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ABSTRACT

The focus of this dissertation is an examination of the
performance of the World Bank’s Sites and Services approach to
low—income shelter in light of a current policy shift away
from these projects.

Presentlys. within the World Bank there is a movement to
abandon the sites and services approach and replace it with a
broader urban lending strategy commonly referred to as "urban
management" addressing the productive aspects of the city.
Unlike the previous lending for sites and services projectss
the new style urban management lending in no direct sense
produces low—cost shelter, ner deoes it target the poor.

From an wamination of specific sites and services
project experience in Naircobi. Kenya, this movement towards
urban management is shown to be logicals rvepresenting a

positive learning path within donor agencies. Therefore urban

management is an appropriate policy strategy in complement
with sites and services. Howevers this shift towards urban
management is found to be part of a larger trend within the
World Bank which is signalling an abandonment of sites and
services, together with other poverty targetted lending in
general.

This study traces the vise and fall of sites and services
at the World Bank. A pattern is demonstrated in which new
ideas are latched onto, promoted and abandoned at a great rate
of speed as a result of organizational pressures to do so.

By tracking the "life of an idea," the study addresses a
general tendency in peolicy evolution to assume a "shift and
abandon® pattern. It is argued that the lure of new ideas. for
reasons of the ocptimism they engender and the opportunities
they carry, creates a momentum and often causes an arbitrary
abandonment of policies which remain sound. In the field of
Third World development, a high degree of continuity in policy
solutions applied to long-standing problems is critical to a
successful development strategy. This study concludes that an
independent path in international development policy must
evolve, free of this ocscillation in the "life of ideas.”

Thesis Superviscor: Dr. Lisa R. Feattie
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A movement began in the 1950s based on the principle of
self-help as a sclution to the housing problem for the urban
peor of developing countries. By 1972, an idea whose time had
come. emerged in the form of "sites and services." (1) Buoyed
by the Werld Bank’s President, Robert McNamara, who called for
the re—focussing of international development assistance on
poverty alleviations the idea of sites and services swept the
international agencies. resulting in a flurry of project
undertakings.

By 1982, a decade later. after significant experience in
implementing sites and services projects, the idea began
losing credibility. Currently within the Weorld Bank and cther
development agencies. there is a movement to abandon the sites
and services approach and to replace it with a broader urban

lending strategy commonly referred to as "urban management.”

i The simplest definition of sites and services is the
laying cut of a site of land and surveying of individual
household plots for servicing. The superstructure or houses
rooms, etc. are left to the plot owner to build. There are a
variety of options within sites and services ranging from a
surveyed plots a plot with fully installed services. to a plot
with a "core" or liveable room onto which the plotholder is
expected to build the completed house. In some cases, there
may be a provision of building materials with each plot, in
cthers, kitchen and "splash" building cores are already built
on each plot at the time of purchase. Sites and services, as
referred to in this study. will be used in terms of this
broadest range of plot options.

13



(&) This is gquite an about—face. Unlike the previcus lending
for sites and services projects. the new style urban
management lending in no direct sense produces low-cost
shelter, nor does 1t target the poor.

The study which follows is the result of my efforts to:
1/ investigate what happened in that decade of sites and
services project implementation which has rendered an
ctherwise good idea. seemingly ineffectual: and.
2/ understand this dramatic swing in the international
development community.
Gaining insight intoc the first issue., only in part,. informs
the second. It is my belief that other forces were operative
which explain this swing rather than a simple reaction to so-
called "negative" project experience. Identification of these
cther forces has led to an exploration of what I call the

"life of ideas."

£ By urban management is meant essentiallys managing
uwrban growth and ensuring preoductivity of the urban economy.
Although the Bank staff stated that as yet they were unclear
as to what components would be included in an urban management
loan package, the overall approach is clear. Urban management
addresses the administrative capacity of local government
institutions. A list of tasks that the World Bank identifies
under wurban management policy includes: land management;: cost
recoverys public sector training and personnel performances
housing finance and public and private sector housing
financial institutions;: infrastructure costs and fees and
charges for services; property tax assessments and management
of tax collectionss ands local government budget systems and
management. Most of these items are discussed in terms of
increasing public sector efficiencies at the urban level. The
World Bank®s most recent loans have a strong focus on what is
being termed “secteoral adjustment and reform" as opposed to
project by project lending.

14



Te begin this explorations I trace the rise and fall of
sites and services at the World Bank. and demonstrate a
pattern in which new ideas such as this ones are latched ontojj
promoted and then abandoned at a great rate of speed as a
result of organizational pressures to do so. 1 argue that |
crganizational judgments of the fate of these ideas often have
Egigwto‘do with the dynamics of the internal werkings of donor
_agencies . than with the substantive merits of an idea vis—a-vis
the context of its” applicatiocn in a developing area.

In this respect:s 1 believe that the current movement to
abandon sites and services project lending is unwarranted.
Criticisms of the projects are valid but their successes are
alsc impressive and are recognized in this study and by many
World Bank evaluators. Althocugh the momentum of the shift to
urban management is very strong. and commanding. in my
estimation the guestion is still open within the Bank as to
whether sites and services should be abandoned or be
maintained as a complementary policy to the newly evolving
urban management lending strategqy. This is despite a more
external. public promotion by the Bank of the shift to urban
management in terms which signal a downplaying. even
abandonment of the sites and services approach. The debate on
the future of sites and services both within and cutside the
Bank is a subtle one. While the flag of urban management has

gone up internationally signalling the Bank’s new direction,

the jury is still out on the fate of sites and services inside



the Rank. In the followings I should like to address ghis
debate in support of a continuation of sites and serviges
lending. g

I will argue that the movement towards urban manggement
is completely lcgical. Indeed it is being advocated by many
of the piocneers of sites and services at the Bank on the basis
of their project experience. In this way. urban management
can alsc be regarded as a means to help overcome some of the
problems with sites and services in the future. .

However. the shift towards urban management has alsc been
used to further the more conservative swing being felt
internationally. away from issues of poverty towards
efficiency and growth. This seeming duality of opinions
within the Bank is being picked up by a similar duality found
in developing country governments. 3

What should be a building of the sites and serviges
experience in complement with the needed urban management
strategy is now being turned intoc an either-or debatea The
debate of ideas is becoming the agent for pushing deeper
jdeclogical positions. Inside this phenomenon I am calling
the "life of ideas” I argue that. even those ideas based on
the best of intentions. can be seized upon and used as

weapons. (3) ¥

=

3 From a discussion on the use of ideas with Lisa Feattie
at M.I.T.
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The adoption of an urban management strategy must be seen . _.i

as positive learning after a decade of project experience with .. .

it

the sites and services approach. The criticisms of sites and ...

services must be interpreted not as unsclvable problems but Py

rather as a set of peositive lessons. My position is to argue e

that learning from past mistakes should not mean "learning notggﬂ

to do." The idea of sites and services is still valid, and 5

workable. It is only within the Bank’s and other donor =

agencies® lending frameworks for these projects. that the idea . .

LI

seems to have lost its power.

1.2 BACKGROUND

My position relative to the sites and services movement

has evolved from exposure on two fronts: first. through the (3¢

study of World Bank and United States Agency for Internaticonal, |

>
¥

Development (USAID) sites and services projects via project

appraisal and evaluation reports and interviews with these

)
agencies”® project and policy staffi and, secondlys. through o
field cobservation during a one—-year pericd of residence in 230
Nairobi., Kenya. in 1983 to 1984. Theres. the World Bank's e
Dandcra sites and services project was nearing completion, andgg
a second World Bank financed sites and services project. g

i

Kayoles was beginning. In addition, USAID had completed Phases

W
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I of Unoja. a core housing project (4) and was in the process
of gaining approvals for Fhase I1.

At the cutset of this study in 1982, I was aware of the
criticisms being levelled at sites and services both by agency
staff and others interested in the field. I agreed with thes;
evaluations and I myself had become critical of the apprcach
after a preliminary reading of the early findings of sites and |

|
services projects. At a more abstract level however, I was -
appreciative of the pocsitive attributes of these projects as
well. Here was a good ideas advocated and funded by
international donors not previocusly interested in low-income
shelter, being implemented by governments who had, in the
past. demonstrated little interest in helping the poor with
affordable housing except through a very limited number of
public housing units. Despite the well-known problems., the
fact that these sites and services projects were underfaken at
all by reluctant governments and were financed by previcusly
disinterested donors. was significant.

More impo}tantly, in the formulation of my positions I
cbserved and studied the building of a new. 48,000 person
housing community (the Dandora sites and services project in

4 Although USAID and the World Bank distinguish their
project lending in the shelter secter by name (the World Bank
lends for "sites and services" while USAID lends for "“core
housing")s in principle the appreach is the same. USAID’s
core housing. in supplying a core rocom onto which the rest of
the house is to be added. is a sites and services option often
seen on World Bank financed projects as well. The options are
varied as described in the previcus note (1).

18



Nairobi) offering alternatives to a city where one-third of
the population lived in acutely overcrowded and underserviced
squatter settlements.

In contrast to what I had vread about the positive
movements of self-help in the squatter settlements in Lima.
Rio de Janeiro and other Latin American cities (Z) many of
Nairobi’s informal settlements were less inspiring. The
largest settlement known as Mathare Valley was contreolled by
"companies" which charged high rents for accommodations
characterized by densities of 3333 persons per hectares (6)
inadequate sanitary servicess a high incidence of malaria. and
a climate of insecurity and viclence. Despite my previcusly
held view of squatter settlements as a positive phenomenas
what I saw. seemed to corrocborate what had been described in
the development literature as the "old view" which depicted
squatter settlements not as a "soclution” but rather as disease

and crime-ridden slums.

5 The move positive view of sguatter settlements can be
traced back to the early work of pecple like John Turner
(19265)s William Mangin (1967). and Elizabeth and Anthony Leeds
(1970). See alsc Mangin and Turner (1968). Charles 5. Stokes
(1962) alsc differentiated between the "slums of despair" in
the United States and the "slums of hope” in the developing
countries. Although armed with this more coptimistic
viewpoint, the Mathare Valley squatter settlement in MNMairobi,
as a result of the tyrammy of the "companies." offered no such
advantages as the flexible., self-improving communities being
described in this literature on Latin America.

Uncentrolled Settlement in Nairebi (1976). This density in
Mathare Valley is measured against a legal standard called for
by the Nairebi City Council of 290 to 400 people per hectare.
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Against the backdrop of these conditions. and compocunded
by a crippled municipal government. (7) the Dandova sites and
services project seemed a remarkable achievement. The project
demonstrated that it was indeed possible to provide affordable
housing of relative high guality with water and sanitary
services to low and moderate income residents. 1 was
impressed to see government bureaucrats located in site
offices for sites and services projectss actively assisting
households with their shelter problems. Fleotholders were
building rooms and additions at a rapid pace. The more
entreprenseurial househclds had begun to rent rooms and were
greatly augmenting their monthly incomes. The project
represented a real movement forward in the city.

The problems enumerated in the Bank evaluations of
Dandora and other sites and services projects were also
evident, such as costly delays., a poor cost-recovery recovrd,
slow—moving and inadequate public institutions. and

7 In 1983, in response to a long history of corruption
and internal fighting in the Nairobi City Council, President
Moi suspended the existing elected council. the mayor, as well
as all chief officers including the town clerk. The
Government of Kenya (GOK) replaced the Council with an interim
committee of appointed officials. The infighting which had
resulted in the virtual stalemate and inability of the elected
council to function in its municipal roles was partially
attributed toc a scandal invelving bribery charges and the
misallocation of sites and services plots in the Umoja I and
Dandora projects funded by USAID and the World Bank
respectively. During the long pericd of transfer of
responsibility. the activities of municipal government came to
a virtual standstill. More detail on this political upheaval
and its relation to the housing scene in Naircobi is included
in Chapter 5 and Appendix A.
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cbstreperous local officials. In the eyes of the project
formulatorss,s these problems were acutely frustrating.
However. I saw evidence of networks of community
crganizations starting to adapt their own response to some of
the shortcomings of the project. For example, relief funds
for allottees experiencing financial difficultys. were being
provided by non—governmental organizations (NGOs) such as the
National Christian Council of Kenya, and the Ford Foundation.
It seemed not unreasonable to expect that given time.
experience and the strengthening of local government
institutions, many of these problems could be resclved. Could
it be that the Bank staff were hoping for too much too soon?
Subsequent to this field exposure and in light of the
differing assessments of sites and services projects 1 ashked

the guestion:

v

Js the

Bl

Against what criteria are sites and services projects being
judged and do the perceived»failures,warrant that the approach

be deemed ineffective?

In the preocess of attempting to answer this question,s I

found that many of the failures could be seen in two ways:

(1) that "failures" were often a direct result of conditions

for the projects which the Bank set in order to satisfy
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criteria internal to its operations but not inherent in the

sites and services idea:i: and.

(2) the perception of project failures often reflected a set
of the Bank®s own expectations which were unrealistically
ambitious and/or rigid within the context of evolving
instituticons in developing countries and a limited time-frame

in which the projects were executed.

These findings indicated that ancther level of analysis
was needed beyond the Bank’s project experience toc explain the
dramatic shift in its urban lending strategy. away from sites
and services. What else was going on in the World Bank in
Washington that was directing this shift in its urban lending
policy?

‘To answer this required moving from project specific
investigations to an inguiry of what the Bank was saying at
the level of general peclicy. The tone of the rhetoric in
Washington was even stronger in its rejection of the sites and
services approcach than in the eofficial evaluations and
reviews. An event which I witnessed there encapsulated this
mood.

During a session at the World Bank’s Conference on Urban
Assistance in December, 1985, a delegation of developing
country government officials were being lectured toc by a World

Bank official about their respective governments® incapacity
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to successfully undertake housing projects. The Bank eofficial
enumerated a long list of deficiencies and bottlenecks making
reference toc inadequate registration of land.s poorly
functiconing land markets. inefficient administrative
capacities. over—-subsidized housing programs, mismanagement of
tarxaticon and generally unproductive urban economies that were
harmful to national economic development. The implication of
this lecture was that these government cofficials who could not
properly manage their municipal administrations had no
business undertaking housing projects. Therefores. the Bank's
future efforts (and money) would concentrate on strengthening
urban management.

In response to this statement on the Bank’s position. a
government housing official from cone of the Sub-Saharan

African countries delivered the following statement:

"We have just accepted sites and services after fifteen
years of yocu, the Bank. promoting the idea in my
country. And now you tell us to abandon it. Well. we
like the idea. Now we want to do sites and services
and you tell us we should do urban management.”

This event corroborated my impression that the abruptness
of the shift in peolicy was indeed sudden. Howevera. what
became an even greater concern was to witness the
extracrdinary momentum with which the Bank’s new direction
created a bandwagon effect amongst the government officials in

attendance. My outspoken African friend was evidently
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cutnumbered by the delegates who seemed anxicus to entertain
the Rank’s latest interest.

What seemed wrong in all of this was that even if the
Bank®s intentions were to advocate urban management as a
complementary policy to sites and services., (8) in fact the
new policy was being promoted at the expense of the olds
leaving the impression that the sites and services approach
was being replaced. It was not apparent to me that the EBank
realized it was doing this. but the fallout from this approach
I estimated would be fourfold:

firgst., any continuum of experience fundamental to local

institution building would be lost by the shift away from

practical implementations

8 Indeed official statements by both Bank
representatives and government delegates at the Urban
Assistance Conference were careful to avoid a direct rejection
of sites and servicess but the focllowing quotations (as cited
in Urban_Edge. February. 1986) demonstrate how the tide had
tuwrned:

"We are not talking about the business of executing some
projects,. we are talking about relating urban management to
economic developments about the process of ensuring that a
city performs better."” - K.C. Sivaramakrishnan.
Director of the Central Ganga
Authority in New Delhi

"The difficulties that lie ahead will require urban decision
makers to look beyond the requirements of an individual sites
and services scheme ... and come to grips with the task of
managing cities.” - 8. Shahid Husain, Vice
Fresident for Operations Folicy
at the World Bank

"I am not mayor of shanty towns — I am mayoer of Dakar.”
~ Mayor Mamadou Dicps Dakar
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seconds it would break the momentum of an important policy
movement in the shelter sector that developing country
governments were just begimming to feel comfortable withs
third. the depth of experience which the Bank’s Urban staff
had accumulated from their decade of work on sites and
services would be marginalized. representing lost learning.
hence lost opportunitiess: and.,

fourths under the guise of technical fine—tunings a more
fundamental policy shift would be introduced. The policy
orientation of sites and services towards development with
equity could surreptiticusly be ignored with the introduction
of a new policy orientation towards urban productivity. It
was back to trickle-down.

In addition to my specific concerns with the sites and
services movement, my inguiry was also driven by a belief that
development assistance in general was in difficulty. The
formulation, implementation and subsequent abandonment of
development policy seemed to be too closely linked to
international idecleogical swings. the immediate performance
needs of donor agencies. and the demands of bureaucratic and
organizational contexts. The rapid pace of changing ideas and
policies coming from the donor agencies was completely cut of
synchronization with the recipient governments’® slower moving
development process. All of this served poorly the task of

development and the needs of developing countries. -



In attempting to find an explanation for these movements
in policy which seem to be disengaged from the actual best
interests of development, I began to explore the theory that
in scme instances change in policy might well be for change's
sake. My meaning here is that change can be an agent for: 1/
optimism in an uncertain field: and 2/ personal career
advancement in an environment where new scunding approaches
are rewarded more than patient commitment to old ones,
irrespective of their worth.

This is not meant to characterize all those working in
the field of development assistance as less than well-
intentioned,. but the force of new ideas has a multiplier
effect creating an encrmous momentum in which even the most
independent people are caught up. New ideas tend toc sweep a
field, often brushing aside the value of apprcaches once held
in good currency. The analogy I use to characterize the
movement of ideas is a lifecycle, implying that with every
birth. there is inevitable death. This I term the "life of
ideas."

My 1ntent1on in thlS study is to suggest that a more

e

perceptlve approach is needed, espec1ally in the develapment

e s T e

field where the t1me needed to maLe significant improvements

B

in the cond1t10n5(of 1mpover15hed nations is extensive. The
context of policy formulations must somehow extract itself
from the lure of change as an end in itself. I will argue

that the evolution of policy according to what I term a "shift
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and abandon” pattern is both inefficient, and costly for both

the international donors and developing country governments.

In light of the criticisms being directed at the sites
and services approach. I felt it was necessary, in foermulating
my argument. to review a specific case study of a sites and
services project from the project appraisal stage toc its final
ocutcome. For this purposes I have used the World Bank's
Dandora Froject which was completed in 1983.

Fream my review of 16 sites and services projects, I felt
that Dandora was, in its cbjectives and coverall design.
representative of the majority of projects which the Bank
funded. The field reality in which the project was executed,
characterized by a variety of copportunities and constraints.
was alsc consistent with other projects.

Dandoras as with cther projects. was considered by the
Bank toc have a mixture of successes and failures. Indeed.
Dardora suffered sericus cost escalations and a delay of 2 1/2
vyears. 1t was alsc executed in an atmosphere of extréme
skepticism and political interference.

It would therefore be unfair to depict my evaluation of
the successes of the Dandora project as the preoduct of locking

at a particularly *good’® example.
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Within this paper then. my evaluation of Dandora
hopefully serves as the objective core arocund which my
argument is formed. Howevers, I do make reference to other
projects throughout the text when they serve to contrast or

corroborate a finding in the Dandora project.

I begin my discussion in Chapter 2 with a brief history
of the rise of the sites and services idea and its subsequent
adoption by the World Bank and other international lending
agencies. This is followed by a factual description of the
basic programmatic elements of the Dandora project in Chaptetf7
3. Chapters 4 and 3 provide an in-depth evaluation of the
Dandora project through a comparative analysis of project
objectives and cutcomes. These cutcomes are presented in the
context of the realities of the field and the realities of the
EBank as the agent for the sites and services model. Chapter S
concludes with a summary of perceived failures and successes
of the Dandora project.

In addition, Chapters 4 and S explain the extensive
preblems encountered in project implementation and illustrate
how the need for urban management was a logical outcome of the
sites and services experience.

Chapter 6 is divided into two main sections. The first

section examines the rise of the urban management idea as a
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policy which complements sites and services lending. The
second section goes on to describe why the rise of urban
management is cccurring at the expense of sites and services.
In this chapter I attempt to provide an explanation for why
the Bank seemed to latch ontoc the urban management idea and
simultanecusly abandon sites and services. The accumulation
of events and forces both internal and external to the Bank 1
then factor into a theory on "the life of ideas".

In the final section (Chapter 7) I set forth my arguments
for the continuation of lending targeted at poverty
alleviation and for sites and services preojects in particular,
while recognizing the validity of lending for urban
management.

I conclude by examining the role which the "life of
ideas" seems to play in the larger realm of policy
formulationa calling attention to: (1) the need for a better
understanding of how policy shifts affect develcocping nations;i
and., (2) the importance of a process of policy making which

can operate beyond the arbitrary and eternal cycle of ideas.
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2.0 THE RISE OF THE_IDEA_OF SITES _AND_SERVICES

2.1 Introduction

The rise of the idea of sites and services began in the
1950°s and had "caught on" by 1970. A brief history of its
evolution offers insight into why sites and services became
such a potent idea internationally. and how it gained popular
support in the international develcpment community amongst

professicnals and scheolars alike.

The search for new ideas began in the 19250°s when housing
for the poor of Third World cities was identified by scholars
and professicnals in the develcpment field as an area
requiring internaticnal attention and assistance. A number of
circumstances led to this international call for develcpment
initiatives in the shelter field.

Many cities in develocping countries were experiencing a
severe crisis related tc high rates of urban migraticn and
general population growth levels. In MNairobis, for instance.

the population increase between the years 1962 and 1969 was



=

estimated at 5.5% amually., or a S0% increase in 7 years. (1)
Three—quarters of this growth was attributed to migration from
rural areas to the capital.

Due to extreme conditions of poverty in rural areas. the
influx of the rural pocor created no "effective" (2) market
demand for housing. Consequently. the private developers did
not respond by building new housing for recent migrants. The
lack of supply was compounded by a slow-moving development
process which resulted from bottlenecks in the registration,
surveying and servicing of lands through the existing
municipal administrations. For the few private developers who
were willing to build low-rent housing. the process of
approvals was so slow—-moving that very few persevered.

In 1974, the number of housing units being built anmnually
in Nairobi by the private sector was estimated at 1,000.(3)
This figure was minimal compared tc the annual addition of

2,000 households per year to the city. The new units that

fey

Naircobi City Council Urbanization Task Force.
Dandora_ Community Develcpment Froject. Froject Submission to

IBRD., November 1973.

2 William €. Wheaton and Fhilippe Amnez. "Economic
Development and the Housing Sector: A Cross—National Model".
Economic Develcopment and Cultural Change. Vol. 32 No. 4, Julya.
1984, p.749-766. Here the distinction between an "effective"
market demand versus a housing "need" 1s made.

3 Op.Cit., Nairocbi City Council Urbanization Task Force
(1973)
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were built were almost exclusively available to the middle and
higher income population.

Amongst local politicians and established citizens alike.
there was alsc a resistance to acknowledge the need for low-
cost housing. This resistance was based on a fear of growing
slums in their cities, which would not only threaten property
values but would reflect badly on their "visions" of a modern
metropelis. Especially in nations which recently attained
independence, the symbolic significance of the city and
especially the capital city as the embodiment of national
pride should not be underestimated as a factor influencing
housing policy today.

In addition. there was a belief among policy—makers that
to support housing for the poor would only encourage on—going
migration. If no housing was provided. the rural migrants
would eventually go back home. Fublic secter housing policy
during the late 1960°s and early 1970°s was consequently
geared toc middle and upper income levels. In this pericd it
was estimated that publicly constructed units averaged 1,300
per year.(4) Between what the public and private sector was
supplyings, and the rates of growth in Naircbi, the shortfall
was at least 6,700 units per year.

The problem of a shortfall in units did not go away.
Instead of moving back to rural areass the new urbanites did

4 Bank Files, Kenya - Transportation and Urban Frojects
Department, 1977
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what they had to in order to maintain an existence in the
city. This led to rapid preliferation of makeshift buildings
oen lands not owned by the builders. Those who constructed the
units either lived in them or rented them cut. Collectivelys
they formed squatter settlements. To add te this uncontrolled
growth, some private land cwners developed dwelling units on
their properties which viclated health and building codes and
rented these units to the poor.

In many cities the government response to this informal
construction was to demolish illegal settlements where
pessible. Thus. an on—going cycle of demclition and rebuilding
began. In Nairobi. as in many cities,; centinued demclition
led toc an escalating atmosphere of confrontation and unrest
between the government and the urban poor. By 1974, the
squatter and illegal settlements population was conservatively
estimated at more than one thivrd of the then 730,000
inhabitants.(5) The scale of these communities began tc take
on political significance which elected efficials could no
longer ignore.

Scome degree of tolerance was demonstrated with the
implicit policy that illegal settlements would be tolerated if
they kept cutside of the city centers — on the fringe of
established neighborhoods. This type of action did little to
solve the housing problem, however. A turning point came in

Nairobi., with an cutbreak of cholera in the Mathare Valley
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squatter settlement which threatened the city with an
epidemic. The government finally accepted that something
would have to be done to improve conditions.

Efforts were made to upgrade squatter settlements by
providing basic services such as common water spigots and
latrines. Though conditions improved in these areas. the rate
of growth was so high that the government response still could
not keep pace with demands.

This ad hoc pattern of public response toc illegal
settlements was repeated throughcout the world. In many
countries such problems cccurred decades earlier than the
Naircbi example. Few countries however. develcocped adequate
methods for dealing with the increasingly acute housing

problems.

Froposals for new methods of meeting low income housing
demarnd were emerging as early as 1250 when a United Nations
"Mission of Experts" visited Scuth/Scuth-East Asia and
produced a report on "Housing in the Tropics®"(é) which

stated:

"...with few exceptions. families in the tropics
simply carnct afford to buy or rent houses built for

6 U.N. Mission of Experts on Tropical Housing (Scuth and
Scuth East Asias. November-December 1950 and January 1931) .
Report of the Secretary General (E/CN.5/2851. 1 March, 1951)
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them on a commercial basis. It is alsc obvious that

neither governments, nor private agencies can

provide housing on a subsidized basis to all in

meed. Practical sclutions should combine the

initiative and rescurcefulness of the pecple. the

rational application of local materials and skills.

the mutual advantages of group work. and the best

use of rescurces and technical knowledge available."

Charles Abrams. studying the shelter gquestion in this
pericd. was instrumental in developing a self—-help appreoach as
the most affordable route to housing the pocor of developing
countries. Other studies tocok up Abrams® interest in self-
help as a means of sclving the housing crisis. A study in
Latin America argued in support of self-help practices by
citing that in one country, the government had built 5.476
houses between 1949 and 1956 (which were unaffordable to the
average urban family). During that same pericd. S0,000
families sclved their housing needs on their own initiative -
cutside of the established legal. administrative and financial
superstructure. (7)

This new perception of the squatter movement as a
"eolution" led to the adveocacy of public proegrams based on
self-help practices observed in the squatter settlements.
Research conducted in the 1960°s noted that once tenure was
secured by squatters. either in the legal sense or simply by

nature of the time of "safe" cccupation, preliminary make-

shift houses were gradually improved over time through self-

7 Turners Turner and Crooke, 1963, p. 389

36



help and changed into permanent. better—-looking structures.(8)

This thecory of "preogressive development" held that the
incentive of secure tenure would leaa to progressive
upgrading, and the emergence cf stable. healthy neighborhoods
comprised of home—cwners who held a "stake" in the future
success of their communities. More importantlys the
improvement of housing through self-help in the shanty towns
of the Third World was shown to be an affordable means of
gaining shelter for the very poor families with unsteady
incomes. The flexibility cffered by this piecemeal system of
building allowed even the poorest to slowly develop better
housing for themselves.(9) The idea cof sites and services
evolved ocut of this growing appreciation of the key principles
discovered in the sguatter settlement "sclution®.

The basic tenets of the sites and sér#ices model as it
emerged in the international development community are

summarized below:

(1) Improvement cver Fublic Housi

13

g_Schemes

8 William Mangin "Latin American Squatter Settlements: A
Freblem and a Sclution”, Latin American Research Review. 1967,
pp.465-98 and Jochn F.C. Turner. "Housing Fricrities, Settlement
Fatterns and Urban Development in Modernizing Countries".
Journal _of _the American_Institute of Planners. Vol. XXXIVs No.
6 (November, 1968). pp. 354-363.

9 Lisa R. Featties "Social Aspects of Housing”"s: in
Bernard J. Frieden and William W. Nash (eds.). Shaping_an
Urban_Future: Essays

(Cambridge: MIT Fress. 1969)



(2)

(3)

(4)

By not having to fund the construction of actual
units. governments are able to service more lots for
the money spent. hence reaching a greater number of

pecple in need on a public housing scheme.

Affordability

The plet holder®s unit cost is reduced by having to
buy ocnly the loct and not the completed dwelling.
after which self-help construction will keep the
dwelling costs down. The financial commitment can
be regulated according to individual capacities.

Time. labor and money can be invested piecemeal into

the construction of the dwelling as appropriate.

imn

tandard of Services

Sites and services projects ensure a uniform
provision of services. thus overceming problems of
health and sanitation as experienced in squatter
settlements. Related to this. servicing can be done
before the fact unlike upgrading which is more
expensive since services have to be installed into
an existing. dense, non—grid pattern of dwellings.
Sites and services provide a framewcrk for self-help
and the initiatives in housing being undertaken in

the squatter settlements with respect to the

progressive development of housing.
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(3) Tenure
Home Ownership offers secure and legal tenure to the
resident. The individual. by making a downpayment

for the lot in the sites and services project,

secures a legal right toc live there.

(6) Orderly Urban Growth
The larger cobjectives of planmmed and corderly urban

growth can be achieved by implementing sites and

services through central plamming departments.

Not only was the sites and services approach considered a
good policy sclution in response to a perceived field reality.,
but at the level of international policy, the time was ripe
for a new idea. Events were underway creating an environment
in which a new idea could gain currency guickly and
forcefully. The 1960°s was a period of critical requestioning
in the international donor communitys. and the dominant growth
models came under attack. In the development literatwe.
impressive economic growth rates achieved in developing
countries were being questioned on the basis of worsening

forms of poverty within these same countries.
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In effect, this questioning and alert on poverty amidst
growth marked the failure of the trickle—dqwn'theqty. Calls
for alleviation of poverty and demands for "growth with
equity" began to undermine the conce dominant economic growth
models of the 19260°s. The priority thus began to shift. at
least at the level of international rhetoric. to the
fulfillment of basic human needs or move generally.
alleviation of poverty.

Foverty alleviation signalled a higher profile for low
income housing. At the World RBank in 1973, (10) President
Robert McNamara called for the Bank’s reocrientation away from
its almocst exclusive concern with basic economic
infrastructure toward antipoverty work. As a result. concern
with urban poverty led to a movement within the Bank to begin
lending for low—-cost housing. (11)

As a result, a World Bank meeting was conveneds attended
by a large number of experts in the field cutside of the Bank.
including John Turner. and ideas of self-help and core housing
were reviewed. The meeting mapped cut a course for financing

test projects in the field of housing which would be operated

10 In 1973. USAID also recriented its development
assistance program towards the needs of the pcocor as a result
of the passage of the "New Directions" legislations formerly
referred to as the 1973 Foreign Assistance Act. This
legislation marked a shift from development assistance
directed at basic infrastructure, capital-intensive. industry-—
based growth to a concentration on povertys malnutrition and
health: population and human rescurce develcopment.

11 Robert L. Ayress Banking_con_the Focors MIT Press.,

Cambridge. 1983 ‘



cut of the Special Projects Unit. Subsequently. supported by
a panel of urban specialists cutside the Bank, the sites and
services approach was proposed in the 1972 sector working
paper.(12) The Bank’s urban lending program was launched -

with sites and services projects as its feature.

12 Michael Cochen. Learning By Doings (Washington. D.C.:
The World Bank., 1983)
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The "idea" of sites and services was taken up by the
World Bank and made operational vée a preocess of project
appraisals in a number of countries during the early 1970s.
The time taken in formulating a sites and services project in
those days was longs because of inexperience on the part of
many developing countries as well as Bank staff with the
approcach. A model had not been clearly worked cut. For
example, in the case of the first Bank-assisted sites and
services project in Nairobia. Kenya. the first mention of a
shelter project in Bank files is Februarys 1969. The locan for
the project was approved in Mays 1975. What happened in these

six years is a process divided intoc phases referred to in Bank

terms as "reconnaissance." “pre-identification.”
"jdentification," “"preparation.” “"pre-appraisal," "government
application." "appraisal." "post-appraisal.” "negotiation" and

"bhoard approvals”" in that order.

The process is not only long. but characteristic of
intense back and forth debates on what is, for the Bank, a
fundable projects versus what is more for the government. a
buildable preoject. In effect, the concept of sites and
services was moving from the level of an idea to that of an

43



implementable project. In the Kenya case. what emerged was a
project that met agreement with both parties and was developed
at the eastern end of Naircbi beginning in 1975. The resulting
community was named Dandora.

My review of the formulation of 16 Bank—assisted sites
and services projects (1) has revealed the development of =&
general model. The sites and services projects certainly have
variations across countries but the basic formulation is the
same. The projects all offer a variety of plot options in
terms of plot size and level of core construction per plots a
materials locan fund to assist the allocttee to build vyooms on
the plots on—-site community facilitiess; and water, sewage and
refuse services. The project loan usually includes a
gechnical assistance component. The Bank’s project appraisal
charts out fhe time frame for implementations the financing
agreement, cost estimates., affordability schedules and
expected monthly payments, the organization and management
system for project implementations procurement and
disbursement schedules: cost recovery and pricing
arrangements., and finally. the economic justification for the

project.

1 The 16 sites and services project appraisal
documents reveal how the model became formulated in the Bank
assisted projects. The 16 project appraisals examined
include: Zambias. 1974 Kenvya I 19743 Kenya I1 19783 Nicaragua
19735 Guatemala 19763 Botswana 19743 Bolivia 19773 Tanzania
197435 Zimbabwe 1984: Korea 197435 Senegal 19725 Feru 19743 E1
Salvador 19743 Nigeria 1981: Indonesia 19743 and Jamaica 1973.
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The Dandora project is presented here as an example of
the result of the Bank’s and a recipient country’s efforts to
formulate an alternative model for shelter development.
Throughout this study. the Dandora project is drawn on as a
case study of a sites and services preject. The Nairobl case
is significant for reason of a second Bank—financed sites and
services project in the city. Kayoles which followed Dandora.
This allows me to draw on both projects in the course of this
study and to evaluate instances where lessons and experience
were incorporated from one early project inte a later one. A
brief description of the Dandora sites and services project is
detailed here so that the apprecach taken in the Bank assisted
projects and the programmatic elements can act as a basis for

the discussicon and arguments which follow.

cra Sites and Services Frc t_in Nairobi. Kenya (2)
3.2.1 The Context

At the time of appraisal in 1974, Naircbi had a
population of 730,000 and a growth rate of 7 percent, making
it one of the fastest growing cities in the world. Annual
"conventional" public and private sector housing production

was averaging 2,300 units compared tc a household formation of

2 This project description is drawn from World Bank files
of the Dandora project in 1974.
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9,000 per year. The result was that over one-third of the

population was living in unauthorized settlements.

3.2.2 The Stated Goals of the Froject

In the Bank’s appraisal of the Dandora projects. two goals
were stated:

(1) "While it will not satisfy the total demand for
serviced plots in Nairobis the technical assistance under the
project will help formulate shelter programs designed to deal
realistically with the needs of the urban pcoor and enable
Government and Local Authorities to plan and execute such
prejects in the future."

(11) "Dandora will provide 6,000 self-help housing
units or 25 percent of the target for the City's Flan (1974-
78)s and do this at one-third of the unit costs of previcous

housing programs.” o0 ¢ Lo v

3.2.3 Project Site

The Dandora Community is leocated 10 km east of the city
center and is accessible toc employment. Transportation to the
downtown takes 25 minutes by bus, at a cost equal to 7 percent
of the targeted hcousehold’s monthly income. Two industrial
areas are within walking distance at the Dandora and Ruaraka

industrial sites.
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3.2.4 Froject Financing

The Dandora project cost at appraisal was $29.6 million
(US)s to be financed as follows:

%14 million contributed from the World Bank and the
International Development Asscciation (IDA)

(World Bank contribution = $7 million

IDA contribution = $7 million)

and $15.6 million contributed from the Government of
Fenya (GOE) and the Nairobi City Council (NCC)

The Government of kKenya acted as borrower, and on-lent
both $7 million IDA credit-and $7 millicn Bank lcan to NCC at
8 percent interest for 25 years with a 4 year grace pericd.
GO on—lent its share toc NCC on the same terms as the Naticonal

Housing Corporation lcans to Kenyan municipalities - at 6.5

percent for 25 years.

3.2.5 Sites and Services Froject Components
(a) Lots
The project provided 6,000 lots with individual water and
sewer connections and related basic services and
infrastructure, including roadss. security lighting and refuse
collection. The &.000 lots included:
1,800 of 110 square meters
2:100 of 120 square meters

1,800 of 140 sguare meters
300 of 1460 square meters



Three options were available to allottees:

Option A:. 3.780 units with sanitary
core (toilet and
splash) only on lot sizes
110, 120 and 140 square
meters

Option BE: 1,800 units with sanitary
core plus one room on lot
sizes 110, 120 and 140
square meters

Option C: 300 units with sanitary core
plus two rooms on 160
square meter lots (plus 30
demonstration units).

There were.: in effect. seven options in all. varying by

lot size and type of core unit.

(b) Materials Loans

A materials lcan fund was established offering cash
financing for self-help construction of dwellings for up to
two rooms. The materials lean repayment terms were the same

as the mortgage.

(c) Community Facilities

As part of the Dandora community being created.
construction of the feollowing community facilities was
planmnned:
2 nursery schocols
6 primary schools
2 health centers
2 multi-purpose community centers
1
9]

sports complex
market stalls
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(d) Trunk Infrastructure
Included in the project was construction of trunk sewers.
stabilization pondss. access roads and sewerage treatment

works.

3.2.6 Floct Allocation

Care was taken to ensure impartiality in the allocation
of lots. The Froject Unit was to use a computerized vandom
rnumber program (NCC had this computer facility). Each step in
the process was to be publicized. Eoth the list of eligible
applicants and the list of finally selected allocttees together
with a waiting list was toc be made public and posted as ready.

To be eligible for plot allocations the following
criteria had toc be met:

(1) household monthly income of KEsh 280 (US $40)3

(ii) 2 year residency in Naircobisj

{111) had to be head of family and family had to be
living in Nairobii and.

(iv) could not own any other property in the city

(Fenya®s one man. one house policy).

3.2.7 Affordability

Monthly charges for each plot were to range from Ksh 72
(US $10) to Ksh 150 (US $20). Assuming household expenditures
for shelter and services of 25 percent, Option "A" plots

(comprising 65 percent of the total) were to be affordable to
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households as low as the 20th income percentile and Option "B"
plots (comprising 30 percent of the total) to the 30th and
40th income percentile. Mortgage terms were 30 year repayment
pericds on Option "A" and 20 year repayment periocds on Option
"R" at 8 percent.

In additions 300 plots of 160 square meters with built
wet—-core and two rooms were to be sold at market rate (about
47 percent above construction cost). The profits generated
firom the market sale plots were then to be chamnelled back
into the project. acting as a cross subsidy for the 100 sq. m.
and 120 sg. m. plote which were those considered most
appropriate for targetting the lowest income househcolds. The
subsidy earned from 300 market sale plots would result in an

18 percent price reduction for 2.668 low cost plots.

3.2.8 Alloccation of Costs Between Allottees and Naivobil City
Council

Nairobi City Council was to bear costs typically
recovered through utility tariffs. user fees and property
rates such as trunk infrastructure., on-site water
reticulations paving of bus routes. community facilities
including related land development and servicing costs.
technical assistance and landscaping.

The plot holders were to bear the costs of site
preparaticn, lot demarcation (design and engineering) and on-—

site infrastructure attributable to residential use (roadsa



sewerages street lighting. and a share of refuse collection)

and full costs of core units and materials loans.

3.2.9 Time Frame

The Dandora project was to be executed over 5 years. Lot
preparaticon and servicing would require 3 1/2 years and
disbursement of building material locans and self-help
construction would reqguire 1 1/2 vyears.

The project was toc be built in twe phases. The first
phase was to prepare and service 1000 lots and the second
phase, 5,000 lots. These two phases would be completed in the

first 3 1/2 years.

3.3 Summary

This programmatic description of the Dandora sites and
services project in Nairocbi as appraised by the World Bank in
1974, is toc act as a basis for the in—-depth analysis of the
project cbjectives and outcomes in the two chapters which

follow.
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4.0 THE FORCES WHICH SHAFPED _THE FROJECTS

fAs a methodolagy for evaluating the successes and
failures experienced when the sites and services concept was
put intoc practice, I attempt in the following to identify the
ey obje;tives which guided the implementation of the
projects. As will be seen., some of these objectives were
"add-ons" and did not emanate from the core of the sites and
services idea itself. In these instances., the projects were
seen as a vehicle to assist in the realization of goals.
which. though related, had a broader. longer—lasting
significance. Additionally, project implementation was
affected by a set of cbjectives which were a result of
perceived pressures emanating from the field reality and from
the World Bank itself.

My intenticn here is to portray the scenario within which
project implementation staff were working — a dynamic rife
with crossed desires, mixed interests and built-in conflicts.
As an asides, my feeling is that, for the most parts the Bank
staff prevailed in keeping to the course they set-out upon.
Given the context within which they were working. their
successes are actually remarkable.

The structure of this and the focllowing chapter is.
therefore. shaped so as to make a more objective link between
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1) objectives, motives and pressures. &) the design of
specific project characteristics and 3) the final outcome.
After establishing the background in this chapter in terms of
the first two items. I will go on in Chapter S to discuss the
third. In adopting this structures I hope to avoid an
oversimplified evaluation of the sco-called "project failures"
of sites and services. I believe it is precisely this
tendency to oversimplify when evaluating the sites and
services records. which characterizes the judgment of those who
are guick toc claim the sites and services movement as "over".

(1)

4.2 Seven Forces

Seven important forces may be said to have driven the
formulation of the sites and services projects. The first
sets, which can alsco be thought of as objectives. are a product
of the original sites and services model. As cutlined in

Chapter 2. the tenets of the model are numercus but each

1 This. in fact, was the verdict offered by the first
Rank staffer I talked toc when I went to Washington
headquarters. His good intention was to save me from pursuing
an idea he considered already passe. A significant number of
the staff I interviewed concurred on this. although the
verdict was somewhat softened by their ocwn loyalty to the
appreach. Many of the interviews began with similar
statements. that they were not deoing sites and services
anymore. Many did. however. state that. whenever possibles
they argued toc ensure a sites and services component was added
in to an urban management lcan.

8!
8}



impacts the other in significant ways. To aveid an
overlapping discussions I have attempted to deduce two
principle areas of concern which are distinct from one
ancther. but which collectively cover the full scope of the
original model. These are: Affordabilitys and Home Ownership.

The second set of cbjectives originated with the World
Eank’®s broader ambition of seeing the sites and services
approach to low-income shelter replicate upon the initiative
of the developing counties. Integral to this was a desire to
improve the entire housing and urban management sector so that
replication of other projects ccoculd be realized. This
ambition I have distilled intoc three cbjectives:
Replicability. Instituticn Building and Cost Recovery.

Because these Bank cbjectives are not inherent to the model as
a housing formula per se; I view them as a set of "add-on"
goals.

The final set identified are a bit harder to classify as
cbjectives. Rather 1 prefer tc think of them as cutside
forces operating completely independent of the original
conception of sites and services. These forces are the result
of pressures applied toc the implementation of the projects by
the realities of the field (i.e. the entire context of working
in a particular developing nation) and the realities of
working within the World Bank. Because the Dandera and cther

projects studied here were considered demonstration preojects.

unusual demands were placed on the project staff which would
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ricrmally be less intense (i.e. once the idea had been
accepted). These forces I have termed: Froject Appearances

and The_Need_ for Speed.

4.3 Affordability
4.3.1 Intreduction

The Dandora projects as with the other sites and services
projects funded by the Bank in the 19707s. was shaped by the
geal of poverty alleviation which Robert McNamara had declared
as the Bank®s principal focus. To make sites and services
projects affordable to the urban poor was therefore a central
concern in the Bank’s formulation of the projects.

In the example of Naircbis, the magnitude of poverty
dictated the necessity of a large housing strategy aimed
specifically at the urban pcer. In the early 19707 s, Ksh 200
per month was estimated as the minimum income to sustain the
most basic needs of a household of five. During the same
pericd. 20 percent of adult males and 50 percent of adult
females in Nairocbi (2) were either unemployed or had
inadequate incomes below the poverty line of Ksh 200 per

monrth.

2 The proportion of women headed househelds in Nairobi
was estimated at 10% in 1983. As cited in Bank Files.
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Ey 1977 over one third of Nairobi households fell below
the poverty level of ksh 700 (US $12) per month needed to
sustain a househcold of seven (determined as the average
household size characteristic of sgquatter and low—-income
communities.)

Even those at the S0th percentile of the Naircbi’s income
were earning only Ksh 1500 (US $235) a month. But income alone
did not measure poverty. In Naircobi., a leading cause of death
arnd sickness amongst children was., and remainsa malnutrition.

In the case of Naircbi and most other countries in the
developing world. a policy specifically targeted at the poor
did vnot represent an unbalanced attention directed at a
minority interest, rather it was a policy aimed at improving
conditions for the majority of urban dwellers.

However s there were specific limitations to the extent

which the Rank felt it could reach the poor.

4.3.2 FRestraints on the Foverty Focus: The Ability to Fay
Back

The Bank’®s need to reach the poor was somewhat tempered
by its cther goal. which was to ensure cost recovery as a
necessary preconditicon if the sites and services mocdel was to
become an effective housing policy for Kenya. Hence, the
degree to which the project reached down into the lower—-income
percentiles had toc be balanced by the perceived capacity of

poor households to make the necessary monthly payments. Foor
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households which had no apparent steady income, or where the
household head was unemployeds were considered too risky. A
steady income was therefore preferred. By definition. the
targeted recipients of the Bank financed sites and services
were not coming from the lowest of the low—income groups.
since steady incomes were not the norm within the lowest ranks

of the urban pcoor.

4.3.3 Restraints on the FPoverty Focus: The Issue of
Subsidies

In my interviews with the Bank staff in Washington. there
was a clear impression made that the Bank did not want
subsidies in sites and services projects. If their declared
need to reach down intce the lowest income percentiles was
strong. there were ways. one could argue. of making sites and
services projects affordable to the pocorest urban househcolds.
For examples, lower and longer re—-payment terms.s and increased
subsidies in the loan package would increase the range of
targeted income groups and make the projects more affordable
to the lower income percentiles.

However, an increased subsidy element such as this was
not adopted in the sites and services program at the Rank.
While being explicit about making sites and services projects
affordable toc the poors there were other implicit factors
cperative at the Bank which limited the extent to which they
could do so. In this case, a "higher order" need within the
Bank to avoid subsidies in urban shelter projects overrode the
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intention of the Urban staff to make sites and services
projects affordable to the lowest income households.

In my discussions with the Bank Urban staff. the issue of
subsidies was usually connected to the issue of replicability.
I was told that the projects had to be entirely self-financing
sokthatﬂgayernments could replicate the projects on a larger
sgale without a drain on their already tight budgets.

The Rank’s desire to make sites and services affordable
to the poor must therefore be tempered by other forces at work
within the BEank. namely. to keep subsidies cut of the leoan
package and to recover costs from the households participating
in sites and services projects.

Having raised these two issues. the goal of affordability
can be stated more precisely. The Bank assisted sites and
services projects in general. and Dandora in particular. were
targeted to low—income recipients whose income ranged from
just below median down to the 20th percentile of the city’s
income distribution. It is against these targets that the

Eank and cthers evaluate the projects.

4.3.4 How Affordability Was Worked Into the Froject

(a) Infrastructure Standards

Eecause Dandora was designed to "pay its own way" the
costs of infrastructure: sewers, rcads. water, electricity.

etc. were factored intc the price of the plots. It was
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therefore necessary to keep the costs as low as possible if
poor households were to be able to afford a Dandocra plot.

The Bank considered the level of standards regulated by
the Eenyan codes to be unrealistically high given the revenues
which were likely to support them. As well. the government’s
past insistence on building high standard services had led to
a situation where vast sectors of the population had no
services whatsoever.

The Bank’®s attempt to lower infrastructure standards for
Dandoras. was met with considerable opposition from all sectors
in the government. The familiar claim that they were building
slums was again heard. This sentiment was embodied in the
government of Kenya's Development Flan for 1974-1278 which
acknowledged the need to build affordable housing for low-
income groups but at the same time wanted to "... insure that
housing design and construction conform to Government
standards and that each housing unit constructed in urban
areas have at least two rooms plus its own kitchen and
toilet.”

In contrast to the government’s position. the Bank
initially proposed that up to 25 households share one water
standpipe. thus reducing costs per hcusehold considerably.
With respect to Dandora. the NCC refused to consent to this.
and wet cores were built on all plots. Substantial cost

savings were realized by leaving roads unpaved, and keeping
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basic infrastructure hardware (pipes., drainage lines.

electrical connections. etc.) to a minimum standard.

(b) Building Standards

Similar to the debate relative to infrastructure. the
Eank found government officials resistant to a lowering of
building standards.

Az a result of pressure from US-AID and the World Bank.
the Naircbi government formulated a set of codes which were
suitable for low—income housing projects. Dandora units were
therefore less expensive relative to middle-class housing
built to the regular codes but were still fairly substantial
uriits incorperating fire-proof stone walls: corrugated cement
roofings a plet-coverage rat;ng of S0% and large plot sizes

ranging frem 110 to 160 sg.m.

(c) Self-Help Labor

Farallel to the aim of reducing building and site costs
was the strategy to lessen the allottees® expenditures for
laboyr by having the households themselves construct as much of
the unit as possible.

Te facilitate this. Dandora site officials worked with
allottees toc train them in laying foundation. masonry

construction and other skills needed toc build the unit.



(d) Income Generation

In the interests of affordability. the Dandora project
design supplemented its strategy of reducing costs with a
means to raise the incomes of allottees through the renting of
Frooms on the plots and the inclusion of 400 market stalls for
small business cocperations of resident households.

In Nairobi the rents generated from the letting of two
rooms could easily cover the entivre monthly payments required
by the allottees. This renting opportunitys which the Bank
advocateds had an enormous impact on the project™™s ability to

sustain low—income households as home owners.

e) Cross—Subsidies

Although the Bank would not allow subsidies from cutside
the projects, a system of cross—subsidies internal to the
project was allowed. Specifically. as part of the originally
formulated construction packages 300 plots were develcoped with
wet cores. and two vrooms on the largest plot originally
coffered (160 square meters)(3) These dwellings were then scld
at market rates and the profits fumnelled back to reducg the
price of the smallest plots available to the lowest—income
allottees. This cross—-subsidy allowed for c&st reductions on

these plots of approximately 18 percent.

3 In Fhase II of Dandoras. ploct sizes were increased from
a maximum of 160 square meters to 240 square meters in
response to the demand for more space to construct rooms.
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4.4.1 Introductics

A fundamental principle of the sites and services model
was the establishment of home cwnership through the allotment
and purchase of plots. Legal land tenure was essential to the
"“mechanism" of progressive development — only through secure
tenure could an incentive be established for the investment of
labor and capital in the develeopment of the plot. In
additicons. home ownership for the poor provided access to the
"unearned increment” or "betterment"(4) which was formerly a
scource of capital available only to higher—income property
cwners. Thus, cwnership was perceived as a tool for helping

to balance highly skewed income distributions. (5)

Yet home ownership was alsoc promoted as an ideal

associated with: stable communitiess a healthy family lifes

4 The terms "unearned increment" and "betterment" refer
to the rise in economic value of a property caused by urban
development in general, and access to services provided
publicly. The increase in, for instance. attainable rents or
the potential selling price for a property are attributed not
to improvements to the property itself., but for improvements
to the surroundings for which the property owners in a direct
sense, has usually not paid fer. Hences, the term "unearned".

5 For a discussion on distribution of "betterment" see
World Bank Staff Working Faper No. 283, Urban Land Policy
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re}@ef from exploitation by 1and¥qrds; and the nurturing of
"sglffprida, autonomy and independence."(6)

This latter perspective on home ownership is enocrmously
significants for it assumes not just the granting of a
freehold to the sites and services allottee. but the condition

of owner occcupancy as well.

4.4.2 Home Ownership vs. Rental

In Naircbi. the issue of owner cccupancy had emerged as a
matter of debate in relation to project design for sites and
services. The first project completed in Naircbi was USAID's
UMDJA I "core housing”.

Similar to Dandoras the project was targeted for "below
median” income allotments. While the project was successful
in giving home cwnership to the low—income groups it was
discovered that a majority of the original allocttees quickly
rented the entire units. and moved back to their low-rent
rooms in squatter or informal settlements.

A report on Umcja I prepared by the University of Nairobi

in 1978.(7) found that at least 60 percent of the Umcja houses

6 From USAID Files: In my research I found that the
jdeals asscciated with home—ownership were not explicitly
stated in the project appraisal documents. but seemed to have
been assumed at the cutset. Only in final evaluation reports
are these assumptions explicitly discussed and questioned.

7 University of Naircbi Bureau of Educational Researcha
The Residents of_Umcja Housing Estates March, 1978, p. 10



were not occupied by the original low—income allottees. By
1982 the final USAID evaluations found that this figure had
risen to over 75 percent. and that overall the income levels
of the occupants fell in the middle to higher income range.

Many observers both within USAID and the Nairobi City
Council (NCC) took these figures as an indication of failure
for two reascns. Firstlys. although the project had
specifically stipulated that rentals or selling of property
could not cccur within five years of allotment. the NCC had
been simply unable toc enforce this provision. In this sense.
project implementaticn had failed to meet its criginal
objectives. Secondlys. the interpretation of home ownership
which assumed owner occupancy and its asscciated ideals was an
interpretation apparently not shared by the allottees
themselves. The objective of relieving the poor from
exploitation by landlords had been achieved for those
allocated unitss. but since they assumed the role of landlovrds
themselves. this objective had been strangely contradicted.
Certainlys., to somes the vision of a stable, well-maintained
community seemed to be in jecpardy.

However, from the perspective of the allottees, UMOJA 1
provided them not only with afferdable housing which they
could live in if they desireds but alsc the peoctential to earn
rents which were from 704 to 106% (8) above the amount of

their monthly payments to the City Council. Given the choice

8 Ibid, p.10
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of forfeiting this income by living in the unit oneself, or
chanmeling the income intoc cther perceived pricrities such as
buying equipment for a small business or funding a child’s
school feess: the decision to supplement a previocusly meager
income was not surprising. Indeed. through rentals.s the
allottees were actualizing the unearned increment which
ctherwise would be unavailable until the time when the
property was sold.

A dilemma thus surfaced in the design and the very intent
of the sites and services projects. gigwyhe/gbjectiverof
public policy to provide housing for the poor as shelter per-

se, or as a means to other ends which would benefit the poor?

The position of local officials in Naircobi seems to have
been based on a belief that their "charity" in providing for
the poor had turned inte an entrepreneurial embarrassment. It
"looked bad" that housing intended for low-income cccupants
was in fact being enjoyed by middle class renters. Ferhaps
more importants. the policy of providing legal. affordable
housing was intended to lessen the preliferation of squatter
and unauthorized housing. Instead. the project allottees
seemed to stay on in these settlements where rents were still
cheapest.

Both within the lending agencies and local government.

pecple were of two minds about which direction to take.
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The first direction insisted on disallowing the renting
of units through better enforcement. and the design of housing
lay—outs which "discouraged" the letting of rcoms. The second
accepted rentals as an inevitable practices, and attempted to
mitigate any negative aspects by designing a unit suitable for
partial renting with ocwner—-cccupation.

As a result of pressures from local officials and State
Department "auditors" USAID continued aleng the path of cwner
poccupancy with UMDJIA II. The difficulty they faced was that
by eliminating the renting cpticn. the lowest—income allottees
would have to rely solely on external income to cover monthly
payments. Thus project calculations could not "factor in"
full or partial rental income in determining the level of
accommodations which an allottee’s income would support. As a
results UMOJA II could net reach into the lowest—income
groups. Yet. it offered the most minimal accommodations in
terms of plot size, access to services and unit size. Umcja
I1 alse relied on a cumberscome condominium—type ownership of

shared courtyards. showers. toilets and sinks.(9)

? How Umoja I1 works out in practice bears watching.
Construction began for this project in 1985.
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4.4.3 How Home Ownership/Owner Occupancy and Rentals Were
Worked Intc the Project

In contrast to USAID's approcach: the World Bank accepted
that rentals were unavoidable. especially in the context of
Nairobi’s insatiable demand for housing froem the low and mid-
income population. In the development of the Dandora project
the Bank included anticipated rents in their estimates for
low—income allocttees. In theorya. this allowed them to offer a
ploct to a poor recipient who had no income whatscever. Only a
down payment and some tie—over capital (until the first room
was built and rented) would be needed, as all monthly payments

could be covered by rental income.

a) The Owner QOccupancy and Rental Option

Because of the increased purchasing power provided by
rental income. the Dandora project could offer a family a
substantial plot with a private shower, toilet, splash and
kitchen. Flot sizes of 100, 120, 140 and 160 square meters
allowed for 4.,5.6 and 7 rooms respectively. per household
{assuming S0% of the plot was left as open space). Many
allottees coming from low-rent settlements would have
previocusly accommodated their entire family in a single room.
The Dandora plots allowed them to expand their ocwn living
space and simultanecusly rent-out at least two rooms. In this
marmnmer. the Dandora project lessened the pressure for an

allottee to live off-premises while renting,s thus mitigating
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any maintenance and stability problems asscciated with
absentee landlords.

The allowance for renting was scmething initially
resisted by many public officials in Nairobi for the reasons
mentioned earlier. In order to aveid future disputes on this
issues the Dandora lcan disbursement was contingent on the
full acceptance by NCC of the renting opticn. NCC officials
were partially placated in the knowledge that allottees could
rent and ocwner—-cccupy simultanecusly. Thus, both objectives
of affordability and the ideal of stability through home

ownership could be achieved.

b) Restrictions on Selling

The goal of home ocwnership was alse worked into the
project by regulating plot turnover. The Dandora project,
similar toc all the other Naircbi preojects did not allow plots
to be sold within five years of allotment. However., if a plot
had to be sold for extenuating circumstances within this five-
vear pericods NCC would reimburse the allottee for the imputed

value of their improvements.

c) Legal Tenure Through Leasehold

The previous discussion of home—-cwnership may have
implied that Dandora allcocttees were given private, freehold
property rights on their plots. In fact they were given 40—

year leases from the Government of Kenyas. (who cwned the land)
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with the opticn to renew. In the Naircbi context public
leasehcolds were considered sufficient for the home—owner to
feel secure in their investment, while allowing the government
to have ultimate control over the long-term develocpment of the

city. (10)

4.5.1 Introduction

The World Bank saw gifgéfgﬁdwsarvices as more than simply
prg;g;ﬁg; they were alsc the means to influence government
policy on shelter and infrastructure for low-income
pgpulég}ghs. By demcnstrating the idea and feasibility of
sites and services. the Bank could influence a shift in

shelter policy and an incregse‘iﬁrﬁhe productivity of public

investments i the shelter sector. The shift in shelter

S

pclicy was to be away from the public sector activities of

10 On this issue William A. Doebele writes: "While
tenure is generally considered a legal categorys 1t is. just
as fundamentally., a matter of the state of mind of the perscons
concerned. Stated cperationallys the critical element may not
so much be the precise legal categery invelved as the
percepticon of the occupant of his security in relation to the
investment contemplated. Thus. in Africa, a renewable license
to occupy may give encugh feeling of security to persuade its
holder to make substantial investment in residential
construction on the site. In Latin America. a 25- or 40-year
lease may not be regarded (given general political instability
and cther factors) as being sufficient to elicit a similar



squatter settlement clearance and construction of a limited
number of public housing units, towards a policy of large-
scale servicing of lots for low—income families to develop
through self-help. The idea toc increase productivity in
public investment in the shelter sector derived from the
contention in the internaticnal community that developing
country governments should not be in the business of building
housing., making large investments with their scarce resources
into smalls high-cost public housing projects. particularly
when the demand for land and shelter was so extensive. The
international community. led by the UN and the large donorsa.
advocated that servicing sites would be a more efficient and
productive public investment in the shelter sector relative to

the production of finished bhousing units.

4.5.2 Why Replicate?

In the case of Dandoras. the project was being initiated
in the context of a demand based on 600,000 new urban dwellers
estimated for the city between the years 1974 and 1980 as well
as the existing population living in *illegal’ and substandard
dwellings comprising a third of the Nairocbil citizens. While
the project., which offered housing to a population of 48,000
could not in itself address this demands it was intended as a
demonstration of a means for the government to do so at orne-—

third the cost of previocus housing programs. Dandora was in



effect, the prototype for future Kenyan sites and services
proje;ts.

“ The intent to demonstrate the feasibility of sites and
services as the precursor to expanded construction of sites
and services projects throughout Eenya is revealed in the
Rark®s preject appraisal reports. For example. in the Dandora
reports the "justification and economic benefits” of the
Bank's first sites and services project in Kenya are listed as
follows: "the project will act as a precursor to other sites
and services in kEenva: 1t will influence Government policy on
shelter and infrastructure for low—income people; and 1t will
demonstrate the feasibility of a large-scale., self-help scheme
and lead to an overall decrease in public investment in the
sector.”

The Bank’'s self-defined role was to introduce the sites
and services approach to recipient countries through
demonstration projects. The implementation of the projects.
though guided by the Bank’®s technical staff was intended as an
cpportunity to apprentice leocal government officialss thus
giving them the skills and confidence to take—-over the

execution of future projects.

4.5.3 Institution Building: Why Build Institutions?

In one sense, the instituticon building objective was a
direct cutcome of the desire for replication. As stated
above, it was necessary to strengthen the expertise and

73



management framework and the entire support system as a
prereguisite for the realization of future projects. But the
corncept of institution building was alsco motivated by a
broader objective.

The hope embedded in institution building was that the
practical requirements of implementing large public projects
would have a kind of ripple effect through municipal
operaticons tangential to the project. For instance., the
technical capabilities to: a) survey. transfer and register
lands: b) extend infrastructure: c) expand public
transportations d) extend scocial services (especially directed
at the low—income groups)i: ands e) collect user fees and loan
payments, would build-up the respective municipal departments.
In additiocns. the Bank anticipated that the entire political
machinery of approvals would be ciled by the demands of the
projects.

Ultimately it was alsc hoped that the momentum enacted by
the projects would create a snowball effect of new initiatives
within the entire urban management structure. As stated in
the World Bank’s Fresident’s Report (quoted in Bank documents)
the principle objective of the Dandora project was:

"to encourage, through an initially relatively small

programs longer term institution building and

larger-scale development within the sector as a
whole.”
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4.5.4 How The Goals Of Replicability And Institution Building
Were Worked Into The Frojects.

a) Special FProject Unit

Replication of projects was dependent on the long—term
capacity of the lccal government to undertake them. The Bank
wanted to train a core of professionals who woulds after
Dandoras initiate new preojects. EBEut the Bank®s evaluation of
the NCC suggested that a more efficient means of training
sites and services staff was to isclate them from the
inefficient. slow—moving city administration.

For this reason. and the need the Bank felt to execute
the project guickly. (see 4.7.5.a) a special. semi—autonomous.
project unit was formed. This unit was staffed by workers
seconded from other NCC departments as well as many expatriate
consultants whose role was to apprentice Kenyans.

In theory. the Dandora project unit could design its own
management and approvals structure geared specifically to the
task of implementing sites and services, and nct have to rely

on the existing instituticnal structure.

b) Studies Toc Develop Institutional Capabilities

Various studies with recommendations for improvements in
NCC ocperations were tied to the disbursement of the project
loan.

Most significant of these was the IMF’s Municipal Finance
Study which required extensive reforms in the management of
the NCC and its operations relative to the collection and
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accounting of tax revenues. A principle recommendation of the
study was the need to revalue property taxes in the city as a
whole.

ODther studies focussed on the need for a recrganization
of the NCC"s cumbersome approvals and committee’™s process
which were responsible for lengthy delays in project
execution.

UNICEF became involved in the Dandora project by
sponsoring a survey of nutriticonal standards in the project.
This resulted in the fraining of the Community Development
Divisicn (CDD) within the project unit in technigques of
community education. for health care and nutrition. As a
result of their analysis the UNICEF study led to the inclusion
of temporary health and day—care centers during project
implementation. These were eventually replaced by the

permanent facilities called for in the project design.

c) Required Improvements in the Structure
of Local Institutions

Through the IMF and other studies., specific reforms were
demanded by the Bank in NCC’s cperations before project loans
were released.

For instance. Dandora placed an encrmous task on the
sewerage management capacity of the lccal government. As a
result the Water and Sewerage Department of NCC were to be

recrganized in anticipation of these new demands. A similar
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recrganization was required in the NCC's housing management
sections.

Additionally. reform in the hiring and compensation
proecedures of NCC were essential if the city was to attract
and maintain well-gualified staff. The lcan conditicons called

for new guidelines and implementation of reforms in these
areas.

G4.6.1 Introduction

There are two sets of arguments about why costs should be
recovered in full for housing. One set of arguments is
related to the "givers" of housing and the other to the
recipients.

On the givers® side. the argument for cost recovery
relates to replicability. If sites and services projects are
to be replicable. and to be so on a scale necessary to absorb
the increasing populations, the projects must be self-
financing. If scarce subsidies are applied toc a single
project. then there will not be enough to carry on with
successive projects. From the givers® side. replicability is

the chief argument for cost recovery.
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4.6.2 The Recipients®™ Ferspective

From the recipients’ point of view. replicability of the
projects is not really a concern. In the sites and services
rases examined., the users’perspectives on cost recovery were
ctated more in terms of "Why should we have to pay? — Our
neighbors in the project are not paying.". or "Why should we
pay? Our water is not workings the rocads have not been paved,
the garbage has not been collected.” or "Why should we pay
when we can squat for nothing?' What this amounts to is the
raticnale of "Why pay when we might not have to?"

In the first case. ("why should we pays. ocur neighbors are
not paying"). once payments arrears begin te accumulate and
are not checked. the entire project’s repayment record goes
into arrears. because news travels fast that others are not
paying and nothing is happening to them. In the second cases
("why should we pays ocur services are not working”).
inefficient project management and delays in servicing cause
households to withhold payments: which.:. over time., become
uncollectible. In the third case ("why should we pay. people
in Mathare are not paying"). househcolds realize that there is
this "free" alternative in the market and, sometimes the new
plets in the sites and services projects do not have the
advantages of location which the more central city squatter
settlements enjoy.

But ancther raticnale for cost recovery. neither distinct

to the givers or users perspective:. is related to the fact



that housing represents such a lucrative asset. Because sites
and services offers secure cwnership of land in short supply.
and the fact that the units, once built. can be rented. a plot
is in fact a productive asset which should be paid for. This
"should pay" argument is particularly evident when plot
rentals are more than covering the monthly mortgage payment,

but the plot is in arrears.

4.6.3 The Bank Reality

The question of cost recovery was addressed to a number
of urban staff at the Bank and a somewhat different answers or
at least a derivative of the replicability ratioconale was
given. When asked why cost recovery was such a central force
- one of those non—negotiable components of the projects - the
response was that the Urban division had to pull 1its own
weight. Urban had to be self-financing relative to the other
sectors at the Bank. This was related to the way "urban" was
thought of as a sector both within the Bank and within
governments. Housing within the urban sectors was considered
but one component of a larger system in which it was not
assigned a high pricerity position. The view of urban as a
bottomless pit by national economic plammerss for examples
seemed to be evident at the Bank.

The Urban division had to disprove this "bottomless pit"
attitude of the macroceconocmic planners at the Bank. As one

staff member stated., "“"there were to be no subsidies for urban.
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McNamara's call to alleviate poverty was intended for the
rural poor. If any subsidies were to givens it would be to
rural. Urban had to pull its cwn weight." The fact that
"urban had to pull its own weight" meant that cost recovery on
the sites and services projects was critical for the Urban
Department’s credibility.

In negotiating a project with a government who. for
example, did nct feel users should have to pays. as in the case
of the Nicaraguan Earthguake Reconstruction project. the Bank,
according to one official. would net negotiate on the cost

recovery item.

4.6.4 How Cost Recovery Was Worked Inte The Froject

a) Stable Income

The first measure the preoject formulators took to
safeguard cost recovery was (as mentioned previously in 4.3.2)
to make sure that allottees were capable of making monthly
payments. In Dandora, the cheapest plot option was to be
affordable to households earning a monthly inceme of Ksh 2BO.
which assumed a 25 percent expenditure for shelter and
services. This plct option was intended to be affordable to

households as low as the 20th income percentile.

b) Downpayments
Ancther feature that was built intc the projects to

ensure cost recovery was the regulation of downpayments. A
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10% downpayment was reguired by each eligible allottee. The
ability to pay a downpayment was considered by the BRank to be
a signal of a number of things: ones some proof of stability -
the perscn has savings sc must be stable and therefore able
to handle a mortgage: twos some sign of dedicaticn to the
project — a person who raises a downpayment 1s serious about
the preject and what it represents whereas if it were free to
start of f with, anycne could enter into the project and then
default on payments: ands three. the risk of losing a
downpayment was a strong incentive to make the project succeed

by building up one’s plet and keeping to required deadlines.

c) Repossession and Eviction

The Bank alsoc formulated regulations in the projects
which governed arrearages and default if cost recovery ran
intoe preblems. In Dandoras. the project unit could repossess
lots and any buildings in cases of default. After two months
in arvears. a first warning notice was to be sent. After a
six—month delinguencys, final notice was given with a
notification of eviction unless the delinquent account was
reduced to four months by a given "set time". At nine months,
an eviction notice would be sent. allowing the family or
occcupant four weeks to vacate.

Eviction. water lock offs and this system of notices.,
warnings., etc. were written intc the mortgage agreement with

the allottees in the sites and services projects as a means of
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ensuring cost recovery. The project staff felt it necessary
tc at least have this punitive system on paper. The absence

of such would lead more easily to a decision not to pay.

d) Urban Management

Ancther way in which the Bank’s need to ensure cost
recovery was worked into the projects cccurred at the city
level. As part of its lcan agreement for Dandora. the Bank
called for a number of urban management and policy reforms.
The IMF's Municipal Finance Study for example was part of this
lecan agreement and called for the reorganization of Nairobi
City Council®s cperationss budgeting and accounting. Cost
recovery depended on the appearance if not the actuality. of a
strong collections and enforcement system. NCC had a poor
record in this regard.

Similarlys with the Bank’s Kayole project in Nairobis
urban management policy reforms were included as part of the
loan agreement. covering property tax reform: establishment of
a valuation unit within the Ministry of Local Government for
setting general rate levies: preparation of regulations to
control accounting and financing of housing related
activities: and, agreement that the funding of the local
authority be ensured by the Government of Kenya. Similarlys
in the Lusaka lcan. a number of legislative conditions were
attached, including for example, revaluation of the property

tax for increased loccal revenue and the enactment of new



housing legislation to provide a legal basis for the
registration and tenure of land in Zambia.

What all this adds to is a series of measures designed by
the World Bank that were to insure the capability of the local
government to enforce cost recovery on the projects. and to
increase its revenues in general which would build a healthy
local government administration. This latter revenue
producung aspect of the Bank’®s technical assistance on the
projects might alsc be interpretted as a safeguard: if the
residents did not pay back the local government. then at least
the local government would have revenue from cother socurces to
pay back the loan to the Eenyan Government and in turn. to the

World Bank.

4,.7.1 Introduction: Selling the Idea

The status of the projects as demonstrations carried with
it a great deal of pressure to ensure that: a) the preoject
implementation ran as smoothly and swiftly as possibles b) the
goals set forth in the project design were achieved; and., c) a
satisfactory and pleasing product resulted. The scource of
these pressures was related to the need to sell the idea of

sites and services to a reluctant local government.



at the naticonal level. the sites and services concept had
been part of official housing policy in Kenya since 1967. (11)
(The Dandora project appraised in 1974 was the first (12)
large-scale project to use the sites and services concept in
Kenya.) Despite the rhetoric of official policy there was
large-scale opposition to the sites and services approcach at
all levels of government.

H@weg?r, for the naticnal government sites and services
projg;t/{pans cffered access to much scught-after foreign e —
exchange. (13) Meanwhile, the local governments were left
with the burden of implementing the preject and repaying the
loan back to the national government. A very reasonable fear
at the local level was that inflation combined with defaults
and slowdowns in the collection of monthly payments from
allottees would result in an ever—increasing alleoccation of the
municipal budget to service the debt, in effect, resulting in
massive subsidies for housing from the city which it could not

11 The sites and services approach to housing was
adopted as official policy in Kenya after a 1964 UN mission
was led by L. Blumberg and C. Abrams.

12 US AID was alsc in the process of giving approval
for a loan for 6,000 units in 1979.

13 The IDA/Bank locan for Dandora of 14 million dollars
was initially abscocrbed by the Kenyan Finance Ministry in US
dollars. The Ministry then on—-lent the lcan in Kenyan
shillings to the Nairocbi City Council.



afford. 6s a result. some government officials had sericus
reservations about taking on the projects.

The second source of pressure was derived from the Bank™s
internal operations. The Bank®s project staff were
accountable to the home office not only for the guick and
successful disbursement and recovery of loanss but for the
guality of the final preoduct as well.

Additionallys in lending for development. the task is not
cne of just moving money as one would find in other forms of
commercial lending institutions. Commercial banks. for
examples whose central reason for being is toc move great sums
of money. do keep tabs on how the money being lent is being
spents but not in any direct sense as supervising project
implementation. Evaluation and success are largely measured
against guantitative criteria (i.e. profits generated. dollars
loaneds, etc.) rather than a qualitative analysis of the
product achieved with the bank’™s money.

Not so for the World Bank. Each project is carefully
monitored by comparing the original geoals of the project
against on—-going appraisal reports. There is a strict system
of accountability related not only te things measured
cbjectively (i.e. is the lcan being repaid?) but alsc to more
subjective criteria (i.e. Does the project "look" good? Does
it loock like a "slum" or "shanty town" or scmething better?
Does this project reflect well on the Bank? Can we show it to

the Bank Fresident as an example of the good things we 1in



Urban are doing? Are we influencing cour "client®s" policy?
Are we teaching them improved techniques for efficient
development?)

These combined pressures led to the establishment of two
additicnal and related goals in project implementation:

13 the need toc make the physical appearance of the
project as pleasing as possibles and.

2) the need for speed in the consclidation of plots

and the general execution of the project.

4.7.2 Froject Appearance

In addition to the aforementiconed reluctance of local
officials to commit to sites and services for fear of
additional financial and manpower burdenss there was a very
real suspicion asscciated with the self-help movement in
housing. Local governments were already sensitive to what
they perceived as sprawling blemishes on their cities caused
by squatter settlements. They argued against lowering
standards in sites and services for fear of being seen as
building slums themselves.

In this light, sites and services had to be proven: they
would not develop into slums. but rather into "nice-lcooking
communities". In effect. the idea of progressive development
had to be put to the test. As demonstration projectss the
Bank’s sites and services had to reveal themselves to the

lecal government officials as attractive, secure and
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responsible communities. The Bank was. therefore. interested
in achieving a product that was acceptable to the governments

who were waiting accusingly in the wings.

4.7.3 How Project Appearance Was Worked Into the Frojects
Regulations on building standards and materials were
included in the sites and services projects. The rooms built

or each site were highly regulated in this regard. The
allottees had to build to a specific uniform standardlof
dwelling and with specified building materials in corder to
mairitain the quality of the preject. These standards of
building were seen by the project staff as a means to
guarantee that the governments would be in faver of the final

product.

a) Building and Material Standards

It should be added, howevers, that the Bank and other
donors argued strongly with local officials to lower
standards. In the Dandora project intense conflicts with the
local government arose over this issue.

In my review of donor-assisted housing projects in Kenya
and from interviews at the Bank regarding other projects. it
has become clear that loccal governments have a strong interest

in maintaining high building standards for low—income projects



in accordance with existing building codes initially designed
for middle and high-income housing.

Howevers in the interests of affordability. the Bank and
other donors set out to convince the governments to lower
these standards for their assisted low—income housing projects
in order toc make the sites more affordable to the urban poor.
In Kenya. for example, a compromise was worked ocut whereby the
Naircbi local government adopted a lower standard of services
and house construction as a result of pressure both from the
donors and from the national government. the latter being
arvicus to attain the lcan and resulting foreign exchange.
This lower standard was begrudgingly adopted by the Nairobi
City Council despite continued claims that they would be
building slums.

For the Bank, the lower standard that was adopted was not
as low as desired but was an improvement cover what the
building code originally prescribed. Hence. costs could be
brought down on the projects.

The end result for the households, however, was still a
set of construction and building materials standards and
regulations to which they had to comply. As a result, self-
help construction became more difficult and expensive as
detailed in the focllowing chapter. Morecover. the spirit of
sites and services which was to loosen up the shelter system
for the poor. became a rigid pregram of construction with

deadlines and standards difficult for an inexperienced
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household to meet and build toe. Despite this conflict with
the recipient governments over the issue of building
standards. it remained. however. at the demonstration level.
important to the Bank to ensure its sites and services
projects developed intoc a "gquality" project that the
governments could appreciate. and therefore be wiliing to

replicate on their own.

b)Y The Addition of Community Facilities
The Bank® s need to have the sites and services project
.develop inte a "nice looking community" was alsc achieved by
the inclusion of "extras." For example, a large number of
community facilities were includeds, in addition to set
reguirements on open space as well as street lighting. all of
which were lacking in the sgquatter settlements of Nairobi.
Bank staff members described the project additions as a
"Christmas tree approcach" where the Bank added on to the basic
low cost schemes. a number of ornaments to "decorate" the
project. In Dandora, these included 2 nursery schools. 6
primary schools. 2 health centers. 2 community centers. and 1
sports complex. By contrast thens the Dandora project would
lock like a very tolerable, if not an attractive alternative

for the Nairobi City Councillors to the squatter settlements

in the city.
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c) Temporary Dwellings

The Bank™s need to sell the idea of sites and services to
recipient governments alsc affected the projects in other.
less obviocus: ways. The Bank’s desive to make the projects
look good so that the governments would "buy the idea"” often
caused rules and regulations toc be built inte the projects
which increased construction costs for the residents. For
example. in Dandcra. as part of the project designs the
allottees were encouraged to construct a temporary shack on
the lot for use duwring permanent construction. However, it
was regulated that after 18 months once the first permanent
room was built. this temporary shelter had to be torn down.

It would seem that this rule existed solely for visual
reasons. to avoid the appearance of substandard dwellings on
the project site. The temporary shelter was in fact found to
be useful for storage and security of building materials
during construction of the remaining rooms.(14) It was alsc
found that it was useful for continued residence by the
allottee, as it was more beneficial to rent cut the first
permanent room to help finance the rest of the dwelling
construction. Howevers the project as it was designed by Bank
and loccal project staff from the begimmings called for the

demclition of the shack, for reasons of appearance.

14 Fraful Soni. "Self-Help Flanning Construction and
Management in a Site and Service Project in Nairocbi. Kenya."
Ekistics 286 (Jan/Feb 1981): 53-64.
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4.7.4 The Need For Speed

a) The Field Reality

As it may be apparent. the need to consclidate plots
quickly - get them built-up and lcocking complete — was very
much related to the need for the project to lock good.
Although the Bank had faith that the sites and services
community would become a gquality community through progressive
development. they had to make it “"progress" a little faster.
The problem the Bank faced was as follows.

The sites and services concept was based on the notion
that the city govermment would simply help to initiate a
"process” by providing the raw materials ("sites" and
"gervices") to build upon over time. The allcttees would do
this according to their own capabilities and schedules. But
the Eank staff were alsc under intense pressure from the local
government to achieve a preduct quickly.

For instance. the NCC insisted that on each plot
allotted. two permanent rooms had to be built accerding to
cfficial standards. within 18 months from the date of
allotment. In cther words, the leccal officials would not wait
for progressive development, and their judgments on the future
of sites and services projects would be based on initial

impressions of the project.
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b) The Bank Reality

From my discussions with Bank staff in Washington and in
the field a tensicn could be felt in the way they talked about
their work. This tension was related to the constant need to
execute their projects as rapidly as possible. They spoke of
project "successes" in terms of speed - speed in appraisals
speed in negotiations. in lcan commitments and loan
disbursementss. and speed in project consclidation.

One could not help but read into all these references a
need. when it comes to projects on the part of the Bank, to
"get in and get ocut gquickly", get the projects completed and
move on to the next project. not surprisingly since the Bank
measures staff performance in terms of speed of project
execution.

Indeed, once a project was appraised and "on line" Bank
officers would often delegate the rest of the tasks and start
up a new project. It was considered good for appearances at
the EBank to have a few projects on the go. When rewards such
as career advancement depend upon one’s performance in terms
of lcocan disbursements per—man—hour measured against some norm
as well as against other colleagues® work, cbjectives such as
getting in and cut of projects guicklys taking on more than
one project at a time, and cther aspects of moving quickly
through the entire project cycle, becomes more important in

terms of professional work.
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4.7.9 How the Need for Speed Was Worked Into the Froject

&) Special Froject Units

My review of sites and services documents for the Dandora
and other projects. and interviews with project staff in
Washington revealed that the Bank attempted to insulate the
projects from loccal political conditions and the existing
bureaucracy to as great an extent as possible. I believe that
thie ultimate motive was to increase the speed and efficiency
of project execution and ensure a wrinkle—-free product.

In order to achieve this. the project formulators
considered it necessary toc avoid chammelling the execution of
the projects through existing city management. Specifically.
the BRank saw that bottlenecks. delays and damage to the
projects” credibility could come from three socurces:

1) the local administrative bureaucracy. i.e.

i

s
L.
municipal departments of plamning, public works, utilities.

finmance. housing. etc.s;

2) leocal or national political representatives.
including politicians, community leaders and the existing
political dynamics: and

) the detection and publicizing of corvupt practices
such as bribery or the misallocation of funds and plots.

The Bank staff interviewed in Washington argued that in
ocperating as a development bank they needed to be
"apolitical." 1 believe the meaning imparted with their use

of the term “"apolitical" was that the Bank as a multi-lateral
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aid agency had teo remain neutral and aveid being asscciated
with any one power group — a kind of professional
impartiality. However. the reality of the apclitical stance
was actually much less altruistic.

What they hoped for was that by disengaging the approvals
process and management of implementation from the local
bureaucracys they would be able to build the project smoothly
and quickly. i

In an effort to get around”%hese three potential
cbstacles, “"special project units" were created specifically
for the execution of sites and services projects. (13) These
special units had the advantage of being partially cutside of
the mainstream leocal government bureaucracy, and hence outside
of loccal politics. corruption. red tape etc. Thuss in theorys
the Bank®s desire to execute the projects quickly and smoothly
was accommodated through this special unit.

These special units alsc had powers which could speed up
approvals and avoid costly delays in land consclidation,
subdivision and servicing. This meant removing some powers
from the normal city process and by—-passing the usual approval

routes.

15 The Bank created special preject units in many of
the first generation sites and services projects. For
example, special units were set up to execute the Bank
financed sites and services projects ins among otherss Jamailca
(1974) s, Botswana (1974). Lusaka (1974), Korea (1974), and
Nairobi (1974).
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In the Dandora sites and services project. Bank project
officers hired officials from other related areas in the local
bureaucracy to staff the special project umit. Often these
represented the best staff inside the existing government
departments.

This secondment was made possible by the higher salaries
offered: better office conditions: variocus "perks" which
sometimes included a cari as well as a sense of power in terms
of the direct lines copened between the project unit. the World
Bank in Washington and the national levels of government.

In Naivobi., the special Dgﬂdora Froject Unit. which
eventually became the Housing Development Department (HDD) of
the Nairocbi City Council (NCC)., was governed by boeth NCC
Councilors and representatives from the natiocnal ministries of
Housing and Local Government. This direct involvement of
Government of kKenva representatives in local government
operations was unprecedented.

This situation. combined with the fact that the special
project unit alsc took over some of the duties and powers of
the departments within the NCC. gave the unit’s staff members
an unusual level of auvutonomy and power. The result was a
project unit that was: staffed by some of the best
professicnals in the country: that had speedy approval lines
cutside of the weighty local bureaucratic processi: and was
perceived as accountable more to the Bank and naticnal levels

than to the loccal government.



The official rationale for the creation of a special
project units, was stated in the Bank’s Dandora Froject

Appraisal report.

"The Unit is necessary because the Cocuncil®s Housing

and Social Services Department is not capable of

implementing a project of this size and complexity

under its current organization and staffing.”
The special unit was thus argued to be a way of building up
expertise within a new institution to implement the projects.

Howevera. in my discussions with World Bank staff who had
been involved with sites and services for over a decade, these
independent units were never explained as a means to
institution building. In one such discussion it was stated
that “the governments have their own agendas when it comes to
these housing projects. We had to get the projects cut of
governments® hands. Moreover. the Bank is trying to be a-
political so we try to aveoid political problems since once
they have arisen we can’t point a finger at the governments.

Especially in instances of corruption.”

b) Fast Consclidation of Flots:
Construction Schedules and Deadlines

In most of the Bank projects surveyed (16) it was common

to place deadlines for each allottee on the construction of a

16 The sites and services projects surveyed are listed
in Appendix 2 and include scome 20 cases.
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permanent dwelling. In Dandoras, the allottee. as part of the
purchase agreement. had tc build the permanent dwelling within
eighteen months. This regulation was enforced by threat of
eviction.

The requirement on the part of the allottee to build a
permanent dwelling according to the building standards
established by the project staff. and within a specified time—

frame., was significant not only as a way to hasten project
implementation, but alsc as a way to ensure the guick
appearance of a nice community.

This was accomplished both through the regulation on
building standards (the permanent dwelling had to be built to
a specified standard using accepted materials) and the
regulations on construction schedules for both the household
rooms and the community facilities., street lightings. and site

servicing.

c) Fast Consclidation of Flots: Materials Loans

Other components were built intco the projects which also
kept the construction hwrrying along. The inclusion of
materials lcans not only helped to maintain a standard of
construction (especially when the materials stores were
located on site and offered as locans in kind), but their
inclusion alsc contributed directly to fast consclidation of

plots as needed by the Bank.
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The provision of materials lcans acted in two ways to
ensure speed of construction. Firstly, materials loans
covercame the cotherwise slow process of stockpiling materials
commonly seen 1n the self-help practice of progressive
development of housirng. Secondly. they meant an instant
access to credit for materials and hence an immediate
commencement of construction.(17) The fast consclidation of
plots by the residents was therefore to be achieved both
through construction deadlines and access to materials credit,

both of which were designed intoc the Dandora program.

d) Fast Consclidation of Flots: Construction Loans

One further instrument to ensure the fast consclidation
of the site was the inclusion in the "materials locan” of
credit for hiring contracted labor. Although the guiding
principle behind the sites and services idea was originally
identified as self-helps my research has shown that this
vision could be quickly replaced by the Bank staff if it was
found to interfere with the Bank®s need for speed.

In the Lusaka. Zambia sites and services Bank appraisal

for examples it is stated that self-help should be encouraged.

17 This override on the building materials locans vis a
vis the former practice of stockpiling in line with what a
resident’s income allowed, not only meant an instant credit to
get construction under way, but alsc a long—term debt for the
households. The need to build a permanent dwelling within 18
months removed flexibility and pushed residents to contract
out much of the construction. Such cutcomes will be presented
in the following chapter.
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but "only insocfar as not to interfere with the timely
execution of the project'. Hence if self-help was found to be
too slows it was recommended that construction be done by
contractors.

Similarlys. materials lcans on the second World Bank
project in Nairebis known as Kayoles were identified at
appraisal as being intended toc cover both the materials cost
and the necessary hired-labor cost to construct houses up to
two bedrooms.

Although driven by the need for speed. this inclusion by
the Rank of credit for hiring labor was of great benefit to
the households, particularly those whose time to engage in
self-help construction of the dwelling was too limited to meet
the deadlines being impocsed. In fact. although the Bank
states that self-help should be replaced if 1t slowed the
project downs this addition of credit for households to hire
labor can be regarded as a form of "guided" self-help.

The need to ensure the timely execution of the project.
both for Bank organizational reasons as well as for the field
related reasons cited aboves were translated into very
specific project operations. The sites and services idea.
when made operational by the Bank, was greatly transformed by

this governing principle of speed.
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In the preceding I have attempted to identify and
describe seven central forces which I believe significantly
shaped the World Bank assisted sites and services projects.,
and specifically. the Dandora project in Nairebi. KHenya.

Az the reader may have already assumed. many of the add-
(B! ébjectives, such és the reed for speed and to demonstrate
lfhE'actuality of a "nice loocking community." which guided the
proejects through implementations divectly contradicted many of
the original principles of the sites and services model. In
this sense the seeds of "failure" existed in the original
project designs. although other unexpected ocutcomes seem to
have mitigated any major, potential shortcomings of the
project. I also hope to portray these problems. in the
following chapters as inevitable cutcomes of a first-time
project executed in an unexperienced institutional context. In
the final analyses. they do not overshadow the significant
success of the Dandora projects nor the power of the original

idea.
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S.1 Introduction

I have structured the following discussion on outcomes of
the Dandovra project in a mamer which measures the problems
discovered in implementation against the original objectives
cf the approach. 1 therefore examine outcomes under the same
topic headings used in Chapter 4, but in this case I have
reversed the order in which they are presented. This is

simply a means of presenting the story in a ways. which I

believes is most informative.

S.2.1 Introduction

The importance of project appearance, and the need for
speed in execution, were linked earlier to the Dandora
project’s status as a demonstration project. The success of
the project in meeting these perceived regquirements was mixed.
Iroenically, it was the creation of the special project unit -
a move intended to expedite the management of the project -
which indirectly caused the project to be delayed by 2 1/2
vyears. The independence of the project unit alienated the

existing NCC departments to such an extent, that city
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cfficials began to obstruct the pregress of Dandora as a means
of exerting their authority.

While this situation led to cost overruns, the animosity
between Dandora staff and NCC alsc raised guestions about the
extent to which the special project unit was serving the
purpecse of institution building. The need te move the project
along guickly therefore countered cther objectives of the
project. A more detailed discussion of these conflicting
goals is continued in the following section on Replicability
and Institution Building (Sectiocn 5.4) I will therefore focus
the following discusssion on the impact which the need for
speed and project appearance had on the ability of the project

to reach low income allottees.

S.2.2 Flot Consclidation

The 18 month deadline for building the first two rooms on
each plot was met by between 374 and 67% of the plot holders.
After 30 months. between 83% and 91% had completed these
roomsy and 9% had started construction.

Although many hausehalas neither had the time nor the
will to build on their cwns the need for speed did interfere
with those who had the ability and inclination to do so. In
cther words. the 18 month deadline on the Bank®s projects
meant that the self-help process, as it was originally
conceived (as sweat equity or family labor), had to be ruled

cut for such allottees as toco slow.
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Contracting the work became a means to meet this
deadline. for those able to finance such ventures. However.
it appears. on closer examination. that the 18 month deadline
itself was not the guiding force in getting the rooms built
quickly by the allottees. kKnowledge of potential income from
rent acted as a positive incentive for the househclds to build
as quickly as peossible. In Dandora, a well organized labor
system developed. specializing in building these extra rooms
to the specifications reguired by code.

Eut the imposed deadline led to problems for the poorest
allottees who could not afford to hire outside labor. Many
used the materials loans in parts to help finance contracting
labora. but this amcunt proved insufficient.

In Mairobis I conducted an interview with a priest for
the Dandora Catholic Church who lived in the Dandora sites and
services project. He stated that the pcocorest families of
Dandora were in default and had been unable to build their
rooms within the imposed time frame. He had undertaken the
creation of a revelving fund with a small grant of %300 from
the Ford Foundation as a means toc help the pocor families in
the Dandora Parish who were facing these problems. He
personally administered this fund, and for each loan,
requested the family depcsit their ownership cards showing
title to their plots with him. Once they had built the first
room and began deriving rental income from it to pay him back,

their cards were returned and the money was reallocated to the
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next family in need. As a result of his system. the threat of
eviction was waived by the loccal authorities.

One can see how vital rental income was in allowing the
Dandora project to reach low—income households.. In most
cases. if income were not supplemented with rents. the hiring
of labor in order to meet deadlines would be impossible — and
self-help labor, too slow. Foor allottees could easily be put
in a pesition not only of acguiring substantial debts (plot
payments. materials loans, etc) but of effectively "over-
consuming” shelter by being part of a preject which demanded
plot construction te a specific standard within an
unreascnably short pericd of time. Based on their experience
with Dandoras. the Bank was able to convince local officials
that the deadline for plet consclidation in Kayole should be
extended from 18 to 30 months. For the poorest allottees of
Dandora it was therefore vital to be in a position to rent
rooms cut as scon as possible. (1)

The anticipated progressive development of the plots
according to the pricrities and financial rescurces of the
allottee was therefore not typical of Dandora. It was a
process akin to a traditional construction project with
predesigned structures and tight project schedules.

In the interest of making the project locok as good as

pessibles plot holders were forced to tear down wooden shacks

1 A more detailed discussion of how the lowest-income
plet holders coped with these problems is continued in section
S5.6: Affordability
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which they had built when first cccupying the site. Many
residents whose incomes depended on informal sector employment
had erected small vending shacks along the main streets in
Dandora. A formal market was built with the projects but a
vendor had to pay rent to use it. The informal shacks were
perceived by local officials as an eyescore reminiscent of the
uncontirolled squatter settlements. They were therefore

continually tearing down the informal vending shacks.

5.2.3 Summary of Outcomes: Project Appearance and the Need

for Speed

The need for a standard of project appearance and speed
in plot consclidation can therefore be seen as pressures which
worked against the kind of flexibility and progressive
development which the sites and services model originally
specified as a means to affordability. Fortunately. Dandora
was able toc make up for these shortcomings through the income
earmning potential offered by rentals. #As stated earliers many
of these pressures to move Dandora through consolidation
quickly. and toc specify uniform standards in design and
materials can be attributed to the project’s status as a first
demonstration. I would suspect that many of these pressures
have subsided now that the fact of a built sites and services
preject has engendered its acceptance. Certainly the
appearance of Dandora with its rows of stone block houses.

uniform street and lot patterns - though somewhat brutal - has
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abscluteley no similarity to the much feared "slums" which the
project’s retractors initially predicted.

Relief from these pressures will allow the re-emergence
of first principles of the sites and services models which in
turn will lessen future projects’ dependence on renting units
as a means of effectively subsidizing low income househcolds®
participation.

Although renting proved to be of of vital importance in
the Dandora projects there will be a point (perhaps
theoretically) when the demand to rent rooms will be
cversupplied by new sites and services projects. Hences when
this market is saturated, cbtainable rents will no longer
cover the mortgage and utility costs incurred by the plot
owner. For this reason. it is important that the principles
of self help and flexible scheduling are maintained in the

formulation of future projects.

5.3.1 Introduction

Although cost recovery was viewed by the Bank as critical
to the success and future replication of sites and services
projectss it was one component which they seemed to have
little contrel over. Collections were the NCC’s

responsibilitys and for a variety of complex reasconss NCC
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appeared to have neither the means nor the will to enforce the

payment schedule of allottees.

5.3.2 Arrears

Six months after the completion and subsequent cccupation
of Dandora’s Fhase I. only 13 plots out of 1.033 were in
arrears. By 1980, 72 percent of Fhase I allottees were in
arrears. As of 1983, total arrears for Dandora stood at ksh
4.7 million (US $650,000).

The explanation for these arrears cannct be traced to the
allottees®™ financial conditions. In the very early stages.
many of the lowest income allottees went into arrears and
needed assistance to get the first rocem built. However. once
the rental income was being received on the first room. an
inability to meet the monthly payments was no longer a reason
for the arrears. In fact. most Dandora plot owners were
making a substantial profit from rents. Something changed in
the allottees® perception of Nairebi City Council’s will to

enforce penalties for non—payment of arrears.

5.3.3 Instituticnal Capacity

In fact the NCC did nct sericusly enforce the sfipulated
penalties against delinquent plot heolders. Althocugh notices
of impending eviction were sent cut. NCC staff were either too

overworked or unwilling to enforce these measures.
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This did not go unncoticed by the Dandora plet holders
which explains the rapid rate of arrears after an initially
successful collection pericd. A partial explanation for non-
enforcement may be the housing unit’s lack of manpower to deal
with the volume of allottees.

In 1976 the housing unit was responsible for collections
on 1,000 properties which it handled manually. By the time
Dandoras Umoja I. and other smaller projects came on—-line the
accounts were numbering well over 12,000. However. staffing
of the department did not substantially increase in response

to the new worklocad.

5.3.4 Municipal debt

Arrears in monthly payments from the allottees did not of
course lessen the obligation for Nairebi City Council to pay
its monthly premium toc the Government of Kenya against the
World Bank locan. NCC was therefore forced to make up the
difference from its own budget. As no interest charges were
being levied against the allottees’® delinguent accounts,
arrears translated intoc growing interest charges which NCC had
to cover. To compound this rising debt., NCC’s payments for
foreign loans were susceptible to large increases as a result
of the devaluation of the kKenyan shilling.

I have not found any specific data on the financial costs
which the Dandora lcans have placed on NCC, but a similar

situation developed with US-AID’s Umoja I project in Nairobis
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being built in the same pericd, for which figures are
availlable.

As a result of devaluation of the Kenyan shilling in 1979
and 1982. the monthly payments which NCC was receiving from
Umcja residents covered only 76 percent of the amount the city
had to pass on to cover the foreign debt. This meant in
effect that the city was subsidizing each of the 3,000 Umcja I
units at a rate of kKsh 1,025 (US $82) per year. (2)

The mounting burden which these projects were putting on
municipal budgets was making the prospect of replication less

likely.

5.3.5 Foclitical Will

Ferhaps the most pressing question which arises in light
of the cost recovery problems can be stated as follows: since
the mechanisms clearly existed toc enforce cost recovery, why
did the government repeatedly avoid doing so 7

A shortage of manpower or weak management capacity to
enforce collections offers a partial answer. 1 believe a
fuller answer to this can be found through an understanding of
the role that public projects play in political life.

To governments involved on the giving side of low-income
shelter. housing acts as a very powerful signal of caring
about the poor in a city. This aspect of housing translates

into a high level political posturing in the field which is

2 US AID Files - Nairobi.
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critical toc all functions of the housing delivery system,
housing policy changes and the replicability of housing
programs. In Nicaragua for example. during the earthqguake
reconstruction project, housing was seen as a signal of caring
for the poor who had lost their houses. The Government
refused to charge for the new houses and hence recover costs
onn the World Bank™s assisted project. despite the Bank's
assistance on cost recovery.

Housing projects are a way of getting votesi: gaining
influence: positions of powers popularity within a political
constituencyi: ands. in additions provide a means of maintaining
political stability. Housing programs and their successful
implementation are strongly dependent on an understanding of
this sector as a highly valuable political asset.

It is for these reasons that we witness the handing out
of titles td low—income recipients in a housing project
persocnally by the mayeor of & city or the president of a
country (3). It is alsc for these reasons that countries
allocate investment into housing during times of soccial unrest
despite a stated priocrity to invest in industrialization
first. When political stability is threatened as a result of

poor housing conditionss a country®s economic program can alsco

3 For examples in launching the "Millicon Houses FProgram"
in Sri Lanka the Frime Minister persconally distributed titles
to loew—income residents for new houses.
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be destabilized due to a concomitant decline in foreign
investment. tourism and a migration of industry. (&)

The fact that housing is of political consequence means
that the givers of hocusing may ignore the more politicals
economic. and cost recovery aspects of shelter. Low-income
housing thus must be considered in light of its capacity to
act as a signal, as a means toc something more., and as a
demonstration of an attitude abocut caring for the poor by
governments and internaticnal donors in their capaclity as
"givers" of housing.

In Nairocbia. there seemed to be a lack of will to enforce
cost recovery. which I believe., derived from the alienation of
politicians and local officials from the project
implementation task.

Because the method of implementation (via a semi-
autonomous unit) had minimized the involvement of existing
political figures, the project was likely perceived of little
value in terms of their enhancement amongst Naircbi's

constituents and power groups. In facts it is probable that,

4 Charles Abrams identified this relationship between
housing and political stability in Jamaica and Columbia. He
stated: "When Jamaica elected toc earmark 60% of a US grant to
rehouse squatters and made housing its top pricrity, it was
not because there was no need for more factories. The reason
was that the whole economic program would bog downs foreign
investment and tourism might begin to sense danger. and
political stability would be threatened unless the housing
problems were resolved. In Cclumbias squatters caused as many
social problems, political discontents, and disorders that
industry in one of its cities began tc move and the country
had to initiate a crash housing program to induce the rest of
industry to remain.” (Abrams, 1964)
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in terms of political advantage. more could be gained by
cpposing cost recovery. The political dynamic created by
Dandora was such that officials probably had an incentive to
be sluggish about collections.

Although speculative, I think there alsc may have been a
perception that a debt to the World Bank was actually noct such
a sericus thing. From the low—income plot owner all the way
to the NCC councilors they may have felt that eventually they
would be bailed-out from the mounting debt. Certainlys. in
light of the NCC’s lack of enthusiasm toc enforce penalties for‘
arrearss Dandora plot holders could not be blamed for
operating on the not unreascnable maxim: "Why pay if we might

et have to?"

5.3.6 Summary of Outcomes: Cost Recovery

The ability to successfully recover project costs depends
o two important factors. Firstlys. that the manpower and
instituticnal capabilities are equal to the task and secondly.
that those responsible for cost recovery have a vested.,
political interest in its success and enforcement.

The first item seems to have been partially responsible
for the record of arrears on Dandora (and Umecja I). The need
for improved revenue collection underscoeres the importance of
focussing on areas of urban management.

More important is an appreciation by the Bank of working

within existing channels of political authority, although this
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suggests a slower pace of implementation and greater levels of
tolerance and patience. This lesscons though not unknown and
noted by the Bank, is a knowledge easily forgotten in the
confusion related to project implementation. Moreover, it
remains a prerequisite to: successful institution buildings

establishing a will to replicate: and. cost recovery.

S.4 Qutcomes: Replicability and Institution Building
S.4.1 The Dandora Froject Unit

The Bank’®s effort to insulate project implementation from
the existing municipal administration by creating a semi-
autonomous special project unit seemed to have had a backlash
effect in terms of relations between the Nairobi City Council
and the project unit.

The project unit was set up and cperative under the terms
of the appraisal in 1974. But by the end of 1975 the NCC had
already removed many of the powers originally assigned to the
unit which allowed it to make independent decisions.
Consequently. most matters pertaining to project design and
expenditures had tc be approved by #isting departments whose
jurisdictions ocverlapped with the project’s various
components. such as engineerings plannings healths educaticon,
sanitation and housing, all of which were represented by

various existing departments and committees. This weighty
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approvals process was precisely what the creation of the
special unit had set out to avoid.

More sericuslys. the existing Sccial Services and Housing
Department of the Council considered itself to have
jurisdiction over all matters related to city housings though
its role was primarily to manage existing city-owned rental
projects.

By 1978. this conflict over turf was creating major slow—
downs. In additions the presence of naticnal government
representatives on the Becard of the Dandora Froject Unit was
threatening to the Councilors and cofficers of the NCC. There
was considerable antagonism between the NCC and the naticnal
government resulting from the Government of Kenya®s neglect in
transferring NCC its required reserve for operation. On the
other side the Kenyan government considered NCC incapable of
managing its finances. and were warning the city of an

impending financial crisis.

S.4.2 The Formulation of the Housing Development Department
In an attempt to raticnalize the city’s housing
administration and mend bruised egocs. the Bank merged the
project unit back intoc the NCC. The hope was that all
authority related to housing development would be given to the
newly created Housing Development Department (HDD). and that
its operations would be independently controlled. However,

strong resentment prevailed. and the NCC refused to lessen the
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mandate of the old Sccial Services and Housing Department.

The city continued to insist that all decisions be approved by
the respective committees and all major decisions be cleared
by the Council itself.

One might well imagine the threat which HDD posed to the
status quo. Firstly. they controlled a massive budget for a
high profile project of major importance to the citizens of
Nairobi. In terms of perceptions, many NCC officials must
have wondered if they were going to get any credit for
Dandora. Secondlys the staff of the new department included
many expatriates and young. well-educated professionals.
Thirdly. the project had brought with it an entire body of
cutside officials: the IMFs World Banks GOK and dozens of
consultants to evaluate the performance of the Council.

Disbursement of the locan to Dandovra was tied to a number
of reformse in administration. taxation. and accounting
procedures as well as a streamlining of the Council’®s approval
process. In effect. NCC officials were being told that their
incompetence would have to be resclved if they wanted the lcan
for Dandora to proceed.

The consequent resentment which NCC officials felt was
directed noct only at HDD but to the Bank as well. A former
official of the City Engineer’s Department stated that before
Dandora, his department was "magnificent," characterized by a

staff who were "active and working together" but that "the
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Werld Banmk locans started splitting us up" and "we became
competitive with each cther.®

In 1975 the City Engineer’s Department had in fact been
responsible for the $10 million US AID core housing project.
The UMDJA I Project Unit cperated entirely within the
established NCC. According to US AID’s final evaluation of
the project. they concluded that the Engineering Department
was fully capable of implementing a sites and services style
project and UMOJA I was evidence that NCC could achieve this
without significant delays or cost—-overruns.

This finding is significant. in terms of questioning the
Eank's justification for setting up a special unit. While the
Bank referred to the size and complexity of the Dandora
project as something which the existing NCC was incapable of
handlinga. coculd it be that the simultanecus implementation of
Umoja 1 and Dandora were simply overtaxing the normally
adequate manpower rescurces of NCC? In other wordss the
competitiveness between the two aid agencies (USAID. World
Bank) which translated intc a need to have the prejects built
quickly. necessitated the Bank®s use of an external
implementing body. If this was the reality of the situation,
the resulting friction between NCC and HDD ccould well be
understood.

Whatever the scurce, the overall bitterness which
characterized relations between the special projects

department (HDD). and other departments was responsible for
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delays on Dandora of up to 2 1/2 years resulting in
substantial cost overruns. By some accounts. the City
Engineer’s and Health Departments became obstructionist in its
dealings with HDD, disapproving or delaying many decisions

which it had responsibility for. (3)

5.4.3 Misallocations

Because of past misalloccations of plots in the USAID’s
Umoja I core housing project to both city and national
government officials (6), an impression was left in Nairobi
that sites and services projects had plots up for grabs to
any government official who could exert encugh pressure on the
local project staff. Given the high demand for housing in
Naircbia. this wishful thinking seemed to be spawned by the
extremely lucrative profits which holding a plet offered.

For these reasons. staff members of the special project
unit faced intense pressures to misallocate plets. A junior
staff member of the Community Develcocpment Division of HDD
responsible for plot allotments. recounted the guality of the
relationship between his office and the city government at the
time when Fhase 11 Dandora and Kaycle plots were being

allocated.

5 This is discussed more extensively in Section 5.6 on
Affordability.

6 See article in Appendix A from Naircbi local newspapers

which covered this story and publicized the list of officials
and officials” relatives who received the plots.
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"The then mayor submitted a list of names of pecple
he wanted plots for. A great deal of resistance
from our staff members was made when this cccurred.
As a results the mayor put all of the senior
officers on compulsory leave as a means of clearing
any opposition. The junicr officers were threatened
with their jobs as the mayoer could simply eliminate
their posts. They therefore would not object
publicly to the misallcoccation.®
This event was partly responsible for delays in Fhase 11 of
the Dandora project and subsegquent sites and services projects

such as Kayocle and USAID's Umcja II which were at the

approvals stage.

5.4.4 Re—evaluating Special Froject Units

In Nairobis the Bank®s original hope that sites and
services projects would be replicated were beginning to fade
given the relatiocns between the municipal government and the
staff of the special unit who had gained the necessary
expertise in project implementation. Howevera. in the Naireobi
example, it is necessary to temper my argument of a causal
lirk between the structure of responsibility as set—-up by the
Eank and the inadequacy of the Nairobi government to initiate
new projects.

The general mayhem of the Nairocbi political scene at this
times(7) (for reasons alsc unrelated to the projects). and the
increasing pressures to misallocate plotss made for a
situation in which any kind of smooth implementation was

7 See Footnote 7. Chapter 1.
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difficults if not impossible. In this respects the Bank®s
desire to isclate an implementing unit from the chacos of the
existing administration could be viewed as the only reascnable
course to take if the project were to advance.

However:s though I acknowledge the extremity of the
Nairobil context. certainly in the long—-term the autonomy of
the special project units were destined to create problems
evern in the most stable of circumstances. This is borne out
in the Bank’s experience with special units in other
countries. For instances from Bank files on the Lusaka Sites
and Services Projects appraised in 1974, it was found that
"...the self-contained nature of the Housing Froject Unit and
the deficiencies of the Lusaka District Council led to their
growing apart rather than becoming more closely integrated
during implementation.” As a result, the Bank has found that
"...execution of the project had only a limited effect on the
development of the Council’s capabilities."”

Bank evaluators recocgnized problems experienced with
these units in a number of countries and subsequently re-
evaluated the practice. This led toc new or second phase
projects being executed within the mainstream local government
bureaucracies. Already., in appraising Kaycle, the second
phase Nairocbi sites and services projects the Bank stressed

Y.eeethe need for continuous invelvement of all senior eofficers
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of the city council in project preparation and

implementation".(8)

5.4.5 Summary of Outcomes: Institution Building and
Replicability

In light of these events. the success of the projects”
cbjective to assist in institution building was mixed. On the
one hand, a body of well-trained professionals had been
apprenticed through the Dandora prejects. and would be
competent in undertaking new projects without the need for
large contingents of foreign consultants or Bank technical
advisors. But how would they fare in the old bureaucracy?

As it turned out, it often became difficult to fit
project staff back intoc the mainline city govermnment. In both
the Naircobi and Lusaka cases, many of the seconded staff were
unable or unwilling to return to their original posts in the
government after having commanded higher salaries and the
related perks that went with positions in special units.

After project completions many of the staff ended up in
private consultancy practices,. often working on contracts for
the international agencies.

On the other hands the ability of the city government to

act as an agent for future projects was compromised by the

8 Bank files - Nairobi. Kenya - Kenya Urban
Development I1I
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intense antagonism and resentment which characterized
relations between departments. Not only had the project
failed to build-up support amongst established city officials.,
but the creation of the special unit had resulted in the
formation of a body of resistance against the projects.

Government appreciation of the idea of sites and services
in the end becomes the determining factor in whether sites and
services are adopted as a basic policy stance toc the problems
of low—income shelter. Decisions of whether or not to
allocate scarce budgets to sites and services—-style projects
are ultimately political in natwre. tied to perceived pay-offs
and opportunities. Such decisions may be made by many of
those who were marginalized from any contrelling role in the
first-round demonstration projects being financed by the Bank.

Howevers in terms of institution building and
replicabilitys. this last point may be of no consequence. The
disvuption which a project of this magnitude causess with all
its asscciated pressures for fundamental reforms in
accountability and efficiency. are so intense that the entire
body of established officials and/cor their operations may
simply be swept away.

Although an extreme case, certainly the MNairobi story
corroborates this analysis. Because of interferences on
behalf of councilors in the allocation of plots. as detailed
earlier, and in conjunction with the Kenvan Government’®s

perception of general incompetence, the NCC was suspended in
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February 1983. Fresident Moi enacted its complete dissclution
in March of the same year.

One could speculate that the new breed of bureaucrats and
councilors who will eventually replace the Commission
appointed by the Fresident. will be those who fit the
standards of reform called for. Thus. in a bizarre and
circuitous ways the foundations for institution building may
rhave been placed.

In attempting tc evaluate whether the Dandora praject is
being replicated or not. cne is faced with the dilemma of
sorting out where the initiatives for new projects are coming
from —— the Kenyans or the donors?

In Naircobis. there was such a back-locg of “demonstration”
projects being financed by US-AID (Umcja II). the EEC. and the
World Bank (Kayole) (Mathare North)a. that HDD could not
possibly keep-ups. let alone initiate its ocwn projects.
Ferhaps, the sheer momentum of all these projects will result
in a general acceptance of the sites and services approach for
future housing needs. at the peint when these various
demonstration projects are completed.

The evaluation reports of projects undertaken in Nairobi
to date all seem satisfied that the concept of sites and
services and the need to lower building and infrastructure
standards have been accepted by Kenyan off}cials. For
instance, a Bank evaluation of Dandora states:

"(pDandora) is now a highly visible physical fact.
1t disproves by its presence most of the stated and
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unstated fears about this kind of project. The
success of the development of (Dandovra) is alsoc a
politically useful fact of life for the city
councilsa. which are now much more clearly unanimous:
in an informed way. in their support of further low-
cost housing development of this type.”

5.5.1 Introeduction

The Bank’s decision toc allow rentals in the Dandora
projects and the subsequent plot lay-outs which anticipated
this practice. has been a unigque factor in the project’s
success in reaching the below median income population of
Nairocbi. The extent of rentals., however. was far beyond

anything anticipated at the time of preoject appraisal.

5.9.2 Rentals

By 1983, 65 percent of the total number of rocoms in the
project were being rented and plots which were entirely
cccupied by tenants stood at appreoximately S04 of the
total.(9) The pattern of allottees moving back to low-rent
communities and letting their entire plot, as anticipated by

the experience learned with UMOJA I. was extensive in Dandora.

Other indicators demonstrate the extent tc which Dandora

plots were being used as an income generating asset. For

9 Bank files.



instance. a survey conducted by Reverend Gecrge R. Maclmnis
(10) showed that 8&% of the kitchens built, as required by the
project appraisals were being used either as a place for
sleeping by the allocttee or as a rental unit.

Similar evidence of the maximizing of Dandora plets for
rental income could be found in observing the extent to which
the plots had been built up. For instances, a large number of
plots exceeded the recommended building coverage of S0 percent
and had built to 100 percent. In a few instances. buildings
were extended vertically: up to three stories containing a
total of 18 rooms per plots exclusive of toilets. showers and
circulation space. Given the fact that rentals from two rooms
cover the necessary monthly payments for the plots. the profits

generated by these apartment buildings must be enocrmous.

5.9.3 Outcomes of Tenant Occupancy

Several studies (11) showed that the pattern of absentee
landlords did not lead to significant depreciation in the
levels of maintenance in the project. Noir was there any proof
that the stability of the neighborhood suffered as a result of
tenant occcupancy. In fact. by 1983 the trend of allottees

living away from their plots was shifting, and many were

10 George R. Maclnnis. Dandora_Survey Results.
Unpublished document, 1984.

11 Bank files.
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returning to live in Dandora. (12) This may suggest that the
pericd for which an allottee is an absentee landlord is merely
a phase in the “"progressive development" of the owner’s
financial foundation. Once debts have been covered. or one
becomes safe in the knowledge that future payments can be met
without jecpardy to property., the allottee may return to the
higher standards and spacicusness offered by the sites and
services plot. There is some evidence that such a trend is
begimming. (13) These findings.: may in part placate the fears
of those officials who espoused the absclute necessity for
home cwnership and owner cccupancy. The Dandora project
suggests that the ideals of independence., stability and self-
pride can be attained through a strategy which incovrporates

tenants.

5.5.4 Summary of Outcomes: Home Ownership

The ability to rent was fundamental in providing low-
income allottees with the financial rescurces necessary to
purchase and consclidate their plots in a relatively short
pericd. Renting rooms made it possible for the project to
consist of households well into the low—income range. 25% of
which were below the Nairocbi median, and a substantial number
in the 20th percentile. In this sense, the Dandora project
ie Bank files.

13 See ahead in Section 5.6.5
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appears to have been a highly flexible project capable of
adjusting to the variety of pricrities and circumstances
embodied by the allottee group. For many of the poorest
households. home cwnership and the increased incomes from rent
dramatically changed their existence. In this way. the impact

of this project was remarkable.

5.6.0 Outcomes:.

S5.6.1 Introduction

As described in more detail in the preceding chapter. the
Dandora project was designed with a view to affordability by
encouraging self-help, excluding construction of
superstructures, lowering standards and allowing rentals. In
many respects. the attempts to keep costs low for the actual
constructicon and purchase of the plot. became an uphill battle
as inflation and cost escalations related to project delays,
increasingly pushed the project ocut of reach for the lowest
income groups. Dandora®s success in making the project
accessible to househcolds below the medium income. can
therefore be attributed more to the income supplement provided

by rentals rather than tc cost reductions in development.

5.6.2 Froject Delays and Inflation
The Dandora strategy of lowering standards and excluding

the pre—construction of superstructures as a means of making
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the projects affordables van into problems. For example. the
Nairobi City Council insisted on building wet cores (splash,
shower and toilet) on every plots as opposed to either sharing
between plots or having allettees build them later through
self-help. The result was that the project locoked as if it
would have trouble reaching as many lower income recipients as
intended. Héwever, the massive renting of rocoms acted as a
mitigating factor in this, as previously discussed in Section
5.5.

While rental income eventually made plot ownership
achievable, the poorest of the target group experienced
serious difficulties in meeting the initial monthly payments
and building the first room on their plet. Due to project
delaysa: resulting from disputes over infrastructure design
standards and slowdowns in work to be done in—house by the
City Engineer’s Department. project costs were higher than at
project appraisal. Specifically., the Engineering and Health
Departments refused to accept the infrastructure standards in
the project design just as Fhase II was to begin. Their
position was perceived by HDD as an attempt to wield what
little authority these other departments had over the project.
Fost project reports noted that the two departments had
accepted the standards at the begimming of Phase I, and that
the project negotiations and terms of agreement were based on
theilr prior consent to these standards. But the NCC

departments were intransigent.
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Az a result, all of Fhase 11 had to be redesigned to the
new, higher standards insisted upon. To minimize cost’
escalations to as great an extent as possibles Fhase I1 (5000
units) was divided intoc twoe parts. The first section was
delayed 1 1/2 years and the second section by 2 1/2 years. In
additions some aspects of project design had been relegated to
the City Engineer®s Department. These tasks were given low-
pricrity status by the Department head. thus resulting in more
delavys. The roots for this cbstructionist attitude 1 believe
are linked to the initial alienation of existing NCC
departments from project implementation as previously
discussed.

As a result of sericus project delays. plot charges were
80 percent higher than appraisal estimates causing sericus
problems for the poorest allottees who were unable to get the
rental rocoms built guickly. In addition. the materials leocans
which were intended to fully cover the construction of the
first voom proved insufficient due to inflation over the
course of redesign. In fact, the locan finally covered only
half the actual cost of building a reom. The amocunt of the
loan was increased later in the project but due to inflation
still only covered about half the actual cost for constructing
the room. This was a sericus problem for the poorest of the
allottees. Consequently. they failed to consclidate their

ploets within the 18 month deadlines, and entered a position of
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financial arrears on their monthly mortgage payments very

early on in the project.

5.6.3 Assistance for Lowest-Income Allaottees

A number of interesting steps were taken locally to
assist these Dandora households. As menticoned above. the
Catholic priest of the Dandera Farish in Nairobi was managing
a revolving fund set up by the Ford Foundation to assist these
poorest households having difficulty coping in the sites and
services project. The priest was administering the fund by
giving interest free loans to families to assist them in
building their first room and holding their plot ocwnership
cards as collateral to ensure repayment so that the fund could
continue to help the other households in need of similar
assistance.

In addition. a number of households who were unable to
build their rocoems due to the insufficient materials loan fund,
formed building groups. These groups would collectively apply
for the materials lcan. pool that money to build a number of
rooms quicklys rent those rooms and build the cthers until all
their plots were consclidated. Building groups were organized
by the staff of the Community Development Division (CDD) of
the Housing Development Department (HDD) (14)

A further means of assisting the poorest allottees was

also created by the Community Development staff of HDD. The

14 From CDD interviews and HDD reports and correspondence.
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CD officers mobilized support from the National Christian
Council of Kenya (NCCEK) and cother voluntary and grant
grganizations within Kenya and created a "Welfare Revolving
Fund." This was used to supplement the materials locans which
could not cover the costs of construction.(13)

Therefore, for the poorest allottees. a number of local
sclutions were being found to assist them with affordability
proeblems until the first rvooms were buillt from which income
could be attained. The better—-off berneficiaries supplemented
their need for construction financing through their own
savings. lcans from relatives and employers and from local

building sccileties.

S.6.4 Self-Help and Affordability

Although the Bank had intended that self-help
construction would be an effective means of making the
projects affordable to the poora. self-help was effectively
precluded in the working cut of the projects. The
regquirements on the allcottee to engage in self-help within a
project that was as highly regulated and quickly executed as
the Eank’s Dandora projects made the process of self-help
difficult for the low-income allottee.

In the informal settlements., self-help was something of
an independent processs flexible and slow encugh to learn as

one goes. However, in the Bank’s sites and services projectss

18 Ibid.
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the requirements were so extensive that allottees found sub-
corntracting to semi-skilled and skilled labeor teo be the more
feasible alternative.

For example: the requirements of self-help for the
allottee included information gathering on building materials
and building materials prices (even with a project store -
allottees found that cost savings could be made if they
shopped around)i: seeking-out supplierss: making delivery
arrangementsi: keeping accounts and cost-control to allocate
finances: engaging in a construction process which entailled
conforming to standards set by the projecti seeking approvalssi
ands completing the process in the limited time frame of 18
months. All of this while commanding a steady income.

Self-help in the sites and services projects was
therefore more time consuming and difficult than anticipated
by Barnk staff. Sub-contracting the work not only made
practical sense in these terms, but also made economic sense
since there was rental income to be derived by completing the
units quickly. Self-help. especially for middle-class
households made little sense. Alsc for the wage—earning peoor
households who had virtually no spare time away from work.
there was an opportunity cost asscciated with self-help:
self-help construction meant lost income.

The importance of self-help which was basic to the
original concept of sites and services gradually diminished

dwring actual implementation. Indeed, the Bank argued in one
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appraisal document that self-help was tc be encouraged anly to
the extent that it did not interfere with the timely execution

of the project.

5.6.5 Summary of Outcomes: Affordability

The monthly payments anticipated at the project appraisal
stage were roughly S5% lower than the final charges to the
allottees. Much of this increase was applied to the higher
income plots ("Opticon B") and the cheapest plots ("Option A") 4
were maintained at 72 Ksh/month. which was affordable to those
garning an inceme of kKsh 290 per month. falling arcund the
20th percentile of the city’s income distribution.

In 1976, the average room in Dandora captured ksh
150/month for rent. By 1983, this had risen to kKsh 3B0O.

Given the levels of payment necessary to cover the plot
mortgage (Ksh 72 for 100 sq. m. ploct up to Ksh 216 for 240 sqg.
m. plot)s it is safe to assume that the incomes of plot
allottees had risen dramatically since obtaining a Dandora
plot.

An unexpected statistic on Dandora revealed that 44% of
househclds were headed by womens(16) and that these households
had more dependents than those headed by men. The women-—
headed households were among the lowest income allottees in
Dandera. They tended to build quickly by contracting and then

16 Compared toc the Naircbi average of 10% women headed
households. (From Bank Files)
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to sublet their entire housing unit and live elsewhere.
assuming the role of landladies in corder to maximize the
financial benefit of plot ownership. By 1983. new survey data
was indicating that the women and families. and the poorest
beneficiaries in gerneral who had sublet all of theiv rooms.
were then moving back to Dandora.(17)

This finding is significant for two reasons. First., 1t
tends to reverse the current thinking on the tendency of sites
and services project benefits to "trickle up" to higher income
groups. The more middle—-income renters in the projects may be
a short term phenomena. which cccurs while the original low-
incomez allottees use the time to develop savings and alleoccate
the initial income receipts for other priorities. Second,
this process reflects an cutstanding measure of flexibility
which sites and services projects can offer toc the low-income
allottees. In those cases where owners who decided to sublet
totally in the beginning are now returning to live in Dandoras
they have made decisions about how much shelter they needed to
consume relative to cther investment pricrities. The
possession of a large encugh plot to construct additional
rooms from which to derive rental income. has given these low-
income households a very secure stake in the urban economy.
The surplus incoeme being derived (above that necessary to meet

17 The proportion of women in Dandora. estimated at 44
percent. was high compared te a city—-wide average of 10
percent. This and the above cited data is drawn from Werld
Bank files.
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their monthly mortgage and other payments) represents savings
with which investments intoc small businesses can become
poresible. The Dandora plots offer both security as well as
income and hence a base from which households can take risks
and develop their own entrepreneurial interests. For example.
cne plet ocwner I spoke to had enrclled his wife in a Singer
sewing class in Naircbil and was preparing to start up his own
small business as a clothing merchant, buying the fabric
wholesales. producing clothing. and selling it via a partner in
his home village. It is in this way that a targeted project
like sites and services can assist the poor. not simply in
terms of shelters. but alsc in increased copportunities for
development.

World Bank lending for projects targeted to the poor. in
this way can be interpreted as encouwraging a more broad based
development. Unlike lending for a single industrial
development project:. which does assist in creating employment.
the low—income recipient of a sites and services project is
not tied to a centralized system of wage earnings. but rather
is given coppeortunities to develop in a more entrepreneurial
fashion. This kind of development is more akin to the United
States history where a broad based access to rescurces and
land supplied cpportunities for individuals whose only
resocurce in migrating to this country often was their own
labor and initiative. The rural to urban migrant in

developing countries is in a similar situation. Access to a
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piece of land holding cocpportunities feor rental income or other
income generating activitiesa. provides a foothold inte the
wban economy. It is in this way that a project targeted to
the poors such as sites and services., can offer an alternative
style of development both at a persocnal level. and economy

wide.

This leads me to conclude that: in general. the project
was successful in providing housing to the targeted low-income
population. But even more successful was the extent to which
these housing units were translated intc an income—-generating
asset, which in turn allowed many of the allottees to escape
their situation of persistent poverty:. low wages, unsteady

works unemployment and dependence.

How did Dandora fare in light of the original cobjectives
which the Bank set forth? My evaluation of the Dandara
project has resulted in several findings which are useful as a
means to determine the relative successes and failures of the

sites and services approach funded by the BRank.

Despite the use of contracted labor. rigorous

construction schedules, demanding building standards
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and cost overrunss Dandora was able to reach the
targeted low-income population in the 20 — 20th

income percentile range.

The allowance of rentals for part or all of the
plot’s rooms made the participation of the lowest-
income households possibles but morecver this
additional income led to a general improvement in
the allottees® independence and cpportunities for
developmernt which the provisicon of shelter alone
could not facilitate. Indeed this type of project
targeted towards poverty alleviation signals an
alternative model of development in that it offers
cpportunities to the pocor to develop their own
routes for access intc the urban and naticonal

gconomy.

Froject delays did not sericusly affect the final
product. Although delays resulted in increased
costs these were absorbed by reducing the guantity
and standard of the "add-on" project components such
as the schoolss clinics. day—care centers. etc., and

by increasing the plot costs.

Despite the large number of rental rocoms Dandora
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developed intc a reascnably stable. well-maintained

community.

6 core of well-trained Eenyan professicnals was
apprenticed through the implementaticon of Dandora.
These sites and services "experts" are now capable
of implementing future projects withocut the need for
wtensive, expatriate technical assistances
providing that support and funding for future

projects are forthcoming from the government.

The achievement of Dandora managed to sway political
recagnition of the need for lowered standards in the
government’®s approcach to low—income shelter. The
prospect of future replication of sites and services
projects is therefore likely at some point, if not

in the immediate future.

While the interests of replicability may be
supported by the establishment of trained
professionals, and a general appreciation of the
merits of lowered standards, the alienation and
severe disruption of the political status quo which
the Dandora project engendered has led to the

develepment of a body of local officials who are



likely to resist future projects. {Although many of

these officials have been replaced)

Full cost recovery. on schedule. has not been
achieved toc dates, though the explanation for this
can be attributed toc: a) the alienation of the
established NCC from project implementation: b)
poor management practicesi: c) inadequate manpower;
and, d) a perception that a World Bank lcan might
not need to be repaid. Many of these problems are
typical of a first—-run project of this magnitude in
a context of inexperienced institutions. The need
for a greater inveolvement of existing political
forces in project implementation and the improvement
in urban management practices are reforms directed

at this problem.

While Dandora was successful in demonstrating a more
cost-effective means of providing low—income
shelter, it did not reduce the public sector’s
involvement in housing. Rather. it resulted in the
dedication of significant rescurces of manpower and
budgets to implement the project. In response to
this, current projects build in a 10% administration
fee to cover or off-set the amount of public funds

expended on the project. Increased efficiencies
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through improved urban management should reduce
these costs to governments. Eventuallys the role of
implementaticn may be possible through private, non-—

profit agencies.

&
t3)

Conclusion

1 believe these findings lead to an overall evaluation of
the Dandora project as a success. These problems which
emerged from Nairebi’s first experience with a sites and
services project underscore the need for improvements in urban
management and a revised approcach on the Bank’s behalf in
terms of the implementaticon of future projects within the

existing political dynamic.

There is no doubt in my mind that these problems can be
rectified. Certainly. the conditions of urban overcrowding
and acute poverty are as real now as they were in the early
1970°s and the situation calls for attention just as loudly

NOW .

I can only think that a move away frem policies of
poverty alleviations as_a _result of disappointment with the

sites and services record (ie. lack of cost recovery.

overextended municipal budgets. etc.) is unscound.



In the case of Naircobi. Dandovra was undertaken
simultanecus to a coming of age in the life of a city which
had grown rapidly — from 260,000 in 1962 to 1,000,000 twenty

vears later.

The institutional mechanisms for city management were
symptomatic of the new demands which an expleding population
engendered. A revolution in the lecal government®s standards
of accountability. efficiency and its breadth of operations
was partially triggered by Dandovra and octher large shelter
projects. But surely the need for reform in the way the city
conducts its business does not mean a simultanecus avoidance

of the need for poverty alleviation.

The object of the discussion which follows in the next
two chapters is not therefore to determine why the policy of
urban management reforms gained strength (as I have shown they
are a locgical cutcome of learning from sites and services
projects) but rather to identify why urban management is being
promoted as an alternmative to lending for future sites and
services, and other poverty targeted projects. The following

chapter will examine reasons for this "shift and abandon®

pattern of policy evolution inside the World Bank.
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6.0

"But poverty is surely a cause of undefined and
ctherwise inadeqgquate public administration...Only a
well—-financed governments enrclling well qualified
pecples is able to advance its policies and impose
its discipline, negative or affirmative, in
censistent and continuing fashion. So the

guality and characteristics of a government is a
function of the interests of the pecple by which it
is supported. Foverty is both a cause and
consequence of what Gunnar Myrdal has called the
soft state." (1)

There are a number of reasons which help to explain the

rise of the new urban

management lending strategy at the World

Bank. Irnadequate public administration or the "soft state" in

developing countries is surely one of them. as Bank experience

with project work has
experience with sites
into urban management
important direction.

evolution of an urban

apprecach to sites and

revealed. My analysis of the Bank'’'s

and services has shown that the movement
assistance is an understandable and
Although this analysis indicates the
management strategy as a complementary

services, in fact:. within the World

Bank, wrban management is dominating the swing of policy and

sites and services is

cn the decline.

University Press. Cambridges 1979.
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Some would argue urban management has now taken hold and
sites and services has passed aways although there are urban
staff in the Bank who are still supportive of maintaining the
sites and services apprcach within the lending programs
strengthened by urban management reformé.

From the overall record of sites and services projects.
and my ocwn evaluation of the Nairobi experiences which has
attempted to sift through the prevailing attitudes and
judgments on the appreocachs. I can only conclude that sites and
services is still potent. Its effectiveness as a model to
reach the poor with low-cost shelter but, morecver, to
alleviate poverty and in fact turn these families avounda.
constitutes a success-story in the development field which
camnct be denied.

It is not just my evaluation of the Nairocbil experience
that acknowledges these successes. The Bank itself identifies
similarly positive results in almest all of its other sites
and services projects around the world — El Salvador and
Zambia being the most exceptional examples. (2) The problems
encountered in these projects are alsoc similars, none
insurmountable and all pointing to the need for strengthening
government administration so as to support the effort.

So why is the Bank. despite its ocwn evaluations,

2 See Douglas H. Keare and Scott Farvis. "Evaluation of
Shelter Frograms For the Urban Poor: Principal Findings."
(Washingtons DC: The World Bank, 1981.)
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abandoning a goods workable idea which impacts the urban poor
in a positive way 7

The answer which I construct in the following is that
urban projects are being shaped by a larger and more forceful
trend at the Bank. I compile an extensive list of reasons
which explain the rise of urban management lending and then
separate these reasons according to their impact on the sites
and services idea: whether they point toc a complementary
lending approcach: or they lead to the fall of sites and

services.

6.2 Urban Management: Lending_ for What?

The Bank®s management lending policy principally
addresses the administrative capacity of recipient country
governmentsas both local and urban-related national ministries.
The World Bank includes. under an urban management policy. the
following ingredients: land management, cost recoverys public
sector training and personnel performances housing finance
and public and private sector housing finance institutionss;
infrastructure costs and fees and charges for services;
property tax assessments and management of tax collectionss:
ands: loccal government budget systems and management. The
World Bank®s most recent locan packages are characterized by
inclusion of a number of these components plus infrastructure

investments.
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For emxamples in the Third Calcutta Urban Development
Froject loan of 1983, ocut of a total investment program of US
$347.3 million, the technical assistance and training
component is US $4.2 million or about 1 percent. The majority
of the locan. approximately 75 percent, is for city-wide
infrastructure investmentss: including water supply. drainage.
sanitation and transportation infrastructure. Similarly. a US
$28 million locan to Uganda. was made to provide water supply
and sanitation improvements and technical assistance in seven
major towns. Since 1982, cother urban management loans have
been made to Djibouti. Gambias. Guineas, Madagascar. Senegal.,

Indonesias Thailand. Yemen Arab Republic. Brazil and Colombia.

I eachs credit was given to strengthen government
institutions and to finmance urban infrastructure services.
World Bank loans have also been made to Tunisia, Jamaica and
Feru toc improve traffic management (in the case of Jamaica to
assist in privatization of the state-ocwned transportation
system) and finance infrastructure investment in transport.
(3)

Ivn a conversation with a senior Bank staff member on the
status of this new urban lending program at the Bank, he
stated that the government officials were "in agreement with

the need for urban management improvements in their cities."

3 For a geod summary of these recent World Bank urban
management lcans, see "New Directions in Bank Urban Frojects,”
Urban_Edge Vol. 9. No.o 3 (Marchs. 1985).
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but that they alsoc needed investment funds. He added that.
"for us to leverage urban management changes. we have to also
include cash." As a result, the lecans which Urban classifies
as urban management. are predominantly large infrastructure
investments which include components for technical assistance
to improve government administration.

In these lcans directed at wrban management improvements
the shelter component appears to be given less importance. In
most cases the technical assistance components are directed at
city-wide urban infrastructure investments.

Compared to the infrastructure investments in the sites
and services projects, which were targeted toc a specific low-
income community. the infrastructure investments financed
under the recent urban management locans are largely non-target
specifics. servicing the entire city.

The shift to urban management therefore implies a more
basic shift than simply moving from targeting a specific [
community to a city-wide level. It is alsc a shift from
targeted to non-targeted lending. the urban poor being the
original focus.

It is difficult to measure the fallout from this. but
given the "leakage of benefits" on the earlier targeted
projects (for example, 15 percent of the benefits from the
Dandora project is estimated to have trickled-up to higher-

income beneficiaries), cne might speculate that in the non-
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targeted lendings the benefits may be skewed even more
favorably towards the higher— income range.

In addition. this trickle-up might alsc be expected. due
to the impossibility of cleose monitoring of such large
investments. Whereas in sites and services lendings the loan
was directed through one institution allowing fairly close
monitorings these new urban management locans are directed
through a large number of existing and new institutions across
a number of municipalities. One might expects therefores. that
the current non—-targeted— lending characteristic of urban
management will benefit those of higher income in the
cities.(4)

Employment of unskilled and semi—-skilled labor can also
be expected to suffer. Whereas in sites and services
projects. small scale enterprises were encouraged to
participate both in services installation and voom additions,
there is a tendency towards large firms and centralized
contracting in these large citywide infrastructure investments
under urban management lcans. The impacts of uwurban management
lending on the urban poor can be expected to be less for these

three reasons.

4 This two-tiered issue is drawn on from a conversation
with Bish Sanyal at M.I.T.



6.3.1 Introduction

The reasons which help toc explain the rise of the new
urban management lending strategy at the World Bank are
divided here between (1) those which emerged from the Bank's
experience with a decade of lending for sites and services and
(2) others which I call "tangential movements."

These reasons offer a locgical progression for the Bank’s
move towards the urban management lending strategy. Indeed.
in the first section, I will argue that the Bank’'s experience
indicates a very positive learning path which has taken its
wrban lending into the management issues of development. More
importantlys the reasons given in this section for the rise of
wban management do not indicate any need for uwrban management
to replace sites and services lending. In fact. the reasoning
here supports a complementary approcach for the Bank in its
lending practices, namely, sites and services in tandem with

wirban management.

6.3.2 Lessons from Sites and Services Froject Experience

The fact that the wban program at the Bank is shifting
its sights to a broader city-wide lending focus can definitely
be argued froem an experiential basis. Learning from the
experience of over ten years of lending for more than &0 sites

and services projectss is one factor driving this shift in the



urban lending focus towards urban management. It camot be
considered the only reascn since similar shifts to management
concerns can be found across other sectors at the Bank. The
impact of project evaluations does, howevers help to explain
this shift in part.

The Bank evaluations being referved to here are distinct
from the project-by—-project reviews which were more concerned
with city—-specific., fine—-tuning of procedural aspects. After
nearly a decade of such cperations. Urban staff undertock a
series of more broadly based reviews of sites and services
projects both on a case-by-case basis as well as at a more
proegrammatic level. (5)

Instead of focussing on specific problems of the
projectss a broader line of guestiocning was pursued which
attempted to understand the impact of the lending program to
date on the cities of the Third World., whether sites and
services as a model was being replicated. and whether the
package as a whole made sense in the environment of the cities
of developing nations which the Urban staff had now become
familiar with.

In the followings I will discuss what can be termed

"learning by evaluation" which has contributed, in a positive

Findings (The World Banmks., 1982)35 and, Michael Bamberger.
Bishwapura Sanyal and Nelson Valverde, "Evaluation and
Services Frojects: The Experience from Lusaka. Zambia,"
World Bank Staff Working Paper Ne. 548 (1982).
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fashions to this shifting focus in the urban lending progiram

at the Bank.

{a) Lessons About City—-Wide Fayment For Services

The evaluations of sites and services projects have. in
general, indicated a need toc locok city-wide rather than
consider a specific sites and services project site as a
community in isclation.

For example. one senior Bank officer who began his career
with sites and services at the Bank. stated that. "we made the
error of identifying a group of citizens to pay for services
in ocur projects when across the rocads no one was paying. We
know now that we must look city-wide to determine the system
of payment and ask: how many out of the total population are
paying?"

This is one important lesson emevrging from the Bank's
experience with sites and services assistance. The task in
addressing this problems: however., was a large undertaking. In
general., the cities in which the Rank was involved showed that
tariffs and charges for the provision of water, sewerage and
drainage services were not being enforced. Hence, very few
urban residents ocut of the total were paying for services.

Consequently, the Bank cited poor financial management in
the cities as the cause for failure to collect charges for

infrastructure services, and called for a city-wide system of



rates. user—fees., charges and management training on
collection systems for city services.

This tactic replaced the previcus pattern of attempting
to enforce an ordevly system of payments for services in a
small-enclave. surrcunded by an entire city that was somehow
evempt from the same rigovous procedures. The experience with
problems of recovering costs of urban services in sites and
services projects therefore formed the basis of an evolution
to a city-wide focus on urban management relative to the
collection of payments.

Lending for wrban development is now tied to various
wrban management improvements in this area. For example. in
the Bank®s negotiations for the third Calcutta locan. the
Calcutta Metropolitan Corporation (CMC) agreed toc reduce the
resource gap (6) and to collect revenues at not less than the
following percentages of its revenue expenditure for the water
supply ocperations: 1983/84 - 48%s 1984/85 — &3%s 1985/86 -
87%. In addition, as a condition of "lecan effectiveness", CMC
agreed to increase the water rates for metered non—domestic
users and introduce a graduated rate for domestic unmetered
users. Similar agreements were reached with the Calcutta

Metropolitan Water and Sanitation Authority (CMWSA).

6 The resource gap is defined by the Bank as the
difference between internally generated revenue receipts and
revenue expenditures, in its 1983 appraisal for the Third
Calcutta Urban Development Froject.
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(b)) Lessons About Installing Residential Services

The experience with installation of infrastiructure for
sites and services projects alsc indicated a need to look
city-wide in the actual investments. The Bank has argued for
example that they have learned that the installation of a
trunk sewer system for a specific project needs to be
considered within the entire city network which may alsc need
improvement and additions.

Recent loans by the Bank therefore focus heavily on city
wide water supplys drainage and sanitation investments. The
context of Bank urban lending has therefore changed from a
6£:000 household community in a sites and services project,
targeted to approximately 48,000 poor pecple. to a non-
targeted locans which would serve the city®s population as a
whole thvrough city—-wide infrastructure provision. The Bank
loan to Calcutta in 1983, for examples, disbursed over %150
million for water supplys drainage and sanitation investment

across 37 municipalities in the Calcutta Metropolitan Area.

(c) Lessons About Cost Recovery
The Bank®s evaluations have alsc indicated a seriocus cost
recovery problem on almost all of the sites and services

projects. (7) Given that cost recovery was cited as one of the

7 The El Salvador sites and services project is often
cited in Bank evaluations as the exception toc the cost
recovery record. The project was executed by a foundation
cutside the government —-the Fundacion Salvadorena de
Desarvollec y Vivienda Minima (FSDVM). Bank evaluators (Keare
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basic tenets in the program, its failure is a major cause for
the Bank to view the projects in general as problematic. This
negative experience with cost recovery has. contributed to the
rise of the urban management lending strategy. in that the
EBank has interpretted the problem of cost recovery as an
administrative problem. having managerial sclutions.

One focus in new urban management—-style loans is to
establish a municipal management training program, and. often
to set up program units in the national governments to manage
and monitor urban development programs and give guidance to
local authorities in budgeting and planning. For example. in
a recently appraised urban project in Zimbabwe, the Bank®s
loan would support am on—the-job training program for
community services staff in charge of collection of tariffs
and payments: project management: vevenue clerks in charge
of bookkeeping collections and receiptsi: accounting
technicians, and treasury staff.

Cost recovery problems in the sites and services projects
have, in this waya. helped to direct the new focus being taken
at the Bank on wrban management. Collection systems in an

and FParris. 1981) state that the excellent cost recovery
record is due to the non-profit status of FSDVM which reguires
it to recover costs in order toc remain coperatives as well as
toe the high level of sccial responsibility assumed by project
participants in project implementation. The FSDVM has a
collection system which is computerized for monitoring
payments and uses incentives and penalties and visits by
lawyers for households in arrears. In addition, the fact that
the project is small enough to supervise financial problems
closelys contributes to its success with cost recovery.
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administrative sense were poor,s as seen in the case of Nairobi
and illustrated in the preceding chapter. However, one might
ask why these collection methods were not in place ors if in
places were poorly functioning since revenue to governments
would in general be a matter of self-interest.

I believe the explanation for this pattern of non—-
collection can be linked toc the eoverriding political context
of publicly supplied services. This reality has largely been
igrnored in the Bank's discussions on cost recovery.

The "technocratic fix" being applied to the problem (i.e.
fix the administrations infuse technical systems for
collections into the governments and pecple will start paying
and governments will start collecting) ignoves a set of
expectations between gevernments and their constituents(8) on
the provision of housing. land and services. (I have
discussed this at more length in Chapter 5: Section 5.3).

What this means in the context of the discussion here is
that, although lessons from experience with cost recovery fiom
sites and services projects are in part directing this shift
towards urban management. the application of urbarm management
solutions to problems which are political in nature.,
represents a misdirected response. Consequentlys uwrban
management will eventually be seen as failing to fulfill its
promise. At this point one can begin to understand that the

8 From comments received from Lisa Feattie at M.I.T.» on
this paper.



shift to urban management can only partially be attributed to
the experience gained from sites and services. The other
motives for its applicaticon need to be seen as part of a
larger oirganizational trend. This I map ocut more explicitly
in the latter half of this chapter.

The revenue problems caused by the poov cost recovery
record has alsoc contributed to a new concentration. as part of
the urban management programs. on resource mobilization and
revenue generating mechanisms. For example, property tax
assessments and collections are central components of the
Bank s Third Calcutta Urban Development Froject. The project
emphasizes legislative and administrative changes so as to
maximize property tax revenues. As part of the Bank lcocan.
agreement was reached that a gerneral reevaluation of
properties in the Calcutta Metropolitan Area will be carried
cut in those localities where the assessment has been deemed
too low. It is the Bank’s belief that a revalued property tax
base will provide a revenue base for the local government
whichs, even if cost recovery remains weak for other on—-geoing
political reasons. at least the local government can remain

aoperative and repay its loans.

(d) Lessons About "Facilitating” and
Implementing Shelter Frojects

The evaluations also contributed to an understanding.
very often repeated in my interviews with the Bank Urban
staff, that sites and services projects were "really just a
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dirop in the bucket". The argument was usually presented in
terms of an original target. for instance., of reaching 5,000
households when the demand in that year was actually 20,000,
By the time the project was completed. the demand was over
fivefold as a result of the rapid city growth,.

This experience, according to the staff, dictated a
review of the effectiveness of sites and services as an
approach, and also a move to look at the systemic features for
Urban as a whole. how to facilitate the shelter process to
better meet this rapid growth in demand for urban housing.
Such a review,: they stated: led into urban management concerns
- what the public sector could be doing better to facilitate
efficient wrban development.

This particular story of the shifting focus sounds vight.
buts in stopping to consider it movre closely. one would have
to says wells of course the projects were a drop in the
bucket. they were really only meant as demonstration projects
in the first place. The real issue is the fact that the
governments are not replicating the projects on their ocwn. As
I argued above: it may be tooc early to tell whether or not
governments will replicate since many of these projects are
only just being completed in the mid-1980°s. 1 stated that
the constraints on replicability included in part a lack of
political will which derives from the strained relationship
between the local peoliticians and the special project staff

controlling the execution of the project: a lack of funding



to repeat the task: and., problems of implementation in terms
of administrative capacity necessary to repeat the projects.
It is the latter set of problems that the Bank staff cite as
leading to urban management. that is. the need tco address
implementation, administrative improvements and financial

management of local governments.

(e) An Obvicocus But Important Lesson:
"Urban" As More Than Just Shelter

Finallys one reason for the reocrientation of the Bank’s
lending strategy towards urban management, which derived from
the staff’'s experience with sites and services projects. was
the project staffs® realization that in deoing one housing
project. octher uwrban problems were escalating and going
unnoticed. As one former project officer stateds "In Nigeria
yvyou can’t help opening your eyes, housing does not sclve the
larger water need facing the city as a whole. Then you start
analyzing cother bottlenecks. and scon you are seeing beyond
housing from an urban viewpoint."

Compared to 1972 when the World Bank first initiated an
urban lending program with a special emphasis on shelters, nowas
"urban" is being defined in more typical and expected terms.
and cther urban issues such as transport. infrastructure and
finance are being included in the program. Hence, the
evaluations of sites and services projects seem to have
gquestioned the entire nature of wurban lending as it was being
focused upon at the Bank.

160



The establishment of the Urban Division in the early
1970°s appears now.: in retrospect. to have been developed and
defined around the central issue of housing. Shelter and
shelter—-related services constituted the largest portion of
the urban lending portfolic. Between 1972 and 1981, Eank
loans were made for 36 shelter projects. compared to only 10
transport locans which were largely made in the latter half of
this 10 year lending period.

In part. this emphasis was due to the fact that. in this
pericd of the 1970°s,. international concern and awareness for
shelter had escalated. Feople were starting to focus
attention on the housing problems of the Third World urban
poor. Thiss coupled with the concern in the Bank to target
lending to the poor in accordance with President McNamara®s
policy speeches. led to the orientation of the new urban
program at the Bank which had shelter as its focus. Shelter
alsc had a high preoefile in terms of international assistance.
Assisting the poor with housing was a more obvious and overt
signal than., for example., assisting water supply.

In general, housing is an easy thing to identify as being
inadequate. Everyone is in agreement that housing looks bad
or is undersupplied in most Third MWorld cities. In that era
of attacking poverty and addressing basic needs it was easier
te target housing as inadequate and to propose a concrete

product as a solution. Addressing governments as inadeqgquate.s
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that is., giving assistance for urban management in the 1970°s,

was just not possible.

Given the above discussion, the Bank’s experience with
sites and services can be seen as driving this shift to uwban
management. Many of the lessons derived from the Bank staff’s
experience I argue to have been a very poasitive learning path.
leading to an evolving awareness of the need to address the
management aspects of a city’'s development.

However. the Bank staff cited cother sectors besides Urban
at the Bank that were alsc shifting to an emphasis on
management. An increasing emphasis on privatization.
management. credit programs and government administration was
cited across other sectors at the Banks including rural,
educations industry and health. This indicates toc me. a broad
set of movements inside the Bank which are directing this new
crientations for reasons which go beyond informed learning
from the evaluations of sites and services projects. 1 call
these broader pressures: "tangential movements'. as they are
neither central to the urban project experience nor do they

emanate from the urban-related departments in the Bank.
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(a) The Movement Towards Sector Adjustment Lending

One movement which has contributed to the rise of urban
management is the swing inte sector adjustment loans at the
World Rank.

The Bank’s identity evolved as an organization which lent
for projects. Since 1945. about 20 percent of the Bank’s loan
commitments have been for specifilc projects. Since about
1980, however. the Barmk®s lending has become more policy-—
based. Folicy-based lending accounted for about half of the
Bank s new locan commitments in 1985. Froject lending has been
declining and by 1986, accounted for S50 percent of total new
Bank commitments.(9)

In sector adjustment lendings. the Bank locans to one
specific part of the economy (in contrast to the IMF s
structural adjustment lending which addresses economy—-wide
policy changes (10)) seeking policy changes in that particular
sector such as changes in rate structure, tax reform and other
economic policy reforms which will improve proeductivity and
growth in the sector.

In part. sector adjustment lending has arisen from the

international debt crisis. A.W. Clausen wrote an article in

9 Overseas Development Council. Between_ Two Worlds:
The World Bank’'s Next Decade (edited by Richard Feinbergs,

10 Although the World Bank has recently been making
structural adjustment lcans as well (IBID).
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the New York Times in 1983. arguing that the World Bank and
others must increase their lending to the indebted natioms (a
counter argument to the popular cries of the time of "Don’t
bail out the banks"). Clausen cited changes in the Bank’s
lending as including: "a larger proportion of the Bank’s
lending to structuwral reformsi supporting sectors where
productive capacity can be better used;: and, giving special
pricrity to certain high-yielding projects at the expense of
cthers..."(11)

Thus. one of the key responses to the debt crisis in the
1980°s has been to pump more money inte the most indebted
mnations. The Baker initiative. for example, in 1985 called
for the increase in commercial bank lending to the 15 most
heavily indebted nations of %20 billion. over three yearss
tagether with an increase of $9 billion by the multilateral
institutionss to be led by the World Bank.

Lending more has meant changing the types of locans. The
search for creditworthy projects to lend tos has been well
documented as a scarce commoedity. (12) An increase in sector
lending as opposed to project lending has eased part of this

need to move greater sums of money.

11 A. W. Clausen. "To Help Developing Counties Sustain
Growtha." New_ York Times. February 22. 1983.

i2 Judith Tendler. Inside Foreign_Afid. 1975.
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Unlike project lending which is slow and burdenscome,
sector lending is generally believed to be faster and alsc
easier to disburse. With sites and services projects. loans
are disbursed slowly over the course of construction. As seen
in the Dandora project, delays in construction alsco meant
delays in Bank disbursement of the total lcan committed.

Although sector adjustment lending is alsoc delivered in
tranches. policy-based loans would tend to get through the
pipeline faster. In the case of urban management. this may
prove not to be the case. Indeed, given the delays seen in
the infrastructure investment for the new and relatively small
community in Nairobias city-wide investments in infrastructure
may be even harder to speed aleng and keep co—-ordinated
without rurmming inte worse delays.

Moreover s sector lending can move greater sums of money
than individual project lcans. For examples the 1983 urban
development lcan to Calcutta amounted to $147 million and the
1984 loan to Zimbabwe for urban development was %43 million.
The typical sites and services project locan in the 1970°s was
usually in the area of $14 million. These larger sector lecans
are being disbursed over five yearss whereas. the sites and
services locans were generally disbursed over 7 toc 8 years.

This broader Bank movement into sector adjustment lending
which resulted from external forces related to the debt crisis
and the consequent need to move greater sums of money to

developing countries, has put pressure on Urban to alsc lend
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more money than its previous project lending could
accommodate. Therefore:. just as project experience was being
evaluated which offered lesscons on the need to improve
institutional capability and look movre city—wide in the
provision of infrastructure. Urban alsc came under pressure to
advance i1ts lending strategy intoc sectoral adjustment style
lcans. To debate which came first is not very helpfuls it is
sufficient to recocgnize that both pressures were realistic and
that converging trends have contributed to this shift towards
wrbarn management at the BRank.

This pressure to lend greater sums of money. faster.
contributes to the rise of uwrban management but does not
necessarily lead to a conclusion to drop sites and sevvices
project lending. In facts in those countries with sites and
services project experience, lending could be expanded.
cpening up larger serviced sites in conjunction with wban
management improvements identified from earlier project
experience.

If however. as seemingly is the case nows sites and
services are being dropped from the urban lending programs
then it must be reccagnized that this and octher pressures
within the Bank override this more ivnmccent view being cited
by the staff of lessons and experience directing the new urban

management loans.
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(h) The Movement To Link Urban To The Macroceconomy

& further reascn contributing to the rise of urban
management at the World Bank, alsc stems from internaticnal
financial pressure. The 1980°s have registered poor economic
performance in the developing countries. With the exception
of East Asia and the Facific countries. whose econcomies have
continued to grow at healthy rates. the rest of the developing
countries - Latin America and the Caribbean, North Africa and
the Middle East and Sub-Saharan Africa - experienced declining
per capita incomes during the 1980°s. In 1981. growth in per
capita GNF for all developing countries including East Asia
and the Facifics, was only 0.2 percent (13). This indicates a
sizeable number of developing countries experienced negative
growth, including countries in Latin America and Sub-Saharan
Africa.

The heightened concern with naticnal economic growth in
the 1980°s contributed to a movement to link the role of
cities and towns to a country®s economic growth. Interest
at the Bank in addressing the interdependence between urban
and macroceconomic policies has just developed in the past few
years. For examples. in 1985. the Bank began to cite
statistics like: "cities generate more than S0 percent of
gross domestic product (GDF) in most developing countries.”
and other statements along the same lines: “the future

13 World Bank., World Bank Annual Report. 1982. p. 25.



economic growth of ouwr countries depends critically on the
smooth functioning of cities" and "inefficient urban
management has macreo—ecconomic implicationss as cities such as
Lagos and Cairo demonstrate.” (14)

In building this relationship between urban efficlency
and national economic growths:. uwurban management gained momentum
as the means to increase urban productivity. This movement to
establish macroc—-economic linkages again. however, does not
signal any reason for sites and services project lending to be
abandoned. On the contrary. the analysis of sites and
services projects in the previcus chapter indicates the
ability of the Bank™s locans. through project implementation.
to improve wban management capability and build-up
institutional frameworks in a city for further wban
operations.

In parts it should be added that this movement to develop
linkages of urban to the macroeconomy alsco resulted from the
rew pressures facing the Urban Division once it was
regicnalized into separate project divisions throughout the
Bank. This will be discussed in the following section. I
that context. however. this movement would signal the

abandonment of sites and services.

14 "New Directions in Bank Urban Projects." Urbar
2.3 (March 1985).
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6.4 The Rise Of Urban Management And_The Fall Of_Sites_ And

Services

6.4.1. Introduction

Distinct from the above discussions there are a number of
reasons
for the rise of urban management at the Bank which alsc mean
the fall of sites and services. These I categorize as
organizaticnal factors internal to the World Bank and other.

once agains. "tangential movements.®

6.4.2 Organizaticnal Reasons Inside the World Bank

tad Regicnalizing the Urban Froject staff

The process of regicnalization at the Bank has been
critical to this movement of ideas. The Urban Frojects
Department started to be regicnalized in 1981. The project
staff were separated intc six regicnal divisions and the Urban
Folicy staff became part of the Operations Felicy Staff (OFS)
at the Bank. The Urban project staff split-up across six
regional divisions at the Banks physically separated by
differing buildings in Washington. Within each regional
offices there are two departments. a country programs
department and a projects department. The projects department
in each regicon is divided sectorally with Urban being created
as a sub—division within each region. (See Diagram below)
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The Bank has a history of nurturing new programs like
Urban within its own separate department, and then. once
experience is gained. the department is regicnalized. What
regicnalization meant for the Urban Frojects Department in
effect. was that the staff of the sites and services program

were nc longer in their own “"safe" department. Urban project

15 This diagram is specific to the organizaticnal
structure of the regiocnal divisions. For a full
organizational chart of the World Bank. refer tc Appendix B.
At this time of writing, the World Bank is undergocing ancther
recrganization which will affect the way the regicnal offices
are structured. as depicted here.
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staff found themselves having'to deal with the water and
infrastructure staff of other project divisions which had
already been assigned to regicnal departments (and hence who
had already carved cut a place for themselves in the
department) as well as the staff of cther large sectors
including industrial development. agriculture. transportation
and enevrgy.

Each regicn received the urban preojects in different
ways., often cited by the staff as dependent upon the view of
urban issues held by the Regicnal Vice-Fresident and the
Frojects Department Director. As one urban project officer
described their reception into the regional coffice: "We were
under extremely close supervision from ouwr Regional Director
for several years...He felt that he had to discipline Urban -
we were dreamers to him.”

At the time Urban was reviewing its own past coperations
and gquesticning the effectiveness of sites and services versus
a broader urban lending programs. the process of being
regicnalized put further pressure on Urban to become more
effective as a sector relative to the other, traditionally
more productive sectors at the Bank. Again therefore. an
issue of timing and convergence of events affects the life of
the idea and its tendency to fall or rise.

The result of this organizational restructuring was that
the Urban staff had to become more consciocus of speed and

efficiency in their lending program — to look more efficient
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relative to the other sectors. As one of the Urban staff
stated, cur "spotty record’ with sites and services did not
make us very competitive in Bank terms... at the same time we
were evaluating our past experiences Urban came under pressure
(from regicnalization) to get our act together — to locock and
be more efficient." In a discussicn with ancther Urban
projects staff member on the effect of regicnalization on the
sites and services programs an example of this pressure was
cited: "We had to become more efficient vis—-a-vis other
sectors once regionalized. For examples it took us 180 staff
weeks for board presentation on a sites and services project -
cother sectors were averaging 78. We had to change our ways
of doing business."”

The shift to wban management was discussed by one
project officer as "being able to get more preoject for the
dollar" which was also perceived as a good thing within the
regions. He stated for example, that "city wide prejects were
better" than shelter and that "the hot issue now is projects
having broad impacts and a specific contribution to the
macrocecoenomy”. Along the same liﬁes, ancther staff member
stated that. unlike shelter, "rehabilitation of reocads and
infrastructure give higher rates of return" and have a '"direct
link to national economic growth.”

This sentiment reflects an cn—going debate on the subject
of housing as a non—-productive versus a productive investment.

The "housing as non—productive" advocates argue that.
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investment in housing is longer terms unlike investment in a
factory for example which offers more immediate returns in the
generaticn of naticnal income. Residential censtruction has a
long capital recapture pericd and, hence. particularly in
developing countries where capital is scarces 1t is argued
that rescurces should be chamnelled into sectors having more
rapid returns on investment.

Om the cother hand. the "housing as productive" advocates
would argue that housing encourages savings and that
investment in housing will provide an incentive to save for
previoﬁsly non-saving members of scciety.(16) Similarlys
investment in housing is argued to generate employment. both
on and off-site. In other words. residential construction is
not only a large generator of direct employment cpportunities.
but there are backward and forward linkages which promote
growth and employment in other sectors. Examples of such
backward and forward linkages would be. respectively. in the
materials industry. and in residential-related industries such
as appliances and cther durable goods.

Shelter can be thought of in the framework of this
debates or it is often removed from this framework entirely
and couched instead as a basic human need. Because the debate
over the productivity of housing investment is not resclved.

and this cother "need" aspect of housing has been declining in

1) Bertrand Renaud, "Financing Shelter,” World Eank
sion Fapers. (November., 19835)

173



emphasis as the overall poverty focus in aid is shifting.
shelter issues within the regional offices were felt ta be on
shaky ground. As the sites and services project officer
stated, infrastructure investments are easier to link to
national economic growth. In these terms, sites and services
suffered in the regions once cast inteo this competitive
situation vis—a—-vis other sectors. Whereas uwrban management
activities and a broader city-wide lending program for
infrastructure were seen as more appropriate in this new
environment.

To some of the Urban staffs regicnalization was referred
to as "Urban being cast into a hostile environment.” This
feeling was generated from not only having to be competitive
with other project divisions like Industry and Agriculture in
the Frojects Departments but also with the Country Frograms
Department in the regicnal offices.

Country Frogram Departments are involved, predictably
encughs in country programming and national economic pelicy
reform which in effect shape the lending portfolics at the
Bank for each region. The program divisions are chiefly g
staffed with macroceconomic planners and are regarded within
the divisicons as entities distinct from the project
departments. One urban projects staff member in describing
this relationship stated that "the program divisions control
the budget. in octher words they contreol the projects

departments." Ancther staff member defined the relationship
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between projects and programs departments in the regions as
competitive and problematic but for reasons more related to a
different disciplinary approcach in their staff®s work. One
senior Water Supply and Urban Development Department member
stateds: in reference to the macroeconomists in the program

divisions and their view of Urban:

"These macroeconomists are trained at Harvard and
the London School of Economics where "urban" is
never mentioned. or only as a bottomless pit. EBEut
cities are largely responsible for a country’s
productivity. The wban inefficiencies of Cairo are
responsible for Egypt's deficienciles.”

The fact that Urban was not a priority sector was obviously
felt more once Urban was split up into the regions.
particularly with Urban getting only about S percent of the
Norld Barnk’ s overall budget. The view that Urban had been
"cast intc a hostile environment” with regionalization, I
understand to mean having to be more competitive with other
project sectors on the one hands and with the country program
macroeconamists on the cther. As one of the Urban project
staff members argued. "we are now in a bad situations we not
conly have to go out and convince governments of the importance
of an urban project like sites and services. but then we have
to come back and convince the Bank."

In this new setting for the urban project staff, that

they themselves described as "hostile" and "less secure"”
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within the regicnal offices. the tendency toc move on to a new
lending strategy I would think is strong. The "gpotty record"”
of sites and services projects and their inefficiencies
relative to other projects in terms of staff weeks in the
project cycle, causes pressure toc abandon the approach and
latch on to the new urban management strategy that is on the
rise. Alscs the inclusion of a sites and services project in
ar urban management package may be left tc the discretion of
the division chief. As one staff member stated. if the
division chief has a history with sites and services: it may
be added in. if his interest is in water or transport. then
these will often replace housing in the lcan package. The
staff that supported a continuance of sites and services
stated that their role was to convince the regional chief of

the merits of their post-project work.

(b) The Fall from Grace of Demonstration Frojects

The Bank’s evaluations of sites and services are critical
of the fact that the projects. set up as demonstration
projects, are not being replicated by governments on their
own. This percepticns or judgement. together with the fact
that, according to one staff member. "Bank management was
getting tired of demonstration preojects." has contributed to
the shift towards urban management. away from sites and

services.
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This awareness of "demonstration projects getting worn
cut” was cited by one urban projects officer who stated that
guestions within the Bank were being raised, asking "why are
we always financing demonstration projects instead of real.
ongoing projects?" He added that the message to the Urban
staff was clear: the World Bank "would not continue taking
the next step to finance demonstration projects like sites and
services."”

The influence of this turn away from demonstration
projects within the Bank generally. gave further momentum to
the shift being taken in urban towards a new management
lending strategys while alsc signalling the fall from grace of
sites and services project lending. It became increasingly
evident to Urban that within the Bank. "there was nct encugh
money behind the plans to keep doing sites and services
projects.” given the perceptions that the demonstration
projects were not successfully being replicated by
governments.

This reascns (the fall from grace of demonstration
projects) at face value does help to explain a kind of
fuelling in the rise of urban management as an alternative to
demonstration brojects and., consequently. the fall of sites
and services. Howevers it may be too early to judge the
future of replicability and the impacts of the Bank®s lending
for sites and services demonstration projects. As stated at

the cutset of this study. there were government officials who
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were beginning to revise their sights and see the value of the
sites and services apprecach to their shelter problems.

Ferhaps the project evaluations are wrong in saying sites
and services are not replicating. In the Nairobi case
examined here. the sites and services approcach was becoming
acceptable toc the loccal government and had alveady been made
acfficial policy within the Kenyan government and is embodied
in the current Five Year Flan. It may alsc be a question of
money that the projects are not being replicated. But based on
the Naircbi projects examined: it is more a gquesticon of time.
ie.» the preojects are not replicating yet. The Nairobi City
Commission could not possibly have started up its cwn sites
and services projects given the number of externally assisted
sites and services projects already in the pipeline. At the
time of my observaticn of the projects in 1983 and 1984. the
Housing Development Department had just completed Dandora. had
work in progress on Kayole, had just completed UMOJA I. and at
the time was gearing up for UMOJA II.

The manpower requirements alone made it impossible for
the Government to even consider beginnming 1ts own projects.
EResides. why would they divert their ocwn budgets away firom
cther funding to finance sites and services when internaticonal
assistance was flowing in? The only time to judge the
replicability of sites and services will be once the dust
settles and international assistance for the projects has died

away. But even then, new lending for urban management and the
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often related large urban infrastructure investments may keep
governments from replicating sites and services. In this way
alsocs this shift in lending by the Bank acts diverts
governments from replicating the projects, and. move
importantly. diverts these governments®attention away from the

urban poov.

(c) Frojects Feople Versus Folicies Feople

When the Urban Frojects Department was regionalized. the
project staff were split off intc the projects departments of
each of the six regicnal offices. The pelicy staff, however.,
remained within the Water Supply and Urban Development
Department (WUD) as part of the Operaticons Folicy Staff (OFS).
(17)

Felations between the Urban policy staff in OFS and the
Urban project staff in the regions were strained. When I
spoke to policy staff members in the OFS Water Supply and
Urban Development Department. they described their role vis a
vis the projects staff as "senior adviscry talent" at the Bank
who "review and support urban officers in the regions.” In my
discussions with the urban project staff, however. the OFS
role was described as "advisory in principle but

17 The position of the Water Supply and Urban Development
Department (WUD) as part of the Operations Folicy Staff (OFS)
iz indicated in the World Bank®s organizational chart in
Appendix C.
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interventicnist in practice." The urban projects staff are
directly responsible to their division chiefs. not to the OFS
staff. The main contact between the Urban project staff and
OFS is in the review process at appraisal. which was described
by cre project officer as "coming too late ... OFS is just
another bureaucratic step in an already bureaucratic
structure." The complaints about OFS from the Urban project
staff were cited as including: "they come in at the last-
minute when they haven®t seen the background. particularly all
the bargaining with governments which has gone on" and "they
do not understand our pressures in projects. they are too
theoretical”.

Apart from these battle lines. there appears to be a more
substantive split between the project staff and the OFS staff.
Much of the impetus for the shift away from sites and services
into urban management is described by preoject staff as coming
from the Operations Folicy Staff. The project learning in the
divisions is completely separate from a breoader-style policy
learning in the OFS Department. This iss in part. due to the
policy staff having more distance from day to day procedural
aspects of project design and implementation. It is alsc due
to their capacity (and assignment) to do research and reflect
on the brocader issues of field learning.

1t appearss however, from conversations with both groups
of pecple. that the hostility or battle lines as they have

been drawn since regiconalization, prevents any convergence
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between what might be called a "dual track learning" (18)
which has evolved since regicnalization. The projects are
generating specific field informed experience in the regions
while the OFS staff are considering policy from a very
separate place in the organization and are accused by the
project staff of being too theoretical. Questions as to who
is learning from the evaluations, ands how effective are they
when there is no good link between the projects and policy
staff, is an organizational question which the Bank must
address. (19)

More important to this study, however, is the very
different vantage points of the two groups in terms of the
movement of ideas within the Bank. The Urban project staff.
simply by nature of their close work with sites and services
projects. develop loyalties to the idea and as a result.s are
less willing to abandon the approcach. Indeed. they are much
more committed to the on—going development of lending which
can help to improve sites and services project implementation.

In my discussions with them. they argued that urban management

18 Lloyd S. Etheredge. Can_Governments Learn?_American

Foreign Feolicy and Central American Revolutions. New York:
Fergamon Fress. 1983) refers to "dual track” information
processing in American foreign policy decisions. The term is
borrowed here to refer to a separate learning path I am
identifying between "projects versus policies pecple" within
the World Rank.

19 At the time of this writing. there is a review of
crganizational restructuring being conducted which may enlarge
further this gap between project and policies people at the
Bank.
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lending is necessary. I found it difficult to sort out what
was rhetoric. that is. were they saying positive things about
urban management because they saw the tide turning at the Bank
and knew their futures were to be linked cleosely with it?  The
experience of the Urban staff at the Bank working on the
Dandora project clarified this. The problems 1 had seen 1n
Nairobis they argued could be impreved upon by further wrban
management lending. This. in fact. was true to a large
degree. Im the Nairobi case., urban management lending could
be directed at streamlining a process of approvals for shelter
and urban development in general. The overlapping committee
approvals process was in need of management review. The
problems of cost recoverys both in the shelter projects and
across the city in collectien of water and sewage rates needed
to be addressed. especially in light of the Nairobi City
Council®s dire financial situation. Froperty tax revenues
needed to be raised so that the Nairobi City Council could
function more independently of the Government of kenya.

In general, from these interviewss I found that the Urban
project staff were supportive of urban management because they
were committed to making sites and services projects work.
Many of the staff I interviewed were picneers of sites and
services projects and, although many had meoved on and been
promoted upward through the Bank bureaucracys, still expressed
a very strong loyalty to the idea of sites and services.

Ficneering the idea in the field. making it cperational. meant
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alsc developing strong loyalties to the apprcocach. From
conversations with the policy staff. 1t was alsc clear that
they were not as committed to sites and sevvices as the
projects staff. again in part for reasons of distance from the
actual day to day workings of getting these projects built.
Both because of their "higher level" veview of project
evaluations and their lesser commitment to the projects by
nature of their place in the bureaucracys. there is a tendency
for the policy staff to more readily abandon the approach to
sites and services. This tendency might alsc be symptomatic
of the nature of policy work in general.

Given the field of development that policy staff are
concerned witha. characteristic both of problems with past
lending and uncertain future paths to be taken in assisting
the development process. there is a continual search for new
points of approach. for panaceas. for new divections, and new
knowledge. Movemernts arise more easily in this realm and
hence decisions to abandon earlier ideas are more readily and
gasily taken. This is particularly true when considering the
more detached position of policy staff vis a vis the project
staff who are more committed to making the idea work. The
project staff seem to be more attuned to plugging away. making
their projects work better. whereas the policy staff are able
to move ons putting one set of tried policies or an approcach
behind them that was really only viewed in an abstract way to

begin with.
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In this way: a shift to urban management lending away
from sites and services projects is understandable at the
level of policy thinking within the Bank. The influence aof
the OFS Urban staff in promoting an urban management lending
strategy helps to alsco explain why. despite the commitment of
project staff to the approach. sites and services is falling
in popularity at the Bank.

At a more general levels the "shift and abandon” pattern
of policy evolution which I am tracking in this study. seems
in part therefore to be a function of a specific
organizational structure which distances "policies pecple"
from “projects pecple.” This has beccome evident from my
interviews with both groups in the World Bank. Currentlys
there is ancther reorganization cccuwring within the Bank which
could further enlarge this gaps and hence impact even moie the
tendency of policies to shift, causing "old" ideas to be

abandoned. irregardless of scundness and experience.

(d) Lending For A Product

In the urban lending pragram, when Urban was first being
added as a sector of its ocwn within the long bureaucratic
structure at the Bank. the "Urban Fioneers" were faced with a
need to develop a product and create a specific task
environment for urban officers to fit intoc. and in conjunction

with the overriding scheme at the Bank. 8Sites and services
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fit well: a begimming and an end could be easily mapped ocut in
a project life cycle. Other wurban projects could fit just as
well in this sense such as water, sewerages or transportation.
Shelter. howevers as 1 argued earlier, fit better in the cther
zense as a more overt signal of assisting the poor. an
important consideration in that era of heightened
international attention on shelter conditions of the poor and
poverty alleviating development assistance.

The organizational need for a product helps to explain
scome of the basic tenets of the Bank’s sites and services
program. For example. the need to insulate the projects from
politics was understandable from the point of view of the Rank
officers who needed to define a beginning and end point both
im terms of time and in terms of end result. For instance.
the task was shaped not so much to assist a process that was
tied up with peolitics. but rather to aveid to as great an
extent as possible that process. in order to sclve a specific
problems for a specific constituency by providing a "clean"
product — 6,000 serviced sites with cores. for example.

To deliver this products howevers. required on—going
attention. Hence the creation of special project units to
ensure execution and in essence, fulfillment of this
organizational need for a product. Hence the building in of
regulations and deadlines to ensure that the product
materialized on time and was on par with some pre-conceived

netion of what it was to look like.
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Sites and services turned cut to be much less a product
or specific problem sclving task. These projects turned cut
always to be bound up with a whole array of other problems.
political issues and competing censtituencies. Implementation
required addressing an entire processs invelving local and
rnational government bureaucrats. politicians, project
administration, private entrepreneurs. low and middle-income
users, building groups. welfare groups. etc.

Urban management lending. however. despite the
description of it as addressing broader systemic issues and
which by first impressions is more a processs policy style of
lending. may in fact be more product criented for the Bank
than sites and services projects. The large infrastructure
investmentss the technical assistance studies. property tax

valuations. etc. are producing "tangibles" in the Bank’s eyes.

6.4.3 Tangential Movements

Apart from the above organizational reasons which I argue
are contributing to both the rise of urban management and the
fall of sites and services as an idea in good currencys. there
are broader trends and issues which alsc impact this movement.
These include what I call "Big Mood Swings" and "Fersonality
Changes". 1 trace here. the impact of each on the rise of the
urban management lending strategy and the concomitant fall of

sites and services.
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(a) "Big Mood Swings”

If one asked; "Why give aid in the 1970°s" and compared
the response to the same question posed nows the swing from
poverty issues to growth, trade and macroeconomic ad justment
issues would be glaring. To the first guestion, "Why give aid
in the 1970°s7" the following would be a representative

answer:

"A minimum objective should be that the distortion in
income distribution within developing nations should at
least stop increasing by 1975 and begin to narrow within
the last half of the decade... the program to accomplish
this objective must be designed to attack the absclute
poverty which exists to a totally unacceptable degree in
almost all of ouwr developing member countries... That
means in practice the elimination of malnutrition and
illiteracys, the reduction of infant mortality and the
raising of life expectancy standards to those of the
developed nations."”" (20)

Teo the second questions “Why give aid in the 19807s%", the

following is an answer now being given:

"....it has becoeme clear that the developing
countries will be unable to recover from recession
and debt crisis and move back to the path of
development and growth withcut., among other things.
more efficient policy management and investment....
it is alsc cobvicus that economic and financial
difficulties in the developing countries will have
direct consequences on the economies of the
developed world..." (21)

20 Robert S. McNamara. "Speech to the Board of
Governors'"s Nairocbi. Kenya (September 24, 1973).

21 A.W. Clausens excerpt from speech delivered to the
opening session of the Conference on Urban Assistance in
Washington D.C.. on December 2. 198G5.
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Similarlys if the same test was applied specifically to

the context of aid for cities. again, the response from the

1970°s would be remarkably different from a current answer. A

representative answer to: "Why give aid to cities?" asked in

1970

and.a

would be:

"The city throughout the developing world is in some
sense the sign and symbol of the development process...
In this development decade we must find cures for urban
uremployment. the shanty towns. hunger and
illiteracy...The progress of cities depends upon it."
(22)

in the 19807's:

" . ..the future economic growth of developing
countries depends critically on the smooth
functioning of cities... inefficient wrban
management has macro—economic implications."(23)

Thus the overall international shift in interests which can

only be described as towards greater conservatism. sifts down

through all levels of the aid business.: in this case to the

city level.

stated. As a result of this "big mood swings'

Ancther implicit shift, though perhaps cobvious, should be

the entire

ee United Nations Department of Econocmic and Social

Affairs, “Urbanization in the Second United Nations
Development Decade". (New York: United Nations., 1970).

23 The World Bank, “"New Directions in Bank Urban
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grounds have shifted from giving aid for low-income housing as
a means of alleviating poverty to giving aid to cities in
order to alleviate inefficiencies and thereby promote national
economic growth. One senicr Bank staff member stated the

case:

“If you have two cities. the first provided with

good infrastructure and the second with poor water,

sewerage and refuse collection services, and you

want to set up a business or loccate an industry.

which city would you choose? In the poorly

serviced city you would have to provide your own

services which means less profits. and therefore.

less jobs and less productive cities. In this waya.

urban must be seen as a sector of the national

economy... Economic growth is dependent on the

efficiency of the city."”

It is the shifting grounds on why give aid for housing to
why give aid to cities which reflects this broader.
ideclogical swing in an organization like the World Bank. The
conflict between a previcus concern with poverty alleviation
and the current mcod of concern for urban efficiency and
economic growth alsc characterizes the demise of the sites and
services program at the Bank and the rise of the new urban
management lending strategy. These internaticnal swings thus

act to bring certain ideas intc fashion and quicken the

decline of others.

{(b) "Ferscnality Changes"
The movement in ideas within the Bank I would alsc link
to perscnalities. Many ideas in fact owe their popularity to
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the perscnalities that support them. The role of Robert
McNamara as Fresident of the World Bank has been well
documented (24) as a special characters exceptional to an
organizaticn like the World Bank. His persconal impressions of
development and concerns with poverty, while already becoming
a focus in the internaticnal development community. helped to
push the Eank during the 19707s into lending that might not
otherwise have cccurred. For example. sites and services.
self-help., and sguattevr upgrading all became ideas in good
currency at the Bank. when Robert McNamara was delivering
speeches calling for the alleviation of poverty and stressing
the need for aid to reach the poor.

Within Urban.: the role of personalities was also
significant in driving and fuelling ideas. For examples the
appointment of Edward Jaycox to head up the new Urban Frojects
Department in 1972 in the McNamara years, played a key role in
the rise of sites and services at the Bank. In my discussions
with a number of former Urban projects staff. the early
picneers of the Bank’s sites and services projects who worked
under Edward Jaycox in this era. the terms they used to
describe him included: "a spark." "a real leader:" "a man who
made us feel we had a ﬁission,“ and "who created a real
mystique for our work in the Bank." The timing of the

departure of Edward Jaycox as Chief of the Urban FProjects

24 Ayres, R.L.sBanking_on_the Focors. Cambridge: MIT
Fress, 1983
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Department (he is now a Vice-Fresident in the Bank) and Robert
McNamara as Fresident of the World Bank is not coincidental to
this shift which followed in the early 1980°s away from

poverty and low-cost shelter concerns respectively.
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7.0 THE LIFE OF IDEAS IN DEVELOEMENT

The preceding discussion has traced the rise and decline
of the sites and services appvoach to low—cost shelter in the
cities of the Third World. Within this discussion I have
attempted to show that this decline i1s based on a shift in
interest rather than any inherent weakness in the sites and
services approach itself.

In tracing the "life of an idea" at the World Bank: 1
have attempted to demonstrate a pattern in which new ideas
such as sites and services are latched onto. promoted and then
abandoned at a great rate as a result of organizational
pressures to do so. I believe that organizational judaments
of the fate of these ideas often have more to do with the
dynamics of the internal workings of doner agencies than with
the substantive merits of an idea vis a vis the context of its
application in a developing area.

I have also observed that the cwrent movement within the
World Bank towards urban management is logical in the sense
that it is emerging from the basis of sites and services
project experience. In this regard. I have argued that urban
management should be a complementary approach to sites and

services. However, this movement towards urban management is
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part of a larger trend within the Bank which is signalling a
concoemitant abandonment of sites and services project lending.
and cother poverty targetted lending.

Through the analysis of a specific sites and services
project I have shown that current criticisms of the projects
are valid but these problems are net insurmountable.
particularly if wban management lending by the Rank is
adopted as a complementary apprcach. In particulars. the so-
called "failures" of sites and services were often a direct
result of conditions for the projects which the Bank set in
crder to satisfy criteria internal to its operations (such as
the need for speed and to demonstrate a new approach). but
which were noct inherent in the original sites and services
idea.

Moreovers I believe that the successes in sites and
services projects are impressive in their capacity to reach
poor pecple with low cost shelter sclutions. but more
importantlys in brocadening their copportunities for
development. I argue therefore that the current movement to
abandon sites and services lending is unwarranted.

I have argued that new urban management lending peolicy is
being promoted by the World Bank at the expense of sites and
services, although internally, a debate is still alive as to
the fate of sites and services. The damage of this "shift and

abandon" pattern I have estimated to be fourfold:



1) just as shelter policies were beginning to tilt within
developing country governments toward a more equitable
provision of land and housing to the poor, the momentum is
being brokens

2) the depth of experience within developing country local
governments gained from the Bank®s lending for sites and
services projects risks being marginalized if the policy is
abandoned, imposing high costs and lost cpportunitiess

3) similarly within the Bank, the Urban staff’s decade of
experience within sites and services represents lost learning
within the crganizations: and

4) under the guise of technical fine—-tuning. a more
fundamental policy shift is accomcdated away from development
with eguity towards urban preoductivity - a shift back to the
1950°s trickle—down model - implying large sccial costs in the
cities of developing countries.

What should be a building of the sites and services
experience in complement with the needed urban management
strategy is now being turned intoc an either-or struggle within
the World Bank. The debate of ideas is becoming the agent for
pushing deeper ideclogical positionss and the shift towards
urban management at the expense of sites and services is being
used to accomodate the more conservative swing being felt
internationallys. away from issues of poverty towards

efficiency and growth. In this ways new ideas must be
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recognized as having inherent power that can be used in
opportunistlic ways.

I believe that the Bank®s new focus on urban management
without a reciprocal concentration on urban poverty targeted
projects is a step backwards in the interests of development.

Furthermores this “shift and abandon" pattern is
symptomatic of a general malaise which I feel characterizes
the way policy is formulated and promoted in the development
assistance field.

The circumstances which drive this pattern are complex
and multiple. Scme of these factors have been addressed in
the preceding chapter related to the specific sites and
services/urban management dynamic.

The implications for this pattern in the development

field in gerneral are discussed in the following.

While the organizaticonal analysis in Chapter 6 partly
explained the Bank’s need to shut the door on one idea and
move onto ancther, it did not seem to explain the larger trend
of a continucus cycle of ideas. of which sites and services
was an example. being latched ontc and abandoned.

The characteristics of this trend are as follows:

(1) those (for example "projects pecple") most ciasely

related to making an idea work in practices. are more committed
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to persevering and develop loyalties to an idea whereas others
who are only attached toc an idea at an abstract level (for
sample. "policies pecple")s. are more apt to abandon ideas
quickly and latch onto new oness

(2) once a new idea begins toc catch on. the negative
aspects of the preceding idea are distorted at the expense of
the “"successes" which are lost sight of even by the most
faithful followeirss

(3) evaluations of the preceding policy in this way
become ammunition to support the movement. albeit often
unwittingly., but at other times in a more overt. opportunistic
way i

(4) the rise and fall of ideas is dependent on issues of
timing and a convergence of events coften guided by broader
ideclogical swingss

(5) at scome moment in time. when the cumulative effect of
these events takes hold, a new idea (like urban management in
the Bank) gains an enormocus momentum and is fueled by new
subscribers lured by the cptimism a new idea carriess

(6) once this momentum begins. a new pressure arises
which allows little space or open mindedness for a
multiplicity of ideas, and "cld" ideas begin to locok more
problematic than they actually are. This I call a pressure
towards a “singularity of ideas:i"

('7) this tendency to hammer away at one singular policy

often results in a re-emergence of ancther problem, often the
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same or some relation of the old one. or even a side effect of
the new appreoach so that pelicy must again shift and begin
hammering away at ancther spoct on the system.

This is the case with the shift away from the sites and
services policy to urban management. Here the tendency was to
hammer away at urban shelter problems until the problems of
city administration raised their heads. then to abandon this
effort and shift over to an urban management policy and hammer
away. ignoring the shelter problems of the poor. The sccial
costs of now focusing sclely on the inadequacies of public
administration can be predicted and policies will again have
to shift. Instead of pursuing such efforts in tandem, these
pressures cause a swing in attention and a subsequent
abandonment of the preceding effort. The movement is almost

relentless.

To bring this larger pattern back to a case in point., the
problem with the Bank®s shift to a lending policy for urban
management, is not urban management itself. Rather. my
criticism is directed towards the way this new policy is
applied without consideration for a balanced strategy of urban
development.

Ferhaps the previous decade of lending for poverty ccould
be said to be remiss in its aveoidance of productive aspects in
a city’s development. just as nows I argue that a singular

focus on urban management policy fails to address the
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importance of poverty alleviation as a critical factor in a

city’ s progress.

7.3 Reform_and_Retrenchment

It is here that I would propose that a need exists within
large organizations. including the World Bank., to maintain a
continuous movement into new directions. something akin to
"change for change’s sake."

A parallel of this diagnesis can be found in Roberto
Unger®s theory of a continwous cycle of reform and
retrenchment characteristic of policy choices within modern
institutions. He would describe the constant swings of policy
from one idea to ancther. not as a progressive evoelutions but
as a movement between a small number of familiar options. (1)

The reasons for this pattern in the field of
international development assistance I would attribute to at
least two factors:

Firstly, the "optimism bias." (2) Gummar Myrdal®s theory of
policy foermulation. describes how a new idea lives for five
vears and is then abandoned. His explanation for this pattern
is the apparent need to maintain a constantly heightened level

of optimisms which enthusiasm for new ideas inspires. He

1 Roberto M. Ungers False Necessitys (Cambridge:

Cambridge University Fress, 1986).

2 Gurnar Myrdal. The Challenge cof_ World Povertys:s (New

York: Pantheons 1970).



describes the international development assistance field as
one which reguires this coptimism as a means of maintaining
continued internaticnal support.

and secondly. career advancement within development
organizations (specifically because development is such an
uncertain path), may be perceived as dependent upon
asscciation with ideas that are. or understood to bes. on the
"cutting edge." In cther words. scome Bank staff progress
through the hierarchy by associating themselves with a new
direction which. because it has not been tried, holds forth

the promise of a panacea.

In my criticism of this pattern of new ildeas vreplacing
the olds, I do not mean to suggest that the rapid proliferation
of ideas is in itself a negative cccurvence. What I coppose is
the arbitrary abandonment of peolicies which remain sound.

In Third World development it 1s essential to maintain
some degree of comtinuity in the solutions being applied to
long—standing problems.

Ar i1ssue of timing has been detected in this research
whereby the lifecycle of ideas within the donor agencies
appears to be ocut of synchronization with the recipient
governments movements in policys and experience within a

slower moving development process. The application of a new
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idea in the donor agenciess although intended to assist this
development process in some way. takes on a life of its own
which becomes more a function of the donor organization®s
internal pressures than the recipient’s experience with that
idea. Hence the idea may go out of currency in the
international sphere., just as the recipient governments®
experience in testing this idea is begiming to show positive
results.

The main conclusion I draw from this analysis is that the
World Bank and other donors must aim for a continuity of
policy which is free from this relentless oscillation in the
life of ideas. The responsibility to do so belongs equally to
the governments of the developing world. A successful path of
development can only be followed by breaking ocut of this
eternal cycle of reform and retrenchment. Such an independent
paths I would argues is a forward movement. as opposed to the
motions of one step forwards one back which 1 have tracked

here.
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ARFENDIX A: NEWSEAFER ACCOUNTS OF NAIROBI _CITY COUNCIL
FPROBLEMS AND_RELATED FLOT MISALLOCATIONS IN _THE

The following collection of newspaper clippings describe in
detail the prablems being encountered in Nairobi City Council
during the execution of the Dandora and Umoja housing
projects. These articles describe the series of events
leading up to the dissclution of the Mairobi City Council by
the Government of Kenya., and the i1ole that the misallccation
of sites and services plets by the City Councilors played in
the dissclution of the Council. This story is abbreviated in
the text of the study: the articles are included here as a
longers more detailed account for those readers interested in
the story.
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‘A TENDENCY to disregard
directives from the
Ministry of Local Govern-
ment to curb expenditure
and wasteful financial
policies are among the
i f causes, behind the
‘current financial crisis
‘facing the Nairobi City
Council. < _

i A s::rutiny of lhu council's
budgets for the last two years
shcws that the Council has

ignored the Ministry’s directives

.to Jimit what is termed "l.‘..ol'l—
troflable expenditure’™. . -
In the 197 hudgﬂt,._ for

instarce, the
the Council to lt:ck to figures
‘adjusted by the Minisiry in
respact of 35 items.

The adjustment figures amoun-
ted to €£729,650 compared to the
Zou. zit's original figures of

Thls would have saved the
council a sum of £37,010.

., The council instead chose to
jgnore the adjusted figures. and. -
inst2cd spent a total of £304,973
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tn. concerned ancl other t:h:af
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above the Ministry's recommen-
ded figures.

A great deal of the waste in
expenditure has occurred in the

area of tenders and contracts for _

gocds, services and capital
development projects. An
appraisal of the situation
indicates that the Council's

* methods of processing tenderers _
- and contractors are very poor and

leave a Tot to he desired.

In msny instances, recipierts _
of contracts and tenders aban-_

doned their commitments,

sometimes even before undertak-
ing them, and sometimes hefore .

completing them.

The result is that the council

has had to re-advertise,
sometimes as many as three or
four times, the same tenders and
contracts — often at higher prices
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In~ thq second instance, it
appears that the Council ternds to
be singu'arly ineptin its standards
of assessing the financial
soundness and competence of
tenderers and cantractors.

Many recipients of councii
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The inefficiency of the €Coun-
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& machinery has also
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the current financial crisis.
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POLICE yesierday took away several files from
the City Hall and the County Hall on the second
day of a probe ordered by President Daniel arap
Moi. 2

;:-L’_nifb‘rmed policemen guarded the offices of the
~own Clerk. Deputy Town Clerk and -the Director of
Social Services and Housing as the files were being put
into a police car. Several senior officers were also, in-
terviewed.

* The C1D. probe team instituted 10 investigate allegations of - .. “gocnie fh

Eorruption in the ity Counéil sealed off the Cou: cil’s [astiandsg
Revenue Office. The izam laanched by
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Another source at City Hall
alieged the Fastlands Revenue
office had been sealed off for |
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“ On Friday, Mayor Nathan |
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tneeting of - the full Council °
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for the suspension of Mr.:
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Shs. 2.2 million drug scandal
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it they had chanced their tuck

public.
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e

v

towards
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wiole_esisie, o
are, th mast cases, indshiand
of the "one man, one house™.
principle.- H
> AWith the exception of &

people in-
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volved, -all :1he “favoured
: \people already own their own
houses or rent homes from

“- the Council.
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mayor Ngumb.jarbidding .alioca!ions_ 10,
s ) n, designed 10 preven
& o tamilies 2cquiring more than
pne properiy. @ -° 15 *
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il .-c.py them personaliy for at
jeast five years, a condition
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fayoured Zone 3. The sale
price was Shs. 35,007 with
deposits of 15 p=! cent
{5.415) or 25 per cent ‘5hs
9.025). .
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000076 Charfes Kotira.

000191 J. Gitau Kinyanjui.’

COQ3EL Nathan Muriithi.

0004280 Henry Thumbi.

t 000644 Asininah Deng.

00715 C.V. Weru.

001754 Aloysius Gonza Olund'o

001800 Susan A. Kabiru — staff.

001807 Jason Kiamba Kimbui —
- staff.

001806 Bernard Kathanga. :

002016 Cyrus Wambugu. :

002269 Joyce Kariuki. )

002713 Esther Wanjiku. =

002789 Reuben Wanph:a L

006103 Maendelea Group. ..~
006110 Macharia Isaac: -
00€237 Arthur Gacheru:

0OE 368 G K. Kmma-—— coun. and
g former deputy mayor.”
006370 G. Nganga — coun.
006371 Agnes Njeri o
005372 O. Okc:rg ¢ — coun.
O0E374 E. J. Muriuki — coun.

¢ 0C6375 J. W. Macua — coun
2255 006376 X H B.Apudo—rcnuﬁ.
43 00377 Z..Mzina — coun. and «

"‘.""‘},k

of allottees of City Park plots meant*
medium and low grade empldyees of
irobi City Council:

Ngumbz Kimani — former
&—-Med’tca! mﬁcblrof

H@Mﬁ'mufm‘ fc
nment and” Urban® Deve
: . for Starehe.:

Mbau == City Engineer.
Wanyo:ke — Ambassador to Sweden
Kinma . Former Deputy Mayor .

Tew
Mayor.
|:c

TR

yment

005465 Warnbu K. Ngumba. *

0Ge367 A K_ Ngumba —_ fcrmer )

+ former deputy JNRYQET T

oé"ﬁ'

= R Mbaca—~— Commermai Bank of.

GK Gaku.re—‘——- ‘Senior: stafF.

0063?9 G.-N. Ngar' j
006387 D. G. Manyara — coun.
00E381 M. Muturi — coun.
00€3E3 D. A. Cdacht — coun.
00£385 K. Mbuthia — coun.
0063586 P. W. Mzathenge — coun.

A164 006387 Goko Charies i
A133 006388 S. Waite — coun.
A134 00€3838 F. R. Ndwaru — coun.
A132 006330 J. K. Nyoike — coun.

00€381 O. Amber — coun.
006322 M. Ndegwa — siaff. -
0G€393 Moses Nganga. .
006354 K. Mwaganu — courL
006395 J. }.0. Fuaya = coun.
006336 J: Ngethe — coun. -
006387 J. M. Kuria — coun.
006398 A. M. Chui — coun. .
00633¢ J. K. Njogu — coun. ~

J. K. Njigua — coun
006401 Z. W. Ndururu'— coumn.
006403 Mary Njeri J. "+
006408 A. K. Ngumba — former
? - mayor. . .

006410 N. Kahamﬂ-—rnayor 5 ety
006411 G. Nganga — coun.
00€412 M. Mugoc — coun.

A157 006413 Zokoyo M. Mbijire.

A264 006414 J. M. Wangoru
- "A105 Q06415 G. Nganga. :
-~ A174 Q0€416 Githe ouL
" A58 008417 Judy Niert 2

coun.

T

Water. : e
-~ Coun. K. Mbu.hta

B. W. Nyagah — Assistant Cn,' Engineer.
- B. W. Gituiku — Deputy Director of

Housing and Social Services.

S. W. Nyagah — Ass.sta"t
- Engineer. .~ X :
Coun. Midamba. . -
H. K.® Muchene* Ass:stant Clty
_Education Officer. - % - = i eEs
Coun. Mugo Muratha. - =% :
E. M. Kiongo — Staff. : "
J. S. Muriu — Commercial Bank of
Africa.

City

R
Africa. - 55T 2 i,

" Coun. D: Manyara“‘ :

- Karuga atama

Treasurer. ey

rmaina Gachugu

Education’ Officer..* &
¥ Math

BOE e T

'006418 Susan N. Kabiry.

Kimondo.

0. Mutere.
Kagunda — stafi.
W. Maina {Misz;
Karimu — staff.
006427 J. M. Njora — cou
006428 S. K. Munyao — coua
006428 Mr. and Mrs. Kubu

0086418 X.
006420 J.
008421 C.
00E422 Z.
006424 S.

006420 B. A. Gathuna — courn.
006431 D. N. Kamau — coun.
432 S. Wanjohi — coun.
006433 A. Wamwsz — P.C's
: office Nrb.

006434 K. Kabutu — coun.
00€435 J. Musyimi coun.
006436 G. G. Kabaki
006437 Alex C. Kangethe —
deputy P.C. Nrb.
006438 G. K. Mutura — coun.
006433 J. Z. Ochinc — coc n
006440 Josphat Waithzka -
-coun.

) 006441 P. Boit — coun. and

. former Nrb. P.C.
006442 F. M. Mbogori — coun.
006443 H. Wanjiru
0CE424 W. N. Midamba — coun
00£445 K. Njuna — coun.
006446 J. M. Muratha.

006447 G. E. Wanjau — coun
00€448 Cyrus Gitongz Muhcya
006533 John Karemeri Nganga.

i =<

L. 8.C &
e e i
J. Mungai — Senior staff.

Coun. Margaret Mugo.

jcoun. Mwangi Chut.

Coun: K.. Kimondo — Chairman, Umoja
“Housing Development Project.

. -"Miss lkua — District Officer, Na:robl
2= Coun. Waithaka Macharia.”

“J> Maina Wanjigi-— Former Ass;stam
" Minister for- Edg_cat:on and MP for
Kamukunjl )

. Z. Njigua.

S M. Rionge — Senior staff.
.P, M. Kenyarta (late) — former Assistant

e!foggorelgg Aﬂaug.%nd MP for

First 'r»?

L P KL BOIB?'—— Forrner Nairobi PC»: :
- = J K. Icharia — Senior staff. =~
- A total of 17 plots were allocated later,

er beneficiaries were:

= Nairobi Stock. Exchan g8t

© P*M: Gathuru — Senior staff>: *&" j‘. '
S. J. Kuna—-Semor staff,  ~ W 7o

ramiu’:;aﬁcnd‘wm form E’MF' for

Dagoretti. -
NGrOaE M

l.lngi'i—: MF fns.Dagorenr‘

Muriuki®—= Chairman;. National

"Ivbtmno‘Cbrumuon and forines MP. for
‘m‘ E c



'sroua CLASSIC reporlmﬁ and
Fevelation of the City Hall allocation of
,moja ‘building plots. which you ferm
he “inner core list” is flabbergasting.
nd an indication of the type of greedy

ders we have in our country. Hence
e befitting title for the controversy as

reported in your Sunday Siandard of
June 8.

A look at the “lnner C'-ure List™ shmvs in no

sncertain derms how the aid dmhn pmoedum#
_of ‘ploi afiscation of the Clly residents wis

“broken{1t was a dirty exercise which resulled in
puunc:l\ors of the ume. our present wonderful
““mavor included being allocaied 3 plof. in com? |

“=1f the shocking revelanons
at the Nairobi City Hall are
anything to go by, then 1
supgest that similar “Rarugu-
Jed probes” should be made
ll"lD irsmutmns of this kind
be carried out all over the
couny.
ol | fr‘hr reguest 2 toizl
pu ificavon of ihe reporied
ults of the Umoje plois
gliocations . and inat
aliocation of those plois be
dore agzain, under the super-
vision of the Auorncy-
Gereral and with the help of
other inieresied partes.

—r ran be
{1:18 disregard of the genuine applicants whci While corrupi tion

ave Tor a long 1ime hoped against hope {0 own
even a guarier of whal lhc oounc;llcvrs presenﬂyl
m-.n“\ : e
The pas! regime al Cm H4.1 seems to have
operaied in suspicious circumstances and

oo
. { there is more 1o be revealed by ‘he
current ; ~obe

4. Some Nairobi counciliors broke the very

tdaw _dhat Jbrought them 4o
¥mower by grabbing Umop
jots Tor their children. wives
and relatives. 2 move (hat
ha: resulizd in widening the
Exisiing gap botwern (he
ha.es ond the have nots.
! The time has come, as
some of our MPs say, when
we should declare the weight
of our wealth and how wc

hle\ed it One
! hffcrs from
wil] mnhnue " suffering

is that “those entrusied
‘the dufies of unravelling
reg es ,a.nd 1o deter:

referred to as ihe r,csl in-
falijble symptom of cop-
stitutional liberty, we should
sacrifice every drap ot ?Jr
Blood to samp it out far ‘n
has besn kpowrn 1° e the
scapepoat {or fz goven
mLtﬂ; whenever and
avherever i is ra'."*;’*'-1"1\!.,%)_[-1
p EXANDIR O

%' Ak O’ MOKUA,

7 Nairobl
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AFFENDIX B: WORLD BANE ORGANIZATION CHART

The scurce for the organizaticn chart below is reprinted
here in part from the “World Bank DOrganization Chart-

Octobers. 1985." This chart details only the "Operaticns”
Department of the World Bank under the Senior Vice Fresident-
M. Ernest Stern. Excluded from this chart are the other
departments of the Bank uwinder  the Vice Fresidents of:
Finances Economics and Researchsi Fersonnel and

Admitistration: External Relationsi: and, the Vice Fresident
and General Counsel and Vice Fresident and Secretary. Fs of
this writings. the Bank is undergoilng ancther recvyganization.

msons s
i s s M P e w1 Pris v e
: w1 P " RTINS LK et it
s whce i )b s i o i -t LI uite s s i
iyt PR b Lasmarns L © o o oG b o g AR Wiiin e
e o o - e e Lo e
- i - P H [ Pl . rescuan: o H macains
s e Bita faiil [ o b, s o s
Lren
-
L -."';. [ :‘-:. » ala T PR T e
mscun: ; H o owre sen ey e ey — PaAS — Ly
bW s s - P A 9 R 1 S P
T ’
iy L - e s
B ] e it - e -
ar 088t ot B C8 mana
PR G
TR b
|| s eviemcr
ke

LTI BATE
ATET

h

TamereTi TS
B e

L S




AFFENDIX C: TECHNICAL AFFENDIX

The information from this study is drawn from three
principal sources: one based on field observations of sites
and services projects during ocne year of residency in Nairobi.
Eenyas ancther on interviews with staff of the World Bank and
UsAID: ands finally, from an in depth review of official
project documents and evaluations.

With regard to the first, field cbservation of the World
EBank assisted Dandora project and the USAID assisted Umoja I
sites and services projects in Nairobi cccurred during 1983
and 1984 when both projects were just being completed. At
that time. the World Bank assisted kKaycocle project was underway
arnd USAID was assisting the government in preparaticon of Umoja
II.

Site visitss interviews with the housing staff and community
development officers of the Nairebi Housing Development
Department. and interviews with the staff of the Housing
Research and Development Unit at the University of Nairobi
were conducted. Informal questioning of a small number of
households in each of the Dandora and Umoja housing estates
was undertaken, although this study does not draw on such
information in any direct sense. Friends 1living in these
sites and services projects afforded opportunities for
freguent visits and te watch the building up of these plots
over the vyear, and to hear stories of their neighbors?
activities.

Interviews with a Catholic priest 1living 1in the Dandora
project and the Community Development Officers of HDD provided
much of the information included in  this study on the local
efforts to overcome the problems of the poorest allotteess in
coping with the Dandora preject in  the early stages. From
these interviews [ learned of the creation of the Welfare
Revolving Fund and of the Ford Foundation grant to assist
these poorest households in getting their first room built
(for sublet so as to aveid eviction for arvears.) In
addition. from this group I received a copy of a new survey of
Dandora households which had just been completed and was as
yvet unpublished. The quality of the data was somewhat rough
as it was not vyet processeds and hence it is only used
sparingly in this study. The survey was conducted by Gecrge
MacInnes. a priest who had lived in Dandeora. The data is
cited in this study as well as in the World Bank’s audit of
the Dandora project.

The second principal scurce of information for this study is
drawn from interviews that were conducted with satff of the
World Bank in Washington. Interviews were alsc conducted with
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USAID staff in both the East and Scuthern Africa Regiconal
Housing and Urban Development Office (RHUDD) and the USAID
headguarters in Washington. The majority of the interviews
were with the World Bank staff who had worked on sites and
services projectss Dandora as well as many of the other
projects worldwide. Some 30 interviews were conducted in
total. with staff who once weres or remain to bes part of the
Urban staff at the Bank. The staff interviewed all had some
early affiliation with sites and services preojects, many in
fact had picneered the idea in the early 19707s. Most of
these "pioneers." at the time of interviewing. were cccupying
senior posts at the World Banks. including projects division
chiefs, country programs division chiefs. regional directors
and vice presidents. The staff interviewed were from a good
cross—section of the Bank and were representative of the six
regional divisionsi both policy and project staffs and a
varying levels of senicrity.

Fimallys, an in-depth review of official project documents
has been undertaken along with official project evaluations.,
audits anmd urban secter review papers. Although the Dandora
case is the central focus of this study. 16 sites and services
project cases in total were examined for this study. These

include: Zambia,. 19743 Fenya I. 19743 kKenya I1. 1978;
Nicaragua.19733 Guatamala, 19763 HBotswanas 19743 Eolivias
1977: Tanzanias 19743 Zimbabwe. 19843 HKorea.1974: Senegal.
19724 Feru. 19743 El Salvador., 197435 Nigeria. 19813

Indonesia. 19743 and, Jamaica. 1973.

From this wide review of sites and services projects. 1t was
discovered that similar preoject cutcomes to those witnessed in
Nairobi were experienced in not only other African projects.
but inm the Latin American and Asian cases as well. For
example., project delays in the provision of services were
experienced in Lusaka. El Salvador and Fhilippines for similar
reasons found in the Nairebi case. Cost overruns resulted but
affordability was maintained in each through methods similar
to those employed in Nairobi. Most of the Bank’s projects
examined were affordable to househcolds below median income and
often did reach down to the 20th income percentile as
targetted. This review of project documents.s Bank files and
project evaluations has indicated that the Dandora project is
a representative case of the World Bank®s sites and services
work.
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