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SETTLEMENT UPGRADING IN KENYA:

THE CASE FOR ENVIRONMENTAL PLANNING AND MANAGEMENT STRATEGIES

Abstract

Environmental degradation from problems of the Brown Agenda' is an everyday reality in
Kenva's rapidly growing urban centres; and it is the low-income majority who are most affected.
Deficient water supply and sanitation, inadequate solid waste disposal, and poor drainage are
among the foremost problems that characterize informal settlements in which indigent urbanites
are compelled to live. Analysis of environmental problems at settlement and household level can
provide vital information about the appraisive environmental perceptions and cognitions of
inhabitants of informal settlements, as well as their satisfaction with the infrastructural services
to which they have access and their housing conditions, in general. Such information is essential
to the formulation of apposite strategies for sustainable improvement of environmental

conditions in informal settlements.

Based largely on a comprehensive review of theoretical perspectives on the urban housing
question in the South, international policy responses and experiences with settlement upgrading,
this thesis seeks a better understanding of the socioeconomic and physio-environmental
dynamics of urban low-income informal settlements and the formulation and implementation of
upgrading policies. A comparative analysis of two majengos in Kenya—one of which has been

upgraded while the other has not—serves to contextualize the study.

The central thesis in the present study is that settlement upgrading is the most rational approach
to improving the residential circumstances of the urban poor majority in Kenya. Applying a
fundamentally liberal approach, the development of pragmatic opportunities is discussed, and
pursuable policies and programmes, which are realistic and implementable, for effective

environmental planning and management of urban low-income informal settlements in Kenya are

proposed.
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Prologue

1.1 Introduction

This introductory chapter. the Prologue, opens with some prefatory comments about real world
research—specifically policy and housing research—and some remarks about the objectives and
findings of the Urban Housing Survey 1983: Basic Report (RoK, 1986a) and the Kenya
Population Census 1989. Analvtical Report: Volume X—Housing (RoK, n.d.). A succinct
statement of the cardinal issue that the present thesis aims to address follows. The key research
questions and objectives of the study are thereafter specified, and the significance of the research
for theory and policy elaborated. The conceptual and personal basis of the study are also

elucidated. Finally, the structure of the dissertation is outlined.

1.2 Real World Research: Policy and Housing Research

Colin Robson. in his monograph entitled Real World Research, posits that the proposition for
emphasis on real world research is "as much about an attitude of mind as an invitation to come
out of the laboratory closet" (Robson, 1993:10). This, he expounds, is reflected in a number of
dichotomies which advance, for instance, pure or basic research rather than applied research, or

theoretical research as opposed to policy research.

Theoretical research 1s concerned primarily with causal processes and explanations. The factors
(or variables) considered are frequently purely theoretical or abstract constructs for which
operational definitions and indicators are developed. The intended audience for theoretical
research 1s mainly academics. Contrariwise, the ultimate concern of policy research is
knowledge for action. Policy research encompasses a greater diversity of research, including
theoretical research in many cases, and descriptive research, as well as reviews of how existing
policy is working, extending sometimes into formal evaluation research. The intended audience
for policy research includes policy-makers, decision-takers, client groups, etc. (Hakim, 1987).
The two main distinguishing features between policy research and theoretical research, as
identified by Hakim (1987:172) are:

first, an emphasis on the substantive or practical importance of research results rather than on merely
‘statistically significant’ findings, and second, a multi-disciplinary approach which in turn leads to the eclectic
and catholic use of any and all research designs which might prove helpful in answering the questions posed.

Policy research, if well designed, can not only be of value to those concerned with determining

policy, but may also be of interest to one or more academic disciplines (Robson, 1993).

The fundamental concern of development policy in the South is how to improve the living
standards of the vast majority of the population who earn less than the average per capita income.
There is need, therefore, to focus policy interest on interest groups, 1.€., on specific sectors of the

population, particularly on poverty bands and subsistence groups (Ward, 1993). Indeed,
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development policy and analysis have come to rely increasingly on primary research at the
community or household level (Devereux and Hoddinott, 1992a).

Practically all key official indicators in the South, however, are based on arithmetic mean
estimates: consequently. major policy issues concerned with poverty, underemployment and
generally unregistered informal activities are imperfectly understood. Researchers consequently
face critical problems in studying the marginal groups—the poor, unemployed and
underemployed, inadequately-housed or unsheltered, illiterate, malnourished, diseased, etc.—in
whom policy-makers should be most interested, as they are rarely identified or included in any
official records or surveys (Ward, 1993). Moreover, with the masses of people living in
deplorable and unquantified social conditions, the nature of social problems in the South is more

intractable than in the North, and creates major difficulties for social inquiry (Bulmer, 1993a).

There are well-established disciplinary divides of housing research, but it is principally
concerned with the interaction of housing outcomes, processes and influences and broader social,
economic and political systems. An economic interest arises with respect to investment and
consumption; and, since housing both reflects and shapes social trends influencing individual
opportunities and societal well-being, sociology and social policy have had a lot to comment
about housing systems and policies. Housing issues may also feature in the agendas of
politicians and the electorate because management and investment in housing raise important
issues about the roles and styles of community, city-level and national governance (Maclennan
and Bannister, 1995).

-The deficiencies of focusing research on particular segments of housing markets, especially in
order to understand and explain processes of urban development and as a guide to policy, have
however become evident. To provide the basis for housing policies which address the needs of
all income groups and which focus public sector resources on sector-wide policies rather than, or
in addition to, specific projects, research must endeavour to understand urban housing markets

more generally, both at national and city levels (Rakodi, 1992a).

The Urban Housing Survey of Kenya (RoK, 1986a) was undertaken to evaluate the effectiveness
of a number of policies, strategies and programmes aimed at alleviating housing problems that
the Government had adOpted.1 The main strategies included sites and services and settlement
upgrading, and rental and tenant purchase housing.2 It was also intended to provide accurate

information and statistical data on the housing need that would streamline procedures and

: The Survey was conducted by the Central Bureau of statistics of the Ministry of Economic Planning and National Development and the
Housing Department of the Ministry of Works, Housing and Physical Planning.

2 All these types of projects were included in the first, second and third urban programmes financed jointly by the World Bank and the
Government, and the small towns and private sector programmes financed with loans from USAID (RoK, 1986).

2
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mechanisms for the planning and implementation of future housing programmes and projects.
Specifically. the stated objectives of the survey were as follows (RoK, 1986a:2):

® To provide information on characteristics of urban housing stock in terms of quality, value
and quantity.

® To improve the existing data regarding the demand for and supply of housing to facilitate the
preparation of future housing projection and programmes.

® To make estimates on affordability and willingness of people to pay for these houses and
services and hence measure the actual demand.

® To determine the percentage of each input to the overall cost of housing.

The Urban Housing Survey 1983: Basic Report (RoK, 1986a), a product of the survey, was
patently deficient as it did not contain fundamental information and statistical data on housing
essential for comprehensive policy formulation. In particular, it failed to underline the housing
situation of low-income majority subsisting in informal settlements which are proliferating at an

alarming rate in Kenya's rapidly growing urban centres.

Perhaps even more unfortunate, were the results of the 1989 Population And Housing Census,
carried out on a de facto basis to determine: "the size, composition and distribution of the
population; the levels and trends of fertility, mortality, migration and urbanisation; and to obtain
information on housing, education, and employment" (RoK, n.d.:xi, emphasis mine). Hence,
the Kenva Population Census 1989. Analytical Report: Volume X—Housing (RoK, n.d.), which
presents analysis of data on housing conditions and amenities collected during the 1989 census,
failed to redress most of the deficiencies of the Urban Housing Survey 1983: Basic Report,

which was a primary reason for its compilation!

Factual knowledge of housing is a requisite, but insufficient, condition for effective housing
policies and practices. Discernment of the diversity of housing-related conditions in different
urban centres is also obligatory, and there is further need to formulate policies and conduct
research which is sensitive to locally specific circumstances (Blauw and Deben, 1989). As
regards improvement strategies for urban low-income informal settlements, appropriate solutions
require more environmental awareness than more conventional but expensive alternatives
(McGranahan, 1993).

1.3 The Issue in Brief
Urban poverty is not only a matter of individual income: it is part of the physical and spatial

arrangement of urban settlements. And housing represents a highly conspicuous dimension of
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urban poverty (Gilbert and Gugler, 1992; McKee, 1994; Roberts, 1978; Smith, 1996). The urban
housing situation in the overwhelming majority of countries in the South, including Kenya, is
deficient in the extreme, not only quantitatively but also qualitatively. The housing
circumstances have been precipitated by the rapid urbanization which the countries have
undergone, and primarily affect poor, disadvantaged and vulnerable groups who constitute a

considerable proportion of the urban population in the South.

The urban poor in the plurality of Southern cities and large towns, including those in Kenya, are
thus constrained to seeking accommodation in what are variously referred to as unplanned/
illegal/ extralegal/ squatter/ informal/ spontaneous/ unauthorized settlements, shanty towns or
slums. and also by a host of other names in different countries. While these terms may be highly
appropriate in a number of cases, they may also be potentially delusive in others. Nevertheless,
the diverse nomenclature used 1s indicative of a paramount feature of such residential areas
which have developed in different cultures and political contexts, and which are also the most
ubiquitous manifestation of the phenomenal rate of urbanization in the South, namely their

extreme heterogeneity with respect to formation, physical fabric and inhabitants (Potter, 1985).

Much of the scholarly endeavour to analyse the housing conditions of the urban poor in the South
has focused on typologies of urban low-income settlements, identification of settlement
characteristics, and generalization of apposite strategies to deal with the problems, as noted by
Hwang (1987). Most of the earlier work was, however, either based on experience in the North
or propounded in the Latin American context.” Some literary application has continued to
address the characteristics of urban low-income informal residential neighbourhoods and their
classification (e.g., Burgess, 1985; Salas, 1988; Yeh, 1987), although, in many cases, the
economic, social and political characteristics have been studied in isolation from the wider urban
system (Rakodi, 1992a). But there still remains a dearth of information relating to sub-Saharan
Africa, mainly because, as O'Connor (1983) observes, informal settlements used to be relatively

uncommon in the region.

The notion of "self-help" which has long been considered typical of informal settlements which
provide poor urban dwellers in the South with affordable alternatives to conventional low-
income public housing is now being increasingly criticized for being a misrepresentation of
reality, an inappropriate basis for housing strategies for the majority of urban households, and
ideologically dubious (Rakodi, 1992a). Under the conventional "international approaches” to
addressing the housing problems of the urban poor in the South in the form of site-and-services,

settlement upgrading and reformulation of building and planning standards, it is predicted that if

3See, for example, Leeds (1969; 1974), Lewis (1966), Mangin (1967), Peattie (1974); Stokes (1962), and Turner (1967; 1968; 1969a; 1969b;
1972).
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upgrading interventions are introduced households will, through self-help, improve their
dwelling conditions and, ultimately, the overall environment of the settlement. This however
presupposes that the households concerned are owner-occupiers. But as an increasing number of
writers have noted (Hardoy and Satterthwaite, 1989, Gilbert, 1983; 1987; 1993b; Gilbert et al,
1997, Harms. 1997: Kumar, 1992), the actual situation is that, increasingly, in numerous
informal settlements in Southern cities, the ratio of tenants to landlords has risen considerably in

recent vears.

The vast majority ot informal settlements in Kenya are, in point of fact, characterized by wide-
scale commercialization and landlordism. The commodification of housing by not only large
scale producers in the formal sector but also petty capitalists in the informal sector, which has
supplanted traditional self-help initiatives in informal settlements and transformed housing
development therein, has been documented by several observers (Amis, 1984; 1987; 1988;
1990b; 1996; Chana and Morrison, 1973; Etherton, 1971; Hake, 1977; Lamba, 1994; Macoloo,
1988: 1994b; Majale, 1985; 1993; MDC, 1993; Memon, 1982; Morrison, 1974; Racki et al.,
1974: Ross. 1973: Syagga and Malombe, 1995; Syagga et al., 1989). Other studies evince an
amalgamation of small and larger-scale landlordism in some informal settlements (Andreasen,
1989: Moughtin et al., 1992).

The prevalent commercialization and landlordism in informal settlements in Kenya is in
contradistinction to the Turnerian notion of self-build (Turner, 1967; 1968; 1969; 1976), in
which the urban poor are also seen as the true planners and builders of cities. Rather, this thesis
holds, the development and proliferation of informal settlements i1s more consistent with Marxist
theories and perspectives of the urban economy and housing expounded by Rod Burgess (1977,
1978; 1982; 1985a; 1992) and others (Connolly, 1982; Gilbert, 1986; Harms, 1982; Ward,
1982c), whereby capitalist societies see in self-help housing systems "the economic and
ideological means necessary for the maintenance of the status quo and the general conditions for

capitalist development” (Burgess, 1982:57).

It is not only urban poverty and the inability of the Government to meet the low-income housing
demand that are responsible for the rapid expansion of rental housing in informal settlements in
Kenya: strong socio-economic/political/market forces also underlie the housing demand and
supply mechanisms in the major urban centres. In Nairobi, in particular, political backing and
access to formal sector credit have enabled large-scale capital to supersede local small-scale
landlordism in informal settlements. Thus, this thesis further holds that, given the prevailing
economic situation and budgetary constraints, as well as the social and political circumstances,
the urban poor in Kenya will, of necessity, have to live in rental accommodation in informal

settlements for the foreseeable future. Hence critical measures have to be taken to address their

housing plight.
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Settlement upgrading along with site-and-service projects have been presented as "the prime
instruments for improving the housing conditions of the urban poor" (UNCHS, 1987a:179). But
the orthodox paradigm of settlement upgrading which assumes owner-occupation, as mentioned
above. has definite limitations in the Kenyan context for it ill-matches the situation in the
plurality of informal settlements in which a majority of residents are tenants. If the residential
circumstances of the urban poor in Kenya are to be improved through settlement upgrading, there
is critical need for reconceptualization in the fields of applied research, policy formulation and

future planning for urban low-income housing development.

Traditional planning approaches which have been practised in Kenya have excluded informal
settlements where the urban poor majority in Kenya reside. It is therefore imperative that they be
replaced by realistic urban management approaches. It is the contention of this thesis that
through innovative approaches to urban management, housing in informal settlements, which
falls outside the category of formal housing as it does not conform to existing planning
regulations and building by-laws, can be regularized so that it can make a recognized

contribution to the housing stock.

The study proposes to demonstrate that the upgrading of (rental) housing in informal settlements,
through the implementation of appropriate environmental planning and management strategies,
represents the most pragmatic approach that can currently be adopted to improve the housing
situation of the urban poor in Kenya.4 In sum, the study will set out to accomplish this through
an appraisal of the urban housing situation in Kenya (Chapter Two); a review of the development
of informal settlements as a pervasive phenomenon in urban areas in the South (Chapter Three);
a comprehensive discussion of settlement upgrading as a strategy for improving the housing
conditions of the urban poor compelled to live in informal settlements in the South (Chapter
Four); an analysis of housing and environmental conditions in two informal settlements—one of
which has benefited from upgrading interventions while the other has not—in two urban centres
in Kenya (Chapter Six and Seven); and, finally; recommendations for housing policy and an

agenda for action (Chapter Eight).

1.4 Key Research Questions and Objectives

The present study seeks to shed new light on a question of fundamental and long-standing
interest to urbanists in general: How can the residential circumstances of the inadequately housed
urban poor in the South be improved? The research will hence address itself to a series of

themes focused on informal settlements which house the urban poor in the plurality of countries

in the South, including Kenya.

4 An earlier study conducted by the author (Majale, 1985) found that settlement upgrading was a practicable approach which could help
alleviate the housing problem of lower income groups in Nairobi.
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The objectives of the study may be specified through the following key questions:

(1) What are the current international responses to the urban housing issue in the South; in

particular, to the ubiquitous phenomenon of urban low-income informal settlements?

(i) What 1s the status quo of urban housing in Kenya (vis-a-vis, urban housing policy,
need/demand, and supply); in particular, in so far as housing for the low-income urban

majority is concerned?

(i11) What are the (socioeconomic/physio-environmental) characteristics of urban low-income
informal settlements in Kenya, and to what extent are they relevant to upgrading

interventions’

(iv) Are householders in informal settlements satisfied with the housing and basic infrastructure

to which theyv presently have access?

(v) Are the appraisive environmental perceptions and cognitions of owner and tenant
householders in informal settlements similar, and are they equally (dis)satisfied with their

prevailing residential circumstances?
The objectives of the study can thus be framed as follows:

(1) To present an overview of international policy responses to the urban housing issue in the
South.

(ii) To provide an overview of the urban housing situation in Kenya, especially the housing

circumstances of the low-income majority.

(iii) To provide insight into the present state of housing, infrastructure and environmental
conditions in urban low-income informal settlements in Kenya, and the residents'

perceptions of the environment.

(iv) To set forth a (methodological) proposal of classificatory analysis of urban low-income
informal settlements in Kenya that can provide a more systematic basis for strategy

formulation, programme options and project design than subjective judgement, and inform

the implementation of upgrading interventions.

(v) To make recommendations for urban housing policy, and legislation and standards for

housing and infrastructure; and also to propose planning and management structures that

7
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better ensure that the objectives of upgrading through the provision of environmental

infrastructure in urban low-income informal settlements are met.

The study is also intended to illustrate the utility of follow-up studies of upgrading projects.

1.5 Justification and Significance of the Study

In complex policy arenas, such as low-income housing, like other researchers (Marshall and
Rossman. 1995). this author believes that information is required to assist policy makers
understand the problem, identify areas they can influence, and see the implications of policy
ntervention in real life. Approaches to policy analysis which involve appropriate research
methods can benefit policy formulation in a number of ways, including the following: (i) they
can identity the unanticipated outcomes of policies; (ii) they can help "debug" policy—they find
inherent inconsistencies and conflicts in policies; (iii) they can identify how policies are changed
as they are implemented in various levels; and (iv) they can help find the "natural solutions" to
problems—the solutions that people devise without policy intervention (Marshall, 1987, cited in

Marshall and Rossman, 1992).

Government policy has long held that the urban housing deficit should be solved by market
mechanisms. This policy which is promoted by bilateral and multilateral aid agencies, includes
the recognition and ultimate legitmization of informal settlements that will facilitate the
operation of the informal private sector therein (Amis, 1988). Hence, there are several questions
concerning the implementation of settlement upgrading in Kenya that need to be researched in a
real-world setting. There are also certain subtleties of the policy implementation process that
need to be investigated to understand fully what is happening. Findings from material research
can clarify important issues, describe implementation processes, and identify constraints to more

effective policy outcomes.

The recent increase in empirical studies of informal settlements makes this an apposite time to
reflect on what has already been researched, what has been learned and what gaps remain. Given
the prevailing state of affairs in which the overwhelming majority of low-income households live
in single rooms rented in informal settlements which are proliferating rapidly in Kenya's main
urban centres, it is imperative to understand the actual residential circumstances of those who
live in these neighbourhoods. Indeed, these are rarely understood by those charged with the

responsibility of formulating policies that apply to the development of informal settlements.

A central argument of the present thesis is that optimal upgrading interventions cannot be
devised without a clear understanding of the characteristics of the informal settlements. Without

such studies the formulation of improvement strategies for informal settlements will remain
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uninformed, and upgrading will be dependent on conjectural notions of informal settlements.
Ultimatelv. the study intends to make recommendations for purposes of policy formulation, and
programme and project choice, which will be more "technical, objective and informed, and less

subjective, political and ideological” (Willis and Tipple, 1991:258).

1.5.1 Significance for Theory

The fact that such a large population can subsist and grow under conditions of extreme
deprivation in Kenya's cities and secondary towns has important implications for the
development of urban low-income housing . The proliferation of informal settlements providing
rental accommodation in the form of one-room dwellings with a minimum of environmental
infrastructure indicates that these forms of residential areas are successful and respond to some

sort of objective social need in the absence of any other viable alternative.

Thus far. however. studies of informal settlements in Kenya have been primarily concerned with
the location and characteristics (housing conditions, infrastructure and services, access, facilities,
organizations, and economic activities and sources of income) of informal settlements, and/or
socioeconomic characteristics of residents (Lamba, 1994; Malombe, 1993; MDC, 1993; Nduati,
1989: Svagga and Malombe, 1995; Syagga et al., 1989).

The development of theory occurs by incremental advances and small contributions to
knowledge through well-conceptualized and well-conducted research (Marshall and Rossman,
1995). The present study is intended to fill in some of the gaps in the literature and also shed
new light on informal settlements in Kenya, thereby contributing to the expansion of previous
theory. The present study will expand the research base by incorporating a physio-environmental
dimension, and expand our understanding of the characteristics of urban low-income informal
settlements in Kenya. Because the data collection 1s in a different setting, with a different
population, and at a different time, the study will certainly contribute to fundamental knowledge
about informal settlements in Kenya. The analysis and presentation of data on the relétionship
between tenure status (owner/tenant) and levels of satisfaction with environmental infrastructure
in an upgraded and a non-upgraded majengo will not only contribute to the foundational
literature on informal settlements, but also will more finely tune theoretical propositions for
settlement upgrading. The analysis of how owner and tenant householders' satisfaction with the
infrastructural services to which they have access and their appraisive environmental perceptions

and cognitions, and the identification of the advantages and drawbacks of particular

environments is not only novel, but also insightful.

The study is thus intended to present some alternative views of various issues which are central

to the theory and practice of settlement upgrading. Although small-scale research, which is
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indeed what the present study represents, has its limitations, "it is also able to make a significant

contribution to understudied areas" (Blaxter er al., 1996).

1.5.2 Significance for Policy and Practice

As mentioned above, the vast majority of poor urban households in Kenya are presently
accommodated in rented one-room dwellings in informal settlements that are proliferating at an
unprecedented rate in the main urban centres. While the phenomenon of urban low-income
informal settlements is by no means unique to Kenya, the prevalent capitalist rental market
operating within informal settlements probably is.  The long-run dynamics of the
commercialization of informal settlements and the market mechanisms that have transformed the
urban low-income housing market have significant implications for policy. The existence of a
predominantly tenant population in informal settlements is of a particular import to the

formulation of:

comprehensive housing policies with respect to urban housing, slum upgrading, improving infrastructure for
informal housing, and reconstruction of the dilapidated residential infrastructure in urban areas. (RoK,
1997:166)

The study 1s intended also to provide a better understanding of tenant households' perception of
living conditions in informal settlements, their satisfaction with the basic infrastructure to which
they have access, and their priorities with regard to environmental upgrading of the settlements in
which theyv live.

Research in low-income housing has featured consistently in Government housing policy and
strategies (RoK, 1987). Informed experts have similarly reiterated the need for further research
in the area of informal settlements (Malombe, 1995; 1996). The present study responds to some
of these calls. Certainly, the study is not intended to be simply another "scholastic exercise in
conceptual clarification" (Cornelius, 1974:13), and it is hoped it will not be dismissed as such,

because a better understanding of informal settlements is crucial for the formulation of more

appropriate policies and strategies.

1.6 Conceptual and Personal Basis of the Study

The conceptual and personal basis for this study first developed between 1983 and 1985, when 1
was pursuing a postgraduate degree in the Department of Urban and Regional Planning at the
University of Nairobi. A study of Pumwani, the majengo in Nairobi, that I undertook marked the
beginning of my interest in the residential circumstances of the low-income majority in Kenya's

rapidly growing urban areas. My interest in low-income housing grew considerably when [ was

10
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subsequently employed in the Housing and Building Research Institute (HABRI) at the
University of Nairobi.”

The present study was largely conceived as an extension of the findings of the above study, and
1s a reflection of my personal and professional interests. In the present research thesis, I was
interested 1n employing my experience as a research fellow (architect-planner) in addressing a
number of issues with respect to environmental planning for urban low-income informal
settlements in Kenya. The questions for research in the present thesis originated from real-world
observations and dilemmas, and have developed from the interplay of my own direct experience,
tacit theories. and evolving scholarly interests. The study was conducted from an interactionist
perspective utilizing a range of methods, which are elaborated in Chapter Six (Research Design
and Methodology). In this manner, I was able to exploit my personal experience as a research
fellow with my sociological experience of informal settlements. It was my intention to extend
not only my earlier work in this field, but also to make a contribution, albeit humble, to policy
research on settlement upgrading and environmental planning and management of urban low

income informal settlements in Kenya.

1.7 Structure of the Thesis

The main body of the dissertation is structured into eight chapters which have been ordered to
follow broadly the philosophy of ends and means. Two appendices are also included. The
first—Appendix One: The Urban Housing Situation in the South—is actually fundamental to the

thesis and should as such be regarded as an integral part of the text.

As outlined in the Introduction, this preliminary chapter begins with a brief mention of real world
research—specifically policy and housing research—and some remarks about two national
housing surveys that have been undertaken in Kenya. The cardinal issue that the thesis aims to
address is elaborated, the key questions that the research will address are enumerated and the
objectives of the study are specified. The need for the present research is justified, and the

significance of the study for theory as well as policy and practice is spelt out.

Chapter Two, The Urban Housing Situation in Kenya, presents the context within which
settlement upgrading and environmental planning and management strategies are considered as a
pragmatic approach to improving the residential circumstances of the urban poor in informal
settlements in Kenya. Urbanization and demographic trends and the status quo of rural and

urban poverty in Kenya are examined, and urban housing need, demand and supply are

SIjoined HABRI, which was formerly known as the Housing Research and Development Unit (HRDU), as a Junior Research Fellow (Architect-
planner) in November, 1985.
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cvaluated. Government policy responses to the urban housing question (both prior to and after
independence) are reviewed; the constraints to an effective urban housing supply elaborated; and
the performance of the formal housing sector appraised. The chapter concludes with a brief

mention of the informal sector and its role in the supply of housing for the urban poor in Kenya.

The themes discussed in Chapter Three and Four (as well as in Appendix One) are intended
primarily as a grounding for the substantive discussions in the latter chapters. Chapter Three
opens with a brief look at housing and urban poverty in the South, followed by an overview of
the development of the phenomenon of informal settlements in the South. A review of some of
the concepts. theses and classificatory analyses of informal settlements in the South that have
been advanced follows. together with various improvement strategies in terms of theoretical
perspectives and operational relevance. Chapter Three also examines cursorily various studies of
informal settlements in Kenya that have been undertaken and concludes with a proposal for

classificatory analysis of urban low-income informal settlements in Kenya

Chapter Four—Sertlement Upgrading: The Pragmatic Solution?—is not intended to give a full
account of the emergence of settlement upgrading policies and a comprehensive assessment of
their success in improving the residential circumstances of the urban poor in the South. Rather it
reviews the theory and concepts of upgrading, and then presents, using comparative evidence
from various countries in the South to reduce the danger of parochialism, issues and experience
in settlement upgrading. The chapter closes with but a few remarks about settlement upgrading
in Kenya, this because settlement upgrading has not been widely adopted as a strategy for
improving the housing and environmental conditions in informal settlements which are

proliferating in Kenya's cities and secondary towns.
Chapter Five explains and rationalizes the research design, methodology and execution.

Chapters Six and Seven constitute the basis for much of the original contribution of the present
thesis. Chapter Six comprises chiefly of a comparative study of the quality of houses and
dwelling units in two informal settlements in Kenya, Swahili Village in Machakos and Bondeni
in Nakuru, and of the socioeconomic characteristics of owner and tenant households in the two
neighbourhoods. The former majengo has been upgraded while the later has not. The attention
in Chapter Seven is focused on a comparative analysis of owner and tenant households' access to,
and (dis)satisfaction with, basic infrastructure and services in the two majengos; their appraisive
environmental perceptions and cognitions are also evaluated. As such, Chapter Seven is
designed to investigate whether the implementation of the upgrading project in Bondeni has had
any significant impact on environmental conditions and the residential circumstances of owner
and tenant households within that settlement, and whether they are better-off than their opposite

numbers in Swabhili Village which has not benefited from any upgrading interventions.
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Chapter Eight winds up the reasoning for settlement upgrading and, more specifically, the case
for environmental planning and management strategies as the most pragmatic approach to
ameliorating the residential circumstances of the urban poor compelled to live in informal
settlements in Kenva. The implications of the study's findings for future policy and strategy
formulation and project design aimed at improving housing and environmental conditions in
informal settlement are articulated, and an agenda for action is expounded. Gaps which may

open up avenues for fruitful future research are also highlighted

Appendix One presents a brief exposition of urbanization in the South and the consequent urban
housing situation. The evolution of self-help housing theories is examined and the self-help
debate reviewed. International policy responses to the urban housing question are discussed;
with particular emphasis on the development of World Bank housing policies as well as the
continuum of United Nations Conferences and evolution of United Nations agencies' principles,
strategies and programmes relating to human settlements. Much of the discussion in Appendix

One is of fundamental relevance to most chapters in the main body of the thesis.

Throughout the dissertation, footnotes are opportunely used in order to (i) provide additional
information and details which, if placed in the body of the dissertation, would disrupt the flow of
its arguments and (ii) to cross-reference information (thus reducing to a minimum the need for

repeating information in different chapters/sections).
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The Urban Housing Situation in Kenya

2.1 Introduction

A paramount problem in the majority of cities and large towns in sub-Saharan Africa is presently
that of housing. particularly for the urban poor. The primary cause of this plight has been the
rapid rate of urbanization and the scale and speed of urban population increase. Although Africa
remains the least urbanized region in the world, with only 30% of its population presently living
in urban areas. the trend in that direction has been extremely rapid (UNCHS, 1987a; Stren and
White, 1989). Most of the countries with the fastest growing populations are now in Africa, and
the annual population growth rate for the whole region is estimated to be 4.5% (UNCHS, 1996a).
Growth rates of over 2.2% per annum, equivalent to more than a doubling of population every 35
vears. are expected to continue until after 2020 (UNCHS 1987a). In the year 2000, Africa's
urban population will constitute 42% of the continent's total (Towfighi, 1987), and over 52%. of
the continent's population will live in towns and cities by the year 2020 (UNCHS, 1987a).

Kenya. too, is characterized by the dynamic situation of rapid urban population growth and
unprecedented rates of urbanization.! Manifold factors have been cited for this phenomenon,
including the relaxation of restrictions on internal migration on attainment of independence and
subsequent strong rural-urban migratory movements, the diminishing supply of arable land, and a
multiplicity of factors falling under the general rubric of "bright city lights" (i.e. wage
employment, government services, and other modern amenities) (Morisson, 1974:227). This
course has been prevalent for several decades, and it does not look like reversing in the

immediate future.

The present chapter begins with a summary account of the pattern of urbanization in Kenya, and
the prevailing rural and urban poverty. An analysis of the demographic dimension of the urban
housing challenge in Kenya—in terms of housing need, demand and supply—is presented,
followed by a review of housing policies, strategies and programmes that have been formulated
and adopted to address the urban housing issue. The constraints to an effective supply of low-
income urban housing are elaborated, along with the legal and regulatory framework within
which urban housing development takes place. The performance of the formal housing sector in
supplying housing for the urban low-income majority is appraised and, finally, the informal

sector and its role in the provision of housing for the urban poor in Kenya 1s mentioned briefly.

2.2. Urbanization and Demographic Trends in Kenya
The earliest official estimate of the indigenous population in Kenya was made in 1897 by Sir

Arthur Hardinge, who numbered it at 2.5 million. Reliable data on urban growth, however, date

1The paradox, according to the Economic Survey 1996 (RoK, 1996), is that despite the rapid rate of urbanization, the proportion of the urban
population remains small—Kenya remains one of the least urbanized countries in sub-Saharan Africa.
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Table 2.1: Distribution of urban centres by number and population size, 1948-1989

Size oF URBAN POPULATION 1948 1962 1969 1979 1989
100,000+ 1 2 2 3 6
20,000 - 99,999 1 o 2 13 o1
10,000 - 19,999 ) 3 7 11 19
5,000 - 9,999 3 11 11 22 32
2,000 - 4,999 10 16 25 42 61
Total 17 34 47 91 139
Total urban population ('000s) 276 671 1,080 2,309 3,864
Percentage of Total population 5.1 7.8 9.9 15.1 18.0

Source: Economic Survey 1996 (RoK, 1996:37)

back to the population census conducted in 1948, which defined an urban centre as a gazetted
settlement with a minimum of 2000 inhabitants.2 The census evinced that 5.1% of the country's
population lived in 17 urban centres. By 1962, the number of urban centres had doubled to 34,
and the urban population increased to 7.8% of the total population. The annual average urban
growth rate from 1948 to 1962 was 6.3%.

In 1963. Kenya attained its independence: the restrictions imposed on the indigenous population
bv the colonial government were lifted, and a rapid rise in rural-urban migration ensued. This is
reflected in subsequent annual rates of urban population increase. The share of urban population
rose from 7.8% in 1962 to 9.9% in 1969 to 15.1% in 1979; and in 1989 it increased to 18.0%
living in 139 urban centres (RoK, 1996).3

Discrepant projections for the urban population to the year 2000 and beyond have been made.
According to Central Bureau of Statistics estimates (1985), the urban population in the year 2000
will be 11.4 million. Alternatively, Sessional Paper No. 1 of 1986 (RoK, 1986b) gives urban
projections based on two growth rates: low (7.1% per annum) and high (8.0% per annum). In the
event of the former, the urban population will rise to 8.9 million in the year 2000, while in the
case of the latter it will reach 10.21 million. The Urban Housing Survey 1983 (UHS) (RoK,
1986a) estimates the urban population in 2000 at 5.15 million, while the 1997-2001
Development Plan projects that in 2001 it will be 7.4 million.

The most alarming aspect of urban population growth in Kenya is its rapidity rather than the
relative sizes of the urban and rural populations (RoK, 1986a).# According to the UHS, the

primary factors to which the population growth can be imputed are:

2The traditional characteristics of an urban settlement are a population above a stipulated size, a high density of population, and a predominance
of non-agricultural activities (Mohan, 1994). During the 40 years of Kenya's census history (1948-1989), the definition of the minimum
population for an urban area has remained 2,000 persons (RoK, 1996).

3See Obudho (1993a) for a more detailed exposition of the urbanization prbcess in Kenya.
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Table 2.2: Indicators of Kenya's population structure and projections

1979 1989 1995 2001

(Census) (Census) (Estimates) (Projected)
Total population (millions) 16.2 23.2 27.5 31.9
Growth rate (% p.a.) 3.9 3.4 2.9 2.5
Average population density (per sq. km) 26 37 43 499
Urban population (millions) 2.3 3.9 53 7.4
Total fertility rate 7.8 6.7 5.4 4.8

Source: National Development Plan 1997-2001 (RoK, 1997:131)

® Nartural population growth: Available data is inadequate for purposes of accurate analysis of
urban demographic trends, but the urban growth rate is considered to be less than that in rural
areas due to lower birth rates. Urban mortality figures, however, are also lower, hence the
positive contribution to the natural population growth rates.

® Rural-urban migration: Rapid urban population growth is, latterly, believed to have been
caused primarily by rural-urban migration.> But direct empirical evidence to support this
presumption 1s lacking.

® Boundary expansion: Urban centres are delimited by boundaries specified by local authorities.
These boundaries have sometimes had to be revised because population expansion, desire to
generate additional income or need to supply additional services to people. Hitherto rural
populations are thus brought into local authorities' jurisdictions; hence the increase in urban
population.

® Emergence of new market centres®: As a result of the above factors, an increasing number of
market centres are evolving with a concomitant increase in urban population; market centres

with appropriate infrastructure are Kenya's fastest growing urban centres.

The urban population was initially concentrated in the two largest urban centres: Nairobi, the
capital and primate city, and Mombasa, the principal port. Statistical evidence, however,
indicates that the intermediate towns are now also growing rapidly. Indeed, the development of
urban centres constitutes a principal component of the Government's policy of achieving a rural-
urban balance of development through an even dispersion of economic and developmental

activities in all parts of the country based on a spatial dimensions approach (RoK, 1994).7 The

4 amba ( 1994) contends that the focus on population growth obscures other more important issues. While the exceptionally high population
growth rate and the uncontrolled growth of Nairobi are a legitimate concern, inappropriate emphasis on population growth conveniently diverts

attention from issues of equity and social justice.
According to earlier estimates, rural-urban migration accounted for approximately 60% of the total growth of urban population (Erkelens,
1991). The 1994-1996 Development Plan (RoK, 1994) likewise attributes the rapid urban population growth to a continuing high rate of rural-

urban migration.

81n order to ensure a more equitable and rational geographical distribution of infrastructural facilities and social services in terms of population
distribution over the country, the Government formulated a pattern of Designated Service Centres. In increasing order of importance these are: a
local centre for a catchment population of 5,000; a market centre for 15,000; a rural centre for 40,000-50,000; and an urban centre for 120,000-

150,000 (Ministry if Lands and Settlements, 1978).

TA number of policies, under various designations such as "growth centre", "gateway town", "service centre" and "rural trade and production
centre” policies, have been adopted since independence. The District Focus for Rural Development Strategy (RoK, 1984) was purposed not only
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accelerated urban population growth rate has led to a corresponding increase in demand for urban
services. But the supply of urban services has not kept pace with the increasing need in most

urban centres. Accessibility to employment, commercial and social services, and other urban
facilities has also been affected by the rapid urban change.

While capital requirements have increased with the expanding urban population, approved public
expenditures have represented an absolute decline in available resources per urban resident
(Syagga. 1991; 1992a). Thus, in recent years, there has been a total imbalance between the rapid
urban population growth rate and the supply of urban services and amenities. Services that are
particularly inadequate include low-income housing, water supply, sewerage, solid waste

disposal, health care, education and transportation.

The administration of urban areas is, for the most part, the responsibility of the Ministry of Local
Government and the local authorities. Within the Kenyan framework, the Ministry has the
primary responsibility of overseeing the operation and financing of the local authorities. It is also
required to disseminate and interpret central government policies to local authorities, in addition
to giving them technical assistance. The Ministry has progressively moved from playing a
regulatory role to one of actually supporting and strengthening the local authorities in the

development process.

2.3 Rural and Urban Poverty in Kenya

The standard of living in Kenya, at least in the main urban centres, is relatively high compared to
the average of other sub-Saharan African countries.®  But prevalent poverty, high
unemployment,? and the growing income inequality make the country one of economic, as well
as geographic, diversity (Todaro, 1992). In economic and development terms, the early 1990s
marked the worst period in Kenya's history. Real GDP growth declined from 4.3% in 1990 to
2.1% in 1991 and was almost zero in 1992 and 1993. This poor performance is imputable to
several factors including: structural rigidities, lack of monetary discipline, non-reinforcement of
banking regulations, and reduced donor assistance, as well as drought. However, real GDP grew
by 3% and an estimated 5% in 1994 and 1995 respectively. While favourable weather certainly

helped, the economy additionally benefited from the Government's reforms. Although the nation

to arrest concentration of the urban population in the major urban centres by diverting emphasis towards the intensified growth of secondary
towns and smaller urban centres, but also to decentralize economic planning to the 44 administrative units within the country designated as

districts.

8Certainly, in the early 1980s, Kenya's social indicators were evidently more favourable than those of most countries in the region, and there was
further progress. However, many indicators stagnated in the early 1990s. (Pape, 1996; World Bank, 1996).

9Todaro (1992) notes that with an unemployment rate already at 30% and rising population, Kenya faces the major onus of employing its
burgeoning labour force in the 1990s. Yet only 10% of seekers obtain jobs in the modern industrial sector. The remainder must work in the
agricultural sector (the principal economic sector) where wages are low and opportunities are scare; find jobs in the self-employed sector; or join
the masses of the unemployed. Interestingly, he makes no mention of the informal sector.
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realized some improvement in its social indicators, the lack of sustained per capita income
growth resulted in continued poverty for an increasing number. Moreover, benefits of good
health and education did not accrue to all (Pape, 1996; World Bank, 1996).

Approximately 50% of Kenya's rural population and 30% of urban dwellers live in absolute
poverty—unable to meet their minimum requirements for food and essential non-food items. !0
While this proportion has remained relatively constant in recent years, the rise in the overall
number of 'absolute’ poor is daunting. So too is the extent of the poverty: the gap between the
minimum needs of the poor and their actual disposable income has increased radically. The
persistent disparities between rural and urban areas,!! and between the poor and the non-poor,!2
are u paramount consequence of the urbanization process the country has undergone. The rural
poor are predominantly subsistence farmers'? and households that derive their income mostly
from the informal sector; the urban poor are either unemployed or engaged in the informal sector.
The primary cause of continued income poverty in Kenya is the absence of sustained per capita
income growth due to low investment and an inefficient parastatal sector (Pape, 1996; World
Bank. 1996).

2.4 Housing Need, Demand and Supply

Although 1t i1s customary to preface discussions on housing in the South with some overall
assessment of needs. and most analyses of housing problems have been carried out to satisfy
housing needs. various writers have highlighted the disadvantages in this approach.!4 The
computation of these needs usually involves demographic data on population growth rates and
household formation, together with an assessment of existent dwelling units in terms of their
numbers, size, condition and facilities.!> Data of this nature, however, are usually unreliable and,

whilst relatively easy to compile, provide very little useful information. Moreover, the

lOCiting a World Bank report released in May 1997, Redfern (1997) affirms that Kenya has one of the highest rates of people living in absolute
poverty: 5).2% of all Kenyan's live on less than US $1 a day in real purchasing terms.

Hoconnor (1991) observes that there is far more rural poverty than urban poverty in sub-Saharan Africa since 70% to 75% of the population
lives in a rural environment and average incomes are higher in urban areas. However, urban poverty is increasing at a faster rate as the urban
population is increasing by 5% to 7% a year, compared with an average of 2% in the rural areas, and because urban incomes are falling in real
terms. Moreover, people are more aware of poverty in urban areas because affluence is visible close by.

12According to a World Bank report (released in 1997) cited by Redfern (1997), Kenya has the second highest gap between rich and poor in the
world. The richest 10% of the population have 47.7% of national income compared to only 1.2% for the poorest 10%. Only Brazil has a bigger
income gap: the top 10% control 51.3% of the wealth. Countries in the North (e.g. US, Britain and France) return figures of 20-25%.

13 Ironically, the majority of the rural poor live in the central and western parts of the country which have the highest agricultural potential. For
many years there was adequate land, but demographic trends have finally started to take their toll. The size of land holding has decreased
continuously, in many instances reaching levels which are no longer capable of sustaining a household (Pape, 1996).

14See, for example, Drakakis-Smith (1981; 1988) and Rakodi (1992).

15However, Merret (1984:319) contends that: "the concept of housing need has become a muddied pool as a result of so many writers using the
term in different, inconsistent and ambiguous ways". UN (1976, cited by Rakodi (1992) defines housing need to include demographic,
replacement and vacancy elements. Alternatively, Jgrgensen (1977:27) holds that housing need is best defined "like the need for nutrition — in
objective physical terms and expressed as an average or a minimum for an individual or a family".
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Table 2.3: Summary of housing needs (1983-2000) by urban category

CiTy; TOWN HousinGg NEeD YEAR
Facror 1983-1988 1989-1990 1991-2000
NAIROBI New population 70, 440 32,810 187,020
Depreciation 26, 395 10,558 52,790
In-adequates 17,715 7,086 35,431
Total 114,550 50,454 275,241
MOMBASA New population 13,300 5,800 33,700
Depreciation 18,915 7,566 37,830
In-adequates 1,286 514 2,572
Total 33,501 13,880 74,102
Kisumu New population 8,240 2,910 17,000
Depreciation 1,325 530 2,650
In-adequates 8,868 3,547 17,737
Total 18,433 6,987 37,387
MEDIAN TOWNS New population 31,028 14,828 91,314
Depreciation 6,755 2,702 13,510
In-adequates 6,991 2,796 13,981
Total 44,774 20,326 118,805
OTHER TOWNS New population 36,845 17,559 96,071
Depreciation 9,685 3,874 19,370
In-adequates 11,430 4,572 22,861
Total 57,960 26,005 138,302
ALL TOWNS Total 269,218 117,652 643,837

Source: Urban Housing Survey 1983 Basic Report (RoK, 1986:25)

calculation of housing needs, by whatever method, produces estimates that are so daunting in
relation to the physical and fiscal capacities of most Southern countries, that housing investment
is discouraged rather than encouraged (Drakakis-Smith, 1981). Hence, in recent project planning

and research, the focus has been on assessing effective demand for housing (Rakodi, 1992).

2.4.1 Need
The UHS affirms that housing need may be interpreted in several ways but, for purposes of the

report, defines housing 'need’ simply as:

the total number of dwelling units required by a given population without any reference to their ability
to afford (RoK, 1986:16)

The UHS elaborates that housing need comprises several heterogeneous elements, including: (a)
the need emanating from net additions to the population whether through natural increase or
migration; (b) the need emanating from obsolescence or demolition of dwelling units; and (c) the

backlog of housing need comprising of people who are either inadequately housed or without

housing of any kind at the present time.
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Table 2.4: New and total number of urban and rural households for 1995-2000, indicating ascertained

housing needs

1995 1996 1997 1998 1999 2000

URBAN

New 105, 000 112,000 120,000 126,000 140,000 150,000
Total 1,582,000 1,694,000 1,814,000 1,940,000 2,080,000 2,230,000
RURAL

New 108,000 107,000 107,000 106,000 104,000 102,000
Total 4,055,000 4,162,000 4,269,000 4,375,000 4,479,000 4,581,000
NATIONAL

New 213,000 219,000 227,000 232,000 244,000 252,000
Total 5,637,000 5,856,000 6,083,000 6,315,000 6,559,000 6,811,000

Source: After Erkelens, 1991

Noting that several models are available for assessing housing need, the UHS adopts a simple
one for purposes of the report, based on the assumption that new housing units are required to
cater for new households; replace depreciating units; and replace the existing inadequate stock.
It points out. however. that additional contributory factors which should be included in the
assessment of housing needs have been omitted in the model presented in the report, including

overcrowding and upgradable dwelling units (Table 2.3).

Alternativelv. Erkelens (1991:51) in his formulation of an assessment model for housing needs
and demand in Kenya, holds that the determining factors include socio-economic, cultural and
climatological circumstances. These factors constitute the basis for "felt needs"”, which are based
on the requirements of individuals. Felt needs exist independently of the market and the
government and, for the lower-income groups, are commonly below the level of the "ascertained
needs". which are established by third parties like governments in order to ensure certain
minimum acceptable standards. Building legislation, including housing standards, is based on
ascertained needs (Erkelens, 1991). Table 2.4 gives Erkelens's estimates of ascertained housing
needs for 1995 to 2000. These can be compared to the annual housing needs presented in the

1997-2001 Development Plan (RoK, 1997: 165).

The main deficiency in the use of simple estimates of housing need in housing policy formulation
is that they do not take into consideration resource availability at either the national or individual
level.16 Defining housing need in terms of normative planning standards unrelated to the cost of
housing thus means, in most cases, that at both the national and urban level the supply of

acceptable units can never be sufficient in volume to satisfy total estimated need, while at the

]6Indeed, the 1989-1993 Development Plan (RoK, 1989) affirms that experience gained through the implementation of housing development
schemes indicate that a rationale for low cost housing based on the principal of 'housing needs' rather than ability to afford a house has resulted
in higher income groups acquiring ownership instead of intended beneficiaries.
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Table 2.5: Annual housing needs and investments in 1997 and 2001

1997 2001
Units: Urban 101,500 127,700
Rural 287,400 303,600
Total 388,900 431,300
New units (000s):2 Urban 96,600 123,200
Rural 234,000 25,500
Total 330,600 378,700
Investments (Kshs Billion):P Urban 27,620 39,040
Rural 32,760 38,660
Total 60,380, 77,700
Formal Finance (Kshs Billion):¢ Urban 16,570 23,420
Rural 13,110 15,460
Total 29.67 38,890
Infrastructure Investments (Kshs Billion): Urban 3,350 26,180
Rural 22,840 25,470
Total 26,180 29,700

Notes: a-New units only: gross densities of 1,500 per hectare are assumed b-1995 prices c-Assumes 60% investment from formai sources in urban
areas

Source: After 1997-2001 Development Plan (RoK, 1997:165)

individual level numerous urban households cannot afford to pay for the housing units provided
(Rakodi, 1992).

2.42 Demand

As mentioned above, there has been an increasing tendency away from 'need'-oriented
calculations to those based on 'demand' owing to the liabilities inherent in the former. Effective
demand is related principally to an ability to pay for the commodities offered and is determined
bv factors such as housing prices and construction rates, and household income and efpenditure
patterns.!” If these computations were used primarily as a basis for identifying the differing
requirements of various socioeconomic groups, then this would be of utility in the decision-
making process. Unfortunately experience does not corroborate this—effective demand is more
frequently used as a justification for directing public housing towards the middle income groups
in order to avoid rental deficits (Drakakis-Smith, 1981). The original and still the most common
estimates of effective demand are based on "rule of thumb" methods in which it is assumed that
urban households can afford to pay a certain proportion of their income for housing.!8 Again, the

deficiencies of this approach have been gradually recognized (Rakodi, 1992).

ITThe World Bank (1993) elaborates that housing demand is determined by demographic conditions, such as the rate of urbanization and new
household formation, and additionally by macroeconomic conditions that affect household incomes. It is further influenced by property rights,
by the availability of housing finance, and by government fiscal policies, such as taxation and subsidies, especially those subsidies targeted for
the poor. The housing industry and its circle of actors (realtors, developers, lending institutions, contractors, manufacturers, suppliers, etc.) are
primarily concerned with the effective demand for housing (Harms, 1972).

I8Most low-income housing projects are designed around a formula which relates housing costs to beneficiary incomes (Lee. 1985). It has
usually been assumed by the World Bank and most other housing institutions that a household can or should spend a maximum of between 15%
and 25% of their income—a proportion within this range has frequently been used as a guideline in the estimation of project affordability (see
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The UHS (RoK, 1986a:26) defines housing demand simply as "housing 'need' coupled with
willingness and ability to pay", maintaining that the definition underscores the importance of
correlating the proportion of monthly income that most households are not only willing, but also
are able to spend on housing.!® It further holds, at the expense of over simplification, that details
on three factors are required for a proper understanding of housing demand: (i) household
income; (11) proportion of income devoted to housing; (iii) monthly cost of housing. Knowledge

of housing demand is essential not only at the project design level, but especially at the level of

national housing policy.

"Effective demand". as defined by Erkelens (1991:52) in his housing needs and demand
assessment model for Kenya, is "demand at existing prices which can be met"; willingness and
the ability to payv for housing are mainly dependent upon income and other factors. Effective
demand is thus economically determined—when people have more to spend, they will demand

housing of a higher standard.20

In addition to the usual market determinants, the demand for housing in Kenya is affected by
several special conditions, including: (i) the urban population growth rate; (ii) the great housing
deficit; and (1i1) the pattern of income distribution whereby conventional housing is beyond the
affordabilty of most households (RoK, 1970). The present housing situation mitigates against the
majority of the urban population. Over 40% of Nairobi's residents cannot afford a minimum
conventional dwelling, while up to 80% of the inhabitants in other urban centres with less
resources than Nairobi are marginalized in obtaining access to housing and other services
(Syagga and Malombe, 1995).

While housing needs can be stated in fairly definite terms, it is more difficult to estimate

effective demand for new housing as this depends on the prices at which houses can be

Chapter Four) (Bamberger et al., 1982). Laquian (1983) confirms that although housing designers have traditionally believed that, on average,
low-income housing participants can devote 20-25% of their monthly income to housing, in practice, ratios ranging from 8-50% have been
found in a number of projects. England and Alnwick (1985) confirm the formulation of housing policy and programmes in Kenya based on the
assumption that households can afford 20-30% of their income for housing. Guidelines produced by the National Housing Corporation in 1976
similarly assumed that 20% of income may be used for housing, and the World Bank-funded Second Urban Project in Kenya was based on the
assumption that housing will take up 30% of income. Regarding this, the UHS remarks that the use of a universal proportion (20% to 25%) of a
household's income as being the amount they would be willing to spend on housing is not well supported by empirical evidence. It has been
found to vary significantly, commonly ranging between 10% and 50%, depending on such variables as the general level of national development,
income, the relative cost of housing and whether the units are owner-occupied or rented. The UHS consequently advises against the use of a
single rule of thumb of affordability as a basis for establishing project standards, project costs and project beneficiaries. See also Lee (1985) for
a detailed discussion on misinterpretation of affordability, and England and Alnwick (1982) for an analysis of how much low-income households

can afford for housing.

19J;zirgensen (1977) asserts that, rather than need expressed in some physical terms, it is the ability and desire of individuals to change their
existent housing situation, i.e., demand, that can be measured. He adds that to say "demand” is "need" expressed in terms of purchasing power is
simplistic and does not suffice for those concerned with economic and physical development plans.

20world Bank (1993) affirms that spending for housing, like that for most other commodities, increases with household income in every urban
society.
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constructed. and on the ability and willingness of people to pay those prices or the corresponding
rents (RoK., 1970).2!

The prevailing urban housing deficiency represents a market in disequilibrium, where supply
falls far short of demand. Housing demand is repressed and biased because incomes are low and
their distribution inequitable. Housing investors respond to this repressed demand by not
investing 1n low-income housing, unless incentives to producers and suppliers make such
mvestments more attractive (Sennik, 1991). Certainly, in the context of a slow increase in

housing development. demand for housing in the major urban centres has raised rents to
exorbitant levels (RoK, 1994).

2.4.3 Supply

Housing supply 1s affected by the availability of resources, including urban land, infrastructure,
and building materials. It is likewise affected by the organization of the construction industry,
the availability ot skilled and productive construction labour, and the degree of dependence on
imports. Both the demand and supply sides of housing are affected by policy, regulatory and
institutional conditions (World Bank, 1993).

Drakakis-Smith (1988), however, cautions that it would be wrong to examine housing in the
South solely in econometric terms of demand and supply. Strong social and political forces
shape both sides of what is infrequently a simple equation: e.g., the demand for housing cannot
be equated with needs, even within the same city. Housing demand can be articulated through
market forces and possibly even elicit some sort of governmental response. Housing needs, on
the other hand, are considerably more difficult to define and relate to the establishment of

standards of habitation which may not be linked to income and the affordability of alternatives.

2.5 Housing Policy, National Housing Strategy and Programmes

2.5.1 Government Policy Responses

The formulation of a rational, comprehensive and co-ordinated housing policy and an
institutional framework to facilitate housing delivery for all income groups are fundamental
requisites for any country aspiring to address the problem of a housing deficit. In the absence of
such an explicit policy, there will be no framework within which housing priorities and related
development needs can be defined and this will impede the formulation and implementation of

housing programmes. The establishment of effective organization and processes for the

2111 relation to this, Turner (1976:95) underlines the importance of distinguishing between three kinds of housing demand: "The differences
between what households can do and what they will do is so great, especially within lower income sectors, that distinctions must be made
between effective, pent-up and potential demands, and the non-market demand or, competition, for public housing.” Pent-up demands are those
which could be released, or become effective, if households had access to existing options at prices that are commensurate with costs and

income.
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formulation of housing policies is consequently of paramount importance and should be a prime

objective of any agency responsible for housing delivery.

National housing policies in the South show considerable variation in terms of specific objectives
owing to many factors. including economic conditions, social and political pressures, and the
existing housing stock.™  Still, just as it has been possible to distinguish the primary causal
factors of poor housing conditions in any country, so has it been possible to identify certain
objectives which are crucial to any national housing policy. These are summarized by Ligale
(1977) as:

(1) housing production for the lower income group as a priority;

(1) the opportunity for low-income households to own houses;

(111) a housing programme offering reasonable choice of environment;

(1v) a sound financing policy as well as encouragement of savings;

(v) an effective construction industry striving towards a reduction of construction costs;
(v1) areasonable programme for prevention as well as rehousing of squatters; and

(vi1) enforceable rent controls or their repeal.

Despite notable progress in most fields of national development, housing remains an elusive
matter and a paramount challenge to the Government. The formulation and implementation of
housing policy has been unable to keep pace with the demand, thereby resulting in huge housing
deficits (RoK, 1979; Syagga, 1989; Macoloo, 1992). We will now discuss the housing policy of

Kenya in some detail.

2.5.2 Evolution of Housing Policy in Kenya
Manifold perspectives of the urban housing problem in the South can be found in the literature,
including the following which Macoloo (1988:161) maintains have significantly influenced

housing policy formulation and implementation in Kenya:

(i) the urban housing problem is caused by rural-urban migration, and the solution apparently
lies in curbing this population relocation;

(ii) the problem lies with the effects of inflation and global economic recession which have
resulted in financial emasculation of local authorities; and

(iii) the scarcity of suitable land for urban housing is a major cause of the problem.

22Jagun (1989) contends that many housing policies in various political systems are seen in the form of legislation and regulations without any
conceptualization of what these legal requirements fully imply. This position is true of virtually all Southern countries and makes housing policy

objectives difficult to achieve.
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Stren (1972) also argues that, because the economic structure changed less rapidly than the

political system from the 1950s to the beginning of the '70s, continuity in housing policy was
more marked than innovation.

2.5.3 Housing Policy and Programmes Prior to Independence

Housing policy in the intenwar vears

During the interwar period the government's approach to the problems of the indigenous urban
population was essentially administrative: the objectives were maintaining law and order,
ensuring the collection of tax. and keeping in contact with the shifting migrant population.
Prevalent attitudes during the period were that the only Africans who should be permitted to live
in towns were those who has come for "the legitimate purposes of employment or trade" (Stren,
1972:58). Not all the work of the administration could, however, be subsumed under the
maintenance goals alone. Thus, in 1930, the system of land tenure whereby Africans in
Mombasa could be evicted and rendered homeless, should the land be required by the owners for
other purposes. was noted with alarm. Other problems were also discussed, including the high
rate of tax which African householders were expected to pay. Although the administration
assumed the main responsibility for African affairs in Mombasa, it often took the advice of the
public health authorities. who were always concerned with insanitary and overcrowded
conditions in the African areas. Indeed, a constant preoccupation of the health authorities in all
towns was the prevention of plague, and it was frequently argued that the low standards of
housing were the cause of rat-borne disease. But despite the growing concern of many officials
to improve African urban conditions, an explicit policy did not begin to emerge until the post-

war period (Stren, 1972).

The government's failure to address African urban problems resulted in a series of strikes in
Mombasa in mid-1939. A Commission of Inquiry with wide terms of reference was
subsequentlv appointed and identified three genuine grievances (Stren, 1972:60): (1) the
inadequacy of pre-strike wages for housing and living expenses; (i1) the low earnings of casual
labourers; and (iii) large numbers of irregularly employed or unemployed men. Of these, housing
was given the greatest attention. The Commission analyzed the problem from three
aspects—Iliving conditions, wage levels and cost of living, and employers' legal obligations. No
attempt was made to address specifically the question of sub-standard wages as this would have
threatened the whole economic structure of the colony. Instead, employers were reminded of
their legal obligations to provide housing or a housing allowance for all lower paid workers. The

inauguration of a public housing scheme for the labourers of smaller employers was also
advocated (Stren, 1972).
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The war and post war vears

Stren (1972) observes that it is commonly submitted that the colonial regimes were reluctant to
discontinue a system which did not permit Africans full participation in urban life. But as early
as 1939, 1t was being suggested that the 'better type' of indigenous worker should be encouraged
in Nairob1, and accommodation provided for him and his family. Two years later, it was
recommended that: local authorities provide housing at sub-economic rents; the legal obligations
of employers to the workers be more strictly enforced; there be provision for Africans to build in
town in temporary materials; and semi-rural 'garden villages' outside the municipality where the

worker and his wife could cultivate a small plot be established.

Before the end of 1942, a Central Housing Board and a special fund to make loans to local
authorities were established. A new Housing Ordinance became law in December, 1943 which
gave high priority to African urban housing. It was however realized that it would probably be
impossible to construct ‘reasonable housing' unless some form of subsidization was adopted.
With the principle of government responsibility for African urban housing embodied in the
administrative machinery, future public decisions would deal with more specific issues, such as

subsidies and house types and standards (Stren, 1972).

A report published in early 1949 stressed the importance of economic housing, encouraging
Africans to acquire their own homes, and the physical planning of residential areas to minimize
the distance and expense of travelling to work, Two memoranda later the same year dealt with
some of the administrative issues that might be involved in a reorientation of policy, including:
the appropriate term of lease on government land (decided at 33 years); the division of
responsibility between the central government, municipalities and employers; and appropriate
building standards. A central assumption was that, with some exceptions, Africans were not
town dwellers; thus housing would continue to be the responsibility of the public sector and

accommodation would have to be subsidized (Stren, 1972).

By 1950 it was apparent that a comprehensive reappraisal of African urban housing policy was
needed. Until this time most public housing was sub-economic,” but unless wages rose
significantly, economic rents on dwellings built to 'reasonable standards' would be unaffordable
by Africans. The Vasey Report proposed that, while subsidies would be necessary in the short
term, the government should encourage African-owned housing instead of only rental schemes.
The report was planned as a guideline for the development of new housing schemes given the
constraints imposed by a lack of African capital resources, existing planning by-laws and

standards, and experience elsewhere. The report suggested that an area be set aside in every

2The rents paid by African tenants did not meet the combined fixed and recurrent costs born by the authorities.

26



The Urban Housing Situation in Kenya

urban centre tor African housing, and zoned for employer-built, private, or public housing
schemes. Those who were granted land by the government should be allowed a 40 year lease,
which could be extended an additional 25 years if the land was not needed for other purposes.
Rents on the land should be minimal, and maintenance the responsibility of the occupier,
although special public health regulations would be applied. Loans and arrangements to cheapen
the cost of materials for those building their own dwellings were encouraged. Where it was
necessary to allow construction in temporary materials, a permanent concrete plinth should be
required. and at the ¢nd of ten years building in permanent materials should be insisted upon
(Stren, 1972).

By the mid-1950s. the clements of a national housing policy that would persist had been largely
established. In its broadest aspect this policy had stabilization and labour efficiency as its
principal goals: to realize these objectives the government looked to increased family housing,
neighbourhood planning. economic rents, higher wage levels, improved social amenities, and
residual controls over urban migration. As part of the cognitive map of local and national
officials. the elements of this policy provided a context and an evaluative framework for diverse
schemes (Stren. 1972).

Early colonial attitudes towards housing of the African population were characterized by
restrictive rural-urban migration measures which permitted only the actual labour force into
towns, 1.e. a majority of single males. There was no comprehensive housing policy formulated to
serve the interests of these indigenous urban dwellers; the men were regarded as transient
migrants who had come to supply much-needed labour, leaving their families in the rural areas to
which they would return. The only official document relating to housing provision was the
Employment Ordinance which required that employers provide either proper housing for their
employees or for the rental of proper housing accommodation.”® Most housing constructed
during this time was thus in keeping with the colonial government policy which promoted single
room unit construction for the temporary male residents, known as 'bedspace' or 'bachelor’

accommodation, with common facilities (Njau, 1977; Obudho and Aduwo, 1989; Malombe,
1992).

In the early 1940s, there was a growing problem of housing in urban areas which the authorities
could not ignore. A Central Housing Board (CHB) was consequently created in 1943 to address
the matter; it aimed at promoting house ownership in addition to local authority rental housing.

In the late 1950s the Royal Commission Report led to a change in population policy towards the

24There was no definition of 'proper’ accommodation in the Ordinance, nor mention of how the requirements would be enforced. Many
employers complied with the legal obligation by offering accommodation allowances to their employees. A few, including the Government,
local authorities and parastatal organizations constructed some housing, mostly in the form of single room dwelling units (Obudho and Aduwo,

1989).
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stubilization of Africans in urban areas. The CHB was thus very active in providing housing to
consolidate Africans by making them property owners; this marked the beginning of the

provision of public rental housing in the major urban centres (Njau, 1977; Malombe, 1992).

Another significant aspect of housing policy before independence was the development of
informal settlements. These settlements emerged primarily due to the shortage of housing for
urban dwellers. and were initially developed mainly by individual households (Malombe, 1992).
However. Obudho and Aduwo (1992) maintain that squatting and the development of informal
settlements in Kenya are the result of broader colonial and post-colonial economic structures
which developed both the formal and informal rural and formal and informal urban spatial

structures.

2.5.4 Housing Policy and Programmes after Independence

The advent of Independence in 1963 found an already existing housing problem in Kenya.25
Recognizing the gravity of the predicament, the new Government commissioned a United
Nations mission in 1964 to evaluate short- and long-term housing needs, and prepare guidelines
upon which a comprehensive housing policy could be formulated within the framework of
cconomic and social development planning. The report (Bloomberg and Abrams, 1965:3)
affirmed that the country was experiencing "a serious housing problem, particularly in its cities",

as a result of:

.. migration to cities from rural areas; the pressures of overcrowding and housing shortage; a lack of capital
with which to build houses and disparities between what the average urban family can pay for the shelter and
the cost of producing it. (Bloomberg and Abrams, 1965:1)

Subsequent to the publication of the report, the first comprehensive housing policy for Kenya
was enunciated in Sessional Paper Number 5 of 1966/67 entitled "Housing Policy for Kenya"
(RoK, 1966). It pronounced, inter alia, that the Government would adopt a policy of organizing,
in collaboration with local authorities, a programme purposed to develop housing projects which
would provide essential housing and a healthy environment to urban dwellers at the least possible
cost to occupants. Also endorsed were recommendations for the establishment of a national
housing authority to co-ordinate housing programmes, in particular those relating to local
authorities (Majale, 1985). Low-income urban housing was a primary consideration of the

policy.26 Specifically, it stated:

258)’ most indices Kenya experienced an economic slump between 1957 and 1965, during which time the rate of gross capital formation fell.
This is patently reflected in the decline in private building construction in the main towns; public schemes did not offset the inability of the
private sector to provide housing during this period (Stren, 1972). In accordance with laws of supply and demand, rents also spiralled (Macoloo,

1988).

26 Rural housing was left to the initiative of individual households.
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It towns are not to develop into slums and centres of ill-health and evil social conditions, low income urban

housing and slum clearance must continue to form the major part of the nation's housing programme . . .
(RoK. 1966:7).

In 1966. in accordance with the recommendations of Sessional Paper Number 5, the Government
created a separate Ministry of Housing to formulate future housing policy, while the National
Housing Corporation (NHC) was established in 1967 as the executive arm of the Government
through which all public funds for housing would be channelled. The Housing Finance
Company of Kenya (HFCK) was also instituted in 1967 to provide funds for middle and high
income mortgage housing whether developed by NHC or other private developers. The Housing
Research and Development Unit (HRDU)™ of the University of Nairobi was likewise founded in
1967 to carry out research on technical, economic and social aspects of housing. Also
constituted 1n 1967 was the Rent Restriction Tribunal (Majale, 1985; Syagga, 1989).

2.5.5 Housing Policy, Strategies and Programmes in Development Plans
2.5.5.1 1964-1970 Development Plan

No priorities regarding urban housing were detailed in the First National Development Plan in

n

independent Kenya. However, the focus on the issues of migrant shifts from rural areas and the
inability of the populace to secure urban housing of reasonable quality and quantity was
indicative of the Government's concern with the matter. Despite the Government's cognizance of
the financial constraints of the urban poor, it discouraged any form of subsidy in housing
development. The Plan acknowledged that the public finance for housing in the order required to
keep pace with the urban increase in population was not available. Alternative ways in which
adequate housing could be provided were however identified: (i) the per capita cost of housing
had to be reduced substantially—site and service schemes and self-help housing were
recommended in this respect; and (ii) as much capital as possible had to be induced from the
private sector.”> The housing co-operative society was also cited as an auspicious method of

channelling private savings into housing investment.

2.5.5.2 1970-1974 Development Plan
In recognition of housing's strategic role in ameliorating living conditions and improving the

country's economic performance, the Government declared:

The prime objective of Government policy in housing is to move towards a situation where every family in
Kenya will live in a decent home, whether privately built or state-sponsored, which provides at least the basic
standards of health, privacy and security. (RoK, 1970:513)

27Now known as Housing and Building Research Institute (HABRI).

28The Plan noted that site and service and self-help schemes were both methods of doing this (RoK, 1964).
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The Plan. however, acknowledged that even with a sustained maximum effort in planning,
finance and administration. combined with rapid increase in residential construction, it was
improbable that the objective would ever be realized. It further recognized that until the
fundamental problem of inadequate incomes of multitudinous households was alleviated, decent
housing—along with the additional elements of minimally adequate standard of living—would
remain beyond the reach of most of the population. Still, the Government's stated housing policy
was to utilize all available resources in a manner to achieve the maximum possible improvement
in the housing stock over the Plan period. This was to be achieved through, inter alia: the
introduction and expansion of programmes for promoting housing; loans to local authorities for
housing development: direct construction of housing where local authorities could not undertake
it: pilot schemes: participation in the financing of private housing; assistance to companies
undertaking employee housing projects; improvement in housing design, with emphasis on the
utilization of local materials; and research into housing markets and constraints on supply,

especially in finance. the contracting and building industry, and in building codes (RoK, 1994).

2.5.5.3 1974-1979 Development Plan

The Plan affirmed the Government's intention to streamline the design and construction of
housing through the adoption of Government-determined standards. Also advocated was action
against the proliferation of urban informal settlements and slum eradication through resettlement
and improvement of sub-standard housing. Mainly due to careful analysis, political sensitivity,
and the intervention of international aid agencies such as the World Bank, informal settlements
were officially acknowledged, and it was stated that they would not be demolished without
alternative accommodation for residents being provided. The Government also markedly
departed from providing completed housing units to providing incremental site and services

schemes in addition to settlement upgrading programmes.

2.5.5.4 1979-1983 Development Plan

The Plan affirmed that despite notable progress in urban housing development, it remained a
significant challenge to the Government; the extreme housing deficit, overcrowding, and
proliferating informal settlements patently manifested this predicament. The deficiencies in

infrastructure provision that characterized these settlements created an unacceptably low standard

of environment.

Carrying forward several unattained objectives of the previous plan period, the Government
specifically aimed to: (i) increase the urban housing stock to meet the demand resulting from
urban population growth; (ii) meet the existing urban housing deficit; (iii) ensure that housing
produced benefited the lowest income groups in particular; and (iv) maintain a healthful and safe
environment. The Plan noted that although site and service schemes were one way of alleviating

the low-income housing problem, many people objected to them on social or cultural grounds;
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the urban housing programme however also included an upgrading programme aimed
specifically to improve the standard of dwellings in informal settlements. While appreciating
that rent levels should be determined by market forces, the stated Government policy was to
preclude the exploitation of tenants through extortionate charges and unjustified evictions by
unscrupulous landlords. Rent levels were thus to kept under review and some measure of rent
control imposed: but it was recognized that ultimately the solution to high rents was increasing

the housing stock. and rent policy would accordingly be geared towards this end.

2.5.5.5 1984-1988 Development Plan

The primary objective of the Government's housing policy remained the provision of adequate
shelter for all. In light of past impediments to shelter delivery efforts and the need to mobilize
domestic resources for equitable development, the main policies and objectives were: (i) to
promote self-help housing construction; (ii) to formulate and adopt realistic, performance-
oriented building standards, particularly for low-cost housing; (iii) to intensify research on and
use of local building materials and construction techniques; (iv) to promote the development of
flats for sale through revised legislation; (v) to safeguard the interests of tenants and landlords
through the regulatory framework; and (vi) to explore the feasibility of instituting a housing levy
whereby employvers contribute towards a Consolidated Housing Fund. Site and service schemes
and settlement upgrading remained the principal strategies for providing housing for the low-
income majority, together with civil servants' housing, co-operative housing and private sector

participation.

2.5.5.6 1989-1993 Development Plan

The Plan affirmed that the provision of decent housing for every household remained a long term
objective of the Government. Various strategies and programmes aimed at achieving this goal
had thus been adopted, including: individual housing development, tenant purchase schemes,
rental accommodation, and settlement upgrading. The Government had concomitantly been
working towards the elimination of various constraints to urban housing development, including:
rapid growth of urban population; availability of land; inappropriate building by-laws and
standards; cost of building materials and construction finance; and inadequate financing
mechanisms. During the Plan period, the Government aimed to: (1) ensure the mobilization of
more funds for housing development; (ii) address the problems of scarcity and cost of urban land,
as well as insecurity of tenure; (ii1) ensure the provision of basic infrastructure through the local
authorities; (iv) review laws and regulations impeding housing development, and existing rent

policies which have discouraged housing development.
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2.5.5.7 1994-1996 Development Plan?’

The Plan enumerated various measures aimed at addressing the growing housing deficit:
(1) upgradation of informal settlements: (ii) mobilization of finance; (iii) establishment of a
monitoring and evaluation mechanism; and (iv) dissemination of low-cost building by-laws and
planning regulations. The Plan affirmed that the GSS would continue to constitute a strong basis
for Government action in the pursuit of adequate shelter for all, and more emphasis would be
placed on the creation of an effective regulatory framework and the provision of essential public
frastructure and social services.  Also, in the Plan, the theme of which is 'Resource
Mobilization for Sustainable Development', the Government proclaimed it will take the
following steps required to launch and guide Kenya's transition to sustainable development
(RoK., 1994:172):

® the assessment of environment and development conditions; linkages and trends will be
established and made operational during the Plan period;

® cnvironment will be incorporated into the mandates of all major and economic sectoral
agencies:

® environment will be integrated into key economic and sectoral policies, plans and decision-
making:

® environmental and equity impact assessments will be built into the approval process for new
policies and projects:

® environmental laws will be streamlined, strengthened and enforced;

® the use of economic incentives and disincentives will become central to policy formulation
and decision making at all levels of Government;

® special reports will be issued on progress made and needed for achieving sustainable

development.

2.5.5.8 1997-2001 Development Plan

The Plan identifies finance as a major constraint to an effective urban housing supply.
Additional constraints include: (i) local authority by-laws, obsolete building regulations and
zoning laws that make housing costly and abet non-adherence to regulations; (ii) lack of adequate
infrastructure to facilitate private sector involvement; (iii) scarcity of suitable land, especially
serviced land; (iv) lack of comprehensive land use and housing policy as well as limited

community participation in planning; and (v) limited institutional capacity in both central

29The period covered by National Development Plans was reduced from five to three years in accordance with the revised budgeting procedures
of the new Public Investment Programme. The shorter time frame was said to be additionally advantageous in that overall Government policy
would be reviewed more frequently and be able to respond more rapidly and flexibly to the escalating scale and pace of change in the 1990s.
The overall theme of the Plan, "Resource Mobilization for Sustainable Development”, affirmed the Government's commitment to addressing key
environment and development issues and launched Kenya's transition to sustainable development (RoK, 1994:39).
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Government ministries and Local Authorities. In addition, adequate co-ordination of actors often

leads to duplication of etforts.

The Plan recognizes the policy implications of these constraints, and that visionary and
comprehensive action will be necessary on several fronts, including: financing, land issues,
technological aspects. and environmental issues. Comprehensive policies with respect to urban
housing. slum upgrading. improving infrastructure for informal housing, and rehabilitation of

urban residential infrastructure will also be essential.

A plan of action aimed at addressing the above constraints and realizing the twin goals of
adequate shelter for all and sustainable human settlements in an urbanizing Kenya was
formulated by the Government in 1995. Prepared in consultation with the local authorities, the
private sector, NGOs. CBOs and other stakeholders in the shelter and human settlements sector,
the plan constituted Kenya's contribution to Habitat II. It incorporates support programmes for
capacity building. enhanced participation of communities and civic engagement, and will provide
the basis for addressing shelter related issues. Policies relating to specific problem areas outlined
in the Plan (RoK, 1997:167) are as follows:

® As infrastructure provision threatens to be a persistent constraint to upgrading shelter: (i) the
MPW&H will formulate a comprehensive long term plan for upgrading all slums and squatter
settlements in major municipalities; (11) the MLG, in conjunction with Local Authorities, will
produce a plan of action to rehabilitate dilapidated residential infrastructure as well as
guidelines to boost rates to cover subsequent maintenance costs; (iii) a comprehensive plan to
upgrade the infrastructure in informal but permanent housing estates in the major towns will
be prepared by the MLLG, MPW&H and the relevant Local Authorities. These plans of action
will all be in place by January 1998.

® To address problems relating to land: (i) the MLS will review and revise procedures for
providing and transferring title deeds in urban areas to expedite the process; (ii) the MoF will
consider tax reforms to reduce speculative land purchases; (i11) the MLG will review zoning
laws and land use regulations in all municipalities to ensure conformity to market conditions;
and (iv) urban development will be integrated with the servicing of urban land.

® As want of a comprehensive land use and housing policy has been a major limitation to
planning, the MPW&H and the MLS will formulate a comprehensive plan incorporating
needs for rural-urban balance, industrialization and urbanization during the first two years of
the Plan.

e To overcome the constraint of inadequate institutional capacity at both central and local
Government level in the implementation of shelter policies: (1) the regulatory framework will
be reviewed by 1998 in order to promote private sector participation, and the public sector
will likewise be re-organized to allow NGOs and CBOs to fill in institutional gaps;
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(i1) productivity-based remuneration and improved training will be introduced to enhance the
productivity of employees. in addition to explicit rules and procedures to assist personnel
carry out their duties.

® To address the environmental impacts of shelter provision, the National Action Plan's policies

with respect to legislation, institutional framework and linkages will be incorporated in all

housing policy documents.

It is anticipated that the combined impact of the implementation of these measures will improve
incentives for the private sector to mobilize resources and to invest in the housing sector (RoK,
1997).

Government housing policy has been subject to considerable revision in subsequent

Development Plans. The following consistent aspects of its execution however are especially
noteworthy (RoK., 1987):

® Government has consistently defined its role as assisting the lowest income households to
obtain adequate shelter.™

e While some attention has been given to upgrading and expanding the housing stock in rural
areas. government efforts have primarily been directed to urban areas.

® The private sector has been consistently called upon to participate in housing provision for the

low income urban majority.

Within the general housing policy framework, there has been a significant evolution which has
included the following amendments: (a) greater rationalization of public delivery of housing;
(b) increased concentration of resources on the lowest income group; (c) stronger emphasis on
cost recovery (poor performance notwithstanding); (d) more emphasis on smaller urban centres;
(e) enhanced encouragement of private participation in the development of formal sector low cost
housing; and (f) demonstrations in donor-assisted projects of greater responsibility of Local

Authorities for defining appropriate housing interventions (RoK, 1987).

2.5.6 National Housing Strategy for Kenya 1987-2000

Housing programmes designed to benefit the urban poor majority, especially those residing in
informal settlements, can only be successful if formulated within a comprehensive shelter
strategy which defines priorities, makes provision for resource allocations and integrates the
various sectoral components and programmes. Thus essentials for an integrated shelter strategy

include: (i) clear policy objectives; (ii) an understanding of shelter conditions and housing

30The 1989-1993 Plan (RoK, 1989:24) elaborates:" The adequacy of housing is determined not only by the shelter and contiguous facilities it
provides but also by the entire system of supportive and facilitative infrastructure and services, including accessibility to the work place and

social facilities and amenities”.
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markets at national and local levels; (iii)a perception of the interrelationships between
components of the shelter programme and of the way in which the overall results are affected by

the deficiencies in any one component; and (iv) the capacity to mobilize resources so that they
will be readily available when required (UNCHS, n.d.:38).

Various strategies and programmes aimed at alleviating the acute shortage of housing in urban
areas have been adopted by the Government since Independence in 1963. The present National
Housing Strategy (RoK. 1987) was formulated with the objective of producing a concrete plan of
action tor the period 1987-2000 by which the public and private sectors working together with
the international community would be able to produce a significant volume of housing,
infrastructure, and community facilities of acceptable quality. The major principles guiding the

formulation and implementation of the Strategy include:

® The achievement of the maximum addition to the stock of acceptable housing;
® The targeting of the lower income groups as the focus of Government actions;

® The exploitation and promotion of the resources of the informal sector to contribute more to

the production of acceptable housing.

Although high-level political sponsorship in initiating the strategy development process is pivotal
to a successful outcome, the strategy process failed to mobilize and benefit from direction and
endorsement at the political level due, in part, to time constraints.”’  Nevertheless, the Strategy
has constituted the basis for subsequent policy development. An enabling approach in which
public-sector resources are to be utilized to remove constraints which are preventing the total and
effective mobilization of community, non-governmental and private resources is specified in the

strategy document.

2.6 Institutional Framework

The existence of appropriate institutional arrangements is essential to the formulation,
implementation, monitoring and evaluation of shelter policies. In Kenya, the institutional
arrangement is defined through a framework of public and private agencies, whose work is
supplemented by efforts of international agencies, NGOs and CBOs. In the absence of effective
co-ordination of all these agencies, their proliferation may in itself be an impediment to making

housing accessible to the poor due to negative externalities such as inter-agency conflicts

(Macoloo, 1994).

31The Strategy was formulated within a constricted framework so that it could be presented at the Tenth Session of the United Nations
Commission on Human Settlements in 1987 (the International Year of Shelter for the Homeless).
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The development of housing in Kenya is organized through three different government agencies:
(i) the Ministry of Public Works and Housing; (ii) the National Housing Corporation , which is
under the Ministry of Public Works and Housing; and (iii) local authorities. The Ministry is
responsible for the development and administration of Government housing policy and

programmes; with the exception of civil servant pool (rental) housing, it does not directly execute

any actual housing development.(RoK, 1987).

Funding for housing development comes from national appropriations in the form of loans and
external assistance, and has ordinarily been channelled through the NHC. Nevertheless, the local
authorities remain the principal actors in the housing domain. Local authorities, in conjunction
with the District Health Officer. control building and sub-division standards applicable in their
jurisdiction. In the largest urban centres, they manage their own project development, while in
the smaller ones the NHC undertakes this task on their behalf. Local authorities are also eligible
to apply for loans from the Local Government Loans Authority (LGLA) to enable them to
improve services in their areas of jurisdiction. They assume control of projects developed by the
NHC (both rental and site-and-service schemes), and are responsible for collecting rents and
mortgage pavments which are subsequently used to pay off NHC project loans. They are
likewise responsible for the maintenance of completed projects—which they have had great
difficultv in managing. All housing development with Government funds is implemented with
considerable subsidies—both below market interest rates on loans and low or no charges for
land.”> Moreover, costs for local authority owned and managed rental housing are determined on
a historical basis™ and are commonly well below market rates for comparable units. While local
authorities have been quite sedulous in collection of rents, they have been less successful in

recovering costs for projects built for owner occupancy (RoK, 1987).

Land administration is under the authority of the Commissioner of Lands, who heads the Land
Department in the Ministry of Lands and Settlement. The Commissioner administers the
alienation of land for housing development, the registration of titles and deeds; and oversees
valuation for fiscal purposes. Responsibility for land use control and town planning is shared
between the Commissioner and the Director of Physical Planning at the national and local
levels.™ Responsibility for urban infrastructure and services lies principally with the local
authorities and the relevant Ministry which operates water supply and sewerage networks in

urban centres where these are not operated by the local authorities (RoK, 1987).

32Where donor funds are involved, interest rates are based on borrowing terms and are higher, but are nevertheless below market levels (RoK,
1987).

33For this reason, rents can vary significantly between housing projects depending on when they were constructed (RoK, 1987).

34Nairobi and Mombasa have their own planning departments, while the Physical Planning department provides assistance to other local
authorities.

36



The Urban Housing Situation in Kenya

2.7 Constraints to an Effective Housing Supply

The human settlements conditions of most Kenyans, especially in urban areas, have deteriorated
in the last few vears. This has been largely due to the economic hardships and rapid population
growth. coupled with increased rural-urban migration, with which the country has been
confronted.  Moreover, both Government and private sector expenditure on housing have
reduced significantly. These factors, among others, have constrained the provision of adequate
housing considerably, resulting in the proliferation of informal settlements in most urban areas.
A progressive increase in construction costs has further contributed to the observed overall
insignificant increase in housing units completed by both pubic and private developers (RoK,
1994) .33

The six major components in the housing process are: land, finance, the construction
industry/labour. building materials, infrastructure, and the legal and regulatory framework.
Supply-side distortions arise mainly from policies affecting these inputs (Tipple, 1994b; World
Bank. 1993). Indeed. the most apparent constraints to the supply of low-income-housing
identified in the 1994-1996 Plan (RoK, 1994) are: difficulties in access to land; lack of credit
facilities: anachronistic building standards and regulations; and lack of information on innovative

building technologies for inexpensive and affordable housing.3¢

2.7.1 Land

The provision of adequate land for housing and other economic and social needs is the essential
challenge facing urban administrators (Earthscan, 1983). Land is widely recognized as the
principal component in housing provision, whether for the rich or poor. For conventional
housing markets it is commonly the single largest cost factor, whilst for the poor, obtaining
tenure has long been considered to be their foremost priority. This assumption has been the
fundamental precept on which numerous low-cost housing programmes have been founded and
have foundered (Drakakis-Smith, 1988). If maximum potential delivery of affordable housing
for all urban households and methodical industrial and commercial development are to be
realized. it is imperative that urban land markets operate efficiently, and that constraints to such
systematic development are removed. However, urban land development issues are highly
complex both in theory and practice due to interdependencies, specificity of locational advantage,

transfer costs and market imperfections (Ondiege, 1992).37

35 At the same time, the 1994-1996 Plan (RoK, 1994) maintains that the municipalities, National Housing Corporation (NHC) and private
developers have played a pivotal role in increasing the urban housing stock.

36The 1994-1996 Plan observes that women are all the more affected by these constraints.

37Yahya (1988) conversely holds that land transactions and land prices are a good barometer of a city's prosperity and general well-being, and
further maintains that the related phenomena and processes are easy to study, measure and record.
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The 1994-1996 Plan affirms that land is not only a fundamental factor of production, but also
finite 1n size: it therefore requires proper planning and management. The inelasticity in supply of
urban land has made it a major constraint in urban housing development.38 The 1979-1983 Plan

(RoK, 1979:171) summarizes the situation:

One of the biggest problems facing housing development in urban areas concerns land. The servicing of
urban land and the whole mechanism of urban land assembly is proceeding at a very slow pace ... In
particular. the shortage of land with minimum services for low-cost housing is a major bottleneck to the
production ot authorized housing.

Prospective developers with the requisite finance have indeed failed to acquire land (Etherton,
1971: RoK, 1983; 1986).

2.7.1.1 Land Tenure, Land Administration and Land Use Planning

Provision of suitable land being a fundamental factor in housing development, different systems
of land ownership have significant implications. Land in Kenya can be held under three
categories of rights: freehold land, leasehold land and customary rights.3° Freehold land confers
absolute title to the owner subject to legislative restrictions,*® while leases for urban land are
limited to a maximum of 99 years.#! Customary rights, based on communal ownership and
sharing. exist for land held in trust by county councils for various tribes. The tenurial system
confers rights of ownership which have to be compensated for if land has to be acquired for
public purposes. The institutional framework for land acquisition is well established at both the

national and local government levels (UNCHS, 1985a).

Although success has been achieved in the area of survey and mapping, little has been achieved
in textual data management for land administration and registration.42  Still, available
information indicates that public land reserves are diminishing rapidly and have almost been

exhausted in urban areas.*3 Public acquisition of land for housing development has proved to be

38C0ntrarily, Jgrgensen (1977) contends that land as a factor of production of housing is not a major constraint anywhere. Although it may be
costly and its location less than ideal, technically this can be solved even in extreme cases of congestion as Hong Kong, Singapore and New
York. Hardoy and Satterthwaite (1989:101) similarly assert: "In most cities there is no lack of underdeveloped or partially developed land on
which low-income housing -sites could be developed. . . " Jones and Ward (1994) similarly affirm that land is quite freely available, albeit

through illegal modes of acquisition.

39The land-tenure system in Kenya appears to have evolved out of the initial superimposition of a settler economy over a territory in which
various tenures and land laws already existed, and the subsequent need to transform a former colony into a modern state where land and other

resources are controlled by indigenous peoples (UNCHS, 1985a).

4OPertinent legislation includes the Land Control Act, Cap. 302 of 1967, the Land Acquisition Act, Cap. 295 of 1968; the Land Planning Act,
Cap. 303 of 1968; and local building Codes.

HUrban leases impose restrictive conditions on transfer, sale, subletting or any other form of disposal of land; they restrict subdivision to
uneconomic sizes; make the provision of services on subdivision mandatory; and require compliance with building codes and development

within a specified period.

42World Bank (1993) notes that while land transactions occur for residential home development on a large scale in cities of sub-Saharan Africa,
governments have developed little capacity for recording these transactions. Moreover, they are hardly able to issue and register titles to these
land holdings, or to appropriate revenue for needed urban infrastructural development from these land assets.
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a costly and protracted method of making residential land available. Complex legislation and
procedures relating to subdivisions, registration and planning approval, in addition to inadequate
resources and personnel have constrained public agencies from meeting the demand for new
urban residential land, and generally impeded various development activities (RoK, 1994). Due
to the great demand for land for urban development, most plots are allocated unsurveyed; hence

the development of illegal subdivisions and predominance of uncontrolled and autonomous land
development practices (Karirah. 1993).

2.7.1.2 Urban Land Use Policy and Management

Land use policy in Kenya relates to a regulatory framework that governs the rights and
obligations ot landowners together with guidelines to ensure optimum utilization of available
land 1n both rural and urban areas. The Government's strategy towards this object is to ensure
that all land is planned. surveyed, adjudicated (where applicable) and registered with a view to
issuance of titles.  This provides security of tenure and encourages investment in and
development of land which. in turn, leads to increased productivity, general rise in economic
growth. higher incomes and improved standards of living. Considerable progress has been made
in this respect using various policy instruments, such as the designation of 'Growth Centres',
'Service Centres' and 'Rural Trade Centres' (RoK, 1994; 1997)

As the success of the above policies is contingent upon the preparation of Land Use and Physical
Development Plans. the 1994-1996 Plan (RoK, 1994:111) proposed to address the following
constraints: inadequacies in planning information and data; lack of prompt provision of
infrastructure to facilitate ready development of planned areas; and lack of statutory powers to
enforce the implementation of physical development plans. In the light of these constraints and
in order to eliminate impediments to the implementation of an effective land policy, the
Government will create an enabling environment involving all interrelated agencies to promote
efficient land management; direct all resources at its disposal to key areas that act as growth
poles for development; and review policy initiatives that may have constrained private sector

Investment.

2.7.1.3 Land for Residential Use and Low Cost Housing

The situation with respect to land is particularly complex and increasing the supply of land for
residential development for the lower income groups appears especially challenging. The
problem of inadequate supply of serviced land is probably the greatest constraint to expanded

production. The principle problems are (RoK, 1987):

43According to the UHS. 24.5% of residential plots in urban areas are leased to the holders by the Government while 55% are in private
ownership; the remaining 20.5% of residential plots are held under different land tenure systems (trust land, coastal land tenure system, and
squatting). These figures indicate that the Government has no effective control over most of the urban land. However, the UHS advises that
these figures should be used with caution as the majority of the respondents were not able to differentiate leasehold and ownership with certainty.

39



The Urban Housing Situation in Kenya

® The diminishing supply of public land within urban areas, which has been the main source of
land for government-sponsored projects for lower income households. Also the sale of public
land alienated for private development (for higher income use) at prices well below the
prevalent market values.

® The legal machinery governing the development of land for housing development.44

® Administrative and related resource constraints.

Within the policy framework of sustainable growth and development, the optimum utilization of
the scarce land resource is essential. The 1994-1996 Plan (RoK, 1994:100) recognizes that this

can only be realized through formulation of policy guidelines to ensure, inter alia:

® accurate development planning, land surveys and registration to enable developers to initiate
viable projects:

® transter and change of user between competing uses of land to harmonize with development
objectives:
provision of infrastructural services to facilitate faster socio-economic development;

® subdivision of private land in rural and urban areas in accordance with the laid down planning
standards and regulations; and

® regular and systematic review of planning standards and regulations.

As land for housing programmes needs to be identified and reserved for future housing
development. where Government land is available, it will be reserved for future development of
low-cost housing. Titles will subsequently be issued to the NHC, NGOs and other agencies
engaged in low-cost housing and research, in order to secure it for future low cost housing
development (RoK, 1994).

2.7.1.4 Informal Land Markets for Housing Development

As far as the provision of land for housing the urban poor is concerned, informal systems have
performed immeasurably better than legal systems (Van der Linden, 1994). Certainly in Kenya,
informal land markets generally represent the only means by which the urban poor can gain
access to land for housing. The arrangements and processes involved in the informal land
markets take diverse forms, but are primarily non-commercial arrangements which involve no

costs, such as settlements on customary lands.*> Informal commercial arrangements involve

M The legal machinery to enforce stipulated planning regulations is lacking. For example, there is no provision to prosecute a developer who
contravenes land use standards and regulations under the existent Land Planning Act (RoK, 1968). Moreover, the Government is unable to
collect land revenue due to inadequate machinery to prosecute defaulters (RoK, 1994).

45In several Southern cities for which detailed research has been undertaken on informal land markets, the non-commercial land markets are in
decline while the informal commercial land markets are expanding rapidly. Many researches evidence the increasing commercialization of

informal land markets as urban economies and populations grow (UNCHS, 1996).
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illegal transactions and do not conform to regulations.¢ It is in these informal processes and
arrangements that most problems exist, including the illegal sales of public land; substandard

land divisions where the plots are sold on a hire-purchase basis; land rentals; and land

fragmentation 1n existent settlements (Karirah, 1993).47

As informal land transactions and housing development continue unabated in urban centres in
Kenyva. the emerging pattern of land development is the generic ad hoc type resulting in informal
settlements.  Transactions involved in land acquisition through informal land markets typically
do not involve transfer of legal instruments of ownership. Consequently, problems arise when
local authority intervention in the settlements is necessitated for reasons of development control

or public health risks from lack of services and overcrowding (Karirah, 1993).

2.7.2 Access to Urban Services and Infrastructure

The rapid growth of the urban population has generated a concomitant increase in demand for
urban services. The supply of urban services has not, however, paralleled the increasing need in
most urban centres.” The deficiency of water and sanitation services and lack of other
infrastructural services such as road networks has greatly affected the economic and social
fluidity of the urban centres. There is, thus, urgent need for rehabilitation and expansion of such

services and facilities to improve the human settlements environment (RoK, 1989; 1994).

Accessibility to basic urban services by the urban poor has been constrained by a number of
economic. social. administrative and political factors. Income is the most important factor in
shaping the housing situation in any country. The amount of housing and related services that
households can afford is determined by the per capita income and its distribution among
households, along with the price of the housing itself. In Kenya, the urban poor majority are

incapable of paying for urban services because of their inadequate incomes.

The Government asserts that the adequacy of housing is determined not only by the shelter and

contiguous facilities it provides but also by the entire system of supportive and facilitative

40The illegal land system serves diverse powerful vested interests—including in many instances politicians and real estate companies (UNCHS,
1996). In Kenya, the allocation of informal building rights provides access to a lucrative source of capital accumulation and is a major resource
controlled by the local administration. These rights are informal rather than legal and represent an assurance of protection from demolition for
individual allottees. As the legality of this allocation process is at best disputable, political patronage within the public administration and wider

political system is cardinal (Amis, 1984).

47Prodger (1998) affirms that, over the last three decades, in a constantly changing political environment. the institutions responsible for
managing land in most Southern countries have failed to keep pace with the conflicting demands of sustainable development and a growing
population, urbanization, agriculture and conservation. In many cases, this has reached the point where the escalation of activity in the informal
land market is proving a major constraint to economic development, resulting in increased vulnerability of those without formal rights to the

land.

48According to the National Housing Strategy (RoK, 1987), given the fact that at least 60% of newly developed urban housing units do not have
adequate infrastructure services and that there is a one-third deficit in total units developed, then the number of dwellings receiving adequate

services each year must more than double.
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intrastructure and services, including accessibility to employment opportunities and social
facilities and amenities.  Accessibility to basic urban services by the urban poor has been
constrained by vartous economic, social, administrative and political factors. Income is the most
important factor in shaping the housing situation in any country. The amount of housing and
related services that households can afford is determined by the per capita income and its
distribution among households, along with the price of the housing itself. The urban poor
majority are unable to pay for urban services because of their meagre incomes. While they may
generally be able to construct new dwellings, they lack the capacity to provide all the related
infrastructure (RoK. 1986: 1989; 1994).

The provision of urban infrastructure has traditionally been almost exclusively the concern of the
Central Government. While local authorities are also involved, the major part of their
investments is channelled through the Local Government Loans Authority (LGLA). As
mentioned above, as urban population grows, capital requirements generally increase at least
proportionately. if not faster. However, approved public expenditures have represented absolute
decline in available resources and therefore a more marked decrease in investment per urban
resident. Mloreover. unduly high Government standards have resulted in exorbitant costs; the
unrealistic standards would require unsustainable subsidies to enable the lower income groups to
access them. As a result. higher income groups have benefited from projects originally targeted
for the urban poor (Bubba and Lamba, 1991; RoK, 1986; Syagga, 1989; Syagga, et al., 1989).

The Government stated policy 1s to provide "Water for All by the Year 2000". Current estimates,
however. indicate that 75% and 50% of the urban and rural population respectively have access
to safe drinking water. In both cases, water supply remains inadequate for domestic, industrial

and commercial uses (RoK, 1997).

The National Housing Strategy (RoK, 1987:20) identifies several interrelated constraints to the

provision of urban infrastructure:

® ] ocal authorities lack adequate finances for extending infrastructure networks to the degree
required.*

® Standards applying to both subdivisions and buildings are excessively high for the housing
developed under them to be afforded by lower income households.

® Planning and budgeting of capital works, including maintenance, is constrained by inadequate

procedures and personnel. Cost control of infrastructure projects is a further problem.

49Despite successfully collecting water, rental and other charges on occasion, the funds are not allocated to system maintenance and expansion,
but rather are diverted to meet other expenditure requirements. Consequently, loans acquired from the LGLA are not repaid.
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® Subdivision standards set by the Local Authority are typically too stringent for low income

developments. and local authorities have been largely inflexible in deviating from them.

Despite the recognition of infrastructure as public services for which the central or local
governments are responsible, it is evident that public finance source alone will not be adequate to
meet the high level of investment in infrastructure services. With a view to generating adequate
funds and lowering the cost of service provision, the Government has adopted policy options
geared towards mobilization of increased local resources; charging of market prices for services
provided; and adoption of more appropriate and cost effective standards in the development,
operation and maintenance of water supply, sewerage works and roads in urban areas. In order to
maximize available tunds. resources will be concentrated on those projects which offer lower
construction and maintenance costs per beneficiary. This will necessitate the adoption of more
appropriate standards that reflect the relative scarcity of capital and the trade-off between lower

capital costs and higher maintenance costs later (Mairura, 1992; Syagga, 1991).

2.7.3 The Building Materials and Construction Industry

The construction industry contributes significantly to the socio-economic development process in
most countries (UNCHS. 1996). It is unique in its capacity to facilitate development by
providing directly for human needs or stimulating investment, or by generating employment,
which can accomplish these objectives (Moavenzadeh, 1987). It is particularly important for
absorbing unskilled labour, giving work to the lowest income sector in the economy (Tipple,
1994a). The establishment of a close relationship between construction activity and economic
growth has demonstrated how pivotal construction can be in the process of growth and
development (UNCHS/ILO, 1995).59 A number of aspects of the organization of the residential
construction and building materials industry can have significant implications for the cost of
housing and the responsiveness of the supply system (World Bank, 1993). An efficient and
effective building materials and construction industry is a prerequisite for efficient
implementation of the housing programme; in turn, the efficiency with which the latter can be
implemented will have a positive impact on the former. However, over the years, the sector has
been increasingly constrained in its capacity to meet housing needs, especially those of lower
income households (RoK, 1979).

The building materials and construction industry in Kenya plays a critical role in the
development of the economy. The sector creates investment opportunities for Government, firms
and individuals, in addition to providing basic infrastructure such as water and sewerage, housing

and roads required for the development of other sectors. In terms of employment generation, the

50However, it has likewise led to some debate as to whether investment in construction is the cause, or merely the effect of economic growth
(UNCHS/ILO, 1995).
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Table 2.6: Annual percentage increase in building and construction cost indices*, 1993-1995

MATERIAL LABOUR TotaL COST
1993 1994 19957 1993 1994 19957 1993 1994 19951

Residential Buildings 58.5 3.8 14.3 22.3 15.3 32.2 52.8 5.2 16.7
Non-Res_identiaI Buildings 72.0 3.9 6.4 22.3 15.3 32.2 61.9 5.6 10.8
All Buildings 64.7 3.9 10.4 22.3 15.3 32.2 57.0 5.5 13.8
"Other" Construction 52.7 2.0 31.4 22.3 15.3 32.2 40.9 6.5 31.7
ToTAL COST INDEX 61.4 3.4 15.8 22.3 15.3 32.2 51.6 5.8 19.4

* From December to December
t Provisional

Source: Economic Survey 1996 (RoK, 1996:165)

sector provides opportunities from its labour-intensive technologies. In 1992, the sector's
performance deteriorated significantly; real GFCF dropped by about 14% due to depressed
investment in residential and non-residential buildings.5! This was imputable to the high cost of
building materials and other inputs, high interest rates, coupled with Government financial

austerity measures and economic recession in general. However, the sector recorded modest
growth in 1995 relative to 1994 (RoK, 1994; CBS, 1996).>2

Building materials generally constitute the single largest input into the construction of housing,
accounting for up to 80% of the total value of a simple house. In Kenya, building materials
comprise approximately 70% of the total construction cost for the improvement of housing,
infrastructure and community services (RoK, 1994). Studies in the South have evinced that up to
60% of the materials for all kinds of construction work were imported (Erkelens, 1991).5% In the
Umoja II project in Nairobi, supposedly a specially designed low-income housing project,

imported materials accounted for 36% of the total material costs (Agevi and Syagga, 1983).

The building materials industry in Kenya, like in many other Southern countries, has a number of
inexpedient characteristics. These include a high import content of some products, under-
utilization of installed capacities in many of the factories and plants, and requirement of

specialized skills to produce the materials. Some of these factories are also costly to maintain

>l construction plays a dominant role in gross fixed capital formation (GFCF) which includes the outlays of government, industries, and private
non-profit institutions for their stock of fixed assets; this includes the infrastructure for essential economic and social activities, such as the
provision of safe drinking water, adequate sanitation and power, transportation and communications, educational and health facilities, and
facilities for diverse industrial enterprises. Construction and infrastructure generally constitute between 40% and 70% of GFCF in the South.
Within the demand for construction, 35% to 40% is for residential stock, 22% to 27% for non residential buildings, and between 35% and 38%

for infrastructure. (Moavenzadeh, 1987: UNCHS/ILO, 1995).
5 2The improved performance was attributable to a number of factors, including the general economic recovery; increased commercial bank
loans to building and construction of private enterprises; the significant drop in interest rates during the first half of 1995; the stability of the

Kenya Shilling against the major world trading currencies; and increased Government expenditure on road construction activities (CBS, 1996).

53In the Housing Indicators Programme, 18 of the 52 cities considered had imported materials representing more than 20% of the value of
residential construction materials (UNCHS, 1996).
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owing to specifications for imported parts. the companies are further characterized by constraints
of hard currcncy (Svagga, 1993).

Table 2.6 presents data series on building and construction cost indices between 1993 and 1995.
The rise in construction costs in 1995 was attributable to the continued rise in labour and
matertal costs. The prices of materials including fuel, sand and aggregates, were adjusted
upwards by the suppliers during the year, contributing to the increase in material costs. Labour
costs recorded a rise mainly due to an agreement signed in 1995,54 which affected unskilled.
semi-skilled and skilled categories of workers (RoK, 1996).

2.7.4 Housing Finance

Next to land and building materials, housing finance is possibly the most important factor in
housing production—and may even be considered the most important given that adequate finance
can facilitate the purchase of the land and the materials. The extent to which housing finance is
available. the terms under which it is available, and the proportion of the population that can

obtain it significantly influences not only housing, but also cities (UNCHS, 1996).55 In Kenya:

The most obvious constraint to housing development has been the shortage of, and more particularly,
inaccessibility to funding for the middle and low income groups even where funds are actually available
(RoK. 1989:248).26

The housing finance sector comprises a three tier market which is supposed to be served by an
elaborate financial system. At the top of the income hierarchy, constituting approximately 5.2%
of the total, are households able to afford high quality housing in fully serviced neighbourhoods.
The middle income bracket, composed largely of wage and salary earners employed in the public
and private sectors and self-employed individuals, comprises about 25% of total households.
However, it is not adequately catered for in the housing market and, consequently, encroaches
into housing targeted for the lowest income bracket, which consists predominantly of low-

income earners in both the formal and informal sector who form nearly 70% of total households
(RoK, 1994).57

The Collective Bargaining Agreement between the Kenya Association of Building and Civil Engineering Contractors and the Kenya Building,
Construction, Timber, Furniture and Allied Industries Employees Union.

SSHowever, the question of whether the promotion of housing and housing finance can contribute to economic development is one on which
there is no consensus between economists. What is fairly certain is that in most Southern nations housing is accorded a relatively low priority,
and international aid agencies provide relatively little finance for investment in housing (Boleat, 1987).

56Thjs contradicts Etherton's (1971:79) assertion that: "it is the lack of land, not finance which constrains housing development in Nairobi."

57See Renaud ( 1987) for a parallel analysis of the typical three-tier structure of the housing markets found almost throughout the South which is
generated by the difficulty of obtaining finance and other major constraints regarding physical and institutional infrastructure.
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Three main sources for financing housing in the public and private sectors in Kenya can be

distinguished: formal, quasi-formal and informal financing (Erkelens, 1991).

® Formal housing finance svstems: Public sector housing is financed by the Government. Funds
from the Treasury are channelled through ministries which in turn direct them to various
institutions, including local authorities, the NHC and financial institutions. Private sector
financing of housing comes from banks, non-bank financial institutions, employers, savings
and credit cooperative societies and individuals. International agencies also provide loans for
financing of housing development.58

® Quasi-formal housing finance systems: Include the provision of finance by a legally
constituted body which does not have the characteristics of formal loan, such as employment-
related co-operatives. building groups and welfare revolving funds.5°

® Informal housing finance systems:% These involve finance with no legal basis or even written
agreements, and include flows of funds within kinship, friendship and employment

networks.6l

Fiscal and monetary policies have created rigidities in housing finance market systems and
banking regulations that have not only made it difficult for the urban poor to obtain mortgage
tacilities, but also inhibited prospective developers from obtaining bridging financing for housing
development especially for the lower income groups (Syagga, 1991).62 There have also been a
number of other constraints to the participation of formal financial agencies in housing. These
have included: the Banking Act, which authorizes only mortgage finance companies to provide
funds for the purchase, improvement or alteration of land; insistence by the Building Society Act
that societies lend only on a freehold or leasehold title; unrealistic affordability criteria; and non-
compliance with planning and building regulations for the majority of schemes in informal
settlements (Agevi, 1991). Other problems confronting housing finance institutions, as identified
by Sennik (1991), relate primarily to the age of the institution. The older establishments are
relatively liquid and have substantial resources which remain unrequested owing to the inability

of potential home buyers to afford the houses available in the market. The newer institutions

58These have included: the World Bank group (International Bank for Reconstruction and Development (IBRD) and International Development
Association (IDA)); United States Agency for International Development (USAID); and Commonwealth Development Corporation (CDC)

59Housing co-operatives that mobilize individuals' finances and labour on a community basis operate within this sector. However, they
commonly do not function very successfully (Erkelens, 1991).

60 See Boleat (1987) for a helpful treatise on formal and informal housing finance systems.

I nformal and quasi-formal sources of finance can play a significant role in low cost housing development. In the first phase of the Dandora
site-and-service project, for example, the former constituted 72% of the funds invested in housing, while the latter accounted for 25% (Agevi,

1991).

62Endeavours to provide access to credit facilities to the lower income groups and others engaged in the informal sector are not unknown.
Rural-Urban Credit Finance Company was a non-bank financial institution founded for this purpose, although not specifically for housing
finance. But, like a number of similar institutions established at about the same time, the establishment collapsed with ruinous consequences for

numerous depositors.
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have to maintain a large proportion of their credit by way of liquidity, and thus have limited
funds tor granting loans.

2.8 Legal and Regulatory Framework for Housing Development in
Kenyva

Building acts. codes and regulations are the means by which authorities control construction
activities for the purpose of ensuring safety and health in the built environment. Similarly,
standards and specifications for building materials production and use safeguard quality
production of products. These regulatory procedures largely determine the types of building

materials. construction techniques and skills to be used in a given construction process (UNCHS,
1996).

2.8.1. Building By-Laws and Planning Regulations

Numerous countries in the South have either inherited or adopted the codes and standards of the
North.6?  These largely achieved their objectives up to 1939, when urban growth was low.
However. after 1950 the situation changed; urban areas grew so rapidly that building regulations
were commonly ignored or regarded by most people as inappropriate or irrelevant (Cook, 1984).
In most cases. prevailing standards and regulations are thus obsolete and out of context, relating
little to the realities of the contemporary South (Drakakis-Smith, 1981). The negative impacts of
defects in building codes and standards on the housing situation are manifested by the low
quality of building materials and construction techniques utilized in low-income settlements
(UNCHS, 1987).

The regulatory framework controlling urban housing development in Kenya was introduced
during the colonial era and was fundamentally conceived for a White settler minority. The
predominant legislation governing the planning, design and construction of buildings in urban
areas is the Building Code of the Republic of Kenya (RoK, 1968).64 The Code comprises two

distinct local government orders, namely:

(i) The Local Government (Adoptive By-Laws) (Building) Order 1969, generally referred to as
the Grade I By-Laws; and

63Building codes and standards are a by-product of later 19th century European health Acts, the formulation of which was stimulated by the
widespread diseases and plagues of the day. Building codes, stipulating minimum basic requirements for the siting, size and construction of
residential buildings supported the health acts. By-laws under town planning legislation subsequently extended building control (Cook, 1984).

64Eor a list of additional legislation impacting on urban housing development, particularly for the lower income groups, see Appendix 4.1
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(i) The Local Government (Adoptive By-Laws) (Grade II Building) Order 1968, commonly
reterred to as the Grade II By-Laws.65

The Code, which 1s applicable throughout the country, is adoptive and not mandatory. Adoption
of by-laws 1s by resolution of the local authority; adopted by-laws (in this case building by-laws)
are effectively the same as if made by the local authority adopting them. As most local
authorities have. in fact, adopted these Orders since their promulgation in November 1968, they
govern virtually all construction of buildings within urban areas. The Code encompasses most
aspects of building. including town planning, siting and space around buildings, internal room
dimensions. building materials. water supply, sanitation, drainage, fire precautions as well as

approval procedures.

Two specific sets of by-laws which are directly concerned with low-income housing are
contained in the Building Code: (i) Scheduled Special Areas and Special Building By-Laws 215-
227 of the Grade I By-Laws:% and (ii) Grade II By-Laws.

The Grade II By-Laws assume either no services or only a limited number, and may be adopted
by any municipal or county council. The by-laws are applicable to all land within the council's
jurisdiction except where otherwise specified by the council following approval from the
Commissioner of Lands, and except where Grade I By-Laws are applicable. They control
minimum areas of plots and buildings, siting and erection of buildings; and also stipulate
minimum space standards for habitable rooms, kitchens, bathrooms and latrines. They further
give specifications for the materials and construction of foundations, floors, walls and roofs. The
bv-laws however permit the use of "temporary" materials, such as mud-and-wattle and adobe
blocks for walling, and thatch for roofing. Non-water borne sanitation is likewise permissible,
provided particular conditions are complied with. Certain regulations can also be wholly or
partially waived by the local authorities, either on advice from the Commissioner of Lands (e.g.
plot size and plot coverage in Grade II areas), or on advice from the Public Health authorities
(e.g. siting of pit latrines). Scheduling of Grade II areas requires the approval of the

Commissioner of Lands.

The regulatory framework is a constraint to low-income housing development for manifold

reasons including the following:

65Under the provisions of the Local Government Act, the Minister may by Order:-(a) make adoptive by-laws in respect of any matter in which a
local authority has power to make by-laws under the Act or any other written law; and (b) specify the extent to which the by-laws may be

adopted by any local authority, or class of local authorities.

60Clauses 215-227 of the Grade I By-Laws stipulate various specifications for habitable rooms, cooking areas, ablutions, washing areas, latrines

and refuse bins.
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The standards, which are a colonial heritage for the most part modelled on British building

regulations. are both anachronistic and incongruous within the local context. They are

generally inappropriate to the socio-economic status, needs, priorities, resources, aspirations,

and cultural values of the majority of the indigenous urban population.

® The standards have simply been imposed in the urban areas, and are consequently not in
accord with the local conditions. resources, building traditions, and socio-economic and
cultural traits of the indigenous population.

® The standards are not based on a consensus, but rather were purposed to control middle and
high income housing development, and thus do not reflect the needs, priorities, preferences
and resources of the urban poor majority.

® The standards are unrealistically high and are unaffordable not only by the majority of urban
inhabitants, but likewise by the greater number of public agencies involved in housing
development.

® The standards are for the most part material-specific rather than performance-oriented and
frequently require the use of relatively expensive, imported materials and components, which
are sometimes not readily available.

® The imposition of exorbitantly high standards is both a constraint and a disincentive for
residents of informal settlements to improve their housing conditions, and also precludes the
use of multifarious housing resources.

® Housing that is constructed in compliance with the standards has to go through tedious
bureaucratic and statutory procedures.

® There is a dearth of qualified personnel in the public agencies responsible for housing
development to ensure that standards are conformed to.

® Strict adherence to existing standards may cause an escalation in costs in the low-income

rental housing market, resulting in an increase in overcrowding, gentrification and

homelessness.

2.8.2 Undertakings to Revise the Building By-Laws, Planning Regulations. and
Housing and Infrastructure Standards

The rationale, exigency and utility of reformulating planning, building and infrastructure
standards and statutory requirements which are germane to the local context have been reiterated
consistently. Indeed, the 1979-1983 Development Plan (RoK, 1979) noted that the adoption of
appropriate standards applicable to urban housing and particularly to low-cost housing remained
an unresolved issue. There have since been various endeavours to revise planning, building and

infrastructural legislation, regulations and standards.
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Table 2.7: Annual housing production in urban areas in recent years

Assumption A* Assumption B’
Total "dwellings" produced 40,000 40,000
Total formal production 7,330 14’627
Private formal 1,702 1 :702
Civil servant housing 763 763
Other government formal 4,865 12,162
Informal production 32,670 25,373
Informal as percentage of total 82 63

. ‘ ) .
Assumption A assumes one dwelling unit in each formal sector unit;
“Assumption B assumes an average of 2.5 dwellings per formal unit for selected types of formal units.

Source: National Housing Strategy for Kenya 1987-2000 (RoK, 1987)

The comprehensive study of low cost housing by-laws commissioned by the Government in 1979
with World Bank funding was a paramount effort.6? Other noteworthy undertakings include the
review of the Town Planning Handbook by the Physical Planning Department, and the adoption
of lower planning and building standards by some local authorities in various housing projects.58
The Housing Research and Development Unit (which has since been upgraded to the Housing

and Building Research Institute) has also produced a number of pertinent research publications

The most significant initiative concerned with the issue of affordable standards to date is
"Code '92". as the revised by-laws are popularly referred to. Code '92 comprises the revised
Clauses 215-232 of the Grade 1 By-Laws which cover scheduled special areas and special
buildings. The revised by-laws are performance-oriented as opposed to material specific, as was
formerly the case. Performance codes afford builders more latitude as they need only meet
performance requirements which they can do by any admissible means. It is anticipated that the
revised standards will facilitate not only incremental improvement of the existing low-income
housing stock, especially in informal settlements, but also the construction of new affordable
housing for the urban poor majority. However, concern was expressed that the revised standards
were not low enough even before they became legally operational. Their appropriateness to

settlement upgrading has likewise been queried (Shelter Forum, 1993).

2.9 Formal Housing Sector Performance
2.9.1 Public Sector

Public sector participation in housing development is not limited to production of housing units;

it also includes provision of land and related infrastructure and services. In addition, the

67 An Interministerial Committee was subsequently constituted to formalize the modalities of transforming the recommendations into
implementable legislation. However, although approved by both President and the Cabinet in 1985, the revised by-laws have yet to be fully

implemented.

68 5 prime instance of the latter is the Umoja I Housing Project in Nairobi funded by USAID in which relaxed standards were applied.
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Figure 2.1: Urban housing requirement production in recent years
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Government is responsible for the formulation of the regulatory framework for housing
development and likewise regulates the fiscal and monetary policies. Most of the housing
produced by the formal sector has been developed by public agencies with both local and
overseas funding. The principal agencies include the National Housing Corporation (NHC),%
local authorities and government ministries that develop institutional and pool housing (RoK,
1987; Syagga et al.. 1989; Syagga, 1991).

The greater part of the housing produced with public sector funding has been subsidized with
both below market interest rates on loans and minimum or no charges for land.”® However,
subsidies have commonly failed to reach the intended beneficiaries as the housing authorities

have either ignored or been unable to devise procedures and methodologies for identifying and

Table 2.8: Approved and actual Central Government expenditure on housing, 1991/92-1995/96

Approved expenditures as

YEAR APPROVED ACTUAL percentage of total
development expenditure

1991/92 6.03 9.50 0.55

1992/93 4.16 4.76 1.35

1993/94 28.68 8.96 222

1994/94 21.21 8.23 1.24

1995/95* 9.46 0.48

*Provisional

Source: Economic Survey 1996 (RoK, 1996)

695ee Mutero (1993) for an evaluation of the National Housing Corporation.

7T0For example, local authorities acquire loans from Government particularly for the rental schemes at interest rates of 6.5% with repayment
periods of 40 years; market rates of interest are presently up to 23% with maximum repayment periods of 20 years.
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Table 2.9: Housing units completed by the National Housing Corporation, 1991-1995

PROVINCE 1991 1992 1993 1994 1995
Nairobi 2

Coast 68 23 952 42
North-Eastern 66

Eastern 128

Central 40

Rift Valley 40

Nyanza

Western 90 102

TOTAL 288 182 23 1,078 42

* Provisional
N.B. Include upgrading of informal settlement in Nyeri Town (Central Province)
Source: Economic Survey 1996 (RoK, 1996)

allocating the housing to the target groups.”! Upward filtering has consequently occurred;
housing developed for low income groups has evolved into middle income private housing after
allocation and thereafter been subject to prevalent market forces.’? Ultimately, most public
sponsored projects end up being acquired by upper income groups and subsequently rented out at
exploitative rates or sold to non-target groups at high profits’3 (Macoloo, 1988; Syagga et al.,
1989; Sennik, 1991 Syagga, 1991; 1992).

However, while public agencies have been unable to provide adequate housing, the role of the
private and community sectors (including NGOs and CBOs) in housing production has been
frustrated by official legislation such as planning ordinances, building by-laws and standards,
rent controls. etc. Some of the statutory requirements make the provision of affordable housing

for the lower income groups by the formal private sector impracticable (Syagga et al., 1989).

Since the mid-1980s, there has been a systematic withdrawal of the State (local authorities) from

involvement in housing provision.”® This has been due partly to a change of policy away from

TIKorboe (1992) asserts that policy briefs of multilateral and bilateral funding agencies have largely ignored the impact of corruption on the
housing circumstances of low-income groups. Certainly, evidence exists of numerous plots in sites and service schemes surreptitiously changing
hands from the original allottees to the upper income groups. Macoloo (1988:166, citing the NHC, 1980) affirms that: "the allocation of site and
service schemes has also been hit by scandals resulting from politics, misuse of power, and sheer dishonesty".

72Hardoy and Satterthwaite (1989:107) observe that public houses programmes initiated in a number of countries in the South, including Kenya,
in the 1960s and 1970s were dogged by three problems: unit costs were high, so that few units were constructed relative to needs; middle or
upper income groups ended up as the main beneficiaries; and designs and locations were ill-matched to poorer groups' needs. Macoloo (1988)
similarly asserts that Government-sponsored low-cost housing projects in Kenya would be affordable by an insignificant number of the target
population. Thus, housing would invariably be acquired by the upper income groups who would subsequently rent it out to the poor at
exploitative rates. Syagga (1989; 1991) contends that this is an indication that the provision of high standard housing is an investment good that

requires no subsidy.

731n the Dandora and Umoja "low-income housing” projects in Nairobi, approximately 75% of the households are renters (Syagga et al., 1989).
This is despite the fact that a fundamental objective of the former project was to control speculation and profit-making at the expense of the
lower income groups (Malombe, 1992). Similarly, in two low-income housing schemes in Kisumu, Macoloo (1988) found that the monthly
income of the majority of the residents was above the upper limit for eligibility for the schemes; a clear indication that the target population is
not being reached.

4According to UNCHS (1996), the move from state-dominated shelter policies to the enabling approach was signalled with a 'Sessional Paper
on Housing' in 1986, followed a year later by a National Housing Strategy and a new Housing Policy Paper in 1990. This is not altogether true;

the revised housing policy is yet to be promulgated.
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Table 2.10: Reported compietion of new public and private buildings in main towns, 1991-1995 (Number and
value-KE million)

RESIDENTIAL NON-RESIDENTIAL
PRIVATE PusLic PRIVATE PuBLic

Number Value Number Value Number Value Number Value
1991 177 (2.89) 1,264 (40.90) 20 (1.10) 71 (63.52)
1992 167 (2.73) 1,559 (43.65) 19 (1.05) 52 (62.78)
1993 144 (2.46) 1,305 (35.92) 16 (0.94) 54 (50.50)
1994 141 (2.40) 1,062 (38.41) 15 (0.92) 71 (56.97)
1995* 129 (2.19) 1,289 (46.03) 13 (0.82) 54 (66.21)
" Provisional

N.B. Value of new public buildings includes value of extension; value of new private buildings excludes value of extensions

Source: Economic Survey 1996 (RoK, 1996)

formal housing provision towards a more enabling role, but also as a result of public expenditure
curtailment and the desperate financial circumstances of the local authorities. The withdrawal
has especially affected the middle-income groups. As a result, sophisticated informal sector
developers have evolved to meet the demand. This development provides housing stock
comprising permanent dwellings that, although technically unauthorized, does have some

infrastructure (e.g.. septic tanks), and is frequently politically sanctioned (Amis, 1996).7

The public housing sector has, thus, realised only a fraction of the number of units called for in
past National Development Plans, even if concession is given for the fact that the original targets
may have been exceedingly ambitious. In sum, public housing programmes have made no

significant impact on the low-income housing scene.

2.9.2 Private Sector

At present, although the private sector builds most of the conventional housing in cities in the
South, relatively few of these units are affordable by the urban poor. On the other hand, as
existing private sector housing deteriorates, suffers neglect and/or subdivision, and generally
becomes substandard, it plays an increasingly important role in housing the lower-income
groups. Still, the private sector is widely assumed to make a negligible contribution to housing
the urban poor since profits are more readily available from constructing factories, shops, offices

or luxury housing (Drakakis-Smith, 1931).

The private formal housing sector in Kenya is indeed preoccupied with profit maximization and,
thus, concentrates on supplying housing for the middle and higher income groups. Its
contribution to overall housing development has, however, varied significantly over the years.

Between 1976 and 1982 the private sector contributed only 25% of the total recorded output of

T5UNCHS (1996) mentions that some developers operating outside the legal system become important because of their ability to anticipate what
is likely to be officially or politically acceptable or because of their economic and political power. See also Gatabaki-Kamau (1995).
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Table 2.11: World Bank funded Urban Projects in Kenya

PROJECT START DATE BANK LoaN (US $) LOCAL FUNDING (KSHS) ProJecTt VALUE (US $)
Urban 1 1975 16,000,000 200,000,000 29,500,000
Urban 2 1978 50,000,000 576,000,000 69,400,000
Urban 3 1983 30,000,000 47,000,000 34,400,000

Source: After Syagga et al. (1989)

formally authorized housing (RoK, 1987). Conversely, between 1987 and 1994, the private
sector contributed over 80% of the new residential buildings reported annually (RoK, 1994). An
analvsis of reported completion of new public and private buildings in the main urban centres by

residential and non-residential categories 1s presented in Table 2.10.

Fven in the Third Urban Project, private sector participation is limited to the development of
housing for the middle income bracket. However, it is expected to impact on the lower income

groups' accessibility to shelter.

2.9.3 World Bank Projects

The World Bank has sponsored three major low-income urban shelter projects in Kenya. The
First Urban Project comprised 6,000 serviced plots in Dandora, Nairobi, and inaugurated a
decade of significant World Bank involvement in urban and housing policy in the country.”® The
Bank's activities influenced later investments in low-income urban housing by other international
development agencies. including EEC and USAID.?” The Dandora Project was implemented on
an experimental basis as an innovative learning experience in institutional development for
managing urban projects. Completed in 1982, Dandora is the largest site and service scheme not

only in Kenva, but also Africa.’

The Second Urban Project incorporated settlement upgrading, for the first time, as an official
aspect of housing policy in Kenya. A central objective of the project was to promote self-help in
housing construction as well as to intensify the utilization of local building materials with a view
to increasing employment opportunities in the building/construction sector (Macoloo, 1994). It
comprised a further 9,000 serviced plots (Kayole and Mathare North) in Nairobi; 1,700 serviced
plots and 1,000 upgrading plots (Mikindani and Chaani) in Mombasa; and 1,200 upgrading plots
and 500 serviced sites (Migosi, Manyatta, and Nyalenda/Pandpieri) in Kisumu. The project was

76As elaborated in the Appendix, owing to its financial dominance and paramountcy in terms of the resources it commands for lending to
governments, the World Bank has been able to influence housing policy approaches, and principles and practice of housing development, in
several Southern countries (Gould, 1992; Jones and Ward, 1994a; Pugh, 1994).

7TWhen international agencies became involved in funding low-income housing projects, it was anticipated that the approaches adopted would
provide lasting and replicable solutions to the problems of housing the urban poor (Rakodi, 1991a).

781 1957, it housed approximately 100,000 people, i.e. 8% or 9% of the total population of Nairobi (Lee-Smith and Memon, 1988).
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Table 2.12: Physical project components by towns - Servicing of urban land

Site ;nd service Site anq service Servicing of private  Upgrading of Off-site and other
(full mfrastructure) (part_/al infrastructure) onland and joint existing settlements infrastructure
on public land public land venture on public land
ELDORET — 1082 plots 3368 plots 300 plots Extension of access roads,

water mains and surface
water drainage

KITALE — - — 500 plots —

NAKURU 763 plots - 764 plots 91 plots Extension of water/ sewer
mains access roads, surface
water, on-site sewerage
reticulation for Pangani

NYERI 257 plots 59 plots — 136 plots -

THIKA — - 312 plots 700 plots Extensions to water/ sewer
mains and access roads

ToTAL 1000 plots 1141 plots 4444 plots 1727 plots

Source: Syagga (1992:14)

completed in 1987. Most of the projects have been subsidized at up to 68.8% of the project cost
(Gatabaki-Kamau, 1995; Lee-Smith and Memon, 1988; Syagga, 1992; Syagga et al., 1989).

The Third Urban Project covered Kenya's five secondary towns of Nakuru, Eldoret, Thika, Kitale
and Nveri. In selecting the projects for these towns, the Government declared that all future

provision of urban infrastructure will be based on the following principles (RoK, 1986):

® Government agencies will charge market prices for the services and facilities as the urban
poor have rarely benefited from previous subsidies. The equity goal can also be achieved
more effectively by charging market prices to the few who currently profit.

® Resources will be concentrated on those projects that offer lower construction and

maintenance cost per beneficiary in order to maximize returns on public investments.
Appropriate standards for the construction of infrastructure will be adopted, reflecting the

relative scarcity of capital and the trade-off between lower capital costs initially and higher

maintenance costs later.

® The involvement of the private sector and NGOs, either as a partner or the principal agent, in

the provision of services and facilities will be promoted.

Based on these principles, the Third Urban Project aimed at providing access to about 14% of the
population in the five towns in the form of serviced plots for housing and the requisite

community facilities (Syagga, 1992). The physical project components of the Third Urban

Project by towns are summarized in Table 2.12.
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An additional component of the Third Urban Project was the strengthening of the financial and
management base of the local authorities. To achieve this, 15% of the total project cost was
allocated for the acquisition of the requisite equipment and software by the local authorities, and
also for the training of staff, maintenance of the equipment, and carrying out of policy studies on

low income housing, urban infrastructure and services, etc. (Syagga et al., 1989).

In various project sites infrastructural standards were reduced and Grade IT By-Laws permitted.
In Bondeni in Nakuru, for example, murram roads and earth drains were constructed as part of
the upgradation exercise.” In the Old Uganda and Kipkaren site and service schemes in Eldoret,
Grade II By-Laws were applied. As a result, 82% of the sites in the former have been developed
in semi-permanent materials, while in the latter the houses on 63% of the plots have mud-and-

wattle walls. while only 16% are developed in permanent materials (Syagga et al., 1989).

2.9.4 Co-operative Housing Programmes

Fundamentally, co-operatives bring together the resources of individuals on a collective basis; in
general, they represent an extremely important factor in the finance market. Housing co-
operatives can be used to provide diverse services including initiating projects, organizing
finance and overseeing implementation, and thus have a paramount role to play in the
implementation of the national housing strategy (Haywood, 1986; RoK, 1987).80 Certainly,
housing co-operatives have long been recognized as a most auspicious means of channelling
private savings into housing investment, as affirmed by the 1970-1974 Development Plan (RoK,
1970).

In recent years, numerous housing co-operatives have been formed. The Government has played
an active role in the promotion of co-operatives through the provision of central advisory services
through the National Cooperative Housing Union Limited (NACHU). Established in 1979 in
response to the need for decent housing among low income households, NACHU provides a
range of professional services to housing co-operatives and to organizations and groups wishing
to form co-operatives including: organization; planning; design; estate and financial

management; and education and training.8!

2.10 The Urban Informal Sector In Kenya: An Overview
According to Amis (1987:255), the informal sector now comprises two distinct elements: an

'intermediate’ sector, capable of capital development, and a 'community of the poor. The

795ee Chapter Eight for a detailed study of Bondeni.

80Co-operatives may likewise be used at a larger operational level to promote development through actually undertaking construction, although
at that level of operation they are likely to be of limited benefit to very low income groups (Haywood, 1986). See Obudho (1993) for a summary
of the main benefits which accrue from the co-operative form of organization for self-help housing by low-income households.

81 See Gatabaki-Kamau (1984) and Obudho (1993) for further discussion on the role of co-operatives in housing development in Kenya.
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Table 2.13: Comparison of the formal and informal sectors”“

FORMAL SECTOR INFORMAL SECTOR
Ease of access Difficult to enter Easy to enter
Main origin of resources  External Indigenous
Scale of operation Large Small
Ownership Corporate Family
Technology Capital-intensive and often imported Labour-intensive and adapted
Skills Formally acquired, often expatriate Acquired outside the formal education system
Market Protected through tariffs, quotas and Unregulated and competitive

trade licences

Source: UNCHS/ILO (1995:9)

fundamental division within the sector is the ability to accumulate capital. It is characterized by
creater differentiation, increased security because of official acceptance of housing in

unauthorized areas, and increasing constraints to entry.

The original assumption of 'ease of entry' into the informal sector has been questioned in light of
minimum requirements of skills and capital. Moreover, there is evidence of informal sector
workers defending their market niche, occasionally by force; 'freedom of entry' is frequently an
outsider's illusion.  Access controlled by kinship networks and/or politically reinforced
monopolies commonly further reinforces this process (Amis, 1989). The following conclusions

about the informal sector are thus tentatively suggested by Amis (1989:383-4):

® There is a process of capitalization and differentiation occurring in the informal sector
(a) between sectors of activity and (b) between owners and workers.

® There is a tendency towards monopoly or barriers to entry in the lucrative areas. The
mechanisms vary but include legalization, licensing and control by certain political, ethnic or
kin groups.

e Employees' wages in the informal sector are related to formal sector wages. It is unsustainable
for the trends to diverge in the long run except for few atypical sectors.

® The urban informal sector and rural non-agricultural income generating activities are
structurally similar, albeit spatially separate.

® There is an increasing realization at the policy level of the importance of the informal sector;

implementation of policies remains problematic and may in some cases even be counter-

productive.

The productivity of and the demands from the informal sector are suppressed by a number of
internal and external constraints. The former include lack of operating capital owing to

insufficient income and savings; inadequacy of education of informal sector proprietors and

82Altematively, Santos (1979:20 cited by Haywood, 1986:334) divides the urban economy into two levels: (i) the upper circuit which utilizes an
imitative, imported, high level and capital intensive technology; and (ii) the lower circuit in which technology is labour intensive and often

either indigenous or locally adapted, but frequently has considerable innovative potential”.
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Table 2.14: Sources of employment and employment growth (millions)

SECTOR 1991 1994 2001 INCREASE
Small scale agriculture 5.31 5.92 7.00 1.08
Large scale agriculture 0.42 0.47 0.55 0.08
Rural formal (non-farm) 0.23 0.41 0.55 0.13
Rural informal 0.35 0.62 0.98 0.36
Urban formal 0.74 0.81 1.08 0.27
Urban informal 0.70 1.16 1.83 0.66
Total employed 7.77 9.40 12. 2.61
Total labour force 10.1 11.5 13.7 2.23
Unemployed (%) 23.4 18.5 12.8 -

Scurce: National Development Plan 1997-2001 (RoK, 1997:16)

workers: poor management skills of proprietors; and utilization of low productivity technologies.
The principal external constraints are the prevalence of a hostile policy environment with
government policies that are biased against the sector and which often exacerbate the constraints
in terms of access to resources and markets; and government licensing requirements which

require adherence to unrealistic standards and are, therefore, detrimental to its expansion
(UNCHS. 1986).

The informal sector in Kenya has nevertheless continued to expand, frequent government
harassment. particularly in urban areas, notwithstanding. The sector has attracted not only the
unemployved. but also formal sector employees since its operation requires little capital and
equipment, relies on local resources, and utilizes simple, labour-intensive technology (see
Table 2.13). However, its growth may merely reflect a shift from open-unemployment to
underemployment in the informal sector (RoK, 1996; 1997). Still, the proportion of employment
in the formal and informal sectors has changed drastically since 1990, with the latter surpassing
the former in employment creation. Between 1991 and 1994, informal sector employment grew
by 16.1% per year on average compared to only 1.9% per year in the modern sector (see
Table 2.14),* and by 1994 there were more people working here than in the modern economy for
the first time(Pape, 1996).** The notable expansion of the sector underscores its potential for job

creation and income generation.

An accelerated recovery of the economy since 1994 helped create jobs in both private enterprises
in the modern sector and the expanding informal sector; hence in 1995, informal sector
employment accounted for 58.1% of the reported total employment. Informal sector activities

have historically been concentrated in urban centres, which accounted for 65.6% of informal

83Mzmy of the jobs created in the informal sector do not pay well because productivity is very low. Hence, many are poorly remunerateq and/or
underemployed (RoK, 1997). Indeed, Livingstone (1991) mentions that one of the criterion applied to determine an activity or enterprise falls
within the informal sector is its compliance or noncompliance with minimum wage legislation.

84The informal sector covers unregulated and semi-organized activities largely undertaken by self-employed people or employers with just a few
workers. Typically, they do not comply with registration, licensing, and tax rules, and this sometimes leads to conflict with the authorities.
Workers are frequently paid below the minimum wage and have no social security (Pape, 1996).
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Table 2.15: Informal sector, 1992-1995: Number of persons engaged by activity

ACTIVITY 1992 1993 1994 1995*
Manufactgring 342,653 418,252 492,439 616,854
Construction _ 17,884 20,591 26,015 31,554
Wholesale and retail trade, hotels and restaurants 777,263 909,879 1,126,218 1,405,450
Transport and communications** 18,961 23,642 28,862 35,070
Community, social and personal services 80,791 94,148 118,841 151,538
TOTAL 1,237,480 1,466,512 1,792,375 2,240,466
* provisional

** includes mainly support services to transport activity

Source: Economic Survey 1996 (RoK, 1996:63)

sector employment in 1995. Distribution of informal sector employment by industry is presented
in Table 2.15 The construction industry has constantly had the smallest share of persons engaged
in the informal sector, between 1.4% and 1.5% from 1992 to 1995 (RoK, 1996).

2.10.1 Construction Activities in the Informal Sector

In most countries in the South, the informal sector is largely responsible for the provision of
shelter in urban low-income settlements which accommodate the greater part of the population.
However. because informal sector construction activity is inadequately enumerated and rarely
accounted for in government statistics, it is difficult to estimate its contribution to the sector and
to economic development (UNCHS, 1987, 1996)85. However, Erkelens (1991) estimates the
magnitude of the informal building and construction sector (residential, non-residential,
maintenance, etc.) to be in the order of 30% of the total contribution of building and construction
to the GDP. On the other hand, the formal building and construction sector has not been faring
well in recent years. In 1992, the sector recorded a GDP negative growth rate of 2.7%, and the
real GFCF dropped by approximately 14% due to depressed investment in residential and non-
residential buildings. This was imputable to the high cost of building materials and other inputs,
high interest rates, in addition to Government financial austerity measures and economic

recession in general (RoK, 1994).

2.10.2 The Role of the Informal Sector in Supplying Housing for the Urban Poor

In the plurality of Southern countries, where the formal sector is less regulated and less
entrenched, the informal production of building materials and shelter is extensive; its size and
output is substantial. The sector typically provides more housing than all the suppliers in the
formal sector combined. It is also the only conceivable source of owner-occupier housing for

low-income households (Moavenzadeh, 1987; Tipple, 1987).

85 According to Moavenzadeh (1987), it has been suggested that the average number of dwellings built by the informal sector is about four
times the number enumerated by formal statistics.
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Informal settlements have made a significant contribution to the supply of shelter for the lower
income groups in Kenya. The UHS (RoK, 1986: 13) affirms that

Even allowing for the fact that some households may share the same dwelling unit it can be concluded that in
order to meet the additional housing demand a very large proportion of new urban housing, perhaps as high as
75 per cent is produced outside the formal system. Two common explanations for this are that the cost of
building to the standard usually required by public authorities is beyond the means of most people and

because the process of obtaining the necessary approvals is often lengthy, leading to long delays and
increased costs.

In the 1980s. the urban population increased by a total of 2.75 million people. During the same
period, the population of the informal settlements quadrupled. The annual growth rate of
informal settlements in Nairobi was estimated at 22.5% in 1980. In Mombasa and Kisumu, it has
been estimated that over 50% of the households reside in informal settlements. The average
figure for the whole country is estimated at 30% (Macoloo, 1988). In recent years, the informal
sector has been producing between 40% and 82% of the total annual housing production in urban
areas. and approximately 500 unapproved dwelling units are erected in urban centres every week.
Approximately 60%% of the housing units built in urban areas lack minimally adequate urban
services (RoK, 1987; Sang, 1990; Syagga and Malombe, 1995).

The cardinal role of the informal sector in urban housing supply has been recognized by the
Government. As mentioned earlier, one of the principles underlined in the national housing
strategyv (RoK, 1987:8) 1s:

The resources of the informal sector will be exploited and encouraged to contribute more to the production of
acceptable housing.

2.11 Summary

In this chapter, it has been established that urbanization and demographic trends in Kenya, in
addition to occasioning escalating rural and urban poverty, have precipitated a massive urban
housing deficit which primarily affects poor, disadvantaged and vulnerable groups. Despite the
formulation of housing policy, strategies and programmes (articulated in consecutive national
development plans) aimed at addressing the housing plight of the low-income majority in urban
areas, public housing has been picayune in volume and exorbitant in cost owing to various
constraints and the legal and regulatory framework for urban housing development. As a result,
the informal sector is playing an increasingly important role in the supply of housing for the

urban poor in Kenya's rapidly expanding cities and secondary towns.

With this background, the stage is set for a more comprehensive discussion of the development

of the phenomenon of urban low-income informal settlements in the South and, more

specifically, in Kenya.
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Chapter Three

INFORMAL SETTLEMENTS: A PERVASIVE REALITY
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Informal Settlements: A Pervasive Reality

3.1 Introduction

Urban low-income informal settlements in the South represent a phenomenon which is not
altogether unprecedented, neither in form nor in the planning problems it creates. Indeed,

recounting the findings at Ur, one of the earliest known cities, Turner (1969:5 12) cites:

Houses were jumbled together, forming an irregular mass broken at intervals by open spaces . . . Streets were
narrow. winding and unpaved and lacked adequate drainage. They became the chief repositories of refuse
thrown trom the houses . . . The disadvantaged members of the city fan out toward the periphery, with the
very poorest and the outcasts . . . the farthest removed from the [centre]. Houses toward the city's fringes are
small, flimsily constructed, often one-room hovels into which whole families crowd . . .

There are. however, some radical differences between the pre-twentieth century cities and the
metropolitan areas in the South in which informal settlements have developed. One is that the
latter are generally far larger than the largest cities before modern industrialization and prevailing

urbanization rates began (Turner, 1969).!

In recent yvears. urban settlement and housing problems in the South have reached overwhelming
proportions. Informal settlements inhabited by the urban poor, in particular, have become a
major concern of central and local governments, policy-makers, multilateral and bilateral aid
agencies. non-governmental organizations, as well as urbanologists, anthropologists,
professionals. practitioners, and academics of various disciplines. Most of the early scholarly
work was based on experience in the North or propounded in the context of Latin America. And
much of the academic endeavour has concentrated on the identification of (physio-environmental
and socioeconomic) characteristics of low-income residential areas; conceptualization of the
characteristics, nature and function of informal settlements; taxonomic classifications as a means
to understanding the development processes in operation; and generalization on appropriate

improvement strategies.

This chapter begins with an overview of urban low-income informal settlements in the South,
followed by a review of some of the myths and realities of informal settlements. Various
concepts and theses that have been postulated in the study of urban low-income residential arcas
in the South are discussed, as well as developmental typologies, classificatory analyses and
improvement strategies that have been advanced. The development of the phenomenon of
informal settlements in Kenya is examined, and various studies of informal settlements in Kenya
that have been undertaken are surveyed. The chapter concludes with a methodological proposal
of classificatory analysis of informal settlements in Kenya based on characteristics and factors

that may be of operational relevance to effective improvement strategy formulation, programme

options and project design.

ISee also the discussion on the urbanization process in the South in Appendix One.
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3.2 Housing and Urban Poverty in the South

Between 20% and 25% of the world's population live in absolute poverty, lacking the income or
assets to construct, rent or purchase adequate shelter with basic services such as water supply and
sanitation and to ensure an adequate diet; more than 90% of these live in the South (UNCHS,
1996a; 1996b). It is also estimated that about 25% of the total global urban population and
between 30% and 60% of the urban population in the South are poor (Urban Edge, 1991).°

Although the number of people living in absolute poverty in rural areas in the South remains
higher than in urban areas.” the scale of urban poverty has been greatly underestimated.* Due to
continued rapid urbanization, the proportion of the world's population living in urban areas is set
to surpass that living in rural areas for the first time within the next two decades.5 At the same
time. poor urban dwellers will likely be increasing in number at a faster rate than their rural
counterparts: indeed. they are already greater in absolute terms in some Southern countries. By
the year 2000, over half of the South's poor will be urbanites (Amis, 1995; Towfighi, 1987;
Urban Edge. 1992: Wratten. 1995).° And, "urban poverty will become the most significant and
politically explosive problem in the next century" (World Bank, 1991:4).

Poverty has become increasingly concentrated in urban areas in the South during the 1980s and
1990s for both demographic and economic reasons.’ Deteriorating macro-economic conditions,

poor economic performance and/or structural adjustment and stabilization policies have been

7
“Alternatively. the World Bank (1990) estimates 80% to 90% of the one billion poor people around the globe live in rural areas.

3Hardoy and Satterthwaite (1989) reckon that people suffering from poverty in urban areas outnumber those suffering from poverty in rural
areas in possibly a quarter of all nations in the South. The World Bank, cited in Harriss (1989), has projected that by 2000, not only will 80% of
GDP in the South be produced in urban areas, but also 57% of all poverty-level households will live in them. There will also be an absolute
decrease in the number of rural households living in poverty (from 83 million in 1975 to 57 million in 2000), while the number of poor urban
households will more than double (from 34 million in 1975 to 74 million in 2000).

4Sattenhwaite (1997) asserts that if poverty means human needs that are not met, then most of the estimates for the scale of urban poverty in the
South appear too low. Indeed, research in the late 1980s and early 1990s found that the extent of urban poverty had been greatly
underrated—TJargely because poverty lines were set too low in relation to the cost of living in urban areas (UNCHS, 1996a). One reason why
income based poverty lines are set too low in relation to living costs is the assumption that living costs are uniform, irrespective of where the
household lives (Satterthwaite, 1997). The poverty line approach also fails to capture the dynamic nature of poverty; the diversity of possible
strategies. which are dependent upon individual household circumstances; or the salience of intra-household distributional issues and gender
relations (Amis and Rakodi, 1995). Furthermore, the conventional 'poverty line' definition neglects the perceptions and priorities of the poor
themselves (Harriss, 1989).

SCities are absorbing two-thirds of the South's total population increase (Juppenlatz, 1991).

6 While the demographic shift to urban areas is generally undisputed, assertions about the urbanization of poverty are based on several
controversial assumptions regarding the definition of urban areas, the nature of poverty and its measurement. This is commonly disregarded in
analyses of the problems of the 'urban poor' (Wratten, 1995). In most empirical work on poverty, data limitations dictate the definition of
poverty used. The implications of adopting alternative definitions are, thus, seldom considered, even though different definitions of poverty can
lead to the formulation of very different policy measures to reduce poverty (Glewwe and van der Gaag, 1990). Certainly, more research is
needed in the determinants and characteristics of urban poverty (de Haan, 1997a). Moreover, "[if] governments are to reduce poverty or to judge
how their economic policies affect poverty, they need to know a lot about the poor” (World Bank, 1990:29).

7De Haan (1997a) maintains that although there appears to be a consensus that urban poverty increased during the 1980s, reliable data to
substantiate this are lacking. Indeed, Satterthwaite (1995b) holds that if the most widely quoted estimates of urban poverty in the South are
correct, the proportion of the urban population 'living in poverty' must have reduced considerably during the late 1970s and the 1980s.
Similarly, Gilbert (1994) affirms that urban poverty has increased in most of Africa and Latin America since 1980, but has decreased in most of

Asia.
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major causal factors.” Consequent adaptation processes due to reduced subsidies, increases in
the price of food and basic commodities, stagnant or declining real wages; redundancy in the
formal labour market: radical reduction in public expenditure on basic services and infrastructure
coupled with the sacrifice of maintenance spending to budgetary economies, devaluation and
increased indirect taxation have disproportionately affected low-income households’ (Amis,
1995: Baharoglu, 1997: Cohen. 1990; de Haan, 1997a; Harris, 1989; Gilbert, 1994; Rakodi,
1995a: Satterthwaite. 1997; UNCHS, 1996a; van Lindert, 1992; Wratten, 1995:).

Urban poverty and social inequality in the South are perhaps manifest most patently in the field
of housing (McGee, 1967; Potter, 1985; O'Conner, 1991; World Bank, 1993). Not infrequently,
as David Smith (1996) observes,

[informal settlements] are physically in the shadow of ... monuments to opulence [skyscrapers, suburban
"gated communities”. and five-star hotels]. "Underdevelopment" and "overdevelop-ment" (sic) literally exist
side by side (p. 1) . .. There is a yawning gap in housing standards separating [the] fortunate few from the

city's masses (p. 32).

In many cities. 60% or more of the population of the urban poor live in informal settlements. In
the absence of reliable statistics on poverty based on household's incomes and assets, estimations
of the scale of poverty can be based on the number of households living in inadequate housing10
that lacks basic infrastructure and services fundamental to good health."’ Although estimation of
levels of poverty based on these criteria can be fallacious, it generally gives a more realistic
account of the urban population living in poverty (Satterthwaite, 1995b; UNCHS, 1995b;
1996a)."* Thus. Satterthwaite (1995b) affirms that the proportion of urbanites living in very poor

housing is substantially higher than that said to live in 'absolute poverty' by official statistics.

8See Cohen (1990) for a summary of the impact of the constrained economic circumstances of the 1980s on the nature of urban problems in the
South, the perception of those problems and the solutions offered.

9De Haan (1997a) affirms that the urban poor are further vulnerable because of insecure tenurial status, environmental conditions that endanger
their health, and susceptivity to violence. Baharoglu (1997) similarly links vulnerability to owning assets—the fewer assets households posses,
the more vulnerable they are. The principal assets are: labour, housing, household relations (a household's composition and the cohesion of its
members) and social capital (the norms, trusts and reciprocity networks that facilitate mutually beneficial community cooperation). In this
regard, Baharoglu mentions that research on poverty within the World Bank suggests a replacement of the static focus on urban poverty by a
more dynamic concept of vulnerability.

IOCaimcross and his co-authors (1990), however, assert that it is impossible to estimate with any precision what proportion of the urban
population in the South live in inadequate housing with inadequate provision for water, sanitation and other basic needs. However, case studies
of specific cities show that it is not uncommon for between 30% and 60% of the population to live in illegal settlements or in tenements and
cheap boarding houses. But, because of the difficulty of defining and measuring housing conditions across countries and cities, Linn (1983:9-
10) maintains that "estimates of the incidence of slum and squatter areas in selected countries of [the South] must . . . be taken with a large
grain of salt."

1 Inadequate housing has a direct impact on poverty: poor housing conditions can lead to increased morbidity and mortality, particularly among
the more vulnerable groups. All indicators of housing quality improve with higher incomes and economic development (World Bank, 1993).

12UNCHS (1995b) expounds that from the human settlements perspective, poverty is not solely a matter of inadequate purchasing power.
Exclusion of considerable elements of society from economic and social development leads to their marginalization: they are severely
constrained in their accessibility to adequate shelter conditions, cannot avail themselves of services and amenities, and do not participate actively

in decision-making.

13If the 600 million urban dwellers in the South who live in 'life- and health-threatening’ dwellings and neighbourhoods because of the very poor
housing and living conditions and the lack of basic infrastructural services and health care are considered 'poor'—for it is their lack of income
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Low incomes. not needs, underlie the inadequate housing conditions of the urban poor, their
inability to maintain adequately such shelter as they are able to secure, and their incapacity to
purchase or support a revenue basis sufficient to finance the provision of public services and
amentties. such as water supply, sanitation, power, health, education, etc. (Hardoy and
Satterthwaite, 1984: Harris, 1989). Quite simply: "Poor housing exists because poor people
exist” (Abu-Lughod and Hay. Jr., 1977:291); "the [Southern] urban poor cannot afford to
purchase houses that are properly surveyed, built and serviced (Potter: 1985:89-91). While
governments can do much to facilitate access to adequate shelter, they cannot readily make up for
an overall deficiency of income (Hardoy and Satterthwaite, 1984; Harris, 1989). Hence, the
general elimination of informal settlements from the urban complexes of the South is an

unattainable goal—"[they] will remain unless poverty is eliminated" (McKee, 1994:147)

Thus. although urban incomes are, as a rule, higher and services and amenities more accessible,
poor urbanites suffer more than rural habitants from certain aspects of poverty. These include
being constrained to living in insalubrious informal settlements that have developed on often
illegal and perilous sites with inadequate infrastructural services:'® forcible eviction; dire
overcrowding: and industrial pollution. Still, most urban households, including the poorest, have
some form of accommodation (Leonard and Petesch, 1990; World Bank, 1990: 1993).

3.3 The Legal and Illegal City

Since antiquity, the poor have always created their own habitats—their dwellings and
neighbourhoods (Hardoy and Satterthwaite, 1987a). This has almost invariably been done
outside the official 'legal' city of the élite and contrary to their norms and regulations, and in the
worst of the city's quarters. The latter half of the present century has seen illegal
housing—dwellings and neighbourhoods organized, planned and built outside the legislative
framework of respective nations—become the major source of inexpensive new urban housing in
the South. In most cities, 70% to 95% of all new housing is constructed illegally (Hardoy and
Satterthwaite, 1990)." Thus, most cities afford inexpensive low quality housing, enabling poor

households to disburse a reduced proportion of their income on housing and expend greater

and assets that makes them unable to afford better quality housing and services—it significantly increases the scale of urban poverty, when
compared to income-based poverty lines (UNCHS, 1996a). See also Cottam (1997) for a novel exposition of urban poverty in which
infrastructure is applied as a discursive framework.

14Asthana (1994) affirms that because urban bias has neither lessened poverty nor increased basic service provision in low-income areas, poor
urban dwellers do not enjoy better living standards than their rural counterparts. Indeed, higher rate of infectious diseases and malnutrition have

been recorded in informal settlements than in rural villages in several countries.

15Hardoy and Satterthwaite (1987b:232) state that between 60% and 95% of all new housing in most Southern cities is organized by residents
themselves, mostly in illegal settlements. See also Hardoy and Satterthwaite (1989). World Bank (1993:76) estimates, however, are more
conservative: "in some cities, unauthorized housing comprises 30 to 50 percent, and sometimes as much as 80 to 90 percent, of the housing

stock.”
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amounts on food and other necessities (Desai and Pillai, 1991: Hardoy and Satterthwaite, 1989;
World Bank, 1990; 1993).

While practically all forms of urban housing accessible by the urban poor in the South are illegal
in some respect, degrees of illegality Vary.16 Households are compelled to build, buy or rent an
illegal dwelling" primarily because they cannot afford legal' housing. Although the illegal
development of housing has been evident for several decades, governments have generally been
disinclined to acknowledge it: fewer still have taken positive action to ensure accessibility to

alternative legal accommodation by poor households (Hardoy and Satterthwaite, 1987a; 1989).

In developing illegal housing. the urban poor demonstrate great ingenuity, enterprise and
pragmatism. But illegality in the lives of the urban poor17 could not long survive were it not in
the interests of several parties, as many analysts have noted (Burgess, 1977; 1978; Earthscan,
1983: Gilbert and Ward, 1982: 1985; Hardoy and Satterthwaite, 1989; 1993; Leeds, 1969; Lloyd,
1979; Main, 1990; Ward, 1983). In addition to the élite and government authorities, these

include the following :

® Politicians who, anxious for the support of the numerically increasing constituencies in
informal settlements, exploit opportunities for patronage and publicize their munificence by
legitimating informal settlements, or implementing improvement projects;18

® [andowners, land developers, and businesses that purchase and sell land illegally,19 as well as

informal settlement landlords and their guardians in influential positions.20

16In the South. squatting usually refers to the illegal occupation of land, rather than of existing housing as is normally the case in the North
(Main. 1990). Thus. housing in squatter settlements is illegal in two senses: land is occupied illegally, and the site and structures contravene
zoning regulations and building codes—quite apart from the lack of supporting infrastructure and services. Other neighbourhoods have some
aspects of legality; a dwelling built on an illegal subdivision is usually not illegally occupied from the point of view of the landowner, although
the land use, the layout, the structure, and the infrastructure and service standards probably violate official legislation. Many inner-city
tenements were originally legally constructed middle-class houses and apartments which were later subdivided; others were built for the purpose
of renting rooms to poorer households, not uncommonly with government approval or even government support. Most are illegal because they
violate standards for space per person, lighting, ventilation and facilities for sanitation, washing and cooking. Ironically, the dwellings which
infringe all these laws and codes and which cannot be bought or rented legally are precisely the ones which poor households can afford (Hardoy
and Satterthwaite, 1987a). Gilbert and Ward (1985:6) also observe that: "housing and land often change categories through time; land that is
occupied illegally may later be legalized and serviced, thereby turning informal housing into formal housing; former elite housing may be
converted into rental slums that fail to abide by government regulations on rent rises and contracts."

17Govemment legislation in regard to planning, building, environmental protection and employment regulations further ensure that other basic
aspects of the lives of the urban poor, including obtaining food and water, and earning an income, are illegal (Hardoy and Satterthwaite, 1987a;
1989).

18Informal settlements give some degree of political stability as they allow for owner-occupancy and the establishment of patron-client relations
on a large and organized scale (Burgess, 1978). Kool et al. (1989) observe that upgrading projects are also frequently executed against the
backdrop of patronage networks. The project, then, is a favour which the patron grants his clients in exchange for power, votes, services, money,
or combinations of these. Apart from politicians and local leaders, administrators also often assume patron-like roles, or act in conjunction with
leaders and politicians. A fundamental characteristic of patrons is that they profit through conflicts between community and government
interests. See also Gilbert and Ward (1982) for answers to the question: "why are low-income settlements so often destroyed if it is clearly in the

interests of the dominant capitalist classes to maintain them?"

19Burgess (1977:52) mentions "political intermediaries who can take the form of informal estate agents” and "professional invaders (informal
land developers)” as being among those with vested interests.

2OWard (1983:35) asserts that settlements are invariably premeditated and planned by agents with vested interests in sponsoring such
developments, including "real estate sharks, politicians, local leaders, mafioso raqueteers, and even directors of housing agencies.”
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® Industrial and commercial entrepreneurs who rely on informal settlement populations to
provide cut-price labour. inexpensive services or economical subcontracting. Moreover, since
housing costs are low, wages can be minimized and there is less pressure for wage increases.

® Officials who. with inducement, will disregard legal or regulatory infringements, or for private
gain acquire depreciated land and sell it off for upper income housing.

® Individuals and businesses that sell goods and services to the inhabitants.

Indeed. the rationale underpinning land, housing, and often service provision in many Southern
cities is precisely that they are produced in an unregulated segment of the market (Jones and
Ward, 1994). Maintaining control over informal systems of land allocation is also easier and
more profitable for individuals within a ruling élite than formal systems of land allocation to the
poor. Moreover, in the final analysis, the élite's interests are better served by the hidden subsidy
from the labour and scarce capital used by residents in developing informal settlements and then
imposing "assistantial-paternalistic measures on the marginal population based on solution of

immediate problems” (Rivas. 1977:327), than are the interests of the poor themselves. Hence,

[these] interests are likely to continue to reinforce the official ideology of maintaining official standards and
ensuring that petty commodity production (including that of buildings) is kept under informal and not formal
control. (Lee-Smith, 1990:187)

Be that as it may, in the last two decades or so, many of those concerned with urban problems in
the South have underlined the expediency of recognizing the 'real' city, the physical (i.e., the
illegal settlements) as well as the economic one (i.e., the informal sector). Upgrading projects

are designed to meet this end, as are sites-and-services (Balbo, 1993).

3.4 Demand and Supply in Low-Income Urban Housing Markets

3.4.1 Housing Demand from Low-Income Groups

Studies of urban housing markets or particular sub-markets used by the poor evince a great
diversity of 'demand’. This variance arises from two factors: (i) how much low-income
households can afford to spend on housing, and (ii) how much households want to spend on

housing; which will be influenced by various attributes of the available accommodation
(UNCHS, 1996a).

3.4.4.1 Attributes of Housing
John Turner (1969:509) hypothesizes that:

if the processes producing [informal settlements] are essentially normal processes of urban growth then it
follows that [informal settlements] are both the product of and the vehicle for activities which are essential
in the process of modernization. (italics Turner's)
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To support this affirmation. Turner (1969) distinguishes the functions which informal settlements
pertorm, which are the functions of any dwelling environment. A primary function of the
dwelling is that it provides location, however long the duration of residence—without a location
the dwelling cannot exist. And if the dwelling cannot be occupied because there is no tenure, it
is useless as a dwelling. The dwelling must also provide a minimum degree of shelter. He adds

that types ot location, tenure and shelter are manifold and may vary independently.

Alternatively. Linn (1983) and Yeh (1984) identify five primary attributes of housing which bear
upon demand and willingness to pay for housing: (i) access; (ii) space in terms of lot size;
(ii1) tenure: (1v) availability of on-site services such as water supply, sanitation, waste disposal,

drainage. electricity. and security from fires and crime; and (v) shelter.2!

Access defines the accessibility of employment and income-generating opportunities, off-site
services (e.g.. health and education), community contacts, etc. Space dictates the size of the
dwelling. the extent to which commercial, agricultural and recreational activities can be carried
out on the lot. and the privacy enjoyed. Tenure has two dimensions: (a) security of tenure,
including protection from forcible eviction or relocation, which influence considerably the
inclination of low-income households to maintain and improve their property; and (b) ownership
rights. including the possibility of letting out all or part of the lot or dwelling, the right to operate
home-based enterprises (HBEs), the ability to benefit from valorization, and the potentiality of
using the property as collateral to obtain credit. Tenure security and ownership rights—and
hence the value of the property to individual householders—can be extensively altered by public
action, including expropriation or conferral of title, legal restrictions on rental or commercial
activities, taxation of rents or capital gains, and expulsion from the land. On-site services convey
direct benefits associated with the consumption of these services over and above the cost borne
by the user. The benefits derived and the costs incurred vary with the service, the scale of
provision, and the pricing policies of the supplier. The availability of on-site services facilitates
the operation of income-generating activities using the services as inputs. Finally, the dwelling
provides protection from the elements, domestic living space, privacy, convenience, and aesthetic
pleasure. It may also provide income-earning opportunities through rental arrangements or other
HBEs.

In addition to these five primary attributes, housing offers other social benefits. Good housing
improves health, confirms status in the community, and is an investment which commonly

appreciates over time22 and can also be expanded incrementally (Spence et al., 1993).

2]Tanphiphat (1983a), on the other hand, identifies as the three key determinants of the desirability of any plot of land for housing: degree of
tenure security, environmental characteristics of the site, and location.

22K eare (1983:165) affirms: "The evaluation of . . . World Bank projects has shown that housing is indeed a profitable investment, constituting
a major outlet for private household savings, generating employment at low foreign-exchange cost, and yielding a flow of income."
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But while the five key attributes all feature in the general demand for housing, the relative
significance of each varies according to external factors. Household preferences for these
elements varies considerably not only with household income, but also other factors such as
price. household size and climate (Hansen and Williams, 1988; Linn, 1983; Spence et al., 1993:
Yeh. 1934).  Generally, the poorest households are primarily interested in location and
accessibility to employment opportunities. Those with higher and more stable incomes are
interested 1n security of tenure and are willing to trade location for tenure, and are also more

interested in space than in on-site services. Hence, Spence ef al. (1993:9) hold that housing

demand has to be seen primarily as a demand for:

® Urban land in appropriate locations;
® Infrastructure—water supply. sanitation, access roads, mainly low cost;
® Basic community facilities, and

® Shelter units (at a range of prices or rents, but mainly very low cost).

Figure 3.1 shows various factors that influence housing demand, as generalized by UNCHS
(1996).

Demand for urban housing is intricately linked to urban growth—the growth in population
induces an increased demand for all the attributes or services housing can offer (Linn, 1983).
Housing demand in the South is so vast that it is difficult to quantify; but it is evident that the
problem will endure for some time and is even likely to worsen. Since the 1950s the proportion
of low-income households to total urban populations has risen steadily, so that the great majority
of households currently have little in the way of capital or incomes with which to obtain housing
(Payne, 1984).

In theory, households seeking accommodation in cities have multiform options in terms of
tenure, location, size and quality of lot and dwelling, and quality of services: the more they can
afford to pay, the more options they have. However, most housing submarkets are, in fact, not
options to poorer households, who are unable to allocate more than minimal amounts of income
to housing, owing to their cost or location (Aina et al., 1989; Kellet, 1991). Certainly, in
capitalist economies, the satisfaction of housing needs is a positive function of a households

ability to pay the market price—'choice' in housing is a positive function of income (Edwards,

1982:132). Hence, as Kellett (1992:355) affirms:

Those living in poverty on the lowest incomes have the most restricted range of shelter options, and must seek
situations which maximise the potential of non-financial resources.
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Figure 3.1: The Factors that Influence Housing Supply and Housing Demand

The factors that influence housing demand

¢ Disposable income available to households (which in
turn is influenced by government fiscal policy) and its
distribution within the population. Lower income groups
having little or nothing to spend on housing

* nature of employment (secure long term employment
perhaps more associated with desire for home ownership?
Also with possibility of obtaining mortgage or loan)

¢ household priorities; the extent to which individuals and
households want to own their own shelter that is also
influenced by whether by owning a house, apartment or
land site is consider a good investment or has tax
advantages

e availability of housing finance for different income
groups and types of household or other means to permit
entry for all individuals and households (gender biases
may restrict women's access)

e age and household size and structure (including
number of individuals or households seeking housing)

e occupation (adult students and those wanting to remain
mobile not wanting owner occupation or long-term
tenancies)

The factors that influence housing supply

price and availability of land for housing (that is
influenced by ease with which it can be bought or sold and
subdivision/ minimum plot size regulations; also by
demand for land from other sectors); also by the scale and
nature of road construction and public transport provision

price and availability if skilled and unskilled labour for
housing (also influenced by demand for labour from other
sectors)

the efficiency of the official framework supervising the
construction and purchase/sale of housing including the
time and cost involved in receiving official permission or
sanction to buy or sell housing or land or build housing

official standards on building, building material,
infrastructure and services and land use and development

extent to which illegal or informal housing and land
developments are tolerated (in many urban centres in
the South, this is the most critical influence on the
possibilities of lower income groups of ever owning or
building their own house

building material and component costs

availability and price of infrastructure and services for
housing

\

\

Housing demand

Housing supply

v

\

Housing outcomes
in terms of the scale and range of different
housing submarkets and their relative
prices, physical conditions, choices of
tenure and residential mobility

Social and economic impacts

Source: After UNCHS (1996)

3.4.2 Housing Supply for Low-Income Groups
The supply of urban housing for low-income groups in the South is influenced by diverse factors
(Figure 3.1). According the World Bank (1993), however, the paramount influence on the

efficiency and responsiveness of housing supply is the legal and regulatory framework within

which housing suppliers operate. All housing markets are influenced by diverse regulations

dealing with land use, infrastructure standards and building codes. But, the evident advantages

of well-formulated and enforced land and housing regulations notwithstanding, they may also

have a number of inadvertent consequences that subvert their original intent and impose large

Costs on society.
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The extent to which illegal or informal housing and land markets are condoned will significantly
influence housing supply for low-income groups. In numerous Southern countries, this is the
most critical influence on the possibilities of low- and middle-income groups of constructing or
owning any form of housing.23 If the authorities are hostile to the undesirable 'blots on the
landscape’ that informal settlements are often perceived to represent, then opportunities for home
ownership are likely to be limited (Gilbert and Ward, 1982; 1985). The proportion of a city's
population living in illegal and informal settlements is not necessarily a good measure of housing
problems in that rudimentary dwellings in illegal or informal settlements often meet the cost,

location and space needs of low-income households better than other available alternatives
(UNCHS. 1996a).

Another factor which obviously influences the low-income housing supply is the price and
availability of land for housing, which is in turn influenced by the demand for land from other
sectors and by the attitudes of central and local government authorities (UNCHS, 1996a). A
further factor in housing supply is infrastructure supply policies. Underinvestment in residential
infrastructure such as water, sanitation, drainage and roads, may result in higher costs of serviced
land. delays in housing construction, and higher costs. Various aspects of the organization of the
building materials and residential construction industry can also have important implications on

housing supply for low-income households in the South (World Bank, 1993).

Three basic sources of supply for low-cost housing for the urban poor in the South are identified
by Drakakis-Smith (1987): the public, private and popular sectors. The public and private
sectors fall loosely into the formal sector, that is housing constructed in conformity with local
building standards by legitimate firms through established land, finance, material and labour
markets. Conversely, 'popular’ housing is that which is built by the urban poor themselves
usually in contravention of some legislation, outside established building conventions and below
‘acceptable' standards or norms. Like the economic activities of the formal and informal sector,
housing types vary considerably, and frequently possess the characteristics of more than one

sector.

Public housing projects accommodate very few poor urban households in the South as the annual
supply of such housing falls far below need in almost all countries (Hardoy and Satterthwaite,
Rodwin and Sanyal, 1987; 1987; Turner, 1982; UNCHS, 1987). Indeed, a survey of 17 nations
(Hardoy and Satterthwaite, 1981) found that, in only two, were public housing programmes
(including sites-and-services schemes and core housing units) on a scale to impact significantly

on the housing situation of lower income groups.

23UN (1989) affirms that the inability of many lending systems to finance the housing needs of middle-income households has impelled many
of them into the informal housing market. See also Gatabaki-Kamau's (1995) study of the informal development of a middle-income settlement

in Nairobi/
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The formal housing stock in the South is thus developed principally by private sector
organizations. However, the formal construction industry, in most cases, provides only a fraction
of the needed housing units, and usually at costs unaffordable by poor households. Hence, it is
the informal sector which provides most of the housing, especially for the lower income
groups.” This it does in informal settlements at prices that the formal sector cannot afford to
provide at and in areas where the formal sector does not operate (ILO, 1993, UNCHS, 1987:
UNCHS/ILO, 1995: World Bank, 1993). Certainly, the greater part of new urban housing in the

South over the last 30-40 years has developed in informal settlements (Cairncross ef al., 1990).

3.5 Informal Settlements in the South: An Overview

Urban poverty and social inequality in the South, as mentioned earlier, are manifested most
conspicuously in the realm of housing in the form of diverse low-income residential areas, some
of which are representative "of the worst form of struggle for the basic needs of life" (Desai and
Pillai. 1991:2). But the popular conception of Southern cities comprising a central business
district (CBD) and an agglomeration of middle- and higher-income neighbourhoods, amid low-
income settlements inhabited by impoverished migrants from rural areas, disregards the diversity
that exists in the urban poor's residential circumstances (UNCHS, 1987a). The neighbourhoods
they inhabit are variously referred to by a host of different names, including slums, shantytowns,
squatter settlements.” and informal settlements. Besides these more familiar terms, several
adjectives have been applied to distinguish 'settlements’, among them 'illegal’, 'unplanned’,
'marginal’, 'transitional’, 'uncontrolled’, spontaneous', 'sub-integrated’, 'non-planned', 'provisional’,
'unconventional', and 'autonomous'; they are also identified by distinctive terms peculiar to given
societies.”® While some of the appellations may be appropriate in certain contexts, they can be
deceptive 1in others.”” Nonetheless, the diverse nomenclature is indicative of a paramount
characteristic of such settlements—their extreme heterogeneity. Indeed, their lack of
homogeneity causes not only definitional problems, but also a need for a variety of responses

from the authorities (UNCHS, 1994c¢).

Informal settlements, according to (Lloyd 1979), are part of a universal process which began with

the intensified penetration of the South by financial and rapidly advancing technology of the

24It has been estimated that the average number of dwellings built by the informal sector in the South is about four times the number counted by

formal statistics (Moavenzadeh, 1987).

25]n the South, ‘squatter’ ordinarily refers to the illegal occupation of land, rather than of existing housing as is generally the case in the North
(Main, 1991).

26 See Slums in Latin America (an extract from a United Nations Document) in Desai and Pillai (1991) for some illustrations drawn from
housing censuses and local surveys that provide some indication of the variations in types of settlements, and in the names by which they are
locally known. See also Harpham et al. (1988), Mangin (1967) and Palmer and Patton (1988).

27Housing terminology, according to Haywood (1986), has evolved as both the perception of problems and the role of the participants have

changed. Any definition, consequently, reveals particular historical circumstances and the stance of the observer. Kellet (1995) similarly asserts
that the field of housing generally suffers from concepts and terminology which are imprecisely, ambiguously and inconsistently defined.
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North. A world economy subsequently evolved whereby the rich are now concentrated in the
latter and most of the poor live in the former.28 In individual countries, informal settlements are
likewise a consequence of uneven distribution of income, wealth and services (UNCHS, 1977).
Leeds (1969) also asserts that they appear only in capitalist societies, albeit not with equal
frequency or intensity (measured, for example, by size). He thus concludes that they "are a
product of the operation of capitalist systems characterized by urban systems transforming from
mercantile to widespread industrial economies” (Leeds, 1969:52).

In 1977, an Expert Group Meeting (UNCHS, 1977) did, in fact, note that informal settlements
had been practically eradicated in China in less than 25 years.29 Country studies, however, show

that they certainly do exist in some socialist states in the South, although their extent varies.®

Informal settlements were initially viewed as an 'unacceptable’, but frequently 'passing'
phenomenon (Martin, 1983:54): a dysfunction originated by rapid urban growth, imbalances in
the distribution of resources and income, and national poverty (Gilbert and Ward, 1982; Moser,
1982). But, they have gradually become an ineluctable urban fact (Hamdi, 1991).31 Indeed,
cities and large towns in the South have been increasing in population by 3% to 6% per annum
(in some cases, even more); informal settlements in those cities comprise between one-third and
one-half of the total, and actual numbers of settlement dwellers are increasing at a rate of about
10% to 15% annually (Juppenlatz, 1991). With rural-urban migrants and expanding urban
households continually establishing and expanding informal settlements, the vision of the total
eradication of informal settlements and their replacement by orderly urban development is fading
into oblivion (Angel, 1983a). As McKee (1994:50) asserts: "The general elimination of in
[informal] settlements in the metropolitan complexes of [the South] is hardly a viable policy

W32
option."

28\ foreover. “[the] burden of poverty is spread unevenly . . . among the regions of the [South], among countries within those regions, and
among localities within those countries” (World Bank, 1990:2)

29Kirby (1990) affirms that with the advent of the Communist Party to power in 1949, urban housing supply in China underwent a revolutionary
transformation, and extensive squatter and slum areas were rapidly eradicated. And the Chines urban housing system to not permit the urban
squalor and misery associated with the processes of ‘development' such as have been experienced in the post-colonial world (Kirby, 1990:309).
But he also mentions that a survey in 1955 showed that 50% of all municipal housing stock was in need of rehabilitation; and that a survey in
1978 discovered that one third of the approximately 22 million households in the 92 municipalities had severe housing problems: families were
living in corridors, warehouses, factory workshops, offices and classrooms. He further reports that a 1985 national housing census revealed.that
"[even] in the showcase of Beijing, around one third of the urban households were 'without proper homes' (Chiina Reconstructs, 1989)" (Kirby,

1990:310).

3OSee country studies in Housing Policies in the Socialist Third World edited by Kosta Mathéy (1990a). With reference to the fail.ure‘ of Fhe
socialist housing programme in Zimbabwe, Drakakis-Smith (1986:156) observes that perhaps more depressing than the inequitable d1§t11but10n
of building resources is "the sight of a 'people's government' increasingly condemning and repressing the activities of the petty-commodity sector

from squatter building to street trading to alleged prostitution.”

31 See Angel and Benjamin's (1976) explication of "Seventeen reasons why the squatter problem can't be solved".

32Similarly, Parry and Gordon (1987) assert that from the viewpoint of the state, action to control or remove informal settlements when they are
small is difficult, due to cost and the absence of practical alternatives; when they become large, it is politically and economically impossible.

72



Informal Settlementis: A Pervasive Reality

Although informal settlements are a common feature of the urban landscape in the South, they
are by no means homogenous. They are highly differentiated physically, and there is
considerable heterogeneity within the socioeconomic profiles of residents™ (Harriss, 1989;
Kellett. 1995: McKee, 1994). The state's attitude towards informal settlements predetermines
their characteristics (Castells. 1988). The physical conditions and quality of housing in informal
settlements will also vary in accordance with country's per capita income and policies towards

informal sector housing (UN. 1989). Ways in which settlements differ, as summarized by WHO
(1987:3-4) include:

In the legal status and security of ownership they offer (de facto/de jure).
In their patterns of tenure.
In their physical structure and age.

In their propensity for self-help and community improvement.

In the nature of their populations, notably as regards migrant status, type and location of work,
income. stage in the life-cycle, etc.

® [n the major health problems facing the inhabitants.

Despite considerable variance in terms of physical arrangements, socioeconomic profiles,
environmental characteristics, and cultural and political backgrounds, the residential milieux
reflect the same interplay of socioeconomic forces. Housing conditions are almost universally
deficient—the eventuality of the residents' poverty, the state's paucity of resources to cope with
the inadequacies and the disinclination of the private sector to participate in low-income shelter
delivery. Predominantly, they are characterized by a lack of infrastructural services, utilities and
amenities: insalubrious and dehumanizing living conditions; excessively high densities (of both
people and structures); overcrowding in dilapidated dwellings; and often by long travel distances
to work-places and employment opportunities. Not infrequently, informal settlements constitute
a transition from a traditional or rustic life-style to greater modernity and urbanization for the

migrant population34 (Pasteur, 1979).

Informal settlements are, thus, a complex product of diverse factors, as is true of many other
social phenomena; but poverty is the foremost cause. In most cases, there is an interplay of

objective economic facts and subjective standards. Low incomes compel people to live in

33 McKee (1994) asserts that as residents may range form illiterate and chronically unemployed or underemployed to professionals such as
doctors and lawyers, it is apparent that many may be living in informal settlements not out of necessity. They are thus limiting the ability of
existing settlements to absorb new migrants, and necessitating the establishment of new settlements.

34Rural-urban migration has often been linked directly to the growth of informal settlements which have been perceived as the settling basins for
rural migrants (Ward, 1982a). Thus, Pearce (1961:1951, cited in Ward, 1982a:3) describes it as a movement into housing of a "rustic form
being nothing more or less than the intrusion into the interstices of an urban system of life, of rural standards of housing ..."
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informal settlements but, according to Bergel (1991:34): "such groups do not object because they

are used too even worse conditions."

3.5.1 Myths and Realities of Informal Settlements

A common prejudice found in the literature on poverty in the South is the portrayal the urban
poor as people afflicted by numerous social pathologies, amounting to a supposed incapacity to
respond adequately to economic and social incentives. Much attention, earlier on, focused more
on the material and cultural deprivation that is visible than on the sociocultural defence
mechanisms devised by the urban poor (Lomnitz, 1988). This contributed largely to the
emergence ot the set of stereotypes regarding residents of informal settlements and the
neighbourhoods they inhabit, termed the "myths of marginality" by Janice Perlman (1976), which
are so widespread and deeply entrenched that they form an ideology—indeed a political
weapon—tor justifying the policies of the political élite, upon which the lives of the residents
depend. Drawn from a diversity of popular studies, academic theories, and local prejudice, the
standard myths. which are not all incorrect and by no means mutually consistent, and also with
some variation among countries, are embodied in writings ranging from the derisory to critical
observations by rational analysts. They have been noted by a number of writers (Eke, 1982:
Mangin. 1967: 1970b; Perlman, 1976), and include the following:

® They are formed by migrants who arrive destitute and rootless from rural areas, unprepared
and unable to adapt fully to urban life, and perpetually anxious to return to their rural homes.
The rural-born migrants are seen as upholding maladaptive rural values, or adopting the
equally self-defeating traits of the 'culture of poverty';

® Thev are chaotic and unorganized;

® They manifest all the symptoms of social disorganization: rampant crime, violence, family
breakdown, anomie, juvenile delinquency, promiscuity, prostitution, illegitimacy, etc.—they
accommodate "the citizen at the margin of social respectability” (Stokes, 1991:50);

® They represent an economic drain on the nation, since unemployment is high and the residents
are the lowest class economically, the most poorly housed, the hungriest, and their labour
might better be employed on the farms;36

® They do not participate in the life of the city, the education level is low and illiteracy high;

® The residents are parasites on the urban infrastructure and on its limited resources;

35P. Ramachandran(1991:138) asserts that people in India, "particularly those in the low socioeconomic levels are not civic-minded. They are
not concerned if slum conditions are created even in otherwise decent localities, nor do they feel about improving the conditions.” (sic)

36 Regarding urban squatters in Nairobi, Ross (1973:89) asserts that "Mathare Valley is populated by urban misfits and rural outcasts in the
sense that these individuals lack the skills and abilities needed to participate in the modern economy of Nairobi, while at the same time they have

no meaningful alternative to life in the city.”

74



Informal Settlements: A Pervasive Reality

® They are rustic peasant villages reconstituted in urban areas,”’ and represent parochial
ruralistic enclaves in which the residents isolate themselves rather than take advantage of the
wider urban context;

® They are "breeding grounds for" or "festering sores of" radical political activity, particularly
communism, because of resentment, ignorance, and a longing to be led (Mangin, 1967:66);
the residents pose the threat ot an irascible, frustrated mass prone to demoralization and
radicalization:

® There are two solutions to the problem: (i) prevent migration by law or make life in rural areas
more attractive. or (ii) prevent formation of new informal settlements and eradicate the

existing ones. replacing them with housing projects.

3.5.1.1 Marginality Theory

The concept of "marginality” was first used on the individual psychological level by Robert Park
(1928:89.) who characterized "marginal man" as a "cultural hybrid . . . a man on the margin of
two cultures and two societies" (cited in Peattie, 1974:102). But its usage in Latin America,
where it emerged as a key social issue, appearing in such diverse forums as political discourses,
housing programmes, and scholarly research proposals, has been historically independent, in
some degree. * The term "marginality” was first applied to settlements and later extended to the
people who inhabited those settlements:>” but the two senses are definitely interconnected. The
concept has been popularised as a coherent theory—even though it is based on a number of

loosely related, rather ambiguous hypotheses (Peattie, 1974; Perlman, 1976).

Hence, in the South, "marginals" have been defined a priori as illegal squatters and as part of a
sociallv disorganized sub—group.40 But the term "marginality" has also been used to refer to a

variety of other, sometimes overlapping groups, including: "the poor in general, the jobless,

37This 1s particularly so in the case of peri-urban settlements which sometimes afford the opportunity of practising a limited amount of
subsistence farming and the keeping of some livestock.

38 The emergence of urban marginal populations is not exclusive to the South. In the North, such populations result from the displacement of
certain social strata from the labour market through mechanization and automation of the means of production. They represent surplus
population (rather than a labour reserve) and are, thus, an undesired by-product of the system (Lomnitz, 1988).

? According to Gino Germani (1972:2, cited in Peattie, 1974:102), in Latin America the term "marginality" began to be used principally with
reference to urban ecological characteristics, i.e., to the sector of the population segregated into areas of improvised dwellings on illegal!y
occupied land. From this point it was then extended to their conditions of work and level of life. Then its marginality was conceived both in
relation to the socioeconomic system of production and the regular system of consumption of goods and services. Simultaneously, it was
observed that this state of marginality included other essential aspects like formal and informal participation, political and union pfu“tif:ipation,
and in general its absence or exclusion from decision making whether in the order of broader state and national structures and institutions, t.he
situation at work, or at the level the local community. In the interim, many noted that these sectors differed in a manner no less pronounced with
respect to many aspects of national culture (the basis being the patterns of dominant centres of the ruling or fully participate groups).

40 They have also been defined as marginal in terms of their marginal positions in the city. They are spatially or gqographically marginal
because they live in peripheral settlements; they are economically marginal because they contribute little to production end even less too
economic growth; they are occupationally marginal because they include a high proportion of illiterate and unskilled worlfers who frequently can
find no secure employment owing to their inadequacies; they are socially marginal because they are unable to participate in or are ex;lu@qd from
formal organizations and other urban institutions; they are culturally marginal because their origins, customs, values and behaviour inhibit them
from entering the mainstream of urban life; and because they are thought to be outside any political organization or structure and are unable to
influence processes of decision-making or of resource allocation, the are also deemed to be politically marginal (Harpham et al., 1988; UNCHS,

1987).
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migrants or members of other subcultures, racial and ethnic nminorities, and deviants of any sort"
(Perlman, 1976:93). The ideologies and stereotypes associated with the concept of marginality

significantly affect the lives of the urban poor and informal settlements residents (Peattie, 1974).

Five prevalent usages of the term marginality are identified by Perlman (1976). The first focuses
on location. or the settlements per se, and considers settlements marginal because of the
peripheral placement within the urban area, illegal land occupation, sub-standard physical
construction. clearly deficient infrastructure and insalubrious environment, and overcrowding.
Although these tacts do not necessarily overlap, it is assumed they do. Consequently, these
physical traits have been combined with assumed attendant social attributes and life-styles,
broadening the definition of marginality from the external habitat of the poor to their internal
personal qualitics.  The second associates marginality with the urban underclass, the
unemployed. or the underemployed. A third major use of the term is in association with migrants
and the migratory experience, the key identifying point being newcomer status and the transition
between traditional-rural and modern-urban life.#! The fourth definition of marginality, based on
racial or ethnic minority status, considers superior-inferior status differential, with in-group or
out-group participation determined by genetic traits. Finally, marginality is used in association
with individual deviants. whether pathological or especially gifted or nonconformist, and may

imply a lack of participation in the occupational, political or religious mainstream.

Hence, it has been generally assumed that residents of informal settlements will manifest a series
of economic, social, cultural and political traits associated with the living conditions in the
settlements. Each dimension refers to a specific manner of being "outside" of the standard
functioning of society, and they are regarded as linked together by the spatial-ecological fact of
residence in informal settlements. The combination and assumed covariation of these
dimensions has allowed marginality to be used as an overall perception of the lower-income
groups and as an explanatory statement of why poverty exists (Perlman, 1976:97). Castells

(1991:256) summarizes the ideology of marginality thus:

[It] merges and confuses in a single dimension the positions occupied by individuals and groups in different
dimensions of the social structure: in the occupational and spatial structures, in the stratification system of
individual consumption, in the process of collective consumption, in the psycho-social system of individual
behaviour and in the power structure.

However, Perlman (1976) convincingly disproves the myths of isolationism, traditionalism and

anomie which allegedly pervade life in informal settlements (Drakis-Smith, 1981). Perlman

(1976:195, italics hers) contends that:

*Erom this viewpoint, part of a larger conceptual framework of cultural change and transition, any subculture which is different from the
mainstream could be described as marginal (Perlman, 1976).
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residents are not cconomically and politically marginal, but are exploited and repregsed; they are not
socially und culturally marginal, but are stigmatized and excluded from a closed system.

3.5.2 Positive Attributes of Informal Settlements

Anyone who has studied the urbanization process and economic situation in the South
comprehensively knows. as Martin (1983) affirms, that informal settlements are clearly a
permanent feature. They are not only inevitable, but also realistic in the circumstances. And
they are by no means marginal: they make a significant contribution to the city as whole. Despite
creating various problems for public authorities, they are generally beneficial to the maintenance
and reproduction of economic and social order. The low economic and political status of the
poor restricts their access to both public and private housing markets, but informal settlements
afford a practicable response to resolving essential shelter needs—they are able to match the
needs, priorities and ability-to-pay of the urban poor, and also provide vital employment
opportunities (Gilbert, 1992a; Kellett, 1995; Tan and Hamzah, 1983; UNCHS, 1987). Despite
their often spontaneous and improvised character, the deficient environmental infrastructure, the
insalubrious conditions. the poor standard of construction and quality of dwellings, and the
illegal encroachment on land, informal settlements have provided virtually the only delivery
mechanism which has had any success in providing appropriate, low cost solutions to the shelter
problems of the urban poor. Informal settlements deal with a complex number of economic
decisions and trade-offs, including: lack of capital, sporadic incomes, large households, and a
lack of readily available, low-priced building materials. And, they provide an almost infinite
variety of opportunities for housing investment to suit every purse (Peattie, 1982; Rybczynski
and Bhatt. 1986).

Informal settlements have often been considered more successful than formal low-income
neighbourhoods because the final housing is more appropriate, of adequate quality and the
delivery system is better suited to the occupants' lifestyles. Moreover, housing in informal
settlements frequently tends to appreciate over time and services are gradually installed as the
community consolidates. Conversely, it is not uncommon for public housing schemes, whether
inhabited by the truly poor or better-off groups, to depreciate through inadequate maintenance,

breakdown of services and overcrowding (Lowder, 1986).

The pattern of social organization that prevails in informal settlements enables the urban poor to
survive because social networks underpin economic networks which practise a generalized
exchange of goods and services, and informal mutual aid patterns (Kayongo-Male, 1980;
Lomnitz, 1988; 1990; Racki et al., 1971). Multitudinous households ea