing committments: 1) estate
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developments, usually situated on peripherial sites; 2) new town developments in the form
of satellite communities; and 3) urban renewal schemes on existing squatter sites.
Generally, the basic characteristics of the housing units supplied was the provision of the
- completed dwelling unit before occupancy, constructed to some regulated "minimum”
space and standards. Living conditions were usually basic, with communal washing,
cooking and toilet facilities being the norm rather than the exception. Beyond these basic
amenities, very little consideration was given to community support facilities (Drakakis-
Smith, 1980: 130). Instead what seems to have been the main concern of governments at
that time was to house as many people as cheaply as possible.

Although the demand for low-income housing in the Third World had been
overwhelming, it was observed that in some cases social objectives were not the principal
motivation for government public housing programs. In some cases public housing
schemes were mainly the result of political and economic interests. For example, Pearlman
(1974) argued that the favela resettlement program in Rio de Janeiro, Brazil was pursued
not for the favela residents themselves but for the profit of the private sector which
benefitted from the valuable contracts offered and the clearance of land for general
development. Similarly, Drakakis-Smith (1980) state that the "crash nature" [sic] of the
Venezuelan housing programme carried out between 1954 - 1958 by President Jimminez,
was to display to the city's population the extent of both his power and concern for their
welfare by ridding the capital ctiy, Caracas of its "ranchos”. Drakakis-Smith also notes that
economic and political objectives have dominated the Hong Kohg governments decisions in
housing investments. In fact he argues that "a great deal of low-cost housing investment in
the Third World can be classed as tokenism; which are intended to be visible symbols of
governmental action concerning the poor. Rather than meeting the real needs of the low-
income groups, such schemes are designed to win approval and votes, or to impress

overseas visitors" (Drakakis-Smith, 1980: 124).
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Nevertheless, public low-cost housing schemes as the answer to meet the growing
shelter needs proved to be a very inadequate response. In reality, the government
provision of mass housing, a process historically argued as being fast and cheap due to
economies of scale, became slow, expensive, and had little significant impact on the
housing shortage (Hamdi, 1991:18). The main problem was affordability, both by
governments and the urban poor who were to be housed. First of all, in order for the poor
to be housed, the units had to be subsidized and this required high capital financing by
governments. Hardoy and Satterthwaite (1989: 108) stated that governments did not have
sufficient financial resources to solve even a small part of the problem, especially since this
cost involved the demolition of settlements and site clean-up. Further to this, the
chronically limited funds made it possible to resettle only a very small percentage of those
needing shelter.® In addition to the continuous housing shortfall, the units supplied were
too costly in relation to local needs. The poor were simply unable to afford what the
government was able to provide. It required fixed monthly rental or mortgage payments
from people with limited or no fixed incomes from informal sector employment. In some
instances only those who were relatively well off (like public servants and military

personel) were able to afford the units, or allowed to apply for them.

6 The extent to which some governments were unable to fulfill their goals varied and was influenced by
different factors. The following are brief examples of the quantitative inadequacies of housing programmes
over various periods between 1950 and 1980 (Hardoy & Satterthwaite, 1989; 108-9):
In Nigeria, the government had only met one-quarter of its targeted 202,000 units between 1976 -
1980. The initial investment planned for this programme was an outstanding $3.5 billion, and many
of these were allocated to relatively well-off households.
In Egypt, Cairo's Governorate's construction of nearly 39,000 public housing units between 1955 and
1975 can be compared to Greater's Cairo's population by some 2 million inhabitants in that same
period. In Alexandra (the second largest city) in 1984, public housing made up less than 1/2 of one
percent of the housing stock whereas informal or illegal housing represented 68 percent.
Similarly, in Kenya, the government was able to implement only 8 percent of the low-cost units of a
5-year plan (1974 - 8), and at 5 times the expected cost.
In Pakistan, the Karachi Development Authority (after eight years of effort 1972-80) was only able to
build 800 flats out of a projected 30,000 to 40,000 as part of the Joseph Lines Redevelopment
Scheme to re-house those living in very poor conditions.
In Bangladesh, between its first 5-year programme (1973 - 80), only 8500 government funded public
housing units were built out of a planned 45,000 and an additional16,000 units for public servants.
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A second problem relates to the location of public housing developments. Due to
the cost factor the "suitable" lands on the urban periphery for housing were unsuitable to
the needs of squatters. Squatter settlements tend to be located nearest to places of
. employment and intense human activity. But new towns and estate developments built by
government, in many instances, were located farthest from the occupants places of work,
basic services and community activities. This, therefore, required additional time and
expenses in travel, thus reducing the net employment income of the occupants. An
interesting example of this problem is noted in Bogota, Colombia by Harry Anthony
(1979). The issue of employment was completely overlooked by the government in the
location of a low-income housing project built to relocate former villagers from a dam
construction site. Anthony noted that although the new housing “looked comfortable and
pleasant," it was not suitable for the intended occupants’ needs and remained unoccupied
for some time after completion. He concludes that, the people who are resettled in these
uniformly miserable suburban environments, or ex-urban ghettoes are very uf?fortlfr;ate and
indeed very sad (Anthony, 1979: 23).

Another related problem is that public housing greatly reduced the liveability for
poor residents. In addition to location and the basic affordability factors, it was also noted
that insufficient attention was given to the lifestyles of the people it was intended to serve
(Hardoy & Satterthwaite, 1989). The building designs were ill-matched to the economic,
social and cultural needs of the poor. For example, in some instances application
procedures automatically ruled out women-headed households (even though a large
proportion in low-income areas are headed by women) and households without stable and
formal employment. In other situations the residents had to alter their way of life to suit
their new environment. One of the key characteristics of informal settlements was the
predominance of an informal economy and the social interaction of the residents.

Individual survival is often dependent on subsistance living, and friends or neighbours
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could be counted on for mutual support. They exist as a community with a sub-culture of
their own. But public housing offered little or no opportunity for continuing this type of
economic and social activity. First, the design of the new units excluded the informal
- sector economy which included, for example, small vegetable gardens and livestock, or
cottage industry. Such activities are hardly possible in high-rise apartment blocks.
Secondly, regulations imposed by authorities restricted the type of occupancy. They could
not sublet their units or take in tenants to supplement their limited income as previously
done in the squatter settlements. Such conditions imposed on the new occupants had
forced many of them to give up their alternative means of earning an income. This is
perhaps the main reason why public housing has not been a solution for many.

In addition to the economic limitations, the designs often failed to consider cultural
needs and family composition and structure. This was because many units were designed
according to typical Western planning concepts of small nuclear families (Hardoy &
Satterthwaite, 1989; Drakakis-Smith, 1980). In Eastern and African cultures, the use and
function of space can be quite different, particularly among rural and low-income groups.
For instance, within any Islamic household the traditional inner courtyard of the home is
critical for women who have little or no possibility of using public open spaces. In Tunisia
this feature was not incorporated into the design, thus restricting the livibility of women in
the household (Hardoy & Satterthwaithe, pp.110-111).

Further to this, there is a social cost brought about by loss of social contacts, small
business opportinities, and manufacturing work that can take piace when families live close
to the ground (Anthony, 1979: 20). Since very little consideration was given to community
support facilities in public housing such as retail market activities, there was far less
community interaction with new neighbours. But, perhaps the greatest social cost to
squatter resettlement into public housing was the breaking up of a communnity of people.

Drakakis-Smith argues that high-rise blocks are culturally difficult for many residents to
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accept, particularly if they are recent arrivals to the city. Also, there is little evidence to
show that (estate development) promotes interaction or neighbourliness (Anthony, 1979:
130). In fact Lowder (1986: 143) states that public housing can have negative
- connotations, it symbolizes containment of the poor. What this means is that containment
can create class segregation, with the poor restricted to public houses and in a
geographically confined area.

The outcome of the large-scale public housing exercise can hardly be considered
successful. They failed to satisfy the real needs of the urban poor, nor meet the goals of
government. The United Nations' Global Report on Human Settlements - 1986, stated that
"people who were relatively well-off in slums and squatter settlements slipped below
subsistance level when they moved into government-provided low-cost houses or tried to
capitalized on their newly acquired asset, thus reverting to their original shelter conditions”
(UNCHS, 1987: 172). In some cases massive defaults on payments and abandonment of
units became the norm. Many reasons have been cited for this. The main reason is
affordability on the part of the occupants. Other reasons include: the refusal of tenants to
pay because units were poorly maintained or serviced; the lack of willingness on the part
of administrators to collect payments; or simply the attitude that because the projects belong
to the government there is no need to pay for them. Some housing units have been
vandalized, others have remained unoccupied for years because of structural defects, poor
design, or the fact that people do not want to live in them (Laquain, 1983: 14). In others,
as Pearlman reported in the case in Rio de Janeiro, Brazil, many occupants sublet their
units to middle-income households while they moved back to far worse accommodation
located more appropriately to suit their level of living (Pearlman, 1974). What this
amounted to was the middle class taking over the houses built with large subsidies for the

poor; in essence, a "filtering up” rather than the expected "filtering down" in the housing
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market. It is generally agreed that for the most part subsidized housing programmes have
benefitted households that could have acquired housing on the open market.

Overall, given the general objectives and the eventual outcome, there is little doubt
- that large-scale low-income housing schemes were a failure. The fact is public-housing
programs in the Third World, so far, have had little or no significant impact on improving
the conditions for the urban poor or resolving the marginal settlement dilemma. The
general view is that public housing projects have been built at too high an architectural
standard for the poor and without a clear understanding of the recepients' needs. Critics
have also raised doubts about the sincerity of many governments in undertaking such
projects. Hamdi (1991: 12) summarized that,

Many have concluded that few, if any, public response to poor housing

condition have been benevolent; their purpose was to prevent disturbances,

create jobs, and fuel industry and therefore economic growth. Housing

policy, then, has been more an instrument of political and social reform than
a way to increase the supply of houses.

The notable exceptions to this generally negative experience with public housing
construction are Hong Kong and Singapore. These nations owe their successes to a
number of factors. One is their individual uniqueness as City States and their respective
governments investment in land ownership. Both cities had the necessary management and
technical resources as well as strong metropolitian governments to permit the implemtation
of such housing programs. In addition, the lack of readily urbanized land in these two
cities led to high densities and high land prices and made high-rise construction a necessary
element of any large-scale housing program. Thus, public housing was both culturally and
socially acceptable to households.

Another important factor is the relatively high per capita income in these two cities

which provided the fiscal basis for such large-scale programs. Singapore, in particular,
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had enjoyed a very rapid and sustained growth in its economy and had very little in-
migration; but relatively slow growth in the economically active population. As such, the
residents are not so dependent on the informal sector and the home/work relationship that
- this often entails. This means that they can more comfortably live in public housing and
not be affected by rules that forbid informal economic activity in the home. Also, the
programs were operated at such a large scale that they affected the general level of rents
throughout these two cities and thus created a successful trickle-down effect. This situation
had eased the conflict between low-income affordability and the cost for reasonable quality
accommodation (Linn, 1983: 155; Hardoy & Satterthwaite, 1989: 112-13).

Some developing countries continue to afford public low-cost housing programmes
but no longer direct their efforts exclusively at squatters and shantytown dwellers. Many
governments accepted the validity of the various criticism of public housing programs. An
increasing number of them have since adopted the principles of aided self-help for
providing shelter for low-income groups, using settlement upgrading and site and services

approach as the principal instruments for housing delivery.

3.2 AIDED SELF-HELP HOUSING PROGRAMS

Self-help housing is based on the notion that non-conventional housing may be an
effective response to the existing housing shortages. Furthermore, self help initiatives
indicate the determination, effort and ability which the urban poor invest in order to
consolidate and improve their life in the city. The practical reality is they already exist in
large numbers. The essential nature of squatter and other informal housing is based on
self-help principles. Individuals and groups of households have provided shelter for
themselves without access to and without being controlled by the institutional, financial and

administrative apparatus that generate authorized, conventional housing (Marcussen, 1990:
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10). The rationale is that, rather than trying to provide public housing on a large scale for
the poor, governments should focus their attention on helping the poor house themselves
by permitting and enabling them to use their human potential to construct their own
- dwellings. Itis felt that if government prepares the land, provides basic services and cheap
materials, then the residents themselves will build acceptable accommodation. Thus, aided
self-help housing, seen by many as an indigenous approach to a housing crisis, represents
the paradigm shift from direct provision (an end product) to supporting individual or
communal initiatives (means to an end).

This change towards self-help approach in housing the poor was influenced by
many factors, including: 1) persistant failures in the direct provision programmes; 2)
scarce government funds and a decline in public confidence in the previous programmes;
3) new research findings to support changes; and 4) the adoption of new policies by the
international lending agencies. The policies and institutions that provided houses and
managed programmes were ineffective in sustaining an adequate supply of affordable units,
therefore programmes constantly fell short of their targets. In addition, such programmes
tended to absorb all resources allocated to housing, causing neglect in other areas.

The growing disenchantment with public low-cost housing schemes coincided with
the emergence of positive attitudes towards the poor. This changing attitude toward the
poor was based upon empirical research, the most noted authority being John Turner, a
British architect who gained first-hand experience working among marginal settlements in
Lima, Peru. Tumer redefined marginal settlements, first as evidence of social advancement
rather than deterioration and second, as having a place within the context of a complex
urban housing system. Turner, convinced that official attempts to provide housing were
more expensive and less appropriate than the settlers own efforts, proposed a realignment
of governmental action. Turner's basic idea was that housing should be thought of as a

verb, that is, "to house" - the process or activity of housing, rather than a "noun" meaning
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a commodity or product (Turner & Fletcher, 1972: 151). He further suggested that "we
should strive for a model which concerns housing as an activity in which the users - as a
matter of economic, social and psychological common sense - are the principal
- actors.....Households should be free to choose their own housing, to build or direct its
construction if they wish, and manage it in their own ways" (Turner & Fletcher, 1972:
154). This notion emphasizes the role of the people in the decision-making process.

The growing library of empirical research studies done by Turner and others, such
as Mangin (1967,1970), Peattie (1968), and Pearlman (1976), demonstrated that the poor,
in an economic sence, were far from marginal to the city but rather an integral part of it. 7
Secondly, these studies showed squatters have demonstrated that they possess the skills,
motivation and sometimes the resources, to provide basic shelter for themselves. In effect,
they had redefined the vast shanties, historically depicted as the despair of cities, as "slums
of hope.” Shanties were no longer houses in deterioration, but rather seen alternatively as
housing in the process of improvement. 8

International lending agencies intrested in shelter, such as the World Bank (IBRD),
the United Nations Development Programme (UNDP) and the United States Agency for
International Development (USAID), incorporated this new or alternative view of slums

and squatter settlements into their lending policies. Self-help became the doctrine of the

7 For areview of this, see Lisa R. Peattie and William Doebele, "Marginal Settiements in Developing
Countries: Research Advocacy of Policy, and Evaluation of Programs,"_Annual Review of Sociology,
7(1981) 157-75.

8  Based on studies of slums and squatter communities, a number of generalizations with reference to
basic housing were put forward (Laquian 1983: 16). Among the most important of these were:

1 They have the resources, skills and personal motivations to provide adequate shelter for
themselves.

2 When given the security of tenure and resources, they can build their own houses and improve
them as their life situation improves.

3 They develop their own market mechanisms and can provide for themselves with building
materials appropriate to their needs.

4 They are well organized and use mutual aid and self-help in building their own houses and
community facilities.

5 There are valid reasons for the locations choosen by squatters and slum dwellers and these
usually dictate their choice of housing sites.
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World Bank, which argued (in 1975) that settlements upgrading and site and services
schemes should be the prime instruments for improving the housing conditions of the
urban poor (UNCHS, 1987: 173).9  As a result, instead of making large transfers of
- financial resources to project building the World Bank directed more of its funds towards
the reform of policies and institutions: that is, to public administration, to banks and to
providing technical assistance. Its terms of reference for borrowers encouraged programs
to be designed more on the basis of effective user demand and less on preconceived notions
of adequate housing (Hamdi, 1992: 18).

Similarly, the World Housing Survey of 1974, conducted by the United Nations
Department of Economic and Social Affairs (UNDESA 1976) as an element of 'progressive
policies' towards the squatter sector, recommended the diversion of squatters to areas
where basic services most readily can be provided and squatters can be involved in the life
of the community "utilizing their own efforts to improve housing and the environment"
(Marcussen; 1990: 10). The approach, vigorously propagated by The World Bank and
other international organizations, contained variations of what is known as the "Turner"
model. Turner advocated the "direct development” of squatter settlements within the
constraints of the existing economic structure. His model relies on the squatters own
capacity for self-improvement, with minimal public intervention. The role of government
is usually limited to the form of legal status and access to credit. However, an important
factor of the lending agencies adopting this approach is that the expected return on their
investment was to be greater than what was acheived from pubﬁc housing projects.

Not only did the International Lending Agencies facilitate Third World governments
to access the necessary financing, but they helped to bring about a change in the
governments' attitudes and policies. Although no concensus was ever reached as to the

"right attitude" and "correct policy" certain new policies and attitudes were adopted in some

9 Cf. see World Bank, Housing Sector Policy Paper, (Washington D.C., 1975, annex 7).
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government programmes to facilitate implementation of self-help programs.10 Squatter
settlement upgrading had become the alternative to the redevelopment and relocation
projects; and site-and-services schemes essentially replaced the high-rise low-income
apartment units. An extension of the latter is the provision of acore housing unit - a basic
shell on a serviced plot which the occupants complete themselves. In both squatter
settlement upgrading and site-and-service schemes the focus was now on land delivery
(supply, layout and infrastructure services) rather than the dwelling unit. The construction
of new houses and the upgrading of existing ones were left to the owners themselves, the

government's role was merely to facilitate this.

3.2.1  Squatter Settlement Upgrading

For the most part, upgrading squatter settlements usually involves three things.
First, the provision of the basic services which are lacking or missing altogether. Typically
these services include water supply, sanitation, electricity reticulation, surface drainage,

streets and foot paths, along with such social facilities such as schools, clinics and

10 The following are examples of new attitudes and policies adopted in some developing countries in an
effort to address the housing issue (Hardoy& Satterthwaite, pp.118 - 126):
The legal right of those living in illegal settlements to be there was recognized. In some cases it
was extended to recognition of the rights of people living in slums and illegal settlements to
basicinfrastructure and services, as in many upgrading projects. )
Reformulating building and planning codes so that they do not demand unrealistically high standards,
which lower-income groups cannot attain. Some governments have released unutilized lands and
taken other measures to ensure land sites for housing are as available as legal alternatives to
squatting,
Support to community groups formed by lower-income residents and recognition of the value of
NGO's as intermediaries between government and community, so that they can provide a more
coherent and effective way of improving and developing new low-income settlements.
The support of informal finance organizations such as cooperatives, savings and loans associations,
and unions.
The implementation of pilot schemes and institutions to resolve the complex housing and housing
tenure problems.
The strengthening of local and city governments to permit them to fund and manage a steady
improvement in services.
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community centres. Where some of these already exist, they are improved. Second, it is
usually necessary to improve the physical layout of the area. This reflects the fact that
houses have often been built very close together. In order to improve the situation it is
- frequently necessary to define lots and lot sizes around houses. Where houses are poorly
laid out it may be necessary to move and reposition some. In fact, a few homes may have
to be demolished entirely. This process is referred to as "reblocking.” Third, and most
importantly, the establishment of security of tenure is vital if house owners are to improve
their houses. Normally, residents are given the opportunity to become outright owners of
their plots, although in some instances long-term leases are provided instead. Security of
tenure is often the main element in housing consolidation.

Drakakis-Smith (1980) describes the upgrading of squatter settlements as the simpliest,
and probably the most effective form of aided self-help. In theory, the principal objectives
of upgrading are to reduce the cost of housing improvement for the squatter and to avoid
residential dislocation which is involved in clearance and relocation to peripheral
resettlement schemes. In practice, the benefits vary enormously depending on the way
governments promote and implement upgrading projects. 11 Furthermore, it must be noted
that from an administrative/planning perspective, the practice of upgrading is also a
remedial strategy of incorporating the unplanned into the planned, and, in turn, acts as a
consolidation process of adding new housing into the city's housing stock. The projects

seek to "restore formal control over land subdivision and house building processes, while

11 This is often incorporated under a variety of objectives, such as:
-a health project, reducing the risk of epidemic, or increased level of public health;
-an economic program, providing loans for housing, infrastructure development, site and services
schemes, employment and training;
-a social programme, increasing the provision of schools, clinics, community centre, playground,
daycare, etc., and enhancing self-reliance;
-as a legal program, providing security of tenure;
-a housing process, to upgrade the existing housing stock through the combination of housing
construction or improvement loans, technical assistance, tenure security, and the reduction of
densities and so on.
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seeking to mobilize the energies and resources of low-income groups for either the
improvement or creation of shelter" (UNCHS, 1987 : 174).

Settlement upgrading projects were attempted under various objectives and at
- different scales of development in many developing nations in Asia, Africa and Latin
America. The Tondo Foreshore Development Project, in Manila, the Philippines is an
excellent example of a large-scale project attempted. The project began in 1976 involving
27,000 families and spreading over an area of 445 acres of reclaimed land. In all,
approximately 12,000 houses were upgraded and about 4000 families relocated to new
houses. The estimated cost was sixty-five million dollars, of which one-half of the funding
was provided by the World Bank (Potter, 1992: 36).

A somewhat different example is provided by Barbados in the eastern part of the
Caribbean (Potter, 1992: 36). In this case it was noted that legislation was the catalyst
towards the upgrading of tenantries - groups of chattel houses on rented plots. It was
estimated that approximately one-third of all the island's housing consisted of these small
wooden houses. Two legislative Acts were passed in 1980. The first gave the residents
the rights to purchase their rented plots and the second allowed for general infrastructure
improvements to the tenantries.

Another unique example is the Indonesian Kampong Improvement Programme
(KIP), which started in Jakarta in 1969 and expanded to cover a very large range of urban
centres. The improvment programme was implemented with World Bank support and was
"the biggest upgrading ever made" (Marcussen, 1990: 58). The objectives were formulated
in purely technocratic terms to acheive a fast upgrading of all old Kampungs. The KIP
technocratic approach can be seen as the opposite side to the Orangi Pilot project in
Karachi, Pakistan. The Orangi project, which started in 1980, was designed specifically
with a view of mobilization at the grassroot level. The project was made possible through

the work of a non-governmental organization (NGO) and funded by the BCCI foundation
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(Marcussen, pp.100-104). In Bogota, Colombia, settlement upgrading projects have been
attempted either witﬁ government support or in total defiance of government.

Other notable examples can also be found in Africa. In Monrovia, Liberian the
- government, with technical support from the United States Agency for International
Development (USAID), undertook upgrading activities in four of its largest and most
congested neighbourhoods. In Gabarone, Botswana the upgradiing of the Old Nadeli
squatter settlement of about 1,000 residents was started in 1974 with assistance by the
Canadian International Development Agency (CIDA). In Douala, Cameroon the
government undertook upgrading the Nylon squatter settlement of 90,000 inhabitants under
a World Bank supported program. Other similar World Bank projects were undertaken in
Lusaka, Zambia, in Nairobi and Dandora, Kenya and in Dar es Salaam, Tanzania. In
some cases upgrading projects were undertaken jointly with site-and-services projects to

accommodate displaced residents as a result of "re-blocking."
3.2.2 Site-and-Services Schemes

Site and services schemes involve the opening up of new tracts of land and\or the
subdivision of land into serviced residential plots or sites on which houses can be built.
The development standards applied varies in both the level of services as well as plot sizes.
Some projects may have water piped directly into each house while others have common
water stand pipes shared by several families. In many casés only the serviced plot is
provided and it is assumed that the owner will either build or extend the house as his or her
financial situation permits. In other cases the scheme involves the provision of the first
stages of a "core" house, which merely involves the building of a small unit containing a
toilet and bathroom. Regardless of the various approaches, the basic concept has focused

on the serviced lot rather than the housing unit itself. The government's role is to
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assemble the land while people are left to build or extend their houses on their own. What
distinguishes this approach from conventional housing is that families invest directly in
their own housing, rather than pay for something totally decided and provided by someone
- else.

Site and services schemes also differ fundamentally from settlement upgrading.
First, they often involve creating entirely new developments, usually on vacant land in the
urban periphery. Second, it requires a large amount of infrastructure capital and
administrative investments. Third, a selection criteria is required for alottees based on
income and the ability to pay the monthly installments. As such, government involvment in
the early planning takes away much of the initiative from the squatters since the location of
these developments are pre-determined.

The theory of site and services schemes is that since the expenditure per plot on a
large scale is lower than public housing the initial deposit for the unit by the alotee should
be lower, or at least closer to the means of those in low-income groups. The site and
services approach enables the separation of the land, utilities and shelter components from
the housing provision, thus giving considerable design and operational flexibility and
manageability. Furthermore, since servicing a housing estate involves a high capital cost
and requires complex procedures and advance design studies, it can only be coordinated
through a government agency. However, it should not be forgotten that, just as in
upgrading projects, that "the technical aim of site and services schemes is to restore formal
planning control over the subdivision and residential building process, by providing secure
land tenure and other assistance, to harness an orderly fashion the kind of investment
which low income settlers have therefore employed in 'squatting' or buying in illegal
subdivision" (Peattie, 1982:133).

Site-and-services schemes have been attempted in many Developing countries,

including the larger and more populated nations such as Chile, Pakistan, India, Iraq and
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Turkey. The scale of these programs have been extensive. For example, Colombia had
developed about 12,000 plots during the 1960's through its Minimum Urbanization
Program and developed an additional 35,000 sites with loans from USAID. The vigorous
- propagation by the World Bank resulted in many more projects undertaken in the 1970's.
In addition, the World Bank also agreed to finance site-and-services projects in Senegal,
Nicaragua, India, Botswana, Jamaica, Tanzania, Zambia, Indonesia, El Salvador and the
Republic of Korea (Peattie, 1982). The Senegal project, approved in 1972, was the first
site and services project supported by the World Bank. It involved loans of about $8.3
million US to provide some 14,000 serviced plots in Dakar and 16,000 plots in Thies. In
El Salvador the site and services project was designed to provide urban services to about
7,000 lots in the capital city of San Salvador and other urban areas at a cost of $8.5 million
US in 1974. This project was administered by a private non-governmental organization,
the Salvadorian Foundation for Development (FUNDASAL) which stressed mandatory
mutual-aid and work. The Zambian project was designed to upgrade conditions in four
low-income communities (George, Chawama, Charisa and Chipata) in the capital Lusaka
where about 60 percent of the city's squatters lived. Overall the program produced 11,500
new housing units and improving services to 20,000 families. The project cost $41.2
million US, of which $20 million was supplied by the World Bank. In the Philippines site
and services projects were undertaken concurrently with the upgrading of the Tondo
Foreshore Project. Approximately 4,000 families were relocated from the Tondo area to a
site and services project in Dagat-Dagatan located 3 kilometers away (cited in Laquian,

1983).
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3.3 ISSUES AND EXPERIENCES OF AIDED SELF-HELP PROGRAMS.

How successful were these self-help approaches? The answer often depends upon
- whose perspective, the International Lending Agencies, the Government, or the intended
recipient, is sought. Literature on early self-help projects have reported a number of
setbacks. For example, in Nairobi the government managed to spend less than one-fifth of
its site-and-service project budget between 1969 and 1972, the Tanzanian government
managed to build only 795 site-and-services units between 1969 and 1974 compared to its
annual target of 5,000. Similar slow progress was reported in Papua-New Guinea, Bogota
and in Kuala Lumpur (Gilbert & Gugler, 1982). But the success of any self-help program
depends on a high degree of coordination among the implementing agencies - the
government departments, non-governmental organizations and the project beneficiaries, in
the execution and maintenance of projects. In recent studies poor coodination and
managment have been identified as major problems in many countries such as Liberia (Lacy
& Owusu, 1987), Kenya (Muller, 1982; Lee-Smith & Memon, 1988; Rakodi, 1991),
Tanzania (Seibold & Steinberg, 1982; Rakodi, 1991), Nigeria (Onibokun, 1989), Zambia
(Rakodi, 1987, 1991) and Trinidad and Tobago (Glenn, et. al., 1993).

This is not to say that all projects were doomed to failure. Indeed, much good has
resulted from these efforts, and some projects have been considered quite promising
(Anthony 1979, Van Nostrand, 1982). For example, Hardoy and Satterthwaite (1989)
noted that the Kampung Improvement Program is generally jlidge a success, because at a
relatively low cost it improved infrastructure and services for a high proportion of low-
income households. But after more than two decades of experimental projects, what was
once looked upon as a panacea for the housing crisis facing the urban poor has fallen short
of expectations. Both squatter settlement upgrading and site-and-services programs

revealed several short-comings in the efforts to improve the living conditions of the urban



53

poor. The underlying concerns about these projects include: whether they reached the
lowest income population, whether they were cheaper to implement and manage and
moreover, whether they were more socially appropriate than high-rise public housing.
- These concerns have lead many to raised some serious doubts about the initiatives overall

effectiveness.

3.3.1 INSTITUTIONAL EVALUATIONS

Over the past decade a number of evaluation studies have been conducted, including
those done by or on behalf of international donor agencies such as - The World Bank, the
International Development Research Centre (IDRC) and the United States Agency for
International Development (USAID). The Habitat report on Human Settlements
(UNCHS, 1987) emphasized that such programs must be evaluated on the basis of their
own objectives. At the same time the report noted that typically the most important set of

objectives international donor agencies sought for self-help projects were the following:

- projects should be affordable for the urban poor.

- projects should be self-financing and have high levels of cost recovery.

- projects should lead to the gradual improvement of housing on the basis of
realistic standards as well as low overall cost.

- projects should provide for income generation and employment creation.

- projects should be integrated, providing for the sustainable and coordinated
delivery of physical and social infrastructure. |

- programs and projects impacts should be extensive in terms of coverage and
reach (UNCHS, p.175).

If such objectives were to be fully achieved self-help projects would have been a
remarkable accomplishment. But based on their own studies lending agencies concluded

that these objectives had not been met successfully. In fact, these findings raised serious
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questions about the effectiveness of the program designs and administration. The Habitat

report (pp.175-180) summarized the following conclusions. 12

Affordability

Although squatter settlement upgrading and site-and-services schemes are more
sensitive to urban poverty when compared to conventional housing programs they are both
still unable to reach the poorest of the poor. On an income scale of 1 (as lowest) to 10 (as
highest), it is noted that upgrading programs are sometimes able to reach below the second
lowest income level and as a result can perhaps affect the broadest range of incomes. Site
and services schemes tend to only meet the demands from the third to the sixth income
levels because of its greater finincial requirements.

The reasons cited for not reaching the lowest level of the urban poor are similar to
those for conventional public housing. One is the inconvenience of travel time to
employment locations imposed by peripheral site-and services locations. Also, excessive
infrastructure and construction standards used by consultants and often required by
government regulations significantly adds to capital costs. In addition, the rigid
requirements for mutual-aid limits how loans provided could be used; and restrictions on
the use of the house for informal and commercial activities reduces the potential for
generating any supplemental income. Therefore, both squatter settlement upgrading and
site-and-services projects have displayed a tendency to meet the needs of the “better off”

among the poor.

12 The Habitat summary is drawn from : Aprodico A. Laquain, Basic Housing: Policies for Ur
Services and Shelter in Developing Countries (Ottawa: IDRC, 1983); Douglas Keare and Scott Paris,
Evaluation of Shelter Programs for the Urban Poor: Principal Findings, World Bank Staff Working Paper
548 (Washington D.C.: World Bank, 1983); and Michael Cohen, Learning By Doing: World Bank
Lending For Urban Development, 1972-1982 (Washington D.C.: World Bank, 1983)
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Cost Recovery

Attempts to recover project costs have proven to be difficult. For the most part cost
recovery has been better in site and services schemes than upgrading projects but problems
. abound for both. This is a reflection of the higher income levels of the occupants in site-
and-services projects. The poor cost recovery records in squatter upgrading projects
appear to be linked to problems in the granting of land tenure and the speed at which
services are provided. Squatters are reluctant to make payments until tenure has been
provided. Similarly, families are inclined to pay for new services only after they have been
satisfactorily provided. Other problems of cost recovery are tied to weak administration of
debt collections and the lack of "political will" on the part of local authorities to encourage

cost recovery.

Self-help, Mutual Aid and Community Development

The principles of Self-help, Mutual-Aid and Community Development have also
fallen short of project expectations. Experience in the areas of mutual-aid and community
development were more positive in squatter settlement upgrading projects due to their
ability to be better organized and a tradition of self-help and mutual-aid. But the high
expectations generated by the literature (on slums and squatters) have not been met in actual
basic housing programs. This has more to do with certain problems in the design and
implementation of the projects, rather than inherent difficulties with mutual-aid and self-
help within the settlements. Practices such as accelerating the pace of construction, use of
modern technology, selective material loans programs, technical assistance and
construction procedures have discouraged self-help and mutual-aid. The insistence on
using these methods is rooted in the professional housing construction practices - i.e.
professionally designed and aesthetically pleasing homes; a finished dwelling rather than a

slowly consolidated one. Further to this, some upgrading projects have experienced
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difficulties in sustaining community efforts. It is noted that community action is most
effective when focused on short term (and emotionally charged) issues but difficult to
sustain when required for routine common-placed activities. Also, the motivation of
- squatters is lowest when there is distrust between the residents and project agencies (due to
failed promises or preoccupation of many residents on mere subsistance). In some site and
services projects there has been very little in the way of self-help and mutual aid. Better
off families, as well as those who lack time and construction skills, have hired local
contractors or skilled workers to build houses for them. Therefore, while there were job

creation in such projects, it was not necessarily within the informal sector.

Gradual Improvement of Housing

Housing consolidation, like other project principles, were reported to have its
measure of problems. Experience with housing consolidation in squatter settlements has
shown that the transformation from rudimentary dwelling to a permanent structure may take
as much as 10 to 15 years and is dependent on a progressively improving household
income. But many of these official self-help projects were executed under a shortened time
frame. Consequently, the results had not met the expectations of project planners. Many of
the problems encountered in housing consolidation are considered self-inflicted by the
project agencies. The blame is directed towards housing managers preoccupation with
modern housing design and construction methods, but failure to provide basic services.
There is also been the problem of planners and project mangers being impatient with the
mutual-aid and self-help approaches and showing a lack of respect for the innate abilities
and resources of low-income families to improve their homes. The pre-occupation with
limiting upgrading projects time frame to only a few years runs counter to the principles of

housing consolidation that underlie the project.
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In connection to project designs are the unrealistic codes and standards which the
home builders encounter. When existing building codes and standards have been enforced
they have severely delayed housing projects, by limiting the building/area density and
- reducing the number of houses available. They also make housing for the poor
unnecessarily expensive by either condemning substituted materials as substandard or

declaring them illegal and unusable.

Income Generation and Employment Creation

Although income generation and employment creation have been stressed in both
site-and-services and squatter upgrading projects, the resuts are only modest indeed.
Upgrading projects have the better record by virtue of the fact that the location of squatter
settlements usually reflects proximity to employment opportunity, and that a great deal of
income-generating activity takes place in them. The value of upgrading projects is that
they do not remove the people from their place of work and can serve to promote small
scale enterprise.

On the other hand, the situation reverses with site-and-services projects due to their
peripheral location away from employment. Attempts to promote employment have not
been encouraging. This goes back to the issue of unrealistic codes and standards. That is,
conventional building regulations in site-and-services projects typically forbids the dwelling
to be used as a work place. Some ,instead, require activities to be conducted in specially
created industrial estates. But not only have these sites been unaffordable for many, they
are also unsuitable for the type of income-generating activities coﬁducted in the home.
Women in particular make up a significant proportion of single-headed households. They
are dependent upon their house as a place of work and usually combine income-generating
activities with domestic obligations. Where some site-and-services schemes allotlees have

been able to increase their incomes is in the rental of rooms. But such developments have
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given rise to a new class of landlords who treat their sites as objects of speculation.

Therefore, in some completed projects, the majority of inhabitants are tenants.

. Integrated Approaches and Project Impacts

Efforts to promote integrated approaches have proven to be a frustrating experience.
The many contributing factors includes: conflicts of interest between public agencies;
overlapping mandates; lack of coordination and disagreements between project agencies
and community groups; and the political nature of the decision-making and resource
allocation procedures Such problems have, in some instances, resulted in expensive
shelters for the allottees. Analysis of some site-and-services schemes, especially in Latin
America, shows that the direct cost from interagency efforts to coordinate their activities
can be so high that ultimate project cost levels differ little from those of conventional low-
cost housing projects.

The overall conclusion of the Habitat report on Human Settlements is that these
self-help programs, as prime instruments for improving the conditions of the urban poor,
have only been modest. Despite the reported success of the Kampung Improvement
Program in Indonesia and other projects such as in Lusaka, Zambia, the reach of the
program has been almost insignificant when measured against growing shelter needs. On a
global scale such programs have only reached 1 in 10 of the urban poor and represent an
investment of around $5 per capita in their future. For the poor living outside the

boundaries of these projects the world has hardly changed.

3.3.2 FUNDAMENTAL CRITICISMS

In addition to the several shortcomings identified in the institutional reports, other

researchers have been critical of the application of aided self-help. The strongest
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opposition comes from Rod Burgess (1982), who criticizes the concept of aided self-help
as being exploitive of labour. Burgess argues that the housing problem in the Third World
is a product of the general conditions of capitalist development, rather than the product of
- particular technological or organizational systems. He claims that lowered housing cost
made possible by self-help benefited the capitalist interests rather than the working poor,
because it provided the opportunity to lower wages and therefore increase the extraction of
surplus value. For Burgess, self-help (as recommended by John Turner) "represents
nothing less than the now traditional attempts of capitalist interest to palliate the housing
shortage in ways that do not interfere with the effective operation of these interests"
(Burgess, 1987: 85-86).

To support this view, Burgess argues that there are important structural limits to
any attempt to expand housing activities through aided self-help. First, any significant
improvement will immediately lead to an acceleration of rural migration and the gains in
low-income housing deficits would quickly disappear. Second, implementation through
the State could facilitate the increased penetration of industrialized building materials into
markets now covered by petty commodity sources at the expense of these very smaller
units of production (p.90). He concludes that the current fashion of self-help housing
policies is no more than an ideological bluff, and in practice is limited to token schemes:
isolated experiments in self-help building. He acknowledges that it will reduce the cost of
the house (through unpaid labour), but not significantly to bring it into the range of most
low-income groups.

Similar to Burgess, Drakakis-Smith (1980: 144-147) argues that due to the
attempted universality and overemphasis, aided self-help has served to reinforced the
dominant position of the authorities vis-a-vis the urban poor. First, he states that many of
the specific planning notions related to aided self-help were derived in the very context of

John Turner's examples in Lima, Peru (i.e., low density and high degree of squatter
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cooperation). But such notions have very limited application where cities are confined and
the conditions are the opposite. Furthermore, he argues that many of Turner's ideas on
popular systems of housing development are seldom put into the framework of overall
. development. As a result, some attempts to put aided self-help into practice without
investigation of the wider problems involved have been conspicuously unsuccessful.

Drakakis-Smith states that many of the inconsistencies in the application of aided
self-help arise, not from any inherent conceptual weakness, but simply from the attempt to
extend its applicability on a universal scale as a panacea to all housing problems of the
urban poor. The universal application of aided self-help programs to all urban squatters
however denies households with alternative aspirations the opportunity to realize them.

In addition, he draws upon the arguments of Burgess that the conventional
building industry within most Third World countries are theoretically capable of housing
the low-income groups at standards higher than those of aided self-help schemes.
Therefore, he concludes that the current overemphasis on the role of aided self-help is
therefore denying the urban poor their right to an equal share in the building resources of
the city. Instead, their energies are being exploited in order to provide minimal shelter at
low cost to the capitalist sector. For Drakakis-Smith, the major failings of the system has
been the inability to prevent a middle-income takeover of the improved and improvable
dwellings.

Lisa Peattie (1982) also expressed some doubts about site-and-services schemes as
the new panacea for the squatter problem. She contends that there is nothing wrong with
the fundamental idea underlying these projects, it is just not effective. But while she
acknowledges that such programs reached much further down the lower-income strata than
conventional housing projects, she stresses that they are by no means a complete answer to
those most in need (p. 134). She attributes the limitations to inappropriate project designs,

oversized administrations, and the lack of political will to implement the projects at a
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meaningful scale. For example, governments attempt to lower the financial cost (through
bulk buying and technical assistance) is often offset by administrative costs. She cites one
such example in Kenya, in which over a 4-year period the engineering works rose by 37%
and consequently the average cost per serviced lot rose by 329 percent. She argues that
"administration cost money and it is possible that government, with its layers of
administration and usual insistence on relatively high standards of services, may produce a
more costly product than informal systems" (p.133).

Another issue is the tendency for site-and-services schemes to create polarized
classes and reduced economic opportunities. The problem is that the cost of owning a
government-sponsored house is frequently above the economic threshold of a substantial
proportion of the urban poor. The commitment to monthly payments is particularly
burdensome for the poorest, since the income flows of the typical informal sector
occupation are subject to wide fluctuations, making monthly obligations difficult. Thus,
successful projects will tend to consist of the most economically successful of the working
class from the existing neighbourhoods. Peattie refers to this as a "creaming" off the top.
One example is that the loss of the more affluent and innovative members leaves the
communities without leadership to press government for more services. Peattie sees this as
a dangerous precedent, because it decreases the socio-economic heterogeneity which
previously existed, creating a more sharply defined underclass with markedly fewer
economic opportunities for survival than what was previously existing (p.134).

In addition to the social dilemma created, Peattie identifies what she sees as a
weakening of a true self-help approach and an "autoconstruction” process in site-and-
services schemes. She states that in progressive informal settlements the building process
becomes a practice in self-contracting and doing a bit of the work at the odd times. "But
site-and-services projects tend, to a greater or lesser degree, to 'rationalize' and aggregate

the building process" (p.135). The result is a regressive substitution taking place, in which
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project officials or outside businessmen, normally drawn from the middle class, performs
functions which previously provided wages for dozens of marginal entrepreneurs.
Therefore, she concludes that any increase in governmental intervention (which is inherent
- in site-and-services concept) will automatically, as it were shift the economic effects of the
process of creating housing in a regressive direction (p.135).

Site location and design layout is also a concern for Peattie. In a similar way to the
public housing projects, the location of site-and-services becomes burdensome in terms of
daily travel and time to work. She argues that to the degree to which site-and-services
cause them to favour more peripheral locations, they make life more costly and difficult for
their low income participants (p.135). In addition, the standardization of building lots (in
the manner of the cookie cutter approach) offers limited flexibility to the heterogeneity of
the poor being served - in terms of family size and investment opportunities. She
concludes that while site-and-service lots are seldom poor investments for those able to
participate, they are - in this important respect - a far less flexible vehicle than they were
meant to replace (p.136).

A basic point raised by Peattie is the lack of understanding by governments of the
needs and aspirations of the urban poor. She argues that governments often see a site-and-
services house as a physical product, measured in terms of occupancy area ratio, plumbing
facilities and so forth. But for the allottees, the serviced lot is as much an economic
investment as it is a dwelling. It is used to improve one's standard of living by generating
an income for the allottee. That is why they may choose to capitalize on their sweat equity
and sell their completed unit, or rent rooms to supplement their monthly income. But rules
and regulations imposed in site-and-services projects has followed a drift which has made it
more like traditional housing projects (p.137). Thus for Peattie, the widespread
implementation of site-and-services schemes in the present manner will essentially re-create

the difficulties which it aims to conquer.
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3.3.3 THE ISSUE OF REPLICABILITY

One undeniable fact about these new self-help approaches is that they have only a

- limited impact on meeting the needs of the poor, living in the informal settlements. But

further to this, they also face obstacles in moving from pilot projects to established
programs. That is many of these projects were unable to develop into larger and more
continuous programs beyond their initial pilot project stage. Replicability of these self-help
projects and their ability to reach most of the poor over time, is determined by the extent to
which a government is financially and administratively able to duplicate the project and
build on the experience gained (UNCHS, p.180; Linn, p.178). In detail, this is dependent
upon the extent to which the technical, financial and social measures adopted in the projects
to improve the supply of land, utilities and services, and housing finance, and facilitate the
construction and improvement of housing, are appropriate and sustainable (Rakodi, 1991:
288).

In financial terms, replicibility is closely linked to the success of efforts aimed at
generating revolving funds from ongoing projects and reducing delivery cost. Although
this has been a major objective in the World Bank lending program, the results have not
been positive. The Habitat report noted that while there have been projects with successful
recovery records, the performance in this area has been far from satisfactory. That is
because recovery rates tend to be poor and internal cross subsidies at the project level have
frequently amounted to little more than transfers from one poor group to another, and the
total amounts involved have often been negligible (UNCHS, p.180). The latter reason is
related to government priorities and the limited availability of capital for such programs in
the short term. Johannes Linn noted that where scarce capital is an overall concern in the
context of a government's overall housing strategy, the pace and scale of replication of

such programs are considerable impaired. Also, housing agencies and other governmental
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units are often unable to raise revenues from other sources for complementary components,
such as community facilities, employment support services and technical assistance; in
which the cost are not usually recouped directly from beneficiaries (Linn, 1983, 178-179).

Another factor is the high cost of land and the lengthy procedure involved in public
land acquisition. This has proved to be a major constraint on any program to provide legal,
affordable alternatives to squatter and other informal settlements. In site-and-services
schemes, the availability of cheap, raw land in reasonable proximity to employment
opportunities is scarce to non-existent. The process of land acquisition has turned out to be
a major problem for some Asian countries, such as Indonesia, Thailand and The
Philippines. In Bangladesh, this process has proven extremely difficult due to litigation
and cost, and may take as many as ten years to acquire a housing site (Hardoy &
Satterthwaite, p.128-129).

Similarly, land acquisition can also become costly in settlement upgrading when
privately-owned land is involved. The whole question of tenure regularization becomes
more difficult to resolve and will generally involve greater political obstacles, danger of
delays, and budgetary cost than settlement upgrading on public land. This problem
surfaced in the recent Trinidad and Tobago squatter regularization program. The resultisa -
"piece-meal" solution, where the government excluded from the operation, rather than
expropriate, privately-owned lands within designated areas (Glenn, et. al. 1993).
Furthermore, upgrading projects have also been known to create a spin-off effect in rising
land prices in adjacent settlements. For example, in Indonesia's Kampung Improvement
Program, there are signs in some cities and districts in cities, upgrading also led to rising
land prices and a marked decreased in cheap rental accommodation (Hardoy &
Satterthwaite, p.126). Therefore, project replication of settlement upgrading or site-and-

services schemes may involve higher land cost, which in turn adversely affect the
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affordability of the projects by the poor groups, or it may require a more distant location
from employment opportunities.

In administrative terms, replicability is closely linked with developing the
- institutional capacity and local resources to continue program delivery, and the political will
of the respective governments. But, this has been a major problem in many of the projects
implemented. According to the Habitat report on Human Settlements, the experience of
internationally funded projects has proved hard to replicate once external funding is
withdrawn or phased out UNCHS, 1987;180). Aside from the financial limitations, part of
the problem is related to the emphasis of the sponsoring agencies, in some projects, on
achieving quantitative targets rather than institution building. In others, the problem is the
fragmented functions of the various governing bodies involving in housing and related
services, and the slow bureaucratic process in resolving the differences and the failure of
government to mobilize resources for "social" projects.

This emphasis on housing quantity had led many sponsoring agencies and
governments to ignore or bypass local institutions and resources, such as community
groups in the decision-making process. Such actions indicates the elitist approach to aided
self-help, where officials are given preferences to all discussions and open hostility shown
to other representatives. Evidence of this action is noted by Drakakis-Smith (1980: 138) in
the Tondo Upgrading project in The Philippines. Drakakis-Smith argued that government
had shown little appreciation for the real needs of the people. Instead, physical
considerations had dominated the planning program and the residents had little opportunity
to participate in the redevelopment process. Similarly, in a World Bank - assisted site-and-
services project in Nigeria, Onibokun (1989: 54-57) argued that the indigenous expertise
and technical human resources were not maximized. Neither was any known machinery
set up to sustain the project; nor community development program tc cater for the

collective needs of the beneficiaries. Also, Hardoy and Satterthwaite (1989: 126) indicated
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that Indonesia's Kampungs Improvement Program did not increase the capacity of the
local government to maintain the new infrastructure and continue the process of upgrading.
The consequence was considerable problems with maintenance.

But while some projects over time have developed alternative viable solutions to
administrative difficulties and leaving behind a cadre of trained personnel, they may face
the lack of political will from government to carry on. In one such example in Nairobi,
Kenya, Lee-Smith and Memon (1988: 283) concluded that the ability of the Dandora
Project to function as an innovative organization with the capacity to respond to Nairobi's
housing needs has been constantly compromised by the City's internal political and
bureaucratic conflicts, as well as the tension between the city and central government.
Likewise, Rakodi (1991:243) noted in the Lusaka upgrading projects that, replicability,
especially of upgrading schemes, has been limited by the lack of political support from
outside the areas themselves, as well as financial and administrative capacity at city level.
Evidently, such examples demonstrate the over-riding factor of political willpower to
continue. Thus, replicability may have more to do with the balance of power that exist in

most developing countries, rather than the lack of resources or technical solutions.

3.4 SUMMARY

For the marginalized urban poor, housing policies and shelter strategies in the
Developing Countries have yet to make a significant impact to those most in need.
Conventional public housing programs have not adequately responded to shelter and
services needs. They have proven to be grossly inadequate and mostly unsuitable.
Constraints of affordability, location, poor design and maintenance, in addition to
economic and social limitations have resulted in defaulted monthly payments, deteriorating

environmental conditions and eventual abandonment.
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The more recent practices of self-help housing - squatter settlement upgrading and
site-and-services schemes - were intended to make good on past mistakes. Although they
were a major step forward as compared to public housing programs, they too had
_ difficulties in reaching the poorest groups. In most cases self-help programs varied from
the original (Turner) idea, as it became institutionalized. What generally transpired turned
out to be pre-designed programs with heavy emphasis on professional and managerial
expertise and little attention paid to the real needs and local resources. Site-and-service
schemes in particular suffered from exactly the same kinds of problem that public housing
experienced - being expensive for poor groups and in the wrong location. In the long term,
self-help programs also fell short of expectations; encumbered by the constraints of
affordability, cost recovery, oversized developments, inappropriate technology, project
sustainability and replicability. Many turned out to be a one-shot fix approach,
implemented as token pilot projects which proved too costly to replicate.

Some of the failures have been attributed a lack of enthusiam on the part of local
authorities. Supporting legislation required to inhibit profiteering and land speculation was
often omitted. In addition, the small scale in which these programs have been executed in
relation to the quantity of demand, only makes minimal direct impacts on the target groups
as a whole. But most of all, the project designers also overlooked the squatters inate
capacity to solve their own housing problems.

However, there are instances of relatively sucessful self-help projects that are
considered promising examples. Although each case has its unique situation, they do
contain useful elements for future projects consideration. At the same time alternative
approaches are been suggested, particularly since the notion that “government should not
be in the business of building houses” is gaining some popularity with researchers and

lending institutions alike. These ideas will be discussed in the following chapter.
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CHAPTER FOUR

EXPLORING THE OPTIONS:
TOWARDS A COMMUNITY APPROACH

4.0 INTRODUCTION

While the literature on urbanization and housing in the Third World continues to
emphasize the urgency of addressing the problem of marginal settlements, the immediate
question at hand is where do we go from here? What alternatives exist since the self-
help approach, in its present form, is inadequate for human settlement needs? First, it is
apparant there is no universal solution. It must be recognized that there are different
constraints facing different countries, ranging from the lack of resources to political
instability in local and national governments. What strategy may work for one region, city
or community may not succeed elsewhere as conditions differ. Adding to the difficulty is
the general reluctance on the part of governments to make the step from successful pilot
projects to policies and programs. But above all, the problem of housing is merely a sub-
set of the larger problems of socioeconomic inequality. Unless an attempt is made to
address this issue, housing policies and programs can be expected to have only a little
impact.

Recognizing the limitations that exist, most authors still believe that some
ameliorative measures can be developed. This chapter explores the range of solutions
found in the literature under three options. The first option is based on the extreme view
that the problems of marginal settlements cannot be solved unless the notion of housing as

a commodity must be eliminated, and housing must be seen as a basic right accessible by
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all (Burgess, 1982). The second option concerns long term policies for improving the
supply of urban land and housing. The conservative view holds that governments should
not be building houses, but facilitating the private market (World Bank,1991). The third
- option focuses on the local (squatter) community, with a view of development as increasing
the quality of life and the livelihood for the people. It is this option that provides framework

for implementing future projects.
4.1 THE NON-CAPITALIST EXPERIENCES

Is there a Marxist alternative to the marginal settlement problem? In the previous
chapter, some fundamental criticisms against the self-help approach were based on Marxist
thought. That is, self-help was believed to be exploitative of labour (Burgess, 1982) and
that it denied the urban poor an equal share to the resources of the city (Drakakis-Smith,
1980). Being critical of private property, Burgess suggests that "what is in effect needed is
a set of provisions that apply equally to all, precisely because all groups in society have
equal rights to adequate housing" (Burgess, 1982: 84). The only aspect of Turner's
approach that Burgess' favours is State intervention in housing.

But what does all this mean for urban planners? It is not clear whether Burgess'
solution in particular involves the State completely taking over housing provisions, or a
structural transformation of the economy which eliminates capitalism. Such thinking
appears to be idealistic, rather than pragmatic for developiﬁg countries entrenched in
western thinking and financial aid. Consequently, Cedric Pugh has described the Marxist
approach to housing policy as excessively theoretical and ideological. He argues that
“beyond this ideological stance there has not been any indication of transfering this theory
into action"(Pugh, 1994:166). Similarly, Carole Rakodi states that, "Marxist analysts have

been criticized for their failure to give any indication of solutions to problems such as the
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housing problem, or, at least to provide some practical guidelines on the achievement of
transition from a current state to some preferred future state” (Rakodi, 1992: 53).

Even without a clear indication of a solution, one can briefly look at non-capitalist
- societies for examples of the Burgess-Marxist solutions. But so far the results have also
been somewhat disappointing. For example, history has shown that the Stalinist era and
the Kampuchean holocaust revealed Marxist governments do not always act in the best
interest of their citizens (Handiman & Midgley, 1982: 29). The arguments are similar for
Venezuela under the Jimminez regime. In both China and Cuba, it has been taken for
granted that the incidence of squatting is non-existent, because of their national
committments to jobs and housing, and equalizing the difference between urban and rural
areas (Pearlman, 1981: 184). However, while there is suppose to be a long standing
commitment on social equity, both governments have not gained much in the way of public
housing provision. In the case of China, Huth (1992) showed that for most of the post
1949 period, public investment in housing was deliberately held down because it was seen
as an unproductive segment of the economy. As a consequence, housing is seen as one of
the foremost social problems facing China today. Huth stated that the housing defficiencies
in Chinese cities have to do with factors such as type of housing (an over-emphasis on
high-rise apartments), problems with land accessibility and cost, poor building materials,
insufficient attention to housing rehabilitation, abuses of power by minor officials and
corruption.(Huth, 1992: 79-92). The situation had been similar for Cuba. Referring to
previous studies, Gilbert & Gugler noted that the severe houéing shortage is the result of
what they perceived to be a mis-directed effort by the government. They argue that the
formal construction sector in Cuba has been concerned mainly with building factories,
offices, hospitals and schools, and self-help housing in urban areas have been actively

discouraged (Gilbert & Gugler,1982: 39).
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However, there are significant movements towards self-help and other forms of
suport for housing over the past decade. Cuba has since modified its approach to
providing support for private and cooperative house construction, and families’ rights to
- their own dwelling has been sanctioned by law (Hardoy & Satterthwaite, 1989:114-115).
Another example of this shifting away from direct housing provision has been in
Nicaragua, under the previous socialist Sandanista government. The early priority given to
housing built and managed by the state was quickly subordinated to self-built programs,
due in part to scarce resources and changing national priorities for sectoral programs
(Darke et. al., 1992: 287).

The above examples of non-capitalist countries demonstrates that state intervention
or state provision alone cannot solve a nation’s housing problems. In addition, the current
push by international lending agencies for more "liberalized" economies and the limited
financial resources of the developing countries reduces the chances for further State
intervention in housing. Furthermore, the necessity of a Marxist solution is brought into
question by Nientied and Van der Linden (1988). They see Burgess' criticisms as
paradoxical, in that Turner's proposals contain some far reaching implications should they
be implemented on a significant scale. That is,

guaranteeing access to the elements of housing, if taken seriously, would,

in its implications shake the foundations of capitalist society. The strongly

redistributive policy which is needed to guarantee access to the elements of

"land," is only an example of this. Therefore, it is unrealistic to expect, any

government to implement Turner's approach beyond a limited scale, i.e.,

governments would either seek a compromise and take up only some

convenient component of the Turner strategy, or limit themselves to a few
projects (Nientied & Van der Linden, 1988: 142).

The fact is we are dealing with mostly capitalist economies, so whether self-help is

capitalist or socialist, a good thing or a bad thing, for a lack of alternatives, it will go on
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happening anyway as an inevitable part of the way cities grow. In sum, we are reminded
by Darke, et. al.(1992), that while acknowledging the forces of the Marxist argument (i.e.,
self-help as a ploy to socialize the poor into the market economy and for governments to
- absolve themselves of responsibilities for housing the poor), we should be aware of losing
sight of the potential social, political and ideological benefits of self-help housing in
democratic decision-making at the neighbourhood level. The issue at hand, therefore, is

how to make self-help work for the urban poor.

4.2 MARKET REFORMS

Despite the Marxist viewpoint, other discussions on improving the living conditions
of the urban poor have been directed towards further action by both national and local
governments. It is indicative that further action is needed to change the way housing
markets work for low-income people. For example, considering the fact that no capitalist
couniry has been able to stop the tide of rural-to-urban migration, Pearlman (1981:171)
believes that without structural reforms self-help strategies would be but minor adjustments
in a continuing wave of urban growth that would outpace any housing, jobs, or service
provision strategy for the forseeable future. Similarly, Gilbert and Gugler emphasized the
importance of structural reforms in accompanying self-help programs. They state that,

the major consequence of self-help schemes, without modification in the

land market, would merely shift the burden of finding cheap land from

squatters or private urbanizers to the state. Without severe land taxes or

direct government intervention in the land market, insurmountable problems
would paralyze the self-help program (Gilbert & Gugler, 1992: 143).

Such broad arguments put the focus on long-term action by national governments. Policy
strategies at the national level are therefore seen as a necessary component of an

improvement program for the poor.
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In revealing these concerns, some researchers have focused on improving the
mechanism for low-income housing delivery. The underlying reason is that governments
failed to tackle the real problem - an urban land market which excludes poorer groups
- (Hardoy & Satterthwaite, 1989). The aim is to make the formal housing market more
accessible to low-income people, through government efforts in removing the “bottlenecks”
on the supply side of the housing market. As such, the range of solutions include long-
term measures for increasing the supply of accessible serviced land, infrastructure
developments, innovative housing finance, reduced urban planning standards and building
codes, income redistribution and expanding the employment base, increasing the capacity
of the construction industry and public and private sector partnerships. (ex: Angel, et. al.,

1983; Linn, 1983; World Bank, 1991).

4.2.1 Land Issues
Some researchers have emphasized the primary importance in the availability of
land. One of the major problem is finding sufficient land for new housing stock.
However, Ellen M. Brennan suggest, the fundamental issue in most cities is more complex
than a limited supply of urban land. “The issue is more one of speculation and inefficient
land use, with large vacant central areas in the central city held by speculators...” (Brennan,
1993: 74). In some cases even though the land may already be owned by the government,
land policies are frought with problems, as noted in Karachi, Pakistan (van der Linden,
1994). As such, the issue is really about the mechanism by which the poor obtain access to
land, rather than the availability of land.
Angel, et. al. states that "little progress in housing action can be expected without a
much deeper understanding of the possibilities for effective action on land issues" (Angel,
et al.,1983: vii). The central theme in this argument involves a move from housing

provisions to land delivery, a recognition of the quantities of land needed to house the
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poor, and an insistance on replicability or expansion at a large scale and the need to increase
people participation. This includes improving the supply of land for housing, preventing
unnecessary destruction of existing informal settlements, legitimizing and improving them
"~ where possible through governmental action in land development and measures for
financing the acquisition of land for housing the poor.

However, emphasis on the supply of land should not proceed without caution.
Besides the shortage of suitable land, many governments are not likely to have large pools
of money nor the legal clout to assemble enough tracts of land for redistribution on a
continuous scale. Some writers consider public sector procedures for acquiring,
developing and allocating land for housing to be slow, inefficient and time consuming
(Hardoy and Satterthwaite, 1989). As noted in the previous chapter, rising land prices
prohibited the replicability of settlement upgrading projects and site-and-services schemes
in many Asian countries. In addition, reports on experimental projects on assembly and
redistribution show they have produced mixed results. For example land re-adjustment and
land pooling, implemented extensively in Japan, South Korea and Taiwan, failed to reach
low-income households. Similarly, the practice of land banking by governments has been
rejected for many of the reasons stated above. However a more positive view is held of
cooperative and community land banking; such as the guided squatting programs in
progress in Hyderabad, Pakistan and also in Madras, India; and private sector site-and-
service schemes attempts in The Philippines (cited in Payne, 1989: 51-53)13. What is
important about the latter experiments is that an attempt was made to bridge the gap
between the formal and informal sector approaches, by operating at a "lower" community

level. Therefore, unless changes are made in the way the land markets work for low-

13 Opt. cit. see: Doebele (1987) on land readjustment and land pooling, and private sector site-and-
services schemes; Sarin (in Angel et. al, 1983), Mitra (1987) and Lloyd and Sangal (in Lloyd, ed, 1987)
on government land banking; Hosaka, ed, (1988) on the guided squatting program; Doebele (1987) on
the private sector sites-and-service schemes; and Turnbull (in Angel et. al, 1983) on community and
cooperative land banks.
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income people, projects in 'land for housing the poor' will not have any impact in slowing
the growth, much less reducing the incidence of squatting and other forms of informal
settlements.
4.2.2 Housing Issues

Just as Angel et. al. focuse on land issues, in a similar way Linn (1983) draws
attention to the housing side of the issue. Linn suggests that an overall housing strategy for
the poor is needed. This strategy should include the direct supply of housing services by
the government, including public intervention in the urban land market and public provision
of services and shelter; and tax and pricing policies, in particular property taxation and user
charges. But he also suggest a strategy should not involve the public sector in shelter
construction. Instead he suggests it should be directly addressed through regulatory
reforms - through appropriate policies to assist the development of a capital market that is
accessible to the urban poor; and through the provision of infrastucture development in
accessible locations (pp. 153-4).

Linn's emphasis on a market-oriented approach to shelter construction has become
a prelude to current World Bank housing policy. The idea of government’s taking a "back
seat" approach to housing the poor has become an essential feature of The World Bank’s
urban and economic policy agenda for the 1990’s (World Bank, 1991). The new trend by
the World Bank is to link housing policy reform to the wider economy and to develop both
the housing sector and urban economy as vehicles for economic growth and productivity
(Pugh, 1994). The idea that combines basic needs with economic growth has been
replaced by a focus on market efficiency, where the private sector is the main engine of

development and government plays an "enabling" role rather than as a provider 4. This

14 Cedric Pugh explains the role of enablement as:
providing the legislative, institutional and financial framework, whereby enterpreneurship
in the private sector, in communities and among individuals can effectively develop the
urban housing sector. The operational form of partnership arrangements joining together
government policymakers, firms and market enterpreneurs, non-government organizations
(NGOs), government agencies and community-based organizations (CBOs) and
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new approach is based on the assumption that market efficiency and economic growth will
eventually lead to poverty alleviation through some sort of ‘trickle-down’ mechanism. In
this context, the solution to the problems of squatter settlements is in the growth of the
urban economy.

In the housing sector, this implies that urban (low-income) housing delivery will no
longer be 'projectized.' The policies of affordability - cost recovery - replicability in site-
and-services projects and settlement upgrading schemes have been replaced with the
concept of whole housing sector development, which connects economic reforms
with social purposes and concerns with mass poverty (Pugh, 1994). In this case, it is
assumed that deregulation, tax reforms, the shortening of procedures and the like, will
make the land and housing markets more efficient and will allow a significant growth and a
down market trend in the formal private sector housing production. Baken & van der
Linden (1993) noted that this assumption is in line with the general policy of structural
adjustment, implying a fierce reduction of direct government and the creation of a
favourable financial and regulatory environment for private sector undertakings (p.17).
They have concluded that the World Bank reliance on the private sector to provide low-
income housing has made low-income housing an instrument of economic growth rather
than a basic need of human development. On an ideological plane, the World Bank's
prescription is in the pursuit of the neo-conservative agenda of small governments and a
favourable environment for private interest.

The question remains as to how much these suggested measures can accomplish.
Much of these reforms depend on government giving the private sector a free rein in the
market place. However, there are concerns about the effects of a 'market-friendly’ reform

package on the urban poor and in particular, those in marginal settlements. On one hand,

households. Thus, partnerships are meant to join together 'top-down' with 'bottom-up'
approaches, and to achieve effectiveness by ‘enabling' each participating institution to
pursue its own comparative advantage (Pugh, 1994: 166).
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Hardoy and Satterthwaite (1989) acknowledge that if governments can overcome their
administrative weakness, particular in the areas of improved land registration and credit
financing, they can go a long way in expanding the proportion of urban dwellers who can
" purchase land for housing in the formal market. Better records would facilitate easier land
transactions, speed up the process, and subsequently make the private subdivision of land
for housing easier and reduce the cost of legal plots. This in turn can lead to cheaper
housing finance, a legal document to prove ownership or rights to a plot can be used as
collateral for a loan in the formal housing finance market (Hardoy & Satterthwaite, 1989:
143-5).

On the other hand, measures such as deregulation and reducing standards in the
marketplace may paradoxically impede the overall improvement of low-income settlements.
Hardoy and Satterthwaite believe that creating such a situation would reduce the protection
of tenants and end up legalizing the worst kinds of landlordism. They emphasize that,
“reducing standards for the size of housing plots, materials, ... can result in exploitation
and unhealthy and dangerous forms of illegal land development" (p.134). Furthermore,
they ask, "if unblocking the market is meant to solve housing problems, why is it that
housing conditions are so poor and service provision so inadequate in the many illegal
settlements which have developed outside any goverrnment regulation of the market?"
(p-134). Therefore, instead of improving the poor's formal access to shelter, they
conclude the benefits of unblocking the markets would go to landowners, landlords,
construction firms and financial institutions. Indeed we are reminded that since the
informal system work outside the law, there is really no protection for the injustices,
malpractices and oppression that may take place.

Expressing similar concerns, Baken and van der Linden also fear the benefits of the
market-friendly approach favouring the wrong groups. First, they believe that since the

formal private sector has shown little interest in low-income housing, they would exert
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upward pressure on standards to maintain their profit margins. In the end formal private
housing would no longer be affordable for the poor, who would again be pushed out of the
market. Secondly, they perceive substantial negative effects on the employment sector.
_ Since the informal sector is much more labour intensive than its formal counterpart, the
results will be less employment for the poor (Baken & van der Linden, 1993: 17).

Overall, Baken and van der Linden doubt the formal private market could be
induced to catering for the needs of low-income groups. The reason for this pessimism is
that the informal sector meets a basic condition - phasing payments through initial cost and
incremental building and servicing. For them, the World Bank's prescription is not clear
on how the formal private sector will meet this basic condition, which is mostly fulfilled by
the very informality of the housing systems of the poor. They believe a more realistic
solution for making the market accessible to the poor involves overcoming the political
obstacles posed by the private sector. By this they mean addressing the issue of land
distribution, where speculation and concentration are in the hands of a small minority. This
view is shared by Hardoy and Satterthwaite, who believe that governments must go
beyond unblocking the markets to tackling sensitive issues such as the redistribution of
land ownership, financial resources, infrastructure and the participation of the poor in
housing related projects.

In sum, structural reforms based on market efficiency seems to be of little or no
help for informal settlements. Residents of these settlements already exist outside the
formal market threshold and simply do not have the purchasing power to afford housing in
the legal market. Moreover, one may argue that the market has not been free and squatter
and other informal settlements are the result. Their very poor conditions that exist today are
an indicator as to what happens to an uncontrolled market. What is needed instead, as
some critics indicate, are government interventions that would counter the discriminatory

effects of the marketplace and make it work for low-income people.
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4.3 THE FOCUS ON COMMUNITY DEVELOPMENT

Despite the inadequacies of the self-help approach as a strategy for accommodating
the poor, it has remained an important policy instrument. It is acknowledged that for a lack
of alternatives facing the urban poor, marginal settlements would continue to be an
inevitable part of the way cities grow. Due to institutional constraints, government
bureaucracy and the lack of political will, it is expected that the reforms needed would take
many years to implement and become effective. However, there is a need to recognize that
despite all the efforts made, the poor have done more for themselves than any government
have been able to do for them, particularly in terms of the best use of available resources.
Corresponding public sector projects have not measured up with the informal sector, due in
part to the incremental nature of informal projects and the relatively high standards and
administrative costs involved in public projects (Peattie, 1982). As such, it has become a
forgone conclusion that neither the state nor the formal private market has been able to
substitute for the community-based iniatives of the people (Turner, 1988). Furthermore,
settlement upgrading has a greater impact in reaching lower-income groups than site-and-
services schemes. Therefore, in both the immediate and long term, accommodating
marginal settlements remain both a humanitarian and pragmatic solution for governments.

Although the support for a settlement upgrading approach remains favourable, there
are two areas of concern that should be addressed. First, in practice it is seen as
insufficient to address the greater needs of the residents. Their basic needs are grouped
into primary (land security, shelter, water, health) and secondary (education, economic,
infrastructure). However, the underlying issue is poverty, an economic consequence of the
urban situation and the deprivation of basic services available to the status quo social class

groups. In this context, it is argued that if settlement needs are to be met, something more
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than upgrading programs in their present form is required (UNCHS, 1977). Secondly, the
difficulties experienced implementing projects suggests a different institutional arrangement
between governments and the recepients is needed. These critical requirements presents a
- multi-dimensional challenge for program planners and administrators. As such, it becomes
essential that formulation, administration and implementation strategies be incorporated

within a basic development framework.

4.3.1 A COMMUNITY APPROACH

To accomplish this task, an upgrading program must adopt a community
approach to settlement improvements. A community approach begins with a redefination
of development away from the mainstream model of economic growth to a human-focused

agenda. This approach towards development is defined by Anderson and Woodrow as,

the process through which people increase their capacities for producing the
things they need and for managing their political and social lives as they
desire and at the same time (especially in disaster prone areas) reduce their
immediate and longer term vulnerabilities to events which threaten their

economic and socio-political existence (Anderson & Woodrow,1989: 9).

The community approach is of similar nature to John Friedmann's concept of an alternative
development. As Friedmann (1992) indicated, an alternative development is centered on
people and their environments rather than production and profits. It acknowledges the
existence of the poor and their rightful claims as human beings and as citizens. Moreover,
it argues for the poor's involvement in action that will lead to their own empowerment. In
doing so, it approaches the question of an improvement in the conditions of life and

livelihood from the perspective of the household. He argues that;
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It is therefore a process that originates both from below and within specific
territory-based social formations, such as a village or barrio neighbourhood.
It focuses explicitly on the moral relations of individuals of individual
persons and households, and it draws its values from that sphere rather than
from any desire to satisfy material wants, important as these may be. An
alternative development cannot be "guided" by governing elites without
destroying its alternative character. It is also different from the impersonal
processes that are responsive to the principle of growth efficiency. An
alternative development must be seen as a process that seeks the
empowerment of households and their individual members through their
involvement in socially and politically relevant action (Friedmann, 1992:
33).

At the same time an alternative development is not limited to immediate local actions. It
also pursues the transcedent goals of: an inclusive democracy, which argues for a
decentralized, participatory mode of decision-making in development; appropriate
economic growth, that relates to employment objectives, resource conservation and
consideration of the social and environmental costs; gender equality; that recognizes the
extraordinary burdens on women as defacto households heads; and sustainability or
inter-generational equity, which gives voice to the interests of future generations who
desire historical continuity in territorial development (Friedmann, 1992:.34-35). As such
an alternative development does not adhere to the mainstream model of development, which
emphasizes economic growth from the perspective of the market place. Although it
recognizes the need for sustained growth, it also argues for structural changes at the
national level in addition to local melorative actions.

The distinction of an alternative development is its orientation towards the local
community (or grass-roots approach). The melorative action involves liberating the
powerless and ensuring their involvement in community life, and promote genuine
participatory development. This approach differs from the Community Development

programs of the 1950s and 1960s. Such programs were criticized for their failure to
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consider the innate capacities of the ordinary people to determine their own destiny and did
not reduce the existing levels of inequalities They were seen as increasingly dependent on
state welfare. Also they did little more than the utilizing of local labour in construction
- projects and were open to political manipulation (Midgley, 1986). So, rather than trying to
impose a 'public works' solution, the objectives of an alternative development approach is
to reduce the vulnerabilities and increase the capacities of the local fesidents for social and
economic development. In doing so, it looks at the creative initiative and abilities of the
people as the primary development resource and their material and spiritual well being as
the end which the development process serves. Therefore, operating at the grass-roots
level it entails the full involvement of the local community in identifying the issues and in

the planning of priorities for improvements to their lives.
4.3.2 Integrated Development Planning

To be more effective, settlement upgrading programs needs to be formulated in the
total context of the community. In one dimension, it should incorporate the economic,
social and physical developments. In this way physical upgrading is seen as only one
component of a more comprehensive scheme, which involves such things as employment
generation and improvement in the access to whatever social and health services that exist
in the wider community. It is also important to encompass various segments of society in
comprehensive planning. Programs should include elements for the elderly who need not
just shelter but medical, recreational and other ammenities. Special consideration should be
given to removing the barriers facing women, particularly single parents (UNDP, 1991).
In another dimension, it must ensure that solutions are not imposed upon the residents,

instead they must be involved in the design, and decision-making process. Indeed,
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experience shows that comprehensive programs can be more effective than narrowly
designed ones.!3

To adopt a more comprehensive approach, an upgrading program needs to
emphasize human development. Friedmann argued that it may not be certain what
conditions are most conducive to human development. “But one thing we know what

inhibits a proper human development: hunger, poor health, poor education, a life of back

breaking labour, a constant fear of dispossession, and chaotic social relations” (Friedman,

1992: 12). The United Nations measures life expectancy at birth, access to clean water and
medical services, nutrition, the quality of shelter, and the role of women in social and
economic life as indices of development. Low measures of these indices tend to indicate
conditions of deprivation, vulnerability and chronic poverty.

The living conditions that are associated with marginal settlements are a
manifestation of the broader social and economic factors. One major factor which
determines these living conditions is the prevailing level of family income, which depend
mainly on the availabity of jobs, both in the local and the national economy. For example,
higher household income tend to be associated with better health, nutrition, education and
family planning. This in turn is linked to increased capacity for productive employment
and consequently to increase higher household incomes. As such, central to any urban
intervention strategy should be an understanding of the system linkage of the human
resource development and its close relationship with other aspects of the urban economy

This is illustrated in Figure 4.1 below.

15 Examples include: In Asia, The UNEP/NHA environmental program upgrading of Barrio Escopa in
Quezon City, The Philippines; in Africa, the IDRC upgrading of Old Nadeli,in Gabarone, Botswana; and
in Latin America, the Sistemas de Acos Comunitarias (SAC) in Recife, Brazil. (See also Anthony, 1989;
Turner,B.,1988, UNEP, 1986).
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Figure 1.
SYSTEM LINKAGE OF HUMAN RESOURCE DEVELOPMENT

°L.and ownership and tenure
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°External trade

oTaxation and transfers

Health | Nutritition

=Public health care
*Water supply,

eSanitation and housing
*Transport

°Food production
eSubsidies/ration
eFood fortification

*Public education eFamily planning
*Transportation Incentives

Source: Cited in Linn (1983: 192).

The basic goals for any community-based upgrading program should be towards
increasing the residents' quality of life, through improved living conditions. Emphasis
should be placed on relevant national and local authorities to increase the residents access to

the resources, services and facilities they need to develop a satisfactory life. As Bertha
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Turner stated "when they have access to available resources and are free to use them in their
own ways, people and their community-based organizations can build up to five time more
than their governments with the same funds, and to similar or better funds" (B. Turner,

. 1988: 9).

4.3.3 Enabling Strategies

One important committment of an alternative approach is a change in the system of
political relations and corresponding institutions. As noted in Chapter Three, the failure to
continue self-help projects resulted from matters such as: governments uncommited to land
reforms;. internal city political and bureaucratc conflicts; as well as tensions between city
and central governments. Yet, Friedmann insists that despite its advocacy of a grass-roots
politics, an alternative development requires a strong state to implement its policies. He
emphasize,

it is a state that rests on the strong support of an inclusive democracy in

which the powers to manage the problems that are best hand-led locally

have been devolved to local units of governance and to the people

themselves, organized in their own communities (Friedmann, 1992: 35).

This means that local action as suggested by an alternative development needs to be
supported, facilitated and complemented by appropriate action at the state level.

The general consensus among researchers is that for any improvement program to
be successful, governments must adopt enabling policies that will work towards
empowering local self-managed action. This idea of enabling is seen differently from the
World Bank's idea of enabling, which is facilitating new private-sector construction
through appropriate regulatory environments. Devas and Rakodi refers to this enabling "as
a process by which the local community (or individuals) are enabled to realized their own

goals in a manner which is satisfactory to them" (Devas & Rakodi ,1992: 96). As suchitis
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in contrast to "the ‘disabling’ approach of much governmental intervention, which is
paternalistic, bureaucratic, lacking in choice, and which reduces the capacity of the
recipients to help themselves" (Devas & Rakodi, 1992: 96). An enabling strategy is also
- seen as a more effective use of scarce resources and as ultimately more beneficial because it
enhances the ability of disadvantaged groups to affect their own circumstances. The
benefits to the local residents are stated in terms of ‘increased choices’ and ‘local control.”
That is:

programs which succeed in developing greater control and choices to poor

households and their local community organizations can help protect the

urban poor from the disruptive impact of the broader economic forces.

Moreover encouragement of greater autonomy at the local level can help to

change the underlying economic structures that produce poverty. (UNCHS,
1981: 11).

John Turner (1988) sees enabling policies as the key to developing local
communities. Turner defines enablement relative to government policy and relative to the
role and services of professionals. That is, enablement policies and enabler professionals
are those that support locally self-managed programs. He states that “only through
government policies which enable people can the immense potential for development by
people can be realized” (p.13). Furthermore, he believes that "when people have access to
essential resources and when they are free to use their own capabilities in locally
appropriate ways, they can make a difference” (p.14). In effect, Turner’s views have also
placed the decision-making into the hands of the local community.

In a similar way, Hardoy and Satterthwaite (1989) see the enabling approach as a
way of building on the popular (informal) approach to housing. It also bridges the gap
between the formal and informal sectors. But many governments would have difficulty
embracing the notion of enablement, since it means fundamental political and economic

change. Particularly, the devolution of decision-making downwards to the local level.
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Development as generally perceived by many politicans and bureaucrats have been shaped
by neo-classical economics and highly centralized governments. Nevertheless, as Hardoy
and Satterthwaite noted that to be successful, the enabling approach depends on a new
- attitude to the problem.

The new attitude requires, first: that governments accept that the building of cities
must be rooted in their own particular culture and society and that the current process by
which cities are being built, as long as they receive appropriate help, support and
regulation, can help solve the problem rather than be the problem. This implies discarding
foreign concepts (such as Western models of city building) for local ones. Second,
governments must accept that they have been instrumental in creating the problem. They
must understand that squatter settlements are only a response to the market. Moreover,
governments are a powerful influence on how and where the poor take action to build new
settlements, whether legally or illegally. Third, there must be an appreciation of the limited
efforts by target groups in improving their own circumstances. This implies that
government should move away from short-term interm projects for identified groups, to
long term collaboration with citizens and their community or neighbourhood associations.
Fourth, there must be an understanding of the constraints faced by low income residents
and community organizations in contributing time and energy to community based projects.
And finally, the issue of who benefits from community participation cannot be ignored.
Hardoy and Satterthwaite argue that governments should not view enabling action as a cost
cutting exercise for their administration. If the community does not benefit in the long
term, then ultimately, programs and projects are prone to failure as their predecessors
(Hardoy & Satterthwaite, 1989: 136-138).

The idea of an enabling approach has recieved both institutional recognition and
support. Before its recent acknowledgement by the World Bank, the concept of an

enabling approach was first enunciated in the UNCHS and subsequently by the UN
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General Assembly. The Global Report on Human Settlements - 1986, suggests that “the

main objective of a new strategy must be one of making conditions for self-help and mutual
aid as favourable as possible, through sets of enabling action in support of locally
- determined, self-organized, and self-managed settlement programmes” (UNCHS, 1987:
195). The role of enabling is presented as one of going beyond the basics of improving
and expanding squatter-settlement upgrading and site-and-services programs, to fusing
settlement-wide action with local initiative. As the U.N. Report suggests, enabling
settlement strategies must be based on a new division of responsibilities between
government agencies and local communities. At the settlement level, the strategy identifies
the main responsibilities of government as managing the growth of the settlement, whereas
the main responsibilities of community groups reside in the carrying out of improvements
at the local level (p.196). Therefore, enabling actions not only consist of institutional
changes in administrative rules and regulations, it requires a change in management roles
between the community and government agencies. Moreso, it involves the shifting of

power and initiative both downwards and outwards to the local community.
4.3.4 Community Empowerment

The challenge of an alternative development approach does not end with
government enabling actions alone. An equal or greater emphasis should be placed on
empowering the local community to take effective action in improving their living
conditions. Although empowerment has meant various things to different people, it is "the
control people have over the course of their lives, or the amount of power and influence a
group has affecting its community (Bratt, 1993:174). As a concept empowerment is based
on involving the local population in the decision-making process by encouraging the

creation and utilization of alternatives or possibilities, thus allowing the population the
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largest possible continuum of choice. In practice it consists of methods and techniques
which encourages all members of a group to effectively contribute in the decision-making
process. As such, it becomes people developing alternatives for themselves and their
" community, which reflect their goal and values.

Empowerment in community development projects is also understood as the
equitable sharing of power and the process by which weaker groups acquire higher levels
of political awareness and strength (Stein, 1990). Residents of marginal settlements are
often powerless to adversities, due to: ignorance of their rights in the face of exploitation by
land owners; lack of access to legal advice and employment opportunities; and not having
the capacity to bargain effectively. Singh and Titi noted that action for empowerment has
been increasing within communities, to improve access to resources and entitlements,
capacity building, the nurturing of leadership and local initiative and promoting institutional
development (Singh & Titi, 1995: 1).

Empowerment can be gained through both individual an collective action, hence the
term "collective self-empowerment." Starting at the household level, Friedman explained,
people can be empowered in one of three ways. The first is psychologically, which
concerns an individual’s sence of potency or self-confident behavior. To be empowered in
a psychological sense, people must possess the belief that they are capable of acquiring the
skills to take control of a variety of situations in their lives. People empowered at this level
have self-confidence and this allows them to express their opinions independently, to take
responsibility for their lives, and among other things to confront individuals in unpleasant
situations. People must believe in their own self-worth and must recognized that they have
rights that are equal to those of anyone else. However, psychological pride alone will not
change situations. It must be coupled with relevant social and political action.

The second is socially, concerning access to certain "bases" of household

production such as information, knowledge and skills, participation in social organizations,
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and financial resources. This is understood as access to the institutions that provide the
resources, goods and services needed or desired by all members of society. An increase in
social power may therefore be understood as an increase in a household's access to bases
of its productive wealth.

The third is politically, which concerns the access to which decisions are made
such as power to vote, the power of voice and collective action. It involves the ability to
determine the conditions of one's living or working environment, which, in turn, is both a
cause and effect of one's economic status. Greater political empowerment occurs when
individuals organize in to a strong group that applies pressure and becomes recognized as a
force in the community.

Friedmann further identifies the interraction that produces the collective sel-
empowerment. He explains that a household working towards self-empowerment will link
up with other households and groups of people who are experiencing a common struggle.
This process of reaching out allows households to more effectively tackle larger issues due
to the support of others and to strengthen their own position due to the validation it receives
in being accepted as an alternative (Friedman 1992: 116-118). Therefore from a broad
perspective, empowerment is seen as the mechanism through which broad community

goals can be achieved.
4.3.5 Community Participation and Organization

The transformation of empowerment from a concept to practice is through effective
action. Community participation and community organization are essential processes in
empowering members of a local community to improve their livelihoods. While
community organization focuses on the consolidation of the residents into a group or
groups, community participation is the “active process by which beneficary groups

influence the direction and execution of a development project with a view of enhancing
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their well-being interms of income, personal growth, self-reliance or other values they
cherish" (Paul, 1987 :2; cited in Sheng, 1990: 57). Empbhasis is placed on the involvement
of the community (as a whole as well by its individual members) in planning and decision-
- making, rather than merely contributing labour and or money.

There are a many reasons presented why community participation is advocated for
upgrading projects. On one hand it is seen as a technique for maximizing project
efficiency. For governments, the benefits can be summed up as a cost cutting exercise in
the form of cheap local labour and maintenance. As for the residents this may be percieve
as cheapening of project costs and and therefore, repayments they have to make. Also
ensuring that the improvements which are made correspond to their priorities, if
participation is included in the planning stage (Skinner, 1983).

On the other hand, community participation contains a deeper social and political
agenda. It is advocated not only because it facilitates social service delivery by lowering
costs and smoothing implementation, but because it fosters a sense of ownership with the
project and social integration within communities. According to James Midgley,
community participation serves immediate instrumental goals such as the identification of
felt needs as well as the mobilization of resources. It also promotes a broader social
development ideals; by participating fully in decision-making for social development,
ordinary people experience fulfillment which contributes to a heightened sense of
community and strengthening of community bonds (Midgley, 1986).

Politically, participation is seen as a basic right. Thét is, people have a right to
participate in the decision-making which directly affects their living conditions. For
example, participation in housing is a learning process whereby the the urban poor become
concious of their situation, build up self-confidence and understand their power if they act
in a concerted manner. But participation should not be limited to "housing" projects. It

must be extended to all spheres of life in decentralized mode of decision-making in
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development. It represents what John Friedman (1992) refers to as an "inclusive
democracy", which is necessary for the political recovery of the local community. James
Midgley (1986) argues that community participation not only humanizes the bureaucracy,
- but strengthens the capacities of individuals and communities to mobilize and help
themselves. In this way dependence on the state is minimized and ordinary people
rediscover their potential for cooperation and mutual behavior (p. 8). In this dimension,
community participation is seen as a form of grassroots democracy.

The basic question in understanding community participation is to what extent
people are allowed to participate. In her article, "A Ladder of Citizen Participation,”

Arnstein (1969: 217) distinguishes eight levels of participation as:

citizen control I

delegated power I degrees of citizen power
partnership I

placation I

consultation I degrees of tokenism
informing I

therapy I non-participation
manipulation

From this broad typology, the higher levels of participation emphasizes degrees of citizen
power. At the highest level is citizen control, where the community holds the decision-
making power. It has been suggested that the mismatch between government provisions
and the needs of lower-income groups disappears when government action and support is
determined and defined by the lower income groups themselves. That is because the
poor's understanding of participation is often different from that understood by
government.

For it means participation in determining the forms of tenure and property

rights they are granted as part of a process by which squatter settlements are

legalized. It means therefore involvement in determining how land use will

be defined as their settlement is regularized. It means their control over
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which houses or "shack' has to be removed to allow access roads to be built
and water systems install. It also means giving them access to information
and know how which can make such levels of participation more effective.
Information on how to undertake studies to determine community needs and
capability in terms of implementation, on available credit system, on
planning and building laws, on what procedures must follow to obtain some
particular public service. Ultimately, community participation is not only
having the power to determine how the urban environment is planned,
developed, financed, produced and maintained, but also about reshaping
what is produced - the kind of house, the nature of health services, the form
of public transport services provided (United Nations, 1981: 140).

However, despite these valued arguments, there is a gap between participation in
theory and participation in practice. Even though participation at this level has been widely
promoted as a major component of planning and social development, its application has
been severely limited. The reason most often cited for this is the lack of political will and
comittment to its practice. Residents and governments have contradictory interest and
governments resents power-sharing. In a study of thee different upgrading projects in
Karachi, Tunis and Madras, Peter Nientied, et. al. (1990) concluded that the practice of
community participation as the "sharing of power" in the decision-making process was all
together absent. In these examples, community participation was seen as nothing more
than a set of rules and obligations for the affected residents.

Similarly, in a review of community projects which were implemented, Hamdi
(1991) identifies three situations in which participation was practiced. First, as an
afterthought, where people build their own houses, sometimes to pre-selected plans and the
program broadened to include participation in other services. Hamdi refers to the Dandora
community development site-and services project in Nairobi, Kenya as one example.

In the second category, participation was explicited stated as a function of the
project program, but most of the iniatives were not only conceived but also detailed and

packaged from the outside, ensuring that the participatory process had little or no influence
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over strategy. Such examples include the Forbes-Davidson project in Ismailia, Egypt and
the Lusaka project in Zambia. In addition, the above case studies of Karachi, Tunis and
Madras also fit into this category of limited participation.

The third category of participation are sometimes inspired by community activism
and are experiments in self-government. In this type of project, shelter is used as a vehicle
for social and economic development. It is part of a larger system of iniatives designed to
improve the conditions of the poor and disenfranchised people. Unlike the first two sets of
examples, these projects have their roots firmly in the aspirations and politics of grass-roots
organizations and their response to a common cause. Emphasis is placed on the social
component of settlement upgrading and typically, allow greater community participation.
The Villa El Salvador settlement upgrading in Lima, Peru, ia a prime example of how
participation in the planning stage encouraged participation in the implementation stage
(Skinner, 1982). The most renowned and successful example is the El Salvadoran non-
profit, non-governmental organization, FUNDASAL. This project was designed with
community empowerment as an objective for social change. Here community participation
efforts were credited for FUNDASAL's success in matters such as cost recovery, selection
and allocation procedures, project maintenance, and provision of social and infrastructure
service - areas which have been major problems for other institutions (Stein, 1990).

For people to effectively participate in the planning and development of their
community, the terms and conditions must be favourable. There is one basic precondition
of participation, namely the rights of citizens to organize themselves. Participation requires
the voluntary and democratic involvement of the people in: contributing to the development
effort; sharing equitably in the benefits derived therefrom; and decision-making in respect
of setting goals, formulating policies and planning and implementing economic and social
development programs (Midgley, 1986:.29). Effective participation in all sectors of the

community requires efficient organization, with grassroots support and representation
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necessary to accurately reflect and respond to the needs of the whole community. With
exception to the third category of implemented projects, one can conclude that the process
of participation in most settlement upgrading projects has been a top-down form of
- consultation, cooption and mobilization. Therefore, unless the process of participation
leads to empowerment of the poor, and effective shift in resources to those things which
the poor need, it is argued, then it is a waste of their time and effort (Devas &

Rakodi, 1992).
4.4 SUMMARY

This chapter has shown that there are no single and universal answer to the problem
of marginal settlements. The examples by the non-capitalist nations demonstrate that state
direct provision and control cannot solve what these nations see as a housing problem.
Similar, in capitalist-based societies, solutions based on market effeciency cannot be
expected to benefit people who exists below the threshold of the formal market place. The
emerging trends concerning an appropriate solution are the need to consider the perception
and aspirations of those being planned for and and to increased their effective involvement
in the planning and implementation process. The more sucessful projects are ones that
were based on social objectives rather than simply on physical improvements.

Implied in this notion is the need to formulate improvement programs in the full
context of the community. The central theme is human resource development for improved
living conditions. Through government enabling strategies and empowering the local
community, it is believed that programs can improve the quality of life and livelihoods for
the the disenfranchised. As such, a community approach for settlement development

represents the most pragmatic solution.
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CHAPTER FIVE

IMPLEMENTING THE COMMUNITY APPROACH

5.0 INTRODUCTION

This chapter examines the operational side of the community approach option, for
upgrading and improving local settlements. With the argument for community participation
well established in the literature, the issue here is putting it into action. Moreso, how to
promote and sustain community-based initiatives. As such, this chapter seeks to identify
ways for planners and administrators to create an environment for self-guided and self-
managed programs. However, it does not attempt to provide any detailed plan of action.
Instead, it focuses on policy guidelines and the institutional support necessary for a such a
“bottom-up” strategy to work.

This chapter, therefore, contains some basic recommendations for consideration in
designing and implementing an upgrading program. First, in terms of policy, it identifies a
set of programming (or guiding) principles, which together generate and sustain the
process of economic social development. It then presents the institutional framework to

facilitate the development process.

5.1 PROGRAMMING PRINCIPLES

5.1.1 Equity
The community approach is essentially based on a set guiding principles which
must be considered in designing an intervention strategy. The first consideration is the

notion of equity, which means a person’s natural right to justice. This implies that the local
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community, has basic rights composed of equal citizens and is entitled to its fair share in
the distribution of urban services. For example, in many Third World cities, there is an
inverse relationship between population density and the provision of municipal
- infrastructure services. The more densely populated areas contain the poorest people, but
are the most neglected. Consequently, there is a group of people, defined by a geographic
area with less opportunities for improving their livelihood. Therefore, any development
project must begin by recognizing the poor’s rightful claims both as human beings and as
citizens. The recognition of these rights must be translated into entitlements, such as tenure
rights!6 and the provision of basic services for the local community.

The principle of equity is also interconnected with the process of participation.
Equity is strengthened when the local community is given the opportunity to determine how
their urban environment is planned, developed, financed and maintained. As previously
noted, for participation to be effective there must be a reason and an opportunity for people
to do so. Furthermore, if success in implementation is to be achieved, the role of the
community must be central to the project. Local community members are already likely to
have some general ideas on a possible solution, especially in terms of priority and how they
can pay for the delivery of services. Therefore, the residents should not only be involved
in the construction, but in all areas of the decision-making process such as administration,
financial, accounting and maintenance. It is a first step in community betterment. This was
a major factor contributing to the relative success of Villa El Salvador in Lima (Skinner,
1982) and The FUNDASAL experiment in El Salvador (Stein, 1990) Another example

following this type of participatory approach now underway is the community contract

16 Tenure has two dimensions. First, security of tenure. That is, the protection from being forced to
move involuntarily and having to incur cost associated with such a move (moving cost, loss of
employment, and so forth). The security of tenure apparently has a considerable influence on the
willingness of low-income households to maintain and improve their dwellings.

Second, ownership rights of the assets. That is, in addition to security, the right to carry out
commercial activities on the lot (unless prohibited by law); the ability to reap the capital gains or increases
in the property value; the possibility of using the property as collaterial when borrowing ; and the prestige
of being the property owner (Linn,1983:127-8).
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system in Sri Lanka, where the government gives the local residents the responsibility of
managing the physical upgrading of their community (Pathirana & Sheng, 1992).
Although this project has its limitations, such partnerships are an exercise in local
community management. It promotes community ownership of the project and a sense of
accomplishment by the participants after the project has concluded. Furthermore, it is
believed local residents will feel more responsible for maintaining their services.

Within the structure of the local community, equity is embodied in a decentralized
participatory mode of decision-making. This calls for a fair representation among
individuals and groups in the community in articulating their needs and the sharing of the
costs and benefits derived from ongoing urban developments. However, James Midgley
noted that community representation through conventional procedures is invariably
sectional, so that the interest and aspirations of the whole community are seldom taken into
account in the formulation and implementation of projects. In most cases, the poorest
groups tend to be the majority but are least influential and seldom able to express their
views. Their powerlessness is often interpreted as passivity and indifference, but the real
problem is seen as the lack of opportunity for their direct involvement (Midgley, 1986: 9-
10). Since participation emphasizes involving the whole community, minority groups such
as, single mothers, the elderly and even tenants, must also be included in the decision-
making process. Although local elders and elites tend to be frontline representatives, the
primary interest is to secure the involvement of the poor majority in the community-
building process.

Equity also means addressing the special needs of different social 'groups,
particularly those with less status in the community. Of particular importance is the role of
women, who have been traditionally ignored in the design and delivery of programs. It is
an issue that was given attention in the United Nations development agenda for the 1990’s

(UNDP, 1991). Experiences in community development programs have shown that
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women can and have made significant contributions in social development. Two notable
examples are found in the Baldia Soalpit Project and the Orangi Pilot Project, both in
Karachi, Pakistan. In an environment where female education is said to be discouraged,
- the local women of Baldia had a major role in organizing the delivery of a low-cost
sanitation project, a health care project and an education program catering to girls and
young women (Bakhteari & Azam, 1988). Siimilarly, in the Orangi Pilot Project, women
were very active in local groupos. Many were elected group leaders and it was often
women who found the funds to pay for the sewers out of households (Hasan, 1988).
Therefore, through equal participation of the different social groups, you are opening up
the community building process and assuring fairness, impartiality and justice, in the

satisfaction of needs and the distribution of goods and services.

5.1.2 Self-Reliance

A second principle in designing a community approach is self-reliance. Self-
reliance is based on community members utilizing their own skills and resources for
making improvements to their livelihood. Enabling self-reliant efforts require an
understanding of a community’s ability to be self-sufficient in satisfying its needs with its
own resources, or with the help of external sources. In doing so, it calls for an
understanding of local knowledge systems and the belief in self-help in individual and
collective responsibility.

One such understanding is the need for flexible design processes over externally
designed and packaged solutions. That is, solutions must be compatable with local
conditions. It calls for the outside professionals to withold their own biases in favour of
local knowledge systems and practices. For example, one ideal of self-reliance allows for

gradual housing consolidation based on the owner’s financial ability. But, as noted in
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Chapter Three, some failures in upgrading programs were contributed by programming
methods, such as limited use of local materials for housing construction, fixed loan
repayment schedules for households and a push for short consolidation times. Considering
- the growth of marginal settlements as an exercise in self-help, such rigid methods imposed
serve only to undermine the practice of self-help and mutual-aid.

Similarly, consideration must also be given to locally appropriate technology.
Experiences in upgrading projects have shown the use of high-tech products designed to
provide basic services, have also met with limited success. Aprodico Laquian (1986) noted
that the self-reliance technologies so favoured by the small is beautiful approach, have
been found to be inapplicable to urban projects. For example, Indonesian and Philippine
experiments to introduce biogas digesters, solar water heaters and windmills in urban
barrios yielded much scientific data, but no tangible results (Laquian, 1986: 16). The
major reason is that too much emphasis was placed on providing a finished product and
little attention was given to how the community can maintain the equipment. Technology
does not aid self-reliance, unless the project for which it has been incorporated can be
managed and maintained by the community. Thus, a basic “rule” of self-reliance would be
the need for incorporation of local knowledge and resources into the development program.
This is best achieved through direct participation in the design and decision-making
process.

In addition, urban self-reliance efforts requires an environment which values,
encourages and rewards independent intiative and action (El—Shakhs 1986). The important
building blocks for successful self-reliant efforts are a sense of pride and hope and a
measure of security and control over one’s resources and destiny. According to El Shakhs,
these seem to be the the essentials for unleashing the ingenuity, intiative and leadership
potential in a small community. He argues that financial resources and technical know-how

are legitimate areas of concern and assistance by governraents, but they are insufficient or
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even secondary matters. Therefore, in essence, self-reliance cannot be simply imposed or
organized from above, but must come from within the local community (El-Shakhs, 1986:
17-18)

Creating an environment for self-reliance, requires attention to increasing the
economic productivity and social enhancement of the community. John Friedmann (1987)
argued that developing or improving the local economic base is necessary for sustaining the
viability of the community. He suggested that one possible course of action is the
promotion of small business developments, including joint ventures with community
capital and worker-owned enterprises. Friedmann sees the benefits flowing from this
promotional strategy to include local investments and new employment within the
community itself (Friedmann, 1987: 371-2). In the same context, Aprodico Laquian
(1986) noted considerable success has been achieved in creating employment for the urban
poor using appropriate technology and self-reliance organizations. For example, providing
assistance to hawkers and vendors, small stall owners, flee-market sellers and para-transit
operators have improved their incomes (Laquian, 1986: 16). Overall, in the long-term, it
promotes an upward cycle of human resource development. That is, additional
employment contributes to increases in household incomes, health, nutrition, education and
family planning and ultimately better living conditions.

There is also the need for the creation and expansion of community-based services
to support the household productivity. Friedmann (1987) suggested the type of services
that are needed includes those that are in partnership with households, churches, and other
civic groups. For example, providing support for kindergarten schools, community health
centres, legal aid services and continuing education and vocational training (Friedmann,
1987: 371-2). Therefore, an environment for self-reliance, involves the community’s
gaining access to existing and new resources and the freedom to use their abilities in locally

appropriate ways, to make an improved difference in their lives.
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5.1.3 Community Building

A third consideration is that of community (or institution) building. It is about
safeguarding and institutionalizing the principles of equity and self-reliance and community
participation in all development intiatives - from problem identification to problem-solving.
As such, it involves procedures for democratic decision-making at the local level and the
involvement of the people in these procedures to the extent that they regard them as the
normal way of conducting community affairs (Midgley, 1986:29). For the local
community, it means strengthening their organizational networks, the recognition and
validation of their knowledge, their internal leadership and their capacity to take appropriate
action. In doing so, a major priority must be to raise the level of social and political
conciousness of the people. That is, making them aware of their vulnerabilities and what
alternatives and skills are required to improve their situation. As such, education and
training is an integral part of this process. Furthermore, it is important to unify all sectors
of the community and foster solidarity and collective self-empowerment.

The process of community building incorporates a practice of mutual social
learning. According to John Friedmann (1987), a social learning approach is the workings
of a bottom up strategy, which community members share their knowledge and resources
in creating a program that achieves a fit between needs and capacities of the beneficaries
and those of the outsiders who are providing the assistance. Among other things, this
practice involves a transactive relationship between all participants. It may also involve
external agents, such as community activists and social workers who encourage, guide,
and assist the community in the process of change. Friedmann suggested that to be
effective, external agents must also deveiop a transactive relationship of trust with the

community. In addition, building the local community requires a feedback process. It
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requires one to think of the assessments of what has been accomplished and what has gone
wrong and a willingness to make appropriate adjustments in the course of the
implementation project itself (Friedmann, 1987: §1-82).

The path towards building local organizations is through community mobilization.
It has been suggested that an effective process of building the capacities of local
communities requires an organization that identifies and involves as many individuals and
associations as possible, in creating and implementing a vision for the community
(Kretzmann & McKnight, 1993). Local groups and individuals are seen as the basic
community-building tools and the starting point for this process. As such, creating
linkages among interest-groups and individuals are the starting point for developing the
internal social networks of the community. It is through these groups and individuals
coming together that a representative organization can be convened for the whole
community.

Kretzmann and McKnight (1993) suggest the path towards whole community
mobilization would cover at least five basic steps in the community building process. The
first step is identifying completely the capacities and assets of individuals, citizens'
associations and local institutions. This includes existing religous groups and cultural
organizations. The second, is building relationships among these local assets for mutually
beneficial problem-solving within the community. The third step is mobilizing the
community's assets fully for economic physical and social development and information
sharing. The fourth is convening as broadly representative group as possible for the
purposes of building a community vision and plan. And the fifth step is leveraging
activities, investments and resources from outside the community to asset-based, locally
defined development (Kretzmann & McKnight, 1993: 345).

In the long-term, community building provides the groundwork for ensuring

continuity of improvement programs and for providing greater local autonomy. The ability
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of community organizations to sustain both social and physical development is achieved
through a participatory feedback process, capacity building and leadership training of local
organizers. Furthermore, many authorities associate institution building with the
_ establishment of decision-making bodies that are fully representative, democratically elected
and accountable (Midgley, 1986: 29). For larger communities, this can eventually lead to
the creation of formally recognized administrative entities, as in the case of Villa El
Salvador, on the periphery of Lima in Peru. Nevertheless, whether local institutions are
formally or informally established, their empowerment and consolidation and effective

functioning are necessary for long-term community development.

5.2 INSTITUTIONAL FRAMEWORK

Associated with implementing the community approach is the issue of institutional
coordination. It is an important component for a successful program delivery, as local
action needs to be supported, facilitated and complemented by appropriate action from
government and non-government agencies. However, for a community approach to work,
it must be responsive to two issues. The first is the top-down nature of government
administered programs, which was seen as technocratic, authoritative and inflexible and
severely constraint by lack of personel. The second is conflicting interests among
governments, sponsoring agencies and that of the targeted local community. It was noted
that conflicts among government agencies had contributed to costly delays and non-
replicable solutions in projects in Kenya, Zambia & Tanzania (Rakodi, 1991; Peattie, 1982)
and in The Philippines (United Nations, 1986). Therefore, if the challenges of a
community approach are to be met, better institutional arrangements are needed. In

particular, governments must change its approach to facilitate the locally-based intiatives.
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The above conceptual diagram (fig.2) illustrates the potential involvement and

relationships among various organizations (or actors) in planning and implementing a local

community improvement project. These ‘actors’ fit into three broad groups. First, the

state, which consists of both national and local governments and their agencies. These

include para-statal authorities, such as urban development corporations (UDCs). Programs

of this nature are usually controlled by the national government, with technical assistance
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from the respective urban governments. The second group are the external agents.
External agents cover a wide array of institutions involved in community development.
First there are the International Aid agencies, such as the World Bank and the various
United Nations departments, generally working through national and local governments as
financial sponsors. Other external agents include both domestic Non-Governmental
Organizations (NGOs) and foreign Private Volunteer Organizations (PVOs), as well as
informal church groups, representatives of political parties, young professionals and
universities and technical colleges.!” The third and most important is the local
community, defined as squatters or other informal settlements.

At the centre of this diagram is a locally-formed Community Development
Organization (CDO), whose main responsibility resides organizing and managing local
programs and projects. Such local arrangements are necessary since effective participation
is dependant on the community’s ability to organize itself. The CDO should be convened
as fully representative of the people, to assure equity and have a collective voice in the
decision-making process. Therefore, it must be democratically elected and self-managed
by the local residents, with little need for multiple layers of authority. This organization
will be responsible for bringing together individual groups for the purpose of building a
community vision and plan of action, and directing the implementation of that plan. The
organization’s role consists of setting long-term community development goals; identifying
areas for immediate action and planning and implementing related projects. It involves

information collection and distribution among community members, in regards to

17 Friedmann had made a distinction between NGOs and PVOs:

NGOs are officially registered professional groups, whose university-educated core staffs
focus their work on communities of the disempowered. They are funded through private
donations, PVOs and the state. They may engage in a variety of tasks, from project
work, to process oriented work, action research, and pure research.

PVOs are foreign NGOs. Some of them have in-country operations, others are primarily
donor organizations; few do both kinds of work. They are typically global in scope and
operate with a very large budget, and they may also do contract work for international aid
agencies. Examples include CARE, Oxfam and the World Council of Churches
(Friedmann, 1992:145n).



107

identifying their needs and their ability to pay for and maintain the services they are seeking
to receive. In designing a program, the CDO can solicit assistance from government
agencies and private organizations for advice and help. In project implementation, the
- residents through the CDO should have the option of doing the work themselves or hire a
private contractor, as encouraged in the community contract system in Sri Lanka (Pathirana

& Sheng, 1992).

In regards to the role of government, the lessons of past self-help projects point to
the need for a single facilitating agency, with the capacity for short-term tactical decision-
making and coordination of the work involved. Although many projects were managed by
special purpose agencies located within or closely associated with existing local
governments, they were constrained by the cumbersome and bureaucratic procedures. To
overcome many of these constraints, it has been suggested that a facilitating agency
“should command great flexibility, be reasonably autonomous, not prone to procedural
bottlenecks and delays, can raise resources outside the government budget, and can be
made accountable for specific performance” (UNCHS,1987: 114). It is hoped that through
this arrangement jurisdictional conflicts and administrative weaknesses can be overcome
with effective organization and coordination of the delivery of urban services.
Furthermore, when a pilot project has ended, it will have developed a cadre of skilled and
experience personel to continue the delivery of community services.

The agency also needs to emphasize a community dévelopment function. Since
economic and social development are to be major objectives in any upgrading program, the
agency’s primary role will be to provide collateral and giving guidance in these areas as
needed by the CDO and the residents. As an outsider, their basic task is to animate , that
is, to spark endogenous change from within the community itself. This role is translated

into action by promotion, mobilization and providing technical, social, legal and
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administrative assistance to the community. This includes ensuring that community
members know their rights and entitlements and have the power to demand them. In
upgrading projects in Zambia, Kenya and Tanzania, community development personel
- worked with residents at the neighbourhood level, giving support and advice on self-help
construction and to navigate the bureaucratic procedures. This effort was considered
instrumental in the relative success of the projects (Lee-Smith & Memon, 1988; Rakodi,
1991).

This arrangement also recognizes the utilization of Non-Government Organizations
(NGOs) as project advisors. Many authors have emphasized the importance of NGOs in
community development (Devas & Rakodi, 1992; Hardoy & Satterthwaite, 1989;
Midgley, 1986; Stein,.1990; Turner, B., 1988: Friedmann, 1992). One reason is that
NGOs play an intermediary role between the demands of the CDO and the authorities,
whom the demands are addressed (usually municipal governments). More importantly,
NGO's often have better networks within poor communities, may be more representative
of the interests of those communities and better motivated than government agencies.
Unlike the State, they are claimed to be dynamic, flexible and socially concerned and are
usually staffed by people who have a deep personal committment to humanitarian and
participatory ideals. Most NGOs work through the facilitating agencies during the project
and some, such as Human Settlements of Zambia (HUZA), continue to assist communities
after the project has ended (Lee-Smith & Memon, 1988; Turner, B.,1988).. The work of
the FUNDASAL in EL Salvador is one example of an NGO involvement as the facilitating
agency. In designing a program of action, the CDO can turn to NGOs for advice and help.
Through NGO's, the CDO can be guided to exert popular pressure on the government in
order to encompass a more beneficial upgrading program based on joint decision-making.
Moreover, in the absence of a government facilitating agency, an NGO’s role as project

coordinators is stressed.
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This institutional framework places the government in a more long-term
collaborative role with the local community. Here the government participates in activities
of the people (and not the other way around), through such things as arranging financing,
municipal services and and providing technical support. Through direct administrative and
technical support, the local community determines the type of program it wants in relation
to its needs. It also gains access to necessary resources that otherwise could not be
obtained under normal circumstances. However, indirect support is also needed if the
benefits of community-based programs are to be fully realized. Some major innovations
will have to occur in the areas of legislation, personal credit, and planning standards and
procedures.

Creating a more favourable environment for settlement developments may require
circumventing conventional planning laws and approval procedures. For example,
designating these marginal settlements as special zones to facilitate the relaxing of building
codes and accommodate the process of housing consolidation., as tried in Tanzania and
Jamaica (Hardoy & Satterthwaite, 1989: 131). Similar legislative reforms are also needed
to ensure residents tenure rights and to improve land acquisition procedures.

In regards to credit, creative and flexible approaches are also needed to support self-
reliant efforts. In cases where land registration takes a considerable amounts of time, an
approval in principle could be granted for tenure security (i.e, a right of occupancy) to
facilitate residents using their homes as a collateral for loans. Also, to allow for a resident
to use the home as a place for conducting commercial activities. Other experiments that
have been tried include, putting monetary value on labour, or so-called "sweat equity;"
community "guarantees” for individual household payments; low-interest financing and the

creation of a building materials cooperative (Stein, 1990). Above all, the most important
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challenge for government is to create favourable conditions to the well being of the entire

community, as well as its individual members.

5.3 SUMMARY

In sum, this thesis has explored the basic question of how to improve the living
conditions of marginal settlements. Accepting the fact that marginal settlements are a
permanent part of the urban milieu the argument is that, if given the opportunity, they can
improve their living conditions. The provision of aided self-help housing achieved a much
greater success than the previous low-income housing solutions. However, it too had
difficulties in reaching the poorest groups, as project designers had also overlooked the
residents inate capabilities in solve their own housing problems. The more sucessful
projects had placed a greater emphasis on social objectives rather than simply on
infrastructure.

Evidence towards more appropriate solutions show the need to consider the
perception and aspirations of the targeted group. Implied in this notion is the need to
formulate improvement programs within the full context of the community and seeking
their full involvement in decision-making process. It is believed that more appropriate
solutions can best be achieved when programs are developed at the community level, as the
residents are already likely to have some general ideas on how solutions applied will affect
them As such, incorporating a community approach into settlement upgrading programs
offers the most potential for improving the quality of life and livelihoods for the local
residents.

Enabling the community approach means facilitating the self-guided and self-
managed community programs. It calls for policies and programs to be based on principles

of equity, self-reliance and community building. It shifts the decision-making downwards
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to the community level, so that partnership arrangements can be made between
governments, non-government organizations and the local community in the management
of such programs. Enabling action is also needed to improve the bureaucracy in areas such
- as community credit, tenure legislation, relax planning standards and procedures. In the
realm of urban planning itself, the community approach utilizes two planning models:
social mobilization and social learning (Friedmann, 1987). Both models require substantial
departures from the top-down approach of traditional planning practice, to a bottom-up
strategy than generated from within the local community.

Nevertheless, while the community approach seems to be the most pragmatic
solution for existing marginal settlements, it is not a panacea. It will not stop the growth of
informal settlements. Therefore, it should not be a detraction from addressing the overall
inequalities that results in the growth of these informal settlements. The more successful
self-help projects have owed much to the fact that the authorities remove the constraints in
the actions and initiatives of citizens and their organizations. But so far these are only done
in the projects. Very little is done outside the projects themselves at the settlement-wide
level. As Hardoy and Satterthwaite (1989) noted, many of the initiatives to help poorer
households were not market solutions, but negotated solutions where concessions were
made as a reaction to popular pressure under democratic systems of government. This
requires both administrative and legislative reforms to counter the discriminatory effects of
the market place and make it work for low-income people. There is a need for carefully
directed government action to ensure the fulfillment of the bésic needs of those who the
market does not serve. These requirements are more political than technical in nature and

requires a political will.
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