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Foreword

Cities are built by people. This is an obvious but often forgotten statement. When we see
the cities of the developing world, we cannot help but be impressed by the restless energy
of their teeming millions. Dwellings and places of work rise in an endless and apparently
unstructured fashion, almost before our very eyes. Yet what urban professionals-
whether they be architects, planners, or economists-can look upon this chaotic scene
without the almost compulsive urge to impose their own sense of order? Fortunately for
these cities, however, the professionals usually fail. What we have all forgotten is that the
city is a creation of economic, political, and social necessity. It is the way it is for very
good reasons, and unless we are prepared to address the underlying rationale for the exis-
tence of urban areas, attempts to bring order and reason into the processes of urbaniza-
tion will fail-if we are lucky. If we are unlucky, we may well damage the urban fabric
that we are so anxious to improve.

In this symposium volume urban professionals reexamine some of the fundamental
axioms of their professions. No easy task, but a necessary one. What emerges from this
examination is a new sense of hope, a new sense of going back to the main element in any
city: its people and their daily scramble for the basic necessities of life.

The term "urban management" is beginning to take on a new and richer meaning. It no
longer refers only to systems of control but rather to sets of behavioral relationships, the
process through which the myriad activities of the inhabitants interact with each other
and with the governance of the city. The objectives of urban management are clear: to
improve both the efficiency of the way in which people go about their daily business and
the equity with which the gains from these activities are distributed. As many of the
papers in this book demonstrate, these objectives are seldom in conflict. More often than
not, however, the inefficiencies of the city, whether in housing or transport, inevitably are
borne on the backs of the poor.

The experience of World Bank staff and of others working on the problems of cities in
developing countries, to which ample reference is made in these papers, provides us with
a sense of optimism. The problems are not insoluble. The human energy of these cities,
appropriately applied, has the capacity to deal with the many problems. Unfortunately,
all too often there is a lack of trust between those who would control these cities and those
who must reside in them.

Urban professionals can contribute to the process of building up this sense of trust
between the governors and the governed by developing their tools around the realities of
these dynamic urban centers. Only then can we give advice that will not only be listened to
but also might work. We have much to learn, and our ability to learn will be improved if
we approach these cities and their problems with more humility than we have demon-
strated in the past. This volume is a modest contribution toward this goal.

Anthony A. Churchill
Director

Water Supply and Urban Development Department
The World Bank
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Preface

This book had its origins in a symposium on planning and management of cities in the
Third World, which was part of a joint conference of the Commonwealth Association of
Architects (CAA) and the Royal Australian Institute of Architects (RAIA) held in Sydney,
Australia, from June 13 to 17, 1983. The theme of the gathering was "the city as building,
politics, and history." In particular, it explored the conflicts between the established cus-
toms, social patterns, and cultural artifacts of the past and the tide of technological devel-
opment, population growth, and increasing material demands of the 1980s. The
symposium was sponsored by the World Bank in association with the CAA and the RAIA.
Because of the sponsorship, several Bank staff delivered papers on their experience with
Bank-assisted urban projects in large cities in Asia.

Some 100 delegates from more than twenty countries attended the symposium. Because
of the knowledge and concern of the participants, the discussion did not dwell on the
more obvious embellishments of architectural practice but focused on the dilemmas of
appropriate practice. These same dilemmas exist in all urban environments but are
heightened in Third World cities in which the professional is, by definition, a member of a
privileged minority. The concepts of "barefoot architects" or mid-level professionals were
discussed extensively during the symposium, as were ways to reverse the process
whereby many professionals in occupations associated with building construction have
become isolated from the evolution of theories on how to solve the problems of develop-
ment.

The symposium owes its genesis to a shared concern that a conference including archi-
tects from Third World countries should deal with issues endemic to Third World cities.
The CAA has a significant membership from the developing countries, and its biannual
meetings are a natural forum for exchanging information on development issues that are
of concern to architects and architect-planners in the Third World.

The Water Supply and Urban Development Department of the World Bank, as part of its
interest in improving the dialogue on urban development issues in Third World countries,
provided staff to help organize the symposium. Without the support of the department
director, Tony Churchill, and urban projects division chiefs, Michael Cohen, Sven Sand-
strom, and Praful Patel, this participation would not have been possible. John Courtney
and Braz 0. Menezes organized and coordinated the Bank's contribution, presented
papers, and participated in the discussions. Evan Rotner helped to arrange the Madras
part of the symposium and wrote the Madras paper with A. Lakshmanan. David Wil-
liams reviewed the Manila and Jakarta chapters and contributed to the appendixes. Pat
Macarthy and Chandra Godavitarne contributed to current reviews of Calcutta and
Madras, respectively. Hank Henwood, Giles Clarke, David Allen, Bal Saini, Koichi
Nagashima, and John Lea all participated in the panel discussions.

Special thanks is accorded to Christopher Johnson, president of the New South Wales
State Branch of the RAIA, Rodney Sheaves, its executive director, and their staff for their
support and for including the symposium in the conference. Australian contributions to
the symposium were coordinated by John Lea.

ix



x Preface

Much of the joint conference, of which this symposium was a part, was concerned with
architectural and urban design in developed countries. Nevertheless, it was a useful envi-
ronment in which to present some of the critical issues of urban development in the rap-
idly growing Asian cities, which are clearly at the opposite end of the scale from the
rarified concerns of Helmut Jahn and his "Chicago corporate cathedrals." Such concerns
of the architectural profession are increasingly irrelevant to the factors that lie at the
heart of improving the living environment of cities in the Third World. Architects in the
developing countries do play an important role in addressing the issues of basic needs in
many publicly financed programs for infrastructure and shelter, and the wide range of
involvement by the architectural profession was apparent at the conference. But the pre-
occupation of intellectual effort with a small part of the built environment-the various
private, corporate, and public monuments-was disconcerting. This narrow focus is
reflected in the curricula of many schools of architecture and planning, and, if architects
in particular are to contribute more effectively to improving Third World cities, they must
shift their professional agenda from traditional areas of practice to the challenge of pro-
viding a more habitable built environment for all.

The overall purpose of the symposium was to examine the conflicts implicit in planning
and managing Third World cities rather than to applaud the many and considerable
achievements that have also occurred. Thus, the contents and tone of the chapters should
be seen not as an attempt to downgrade the successes but as a discussion of factors that
may be undermining them.



Definitions

GENERAL TERMS

ASEAN Association of South-East Asian Nations
CAA Commonwealth Association of Architects
IDA International Development Association of the World Bank
LDC Less developed country
RAIA Royal Australian Institute of Architects

COUNTRY-SPECIFIC TERMS

Philippines

amor propio Self-esteem

barangays Neighborhood organizations of 500 to 700 households

barrio Traditional district councils of the Tondo Foreshore of Manila

CIF Capital Improvement Folio

hiya Avoidance of shame

MMC Metro Manila Commission
MWSS Metropolitan Water and Sewerage Systems of Manila

Indonesia

bappeda Local government organization

bejak Rickshaw

Botabek Comprised of the kabupatens of Bogor, Tangerang, and Bekasi

Cipta Karya Directorate General of Housing, Building, Planning, and Urban
Development

DKI Jakarta National capital and a province of Indonesia
GLD Guided Land Development Program
gotong royong Traditional mutual self-help association

Jabotabek Metropolitan region made up of DKI Jakarta and Botabek

JIAP Jabotabek Implementation Advisory Project
JIAT Jabotabek Implementation Advisory Team
JMDP Jabotabek Metropolitan Development Plan
Kabupaten Provincial district

kampung Low-income urban villages within the city boundary

xi



xii Definitions

Kecamaten Sub-district of a provincial district

KIP Kampung Improvement Program
PAM Proyek Air Minum; local water supply company
Pancasila ethic Five principles guiding moral behavior in Indonesian society

pasar Market

PERUMNAS National Urban Development Corporation
Repelita Five-year plans, first begun in 1969 (I, 1969-74; II, 1975-79; III, 1979-

1984; IV, 1984-1989)
UBD Urban Betterment Program
walikotas Subgovernates of Jakarta

India

ASIS Accelerated Slum Improvement Scheme
bustee Slum in which a thika tenant owns structures on private land for which

he holds a long-term lease
CMA Calcutta Metropolitan Area comprising the municipal corporations of

Calcutta and Howrah
CMC Calcutta Municipal Corporation
CMDA Calcutta Metropolitan Development Authority
CMWSA Calcutta Metropolitan Water and Sanitation Authority
CUDP Calcutta Urban Development Projects
EIS Environmental improvement schemes
EWS Economically weaker section of the population
HDFC Housing and Development Finance Corporation of India
HMC Howrah Municipal Corporation
HUDCO Housing and Urban Development Corporation of India
khatal Milk producing buffalo-holding on leased land

LGUDD Local Government and Urban Development Department of West Bengal
lakh 1,000 rupees

MMA Madras Metropolitan Area
MMDA Madras Metropolitan Development Authority
MUDP Madras Urban Development Projects
panchayats Nonmunicipal urban areas (villages)

thika tenant Long-term leaseholder or middleman
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Conflict Resolution and the Asian City:
An Overview

John P. Lea and John M. Courtney

Concern with urbanization is ultimately a very practical interest: the wish to avoid
problems and to make things better .... It implies that planners should fasten their
attention on the contradictions that generally arise in the course of change, that they
should heed the resulting conflicts and struggles among contending powers, and that
they should pay particular attention to the role of the state. They themselves, of
course, do not stand apart from these processes, but are swept up in them as yet
another group of actors. This fact has profound implications for their practice.
(Friedmann and Wolff, pp. 329-30).

The conflicts that exist in the planning and management of Third World cities have
many dimensions. The definition of these conflicts is closely related to the vantage point
of the observer. Thus, it may be readily hypothesized that the mix of issues and priorities
expressed by city dwellers will relate to their own class and status; that the emphases of
state bureaucracies will relate to power structures, to social control, and to fiscal issues;
and that the concern of international aid agencies and their consultants will relate to diffi-
culties in reaching target populations, cost recovery, the replicability of projects, and effi-
ciency of implementation, as well as the long-term objectives of the donor nations
themselves. Although the links between the respective interests of the actors working to
define the problems in the urban development process are fairly obvious, it is nonetheless
unusual to find studies that explicitly acknowledge their influence.

The chapters in this volume are a contemporary account of conflicts inherent in the
planning and management of four of Asia's largest cities. The accounts are written by the
readily identifiable interest group of planners, who were brought together to discuss the
conflicts they confront in their work. The common element is their involvement with
large urban projects in Asia funded by loans from the World Bank. The theme of these
contributions is the implementation of the projects, and the perspective is the personal
experience of an interested group of actors who, as Friedmann and Wolff observe, are
themselves a part of the process of urban change. The symposium on which these chap-
ters are based was not intended to describe urban conflicts in largely theoretical terms,
nor to offer prescriptions for change. A considerable depth of experience has already been
gained in implementing Bank-assisted urban projects as shown in the publication
Learning by Doing (World Bank 1983). This symposium volume continues this theme
from the perspective of some of the planners involved and further defines and assesses
the role of the trained technical adviser in the Third World city.

This introductory chapter reviews some of the different ways development objectives
have been analyzed in the theoretical literature and describes the managerial role of the
donor agencies in lending programs. The chapter begins with a discussion of conflicts in

3



4 An Overview

praxis (Freire 1970), that is, the range of personal and ethical considerations raised by
the gulf between much contemporary development theory and the experience of actual
development practice. Two main approaches to the management of growth and change in
Asian cities found in some contemporary literature are then identified. Finally, there is an
overview of the Bank's experience in funding and implementing urban projects focused
on the poorest areas in Asia.

CONFLICTS IN PRAXIS

At least four conflicts appear to be especially significant for planners working in Third
World cities. These concerns demonstrate that architects and planners recently have been
questioning and reassessing their assumptions about the planning process. The conflicts
are:

* Whether many popular urban strategies are merely palliatives

* Whether planners should be involved in partisan activity

* How the realpolitik of the Third World city shapes the nature and effectiveness of pol-
icy responses

* Whether international donor agencies are acting in the best interest of the Third
World.

In recent years, a gulf has widened between theoretical views of how urban develop-
ment policy responds both to development conflicts in the Third World city and to the
pragmatic views of the practicing architects and planners responsible for implementing
ongoing work. A seemingly inescapable outcome of the more radical "political economy"
view of urban development policy has been termed "the structural trap of informed inac-
tivity" (Smith 1979). In other words, some observers are unwilling to concede the worth
of new policies, such as slum upgrading or self-help strategies, because they do not tackle
the causes of inequality. For some researchers, policies focused on the poor serve the
interests of the elite (Burgess 1978; Harms 1976). Sites and services projects for urban
shelter, in this view, could be dismissed as attempts to institutionalize poverty in cleaner
shantytowns (McGee 1977) or to help the poor without any significant threat to the rich
(Bromley 1978). Such assertions raise the issue of political critiques of development as a
moral concern for individuals. Similarly, they challenge the funding agencies to explain
who benefits from external interventions in the supply of urban services in the Third
World city.

A view is also emerging among some theorists that planners should adopt a partisan
position within a political community. "Planners are enjoined to take sides in the strug-
gle. Acting in the public domain, they are empowered to speak for political communities.
And a political community cannot be founded on injustice" (Friedmann and Wolff 1982,
p. 330). Thus, the planning and development process, so often confined to technicalities,
has become increasingly politicized in contemporary literature. The implications for
those working in many Third World societies are indeed profound and raise several ques-
tions in the minds of some who have experienced such exhortations before. Writing more
than a decade ago, G. K. Helleiner described the increasing presence of egalitarian objec-
tives in African development plans and noted that they often originated from expatriate
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economic planners, who viewed the situation from the standpoint of the detached
observer and who were insulated from the personal retribution such views might produce
(Helleiner 1972).

An obvious difficulty for those concerned with project implementation is the nature of
the realpolitik of the Third World city. This expresses itself as a gulf that may exist
between the rhetorical objectives described in master plan documents and the real plan-
ning and development activity endorsed by the political authors of the same plans. Thus,
plan objectives commonly place a high priority on providing housing and urban services
for the very poor, although it is well known that many of these benefits will be captured
by sections of urban society that are less deserving or that clearly require little additional
assistance from the state.

It is felt that governments are often well aware of this mismatch in the planning and
delivery of public services and, indeed, may deliberately ensure that it occurs for political
reasons. Few planners in the Third World are aware of this reality, to judge by a succes-
sion of planning conferences, often sponsored by large international agencies, which
produce technical recommendations that are clearly unrelated to sociopolitical realities
(Lea and Wu 1980). As Helleiner (1972, p. 354) has said: "Those engaged in planning
activities must be sufficiently close to the seat of political power to be relevant to the
actual process of political decision making; planning exercises in which the ultimate deci-
sion makers are not involved, and for which they feel no particular responsibility, are
quite irrelevant."

Other questions are raised by the pervasive presence of European ethnocentricity in the
development and planning processes. Extremists describe these processes in pejorative
terms and claim that the move to strategies focused on poverty is part of a well-orches-
trated capitalist plot (Hoogvelt 1982). According to this view, the donor agencies will
direct the bulk of their lending effort to the most efficient and fastest growing Third World
countries where Western objectives for growth and change can be most rapidly achieved
and where costs can be readily recovered. The contrasts and conflicts that are implicit in
the differences between these views being expounded in the theoretical literature and the
views based on the experience of professionals in the donor agencies themselves (see
below) require much more evidence and suggest that planners working in the Third World
cities need to analyze their own and others' assumptions about what is the best course of
action.

STRATEGIES FOR URBAN MANAGEMENT

Although it is not feasible to review the extensive recent literature on urban planning
in Asia, it is possible to identify stereotypes, which illustrate the diversity of approaches.
A "problem-oriented technocratic approach" can be distinguished from a "structural
politicoeconomic" appreciation of urban strategies in the region during the past two
decades. The former mode of analysis is typified by Taylor and Williams in Urban Plan-
ning Practice in Developing Countries (1982). The latter model is exemplified in a paper
written by Drakakis-Smith and Rimmer for the Asian Geographer and pubIished in the
same year. The contrasts between the two modes of analysis echo many of the differences
already alluded to in this overview and underline the distinction between the approaches
of some donor agencies and the more detached views of a significant section of the aca-
demic community.



6 An Overview

The Problem-Oriented Technocratic Approach

"Over the past three decades, a number of models of planning practice have actually
been applied in LDC urban areas.... It is in fact possible to characterize 'traditional par-
adigms' and then to consider the shifts away from these paradigms which have occurred
in recent years" (Taylor and Williams 1982, pp. 24-25). According to Taylor and Williams,
the earliest paradigm of planning in Asian cities was a colonial system of sectoral agencies
in each city, which independently pursued their objectives under the tenuous direction of
a long-range master plan. This system is still widely used in the region, although, as
already observed, there may be little relation between the rhetoric of the plan and the
actual planning activity, as expressed in decisions made by the state. Since the 1960s, a
new project-oriented approach has emerged, which emphasizes short-term activities, uses
budgets to ensure financial feasibility, and de-emphasizes physical (land use) planning
and includes a wider range of socioeconomic policies.

The new paradigm appears to have accelerated the rate of project implementation, but it
has also produced the "quick-fix" mentality described by Henward in his chapter on
Manila and has not incorporated a comprehensive viewpoint that recognizes the necessity
of integrating some urban projects. The Kampung Improvement Program in Jakarta dem-
onstrates the limitation of this approach, which failed to integrate the physical infra-
structure program with socioeconomic policies designed to enhance employment through
support for small businesses and nonformal education (Taylor and Williams 1982). In
addition, institutional linkages and design have paid scant attention to the local organiza-
tions that must implement the projects.

Taylor and Williams believe that these weaknesses in present practice can be overcome
by a technocratic response, which would improve efficiency by systematizing the process
of planning, programming, and implementation to select the most appropriate strategy
for development. This perspective stops short of suggesting changes to the sociopolitical
situation within which the planning system operates, although Williams describes how
the World Bank, as a principle lending agency in this area, is attempting to overcome the
problem.

One means for the Bank to influence government spending towards more efficient use of
funds and towards programs which improve the incomes and efficiency of the poor
would be to incorporate these concerns as key issues in structural adjustment loans
which have recently been introduced by the Bank.... There is no reason why such a
loan should not focus on governmental policies of budgeting and standards for sectors
which could improve their assistance to poverty groups, and an associated improvement
in administrative efficiency (Williams 1984, p. 183).

The Structural Politicoeconomic Approach

A broader and what might be termed "structural" view is based on the hypothesis that
successful planning must first determine why certain changes are occurring in the man-
agement and development of Asian cities. According to Drakakis-Smith and Rimmer
(1982, pp. 18-19), "land use and transport systems of ASEAN's [Association of South-
East Asian Nations] capital cities have, since 1960, reflected the way in which administra-
tive, economic and social structure have been transformed by the state in order to achieve
the twin objectives of economic growth and maintaining political control." These authors
examine the recent history of Asian urbanization and chart the significant changes in the
economic fortunes of the countries in the region according to "qualitative shifts in the
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nature of world capitalism." The mercantile capitalism of the colonial era secured the
dominant position of Asia's leading cities and was followed after independence by
attempts to found a national economic base through import-substitution industries. This
shift in economic policy was accompanied by the huge migration of the rural population
into the cities and was followed by the effects of a "new international division of labor,"
whereby transnational corporations, restructured the production process and established
a large manufacturing presence in the region (Wheelwright 1980). This analysis of urban
management strategies begins with a determination of "the ways in which urban man-
agers, particularly the state, have been able to manipulate the capital cities so as to accom-
modate such changes in the political economy" (Drakakis-Smith and Rimmer 1982,
P. 19).

Four broad strategies are identified: administrative reorganization, investment in mod-
ernization, structural readjustment, and social control. Together these represent an
organic response to the economic environment of the 1980s. Administrative reorganiza-
tion is demonstrated by the intervention of the national government in local city affairs
and the creation of new metropolitan authorities such as the Special Region of the Capital
City of Jakarta (Daerah Khusus Ibukota Jakarta) in 1964, the Federal Territory of Kuala
Lumpur (Wilayah Persekutuan) in 1974, and the Metro-Manila Commission in 1975.
These powerful bodies are headed by influential political figures and have adopted corpo-
rate management techniques and what Drakakis-Smith and Rimmer have termed, "the
packaged urban development programmes designed to promote modernization and incor-
poration" (1982, p. 22).

Investment in modernization is seen as a government tendency to favor the growth of
the modern corporate sector and to focus on the "visible symbols of progress such as uni-
versities, high-rise housing projects . . . rather than genuine attempts to raise living stan-
dards" (Drakakis-Smith and Rimmer 1982, p. 23). Where large-scale upgrading and
shelter improvement projects have been adopted, as in Manila or Jakarta, the institution-
alization of spontaneous self-help is itself a form of modernization; those with the best
credit rating are favored, and "the urban poor are finding themselves once again excluded
from the benefits of improvements" (Drakakis-Smith and Rimmer 1982, p. 24).

Structural readjustment further strengthens the modern corporate sector in the Asian
city by weakening the non-corporate activities (Dick and Rimmer 1980). "This process is
part of the usual modernisation and incorporation package offered by foreign experts
who, overfamiliar with corporate activities, find the apparent chaos of the fragmented
and competitive non-corporate sector [an] anathema" (Drakakis-Smith and Rimmer 1982,
p. 25). Some of this government activity has been popularized in the academic literature
through research into street vending (McGee and Yeung 1977) and the control of the petty
commodity or informal sector (Forbes 1981).

Social control, the fourth broad strategy, is exemplified by the efforts of city bureaucra-
cies to impose their own forms of governance on informal settlements. The barrios, which
were the traditional district councils of the Tondo foreshore of Manila, were replaced by
barangays, a new form of neighborhood organization of some 500 to 700 households.
These, in turn, "are closely integrated into the system of local government" (Drakakis-
Smith and Rimmer 1982, p. 28) and may be used to enforce law and order.

A review of these structural, politicoeconomic views on the management of the Asian
city suggest that the widening gap between the policymakers or administrators and the
administered can be reversed only by "a move from authoritarianism to representative
government, a move from increasing centralisation to the decentralization of political
power" (Drakakis-Smith and Rimmer 1982, p. 30) and an expansion of the electoral pro-
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cess. Each of these recommendations would entail significant societal changes, which are
outside the normal domain of the development planner. Herein lies the challenge for the
planner working in the Third World city: how to improve the efficiency of the problem-
oriented technocratic approach while also addressing the issue of social polarization and
the increasing imbalance of power between the government and the governed. Theorists
have challenged planners embarking on projects to consider their basic assumptions
more deeply. These "conflicts of praxis" form the background to the case studies pre-
sented in this book.

LACK OF DOCUMENTATION

The practitioners of urban projects in developing countries face another problem: they
have neither a forum nor professional impetus to publicly describe and analyze their
extensive experience in forging methods to accommodate and shape the varied forces of
urban change. Nor do they often publicly discuss the political, moral, ethical, and eco-
nomic motivations or assumptions for the approaches they devise and implement. Their
job is to get tangible results, based not only on an official and personal spectrum of objec-
tives but also on a real world need for negotiation, accommodation, and compromise.

Theorists, however, are in the opposite situation. They not only rely on publication for
expression but also must depend on published literature, which can amount to little more
than a sparse collection of outdated case material, fragments of project experience, and
views of minor actors in colossal scenarios. Standing wholly outside and never entering
the theater, theorists may still attempt a definitive critique of the play within. To legiti-
mize their views among their peers in print, they must cite the views of others who may
also lack accurate information.

The rapid evolution of urban development concepts among planning practitioners is not
adequately documented in the academic or professional literature, nor are many planning
and architectural departments in universities around the world fully abreast of the
changing trends. Practitioners themselves are scarcely able to formulate and document
their approaches before they move on to a next stage in the evolutionary process.
The World Bank publication, Learning by Doing is both an exception to the rule and a
frank recognition of the changes in accepted practice necessitated by the unique, cross-
cultural experience of guiding development projects in Third World cities. Thus, the four
city studies presented here provide both a window for the theorist and a lens for the
practitioner.

THE EXPERIENCE OF THE WORLD BANK

An important objective of the Sydney symposium was to explore some of the compara-
tive experience that has been gained by the Urban Projects (now the Water Supply and
Urban Development) Department of the World Bank. In the thirteen years since the first
Bank-assisted urban projects were started, several issues have been identified.

Conflicts Inherent in Bank Work

The World Bank's role as a bank sometimes conflicts with its role as an institution con-
cerned with social change and development (Please 1984). These conflicts are illustrated
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most strongly in the lending activities of the urban sector, which has a strong poverty and
social orientation. The concern for equity in lending often results in perceived conflicts
between development objectives and efficient banking practice. In the Philippines, for
example, current efforts to create financial order within the country will have a signifi-
cant effect on programs that would have financed projects to help the poor. As the global
shift of concern moves to questions of country creditworthiness and macroeconomic jus-
tification, pressure increases both to maintain a focus on equity and poverty in projects
and to strengthen economic efficiency in the financially constrained Third World. The
inherent conflict in a development institution such as the World Bank is accentuated in
the urban sector, in which economic efficiency is increasingly an overriding concern for
investment. Although there may be no theoretical basis for such conflict, in practice
investments with a focus on equity and poverty are placed at considerable disadvantage.

A discussion of lending and conflicts in the urban sector that arise both within the Bank
and in borrowing countries must be placed in the historical context of lending policy and
the influences that this will have on future lending in the urban sector. World Bank atten-
tion to the growing problems associated with rapid urbanization in the early 1970s was
part of an increasing worldwide recognition that the development experience of the devel-
oping countries was significantly different from the urban and industrial transformation
of the developed societies. At the beginning of this century, less than 5 percent of the pop-
ulation of developing countries lived in cities, but, by its end, close to half will be urban-
ized, and most of this growth is occurring now.

These dramatic growth rates and the large percentage of the population that is poor
have important implications for urban planning and city management, particularly when
a traditional approach is used. It is inevitable that emerging conflicts will be com-
pounded, such as the competition for scarce resources between the formal planned city of
fine buildings in a high-quality environment and the informal and unplanned city of the
low-income slum dweller. This disparity emphasizes the fact that urban policies in many
developing countries are being designed to serve the convenience and needs of the elite to
the disadvantage of the urban poor.

The Beginning of Bank Involvement

The role of the Bank, as articulated by Robert McNamara in the early 1970s, has been to
help these cities manage their enormous growth (many double in size every ten to fifteen
years) both efficiently and equitably. Ultimately, the consequences of inefficiently man-
aged cities, such as the four discussed in this book, are borne by their poorest inhabit-
ants. When the Bank was beginning to determine its response to the problems of the
cities, the biggest obstacle was the reluctance of many governments to recognize that
there ever was a problem of serious proportions. The rapid growth of slums, traffic con-
gestion, and pollution were relatively new phenomena. They were generally regarded as
temporary, and it was thought that with the expenditure of enough money and, perhaps,
a greater effort toward rural development, the problems would diminish.

This has not happened, and the slums and shantytowns of the developing world con-
tinue to grow 10 to 15 percent every year. Unless population growth is significantly
reduced, urban management is improved, and urban policy becomes sympathetic to the
needs of the urban poor, it will be extremely difficult to find solutions.

There are several reasons why population growth in developing countries is today a
greater economic burden that it once was in today's developed countries. In particular,
rapid population growth contributes to urban problems. Natural increase accounts for



10 An Overview

about 60 percent of the rise in urban populations. When a city size doubles in a decade,
the results are familiar:

unemployment, substandard housing, deteriorating public services, congestion, pollu-
tion, crime, and so forth.

An overriding concern with the negative aspects of urban growth, however, has often
led . . . governments . . . to carry out costly-and often economically inefficient-pro-
grams to redistribute population. They would have done better to have concentrated on
rural development in areas already settled, on improvements in urban policies and man-
agement, on elimination of price distortions (such as keeping food prices low) that
encourage urban population growth, and on development of effective family planning
programs to reduce rates of natural population increase (World Bank 1984, pp. 96-97).

Principles and Objectives of Bank Work

The Bank, drawing on the experience of many people and institutions, believed that the
problems of urban growth could be ameliorated and that it could play an important cata-
lytic role in this field. From the beginning, a central theme was the need to integrate or
coordinate policies and investments in urban areas because it was not considered effective
or efficient to invest in water supply or urban transport alone. These investments needed
to be linked to investments in shelter and employment and to policies on pricing and cost
recovery.

The Urban Project Operations Review and Support Unit was formed in the early 1970s
to develop administrative mechanisms, implementation procedures and strategies for
reducing urban poverty. The new unit soon attracted a range of talent from diverse disci-
plines and backgrounds, including experienced physical planners, who brought with
them professional values and training in project procedures. This accelerated the evolu-
tion of the methodology for addressing the problems associated with rapid urban
development.

In 1980, many of the Bank's policies of the 1970s were being seen within the frame-
work of "basic needs," even though the Bank's approach stressed improving the effi-
ciency of providing urban services. All projects then under implementation aimed to
achieve basic levels of shelter, infrastructure, and health. The Bank, however, was aware
of the enormous need for low-income shelter in developing countries. It realized that
urban shelter and infrastructure programs large enough in scale to meet basic needs
would far exceed the resources available in most countries unless standards for shelter
were set low enough to be affordable both by the beneficiary population and the govern-
ment. Only in this way could self-sustaining, large-scale programs be launched.

The Bank has made a considerable contribution to urban development in the past thir-
teen years. More than 2 million families, many of them poor, have benefited from Bank-
financed shelter projects alone. Not only have loans of more than US$2 billion been made,
but also countries have been helped to develop urban policies that are more appropriate to
the needs of the country and the resources available. More than ninety projects are now
under construction and preparation in the five-year lending program for fiscal years 1983
to 1987, which is valued at US$5.4 billion. Additional operations are proposed for about
fifty countries, which brings the total number of countries in which the Bank has under-
taken urban projects to more than sixty.

As a result of thirteen years of experience, several principles have been developed to
guide the projects carried out by the Bank's Urban Projects Division. Some of these
include:
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* Adopting the urban planner's view of the city as a network of interacting systems,
which affect the quality, both physical and otherwise, of city life

* Targeting beneficiaries, particularly the urban poor; planning to bridge the gap
between project results and the overall needs of the specified target population; and
determining the investment required to meet these needs

* Considering in project design the cultural, social, and economic characteristics of the
local population

* Recognizing the potential of the dynamic private sector to achieve the project objec-
tives of the public sector

* Recognizing the value of the spontaneous settlements developed outside the formal
sector and understanding their incremental nature

* Integrating in project design provisions for education, training, health, small busi-
ness, urban services, and shelter

* Including in project design support for development institutions, for their adminis-
trative mechanisms, and for the education and training of their staff.

The Bank experience in urban projects has demonstrated that replicating successful
pilot projects in broader settings requires more than the large-scale repetition of the ear-
lier efforts. The translation of projects into ongoing programs requires new ways of
addressing constraints in, for example, institutional capacity, public-sector finance, and
trained manpower. Similarly, policy questions concerning the most appropriate division
of labor between the public and private sectors in housing, institutional finance, and
urban management have to be faced as cities triple in size. The importance of efficient
urban management is evident in all countries, but its importance as a prerequisite for
productive and equitable urban economic activity is not fully appreciated.

Projected urban growth in Asia suggests that urban development efforts will have to be
redoubled in the next decade if the solutions developed during the 1970s are to be
extended to growing populations. Even though Asian countries have large rural popula-
tions, their governments appreciate the needs and economic importance of their large cit-
ies. Continued growth, demand for services essential for productivity, assistance to
governments to meet those demands, and the Bank's original objectives in urban lending
still remain valid for the 1980s. The emphasis has shifted, however, from simply provid-
ing shelter to meeting the broader needs for urban infrastructure.

Issues arising from the experiences of implementing basic urban projects are closely
analogous to some of the questions about rural development projects. Of particular signif-
icance in the assessment of these projects is the justification for undertaking them in the
first place. Basic urbanization projects, as well as those with a rural focus, were not ini-
tially seen by the Bank as having a welfare orientation, so they were justified by notions
such as affordability, cost recovery, and replicability.

Positive Effects of Bank Projects

No project, not even those approved before 1976, can yet offer a basis for forming con-
clusive judgments about the realization of the Bank's longer-term objectives in the urban
sector. Nonetheless, the Bank has comprehensively reviewed its urban operations to lay
the groundwork for the next five years of urban project lending. Its own assessment is
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that the urban development projects have had a favorable effect at four distinct levels: on
national urbanization policy; on project design, planning, and investment programming;
on institutional development, particularly the strengthening of agencies of municipal gov-
ernments; and on policies and programs in specific cities. In some instances several sec-
tors were affected in a single city.

It is premature to generalize about the effect of the Bank's urban operations on institu-
tional development. The effects are, however, apparent in specific cities-most notably
Calcutta, Jakarta, Manila, and Madras-through improved urban planning, investment,
and urban management. The Bank's projects in these four cities have resulted in citywide
improvements that have cut across different sectors, such as housing, transport, and
urban services. Thus, the Calcutta Metropolitan Development Authority (CMDA) has
become an effective investment agency and, in Manila, the Bank's operations have helped
launch concepts such as the capital investment folio, which is intended to coordinate
investments in the Metropolitan Manila region. The Bank-funded Jakarta metropolitan
planning effort has produced a new mechanism to coordinate investment programs. In
Jakarta and Madras, a single sector, such as low-income housing, has been most affected.

Calcutta is an example of a city with significant problems that was helped through sus-
tained assistance. The CMDA was not a unified development institution but a loose coali-
tion of public works engineers. This made the efficient implementation of the Bank's first
urban development project in Calcutta more difficult and, by 1976, there were many
uncoordinated investments throughout the city. The CMDA had spent US$200 million
without much effect, because there was insufficient knowledge of how to cope with urban
growth, the legislative framework was outdated, and the local fiscal bases were inade-
quate. These areas became the focus of subsequent Bank-supported lending activities.

In mid-1977, an unanticipated event occurred. A Marxist government was elected in the
state of West Bengal, within which Calcutta is located. At first many of the members of the
new state government saw the World Bank as a capitalist institution and an antagonist. It
appeared for a time as if the second International Development Agency (IDA) credit for
urban development in Calcutta might be in jeopardy. But the Bank eventually convinced
the new government officials not only of the project's worth but of the desirability of rede-
fining it according to some suggestions by the Bank. Thus, a political development, which
at first threatened the implementation of the project, later strengthened its substance and
its future implementation. The World Bank was then in a good position to collaborate with
the government to formulate a sound and innovative approach in the third Calcutta urban
project, which is discussed in detail in Chapter 4.

The Philippine and Indonesian urban projects, described in Chapters 2 and 3, are also
considered by the Bank to be successful. This does not imply, however, that they are with-
out any problems or that they could not be improved upon. They do, however, exemplify
characteristics that should be incorporated in future project design. The concept of
upgrading slums, for example, became widely accepted in Indonesia as a result of the first
two Bank projects in that country. These projects followed policies already applied in
Jakarta since 1969 and helped to provide the momentum for redirecting the national low-
income housing effort of the Indonesian government. Similar but not as substantial
achievements have occurred in the Philippines, where a major upgrading project for a
large section of low-income Manila indicated that the Philippines was, like Indonesia,
going to adopt a national program to upgrade slums. But this has yet to occur.

These urban projects should be considered briefly in the setting in which they were con-
ceptualized. First, the Bank's urban project teams are multinational and are drawn from
many academic and professional disciplines. Some staff have had considerable experience
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outside the Bank in formulating, building, and assessing projects in several sectors, both
public and private. Second, over a number of years, staff members have traveled to many
places and have helped to prepare and implement projects in a wide variety of national
settings. Experience with the implementation of successive projects and the considerable
exchange of experience with colleagues affects the design of projects. Failures as well as
successes have their value in this iterative process; objectives are contrasted with the limi-
tations of project success, and processes are reexamined and informally redesigned to
become more effective. Underlying this process is a streak of pragmatism, which has
come to characterize much of contemporary planning theory (Hoch 1984). It includes an
attempt to bridge social conflict and antagonism with a process that goes beyond an a
priori presumption of people's needs and preferences to the design of a process to identify
such factors and a method to improve the delivery system to meet these needs. The uneven
distribution of power that characterizes social organization is accounted for in successive
iterations of process designs.

As many have observed, however, action results from many forces, both planned and
unplanned. The pragmatic view enables the practitioner to see not the dilemma, but the
plethora of options to facilitate change. For the practitioner, as the novelist William
Faulkner has observed, "Words go up in the air like smoke, while deeds move terribly
along the ground." The deeds are the practitioner's textbook-to be evaluated, weighed,
and analyzed-and the lessons are extracted from the successes, the near successes, and
the failures alike. It is in this context, in which frankly shared experience is the genesis
of progress, that the chapters in this book are presented.

The experience with urban projects has, as has been indicated, involved some conflicts
for a large donor agency, such as the World Bank. These conflicts will always be present in
situations in which efficient banking (commercial) practice must be combined with wel-
fare and poverty-oriented objectives. The fact that current Bank policy has endorsed this
decade of urban involvement not only demonstrates the prominence that it gives to urban
problems in developing countries, but also shows that recipient governments are increas-
ingly prepared to accept such intervention. It would be quite misleading to suggest that
the challenge has been adequately met, and this volume places considerable emphasis on
the role of architects and planners in redefining their own objectives to improve the well-
being of those who benefit least from an urban way of life. Of particular concern to the
contributors to this volume are the personal conflicts involved in being a professional
practitioner in Asian cities, and it is hoped that this much-neglected topic will be dis-
cussed further as a result.
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PART I

The City Studies

Manila Jakarta

Calcutta Madras



Manila's old central business dis-
trict, with the Chinatown area in

the foreground and Makati, the
new banking and commercial
center, in the background.

Makati has replaced the old cen-
4 tral business district. It has been

developed since the 1960s on the
site of the old Manila airport.

- The cultural center, located on a
landfill area in Manila Bay, is
one of the most recent large-

scale investments in the city.
Manila is a city of contrasts:

18__________________________ major urban complexes are inter-
spersed with large areas of mar-
ginal settlements.
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Metro Manila, Philippines:

Conflicts and Illusions in Planning Urban Development

Howard B. Henward, Jr.

Metro Manila is the national capital region of the Philippines and comprises four cities
and thirteen municipalities. Manila itself is one of the four cities in the metropolitan
region and is designated as the actual capital. The population of Metro Manila reached 6
million in 1980 and has continued to increase by about 200,000 people a year, which rep-
resents a growth rate of more than 3.5 percent. It is officially estimated that about one-
half of this annual increase is caused by natural growth, and the other half is a result of
migration from the rural provinces. Approximately 60 percent of Metro Manila's popula-
tion can be classified as low income, and more than 2.5 million people-many of them
squatters-currently reside in slums or depressed areas.

The city covers an area of some 870 square kilometers and is bounded by Manila Bay on
the west, a large freshwater lake called Laguna de Bay to the southeast, and mountainous
terrain to the east (See the map on the following page.) It is radial-concentric in plan, with
a flat side along Manila Bay, and the existing and proposed trunk road network consists
of ten radial and five circumferential routes. The inner areas have been largely rebuilt
during the thirty years following the widespread destruction that occurred during World
War II. The city has since decentralized considerably, with commercial and business
activities shifting to the intersections of major routes and with industry moving to the
less expensive areas around the periphery, along the major highways to the north, south,
and east. Growth has occurred mainly through infilling and increased densities within
existing urban areas, as well as through new development in the east, north, and south
along the main transport corridors.

THE PLANNING CONTEXT

Metro Manila is plagued, not surprisingly, with many of the same problems that afflict
other capital cities in developing countries. Population growth has been high for many
years and continues unabated. Despite road improvements and traffic management, con-
gestion mounts, as the number of private and commercial vehicles increases. Flooding
continues in many areas because of the flat, low-lying terrain and poor drainage systems,
even though control measures and facilities have been introduced. Large areas of Metro
Manila also suffer from inadequate water distribution and from low pressure in the water
mains, though this is now being rectified through a massive water supply program. Sani-
tation is a problem because there are few areas with sewers, the streams and rivers are
heavily polluted, and the system for collecting solid waste is inadequate. Air pollution has
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reached serious levels primarily because of emissions from vehicles, power stations, and
factories. Finally, more than half the population lives in wholly inadequate housing,
which does not have basic services, enough space, or a pleasant environment.

Metro Manila is administered by seventeen separately elected municipal mayors and
their councils, which are, in theory, coordinated by a governor and an appointed body,
which is called the Metro Manila Commission (MMC). Although the MMC is vested with
the power to assume all strategic responsibilities in the metropolis, it has assumed control
only over the local government budget and the management of solid waste disposal. Local
governments continue to implement small-scale capital works programs, provide most
urban social services, and maintain all local facilities. National government agencies have
broad responsibilities in Metro Manila, including control over strategic planning, health,
education, social services, housing, roads, drainage, and other services. Since these func-
tions have not yet been transferred to the MMC, as was proposed originally, the only truly
metropolitan agency is the Metropolitan Water and Sewerage System (MWSS), which plans
and implements water supply and sewerage projects and levies rates throughout the met-
ropolitan region.

Responsibility for strategic planning for Metro Manila has unofficially been transferred
from the National Economic Development Authority to the MMC, which, in turn, has been
able to formulate land use and zoning plans but has not been able to effectively control the
urbanization process or coordinate the local or national agencies. Thus, Metro Manila
does not have an effective metropolitan form of government to direct planning and devel-
opment, and the MMC has little strategic responsibility or authority. This situation leaves
the administrative system without coordination and, at times, in chaos.

The Involvement of the World Bank

The World Bank has been particularly active in Metro Manila through its assistance in
providing basic services, such as water, sanitation, health, education, housing, and trans-
port. Loans have been channeled through the national agencies and the MWSS, although
some have included small components for the MMC. By June 1983, in Metro Manila alone,
the Bank had committed loans of US$490 million for projects costing US$1,200 million. It
has had a considerable influence over policy on urban development and infrastructure in
the region and the nation as a whole, and its assistance has been sought to help solve sev-
eral critical problems.

* Water supply. Two projects are under way, and a third is still under consideration.
They include construction of head works, aquaducts, trunk mains, and secondary
and tertiary distribution facilities and are jointly financed with the Asian Develop-
ment Bank.

* Sewerage and sanitation. The first project under way includes both sewerage and
sanitation components; the former is the first stage of a twenty-year program. The
solid waste program has been deferred at present.

* Flood control and drainage. The Bank has financed a Flood Control Master Plan for
Metro Manila (and a portion of the works required) as part of its multisectoral urban
lending program.
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* Education and health. National loans for education, health, and nutrition have been
directed primarily toward the rural areas but include some national planning compo-
nents that affect Metro Manila.

* Shelter and livelihood. Three urban projects in Metro Manila since the mid-1970s
have included low-cost shelter and livelihood components.

* Traffic management. Assistance was initially in the form of studies of new manage-
ment strategies.

* Municipal infrastructure. The Bank has helped to provide small-scale improvements
to water, sanitation, drainage, roads, and community facilities to help local govern-
ments upgrade municipal services throughout Metro Manila.

* Capital investment programming. The Capital Investment Folio Study has helped to
identify, program, and monitor all local, metropolitan, and national agency capital
investment in Metro Manila.

In summary, a comparison of the list of Metro Manila's development problems with the
range of World Bank-assisted projects shows that most of the priority areas currently are
receiving attention. But what of the future? Are these current projects the early stages of
ongoing long-term programs? Are they really sufficient to overcome the extent and depth
of urban development problems that are now apparent?

Conflicts in Metro Manila

A common element underlying most conflicts in Third World cities is the apparent mis-
match between the scale or complexity of a particular problem and the resources or com-
mitment available to resolve it. In the Philippines, projects are often inaugurated,
programs launched, and problems addressed on the assumption that resources are or will
be made available for such high-priority projects. In fact, sufficient resources are rarely
available, and new priorities will usually displace the old ones in a matter of months, if
not weeks. This phenomenon affects both the public and private sectors, leads to regular
shortfalls in planned targets, and erodes the credibility of long-term programs. Develop-
ment planning, an important and complex responsibility in its own right, has been partic-
ularly and adversely affected by this uncertainty.

There is, in fact, no approved overall structure or development plan for Metro Manila.
One was prepared, as part of the Capital Investment Folio Study in 1982, to plan and mon-
itor all capital investments in the development of the metropolitan region. But its recom-
mendations have yet to be implemented, despite the principal finding that only half of the
ongoing and proposed development programs could possibly be financed. In the mean-
time, the lack of a development plan to control public infrastructure and private develop-
ment has caused considerable inefficiencies in the spatial distribution, traffic patterns,
and infrastructure of the city.

There is also a conflict between the investment priorities of government and the basic
needs of most of the population of Metro Manila. Most public investment in Manila is in
new primary infrastructure works, such as main roads, trunk drainage, water supply
headworks, a partial sewerage system, and port development, whereas the population
urgently needs different kinds of improvements, such as full-time employment, adequate
shelter, and upgraded local infrastructure and services. Although unemployment in
Manila is officially said to be less than 10 percent, it is estimated that underemployment
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is now more than 30 percent. The housing shortage is demonstrated by the facts that
more than 60 percent of the population live in inadequate shelter and that more than
40,000 new units are required each year to accommodate population growth.

AREAS OF URBAN CONFLICT

The word "conflict" is defined here as a clash or divergence of opinions, interests, or
pursuits, which, when applied in the context of a large metropolitan area, can mean a
clash of policies, strategies, objectives, attitudes, plans, or procedures, within one sector
or among several sectors. The development problems already discussed are not unique,
nor are they insurmountable. They are quite specific and well defined, and numerous
projects and programs have been developed to deal with them-some with more success
than others. The question needs to be asked, however, what are the internal conflicts in
the system that prevent these projects and programs from achieving their objectives?
Among the more important such conflicts are:

* Long-term programs versus short-term ("quick fix") projects

* Managed capital investment versus uncoordinated programs

* Demand for, versus supply of, land

* Formal versus informal sector

* Public versus private sector

* Visual aesthetics versus public and private affordability

Long-Term Programs versus Short-Term ("Quick Fix") Projects

Large-scale urban problems that have existed for a long time normally require long-
term solutions. Small individual projects, by contrast, may solve specific problems and
raise people's expectations, but they contribute little to the ultimate goal of solving long-
term problems unless they form part of an overall program. This conflict is apparent in
several sectors in Metro Manila. For example, extensive improvements for drainage and
flood control are implemented as individual projects in the Flood Control Master Plan, but
there is no complementary program to improve and maintain secondary drainage. As a
result, persistent local flooding continues, and the long-term social and economic benefits
are diminished. Metro Manila's water supply program has been under way for ten years,
and yet Tondo Foreshore, the area with the most serious deficiency, has yet to receive full
service, although the necessary network has been completed since 1981. Major road
improvements are also completed in discontinuous sections as land and funding become
available. There is little or no apparent relation to program priorities or to the traffic
problems to be solved, so any potential benefits are delayed or nullified. In the housing
sector, most public resources have been concentrated on relatively few "demonstration"
projects, which are not part of any long-term shelter improvement program and which
are too expensive for most of the population. Long-term programs that do exist for areas
such as water supply, sanitation, and low-cost shelter can be severely set back when
funds and whole implementing agencies are diverted to undertake "emergency, " "prior-
ity," or "quick-fix" projects at the request of high-level government authorities. Largely
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as a result of these conflicts, not one public program for infrastructure or services for
Metro Manila is proceeding on schedule.

Managed Capital Investment versus Uncoordinated Programs

A second serious conflict in Metro Manila reflects the disjointed government structure
described earlier. Without a strong metropolitan government and with national. metropol-
itan, and local agencies heavily involved in the development of the city, management of
development planning and capital investment is all but impossible. The Capital Invest-
ment Folio Study showed that national agencies and the MWSS have formulated their own
programs independently, which raises serious questions about coordination and the over-
all levels of funding required. A form of program anarchy has developed, in which the
MMC has very little control over program planning. Thus, Metro Manila will either receive
a level of government investment disproportionate to its size and importance in the
nation, or the programs themselves will have to be selectively cut. But who will decide?
What government agency has this sort of authority in Metro Manila?

A second component of this conflict is the lack of an agreed, enforceable, overall metro-
politan development strategy or plan. In fact, it is not practical to try to manage capital
investment without an overall plan to guide all investment decisions. At present Metro
Manila authorities cannot even direct growth into the preferred areas, because they lack
the necessary controls over public and private investment and land availability. A system
that allows unrestricted individual programs leads to great disparities in the timing of
providing services in existing or newly developing urban areas and eliminates the strong
influence that planned investment in public infrastructure can have over private invest-
ment decisions.

Demand for, versus Supply of, Land

Land is the most basic resource in the urbanization process, for without serviced land it
is extremely difficult, if not impossible, for a city to grow according to plan. A rapidly
expanding metropolitan area such as Metro Manila needs vast quantities of undeveloped
land for urbanization every year. In the Philippines, as in most capitalist countries, most
urban land is privately owned and is therefore a commercial quantity subject to pricing
mechanisms, inflation, and, most important, speculation. This leads to the conflicts
between the supply of, and demand for, land, which are particularly acute in Metro
Manila and the Philippines.

Despite comprehensive legislation on land acquisition for public purposes through emi-
nant domain or expropriation, it is very difficult for government agencies or private
developers in the Philippines even to assemble a right-of-way for a new road or road wid-
ening, much less to acquire a large site for low-cost shelter or public facilities. Land is
acquired normally for a special need, not as part of a land assembly or land banking pro-
gram. Hence, public agencies are continually short of land for public facilities and shelter
projects. Similarly, in the private sector very few developers hold large tracts of land for
their future needs, and developers are finding it increasingly difficult to assemble large
parcels and to reach agreements with landowners. However, the private sector operates in
the market and, for the right price and acceptable terms, can usually acquire any piece of
property or arrange a joint venture with the landowner.

Where then does the conflict lie? There is not enough serviced land within Metro Manila
to meet demand for immediate development despite the existence of large undeveloped
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tracts of land with nearby services. This conflict results both from the inability of the
public sector to control development, resulting in large parcels of land with no access, and
from their inability to determine the direction in which public infrastructure should
develop and thereby to lead private investment toward publicly preferred growth areas.
This conflict will continue in Manila unless the government can intervene in the land
market through land assembly, consolidation, or taxation and can develop public infra-
structure to guide and lead growth as opposed to merely responding to it.

The Formal versus the Informal Sector

The formal employment sector normally includes people employed full time in an offi-
cially registered business or profession. In reference to building construction, the formal
sector usually includes activities that are fully sanctioned by the appropriate government
authorities and can be planned, monitored, and controlled. The informal sector, by con-
trast, includes those in full- or part-time employment in an activity that is not a registered
business and includes occupations such as street vending, scavenging, and some day
labor. Informal building construction occurs without official permits and approvals and,
by definition, is an uncontrolled activity.

Members of the informal sector in Metro Manila seek any means of livelihood that will
provide at least a subsistence standard of living and create for themselves things, such as
their own shelter, that they can afford and that they believe the formal public and private
sectors cannot provide. They provide a source of cheap and mobile contract labor for con-
struction projects and other labor-intensive activities in the metropolitan region. They
exploit the possibilities offered by commercial and industrial markets by opening small
street-corner businesses to buy and sell scrap, collect bottles, repair shoes, sell cigarettes,
park cars, and so forth. Shelter in the informal sector consists of structures built by the
family out of whatever material can be obtained and on whatever land can be found that
will permit at least temporary, and sometimes illegal, tenure.

The informal sector is very important and relevant to the development of Metro Manila,
the government estimates that more than 30 percent of jobs can be classified as informal
as well as 50 percent of housing construction. The magnitude of informal sector activity
stems from two key factors: the shortage of employment opportunities in the formal sec-
tor and the shortage of affordable shelter in desirable locations. Informal livelihood and
shelter activity of this magnitude affects the living patterns of a significant proportion of
the population and places great demands on urban services. Thus, informal sector activi-
ties often conflict with the goal of creating a well-managed and efficient urbanization
process in Metro Manila. Ways must be found to incorporate these informal activities into
the planning process, given the importance of the informal sector as the source of liveli-
hood and shelter for much of the city's population.

The Public versus the Private Sector

A traditional area of conflict in urban development is the relation between the public
and private sectors. This is particularly true in Metro Manila, where private interests
have traditionally mistrusted the public sector and have chosen not to rely on it. Nonethe-
less, the conflicts between public and private interests in Manila have a way of resolving
themselves, with the outcome usually favoring the private side. What might be a critical
and open area of conflict is usually hidden because of "wheeling and dealing' behind the
scenes. Wheeling and dealing make it difficult for the public sector to consistently imple-
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ment overall strategic policy, to plan rational land use, to direct growth and land absorp-
tion, or to seek publicly the partnership of the private sector in urban development
initiatives. In other words, this is the sort of conflict in which public interests are often
displaced by private skills in the manipulation of the development process.

The only area in which there appears to be a significant partnership between the public
and private sectors is in housing. In 1982, the government introduced a cooperative
finance system that establishes a secondary mortgage market as well as guarantees for
private developers and private originating banks. For the first time, the private sector has
decided to trust the government to meet its commitments.

Visual Aesthetics versus Public and Private Affordability

The traditional conflict between visual aesthetics and economic realities is particularly
noticeable in Metro Manila, a city that aspires to the image of the "city beautiful.' There
is no apparent recognition of the fact that only a small proportion of the population has
the interest, and an even smaller group the means, to create a visually pleasing urban
environment. Most people must worry about the more essential necessities of life. While
public money is used to build structures, such as international conference centers,
cultural centers, international hotels, film palaces, and elaborate specialized hospitals,
private funds are diverted toward office buildings, sports clubs, and expensive condo-
miniums. Most residents meanwhile are hard pressed to generate enough money to put
roofs over their heads and wonder whether they will have water and electricity tomorrow
and drainage after the next heavy rain.

The main question, however, is which objective is backed by the government: creating a
beautiful city or providing basic needs for the populace? In Metro Manila, the govern-
ment's answer has been ambiguous. Visual aesthetics are justified as tourist attractions,
but programs (as opposed to individual projects) to provide basic needs seem to receive the
most attention before elections. Further, property developers and some architects com-
plain about housing areas that they consider to be eyesores and claim that they are little
more than planned slums. The highest priorities of the average person, however, are land
and home ownership, a steady source of livelihood, good health care, and education. How
then should metropolitan resources be allocated?

URBAN CONFLICTS IN THE HOUSING SECTOR

Five areas of urban conflicts were identified above. Each of them is now considered
in relation to the provision of housing, one of the most important aspects of urban
development.

Long-Term Housing Programs versus Short-Term Shelter Projects

Programs have been developed in Metro Manila during the past six years with the assis-
tance of, and some cajoling from, the World Bank. The programs are directed toward
needs of the lower-income groups for housing and consist of slum upgrading and sites-
and-services components. They began as short-term housing projects developed for World
Bank loans and having a committed life of only about four years. While the Bank was
committing itself to support what it believed to be a coherent long-term strategy, however,
the government did not independently support an overall program for slum upgrading or
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provision of sites and services. Real support would have entailed the commitment of sig-
nificant resources to a long-term effort. Hence, the survival of low-income shelter pro-
grams in Metro Manila now appears to depend entirely on successive World Bank loans.
To date, three project loans have been committed: First Urban Project-Tondo Foreshore
slum upgrading (1976); Second Urban Project-Dagat-Dagatan sites and services (1978);
and Third Urban Project-Metro Manila slum upgrading and sites-and-services (1980).

Therefore, despite more than six years of effort and continual Bank assistance, Metro
Manila does not have a long-term, low-income housing program, only a series of Bank-
assisted projects, which have generated little government commitment. Current efforts to
prepare yet another housing project have so far been unable to mobilize the necessary
support from the local and national governments and the MMC.

Another aspect is the quick-fix project mentality, which perhaps reflects the lack of an
approved and supported shelter program and the general disarray in the housing delivery
system. Every year new programs are announced that are in fact no more than ad hoc
attempts to address the housing needs of Metro Manila and the Philippines as a whole. For
the most part, these have inadequate funding and personnel and tend to collapse shortly
after the initial stages. Similarly, several special isolated projects are announced each
year. This effectively diverts available scarce resources to produce a showpiece or to meet
a political obligation.

All this may sound very bleak, and it should, as these weaknesses seem to be an inher-
ent problem with the public sector. The Bank recently reviewed the government's perfor-
mance irn providing low-cost housing in Metro Manila. and conTcluded that output consists
of a few large projects and is not nearly sufficient to meet current demand. At the same
time, government efforts to harness and mobilize the resources of the private sector are
showing some considerable promise. For the first time, the government is embarking on a
long-term program with annual targets through the creation of a total shelter system that
addresses issues such as finance, regulations, and delivery. Although this system was ini-
tially used by the housing industry to construct dwellings for higher-income occupants, it
has slowly shifted its focus to meet the needs of middle- and lower-income buyers. If prop-
erly funded and managed, this joint venture between the public and private sectors may
have the most potential for eliminating the short-term project and quick-fix mentalities,
which have undermined serious housing initiatives in the past.

Managed Capital Investment in Housing versus Uncoordinated Programs

This area of conflict has had a direct effect on the provision of shelter, since housing has
not received the share of resources originally targeted by the national five-year plans.
Until recently, the local government was unable to allocate or mobilize sufficient public
and private sector funds for urban development and is still unable to allocate the neces-
sary amounts for shelter because the national government has directed scarce resources
elsewhere. Hence, the recent decision to help the private sector provide financing for shel-
ter takes on more significance.

The shelter finance system is centered around a secondary mortgage market, which
consists of more than seventy originating banks as well as a mortgage insurance and
guarantee system and which is backed by a mandatory employment savings plan. The
system presently operates at below market interest rates and will require large infusions
of cash or restructuring to remain liquid. It has, however, been extremely successful in
gaining the confidence of the private sector and in mobilizing funds for housing. The
slightest indication of government mismanagement would immediately undermine this
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newly won confidence of the traditionally distrusting business community and would
ruin the entire program.

Demand for, versus Supply of, Land for Housing

Housing requires the largest amount of serviced land in the Metro Manila urbanization
process. A minimum of 600 to 700 hectares a year are required for new residential devel-
opment, and a two- to three-year inventory of undeveloped land is desired by the large
developers and the government agencies. As mentioned earlier, although there is a consid-
erable amount of undeveloped land in and around Metro Manila, some large parcels are
inaccessible, while others have no access to basic infrastructure or services.

Metro Manila does not appear to be as seriously affected by land speculation as are
many large cities. This situation results from the small landholdings and the tradition of
participation by landowners in joint ventures with developers rather than in speculative
buying and selling. Despite these apparent advantages, the conflict between the demand
for, and the supply of, land in the region specifically affects housing, particularly as the
private sector continues to expand its housing activity by seeking additional land invento-
ries for new projects. As a result, land values have increased by 100 to 200 percent in
three years in attractive suburban areas, and by 100 percent in fringe areas. This
increase in values is not related to the introduction of new or improved infrastructure but
is merely the result of increased land requirements for housing. Private developers and
the public sector must now look to the fringe areas of the city for land at reasonable cost
for lower-income housing projects, and the government must consider management strat-
egies to ensure that sufficient land in the right locations is being made available.

Formal versus Informal Housing

More than half of the housing built in Metro Manila (including self-built shelter) is pro-
vided by the informal sector. Informal housing is provided also by religious groups, vari-
ous associations, and nonprofit organizations, but these actually contribute marginally to
the overall effort of the sector. The greatest contribution is through individual self-help
efforts to construct and improve housing, particularly among the lower-income groups.

Since the shelter system encourages private developers to shift their focus "down-mar-
ket," an increasing amount of housing is likely to be built by the formal sector in Metro
Manila. However, continuing problems will include the cost of housing and its unafforda-
bility for most consumers. Informal self-help approaches to provide shelter, which are
typified by slum upgrading and sites-and-services projects, usually produce the most eco-
nomical and affordable products. This strategy conflicts, however, with the prime con-
cerns of the formal sector: visual amenity, qualifications for long-term finance, and
building codes as well as other approvals. Building rules for the formal sector currently
discourage or disqualify informal shelter programs from operating as a part of the total
shelter system, but there will always be a large role for such programs in the housing sec-
tor in Metro Manila. It will be interesting to see how the new housing system adapts to or
modifies current informal programs.

Public versus Private Sector Housing

As already indicated, the traditional conflicts and mistrust between the government
and private sectors are no longer as relevant to housing policy as they once were. The nor-
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mal mistrust of the bureaucracy by the private sector is giving way to a partnership to
supply housing, with private landowners, developers, and banks on the one side, and gov-
ernment regulatory and financial management authorities on the other. One area in
which the public sector has worked, and continues to work alone is in the production of
dwellings through low-cost slum upgrading. This task is not an attractive proposition to
the private construction industry.

Visual Aesthetics in Housing versus Public and Private Affordability

This is a common area of conflict in housing throughout the world, and Metro Manila is
no exception. Some architects, property developers, and politicians dislike the appearance
of public low-cost housing, especially the slum upgrading and sites-and-services variants,
which they perceive as little more than rejuvenated slums. Arguments about the con-
straints of national economics, housing shortages, and affordability carry little weight,
since professional opinion is mainly concerned with image. It condones, for example, the
building of 10 units to high standards instead of 1,000 units to a lesser level in the belief
that such quality is the paramount objective. Metro Manila has many examples of public
housing projects meant to demonstrate a commitment to high standards and style; after
the first few were built, no more could be financed, and none were affordable without sub-
sidy. Some of these demonstration projects have actually undermined other, more sensi-
tive, programs by diverting funds and resources. This sort of conflict in Metro Manila is
not really an issue about standards as such but is a reflection of the political importance
attached to visual image.

CONFLICTS IN THE WORK OF CONSULTANTS

Expatriate consultants are employed in significant numbers by the Philippine govern-
ment and, to a lesser extent, by the private sector. Their numbers and roles are similar to
those in much of the Third World, but, unlike some other countries, the Philippines has
traditionally welcomed foreigners. Most planning consultants work on projects and
programs financed by bilateral or multilateral aid or borrowing. Expatriate and local
personnel may be involved in each stage of developing the project, including project iden-
tification, feasibility, preliminary design, tendering, and implementation. Consultants
also work on studies to produce development plans, investment programs, organizational
and management structures, and financial policies. Rather than actually producing a doc-
ument themselves, consultants often only give advice about how to solve problems and
manage aid-assisted programs.

Expatriate consultants are usually employed because of their international experience
and expertise and because they provide technology transfer by training local staff. They
also act as independent advisors and arbiters (or "watchdogs"), even though these are dif-
ficult roles to have in the Philippines and inevitably lead to some conflicts between expa-
triates and local staff and officials. Some of these conflicts involve the differences between
external and local approaches to problem solving, concepts of accountability, origins
of ideas, and uses of appropriate technology as well as the hierarchy of local
decisionmaking.

Varying Approaches to Problem Solving

Higher-level technical education in the West usually includes some theory and its appli-
cation to solve a broad range of problems. Well-trained professionals, who know the the-
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ory and its application, can usually identify and cope with most problems in their field of
expertise. But a person who has been taught to solve only a limited range of problems
without also understanding the underlying theory and its application is often at a loss
when confronted by a slightly different situation. This generalization applies to technical
subjects, such as architecture, engineering, urban planning, finance, and economics, as
well as to many facets of sociology and medicine. The expatriate consultant in the Philip-
pines who works in any of these fields often has problems with local professionals, who
may not be fully conversant with the theory and its application. Although the expatriate
should be able to assist locals in these situations, formal training or retraining is required
for the local professionals to understand and use the theory to solve problems in their
fields. This is, of course, a two-way process, since a great deal of Western theory is only
marginally relevant in a Third World setting. This is particularly true in many social and
political situations that cannot be divorced from the technical dimension of planning.
Some of the more obvious are found in areas, such as popular participation in planning,
in which authoritarian relations are very different from those in the West. This is the case
in the Philippines. Similarly, the highly political effects of the planning process can rarely
be treated as technical and apolitical in the Third World city, even though much Western
planning education likes to suggest that a professional can take a "value-free" stance.

Expatriate consultants in the Philippines need to be careful how they try to assist the
local professionals. Respect for their self-esteem (amor propio) and avoidance of their
shame or embarrassment (hiya) is essential for building fruitful relations. No matter how
technically competent expatriates may be, if they injure the self-esteem of local staff or
embarrass fellow professionals, severe personal conflicts will arise, and the consultant
will achieve little success.

The Concept of Accountability

Any organization, whether it be small or large, usually operates with a management
structure that implies certain levels of responsibility and accountability. Responsibility
can be delegated easily enough but can achieve practical value only if there is accountabil-
ity as well. One of the principal problems with Filipino staff is the low level of account-
ability. Expatriate consultants often have difficulties with a system in which they are,,
accountable, under the terms of their contract, for providing services and advice, but
those whom they advise, even though they are also responsible, avoid this commitment or
are not held accountable by their superiors. Situations that may lead to loss of face (amor
propio) tend to be avoided or covered up and are placed in what is sometimes referred to as
"the too-hard basket. " Under these circumstances, the expatriates usually must take the
initiative in discussing and resolving messy and difficult problems, but, in so doing, they
may be considered troublemakers and found to be in conflict with local cultural values.
This may happen despite the fact that their Filipino colleagues are not meeting their
responsibilities and are not being held accountable.

Credit for New Ideas

Another area of conflict encountered by expatriate consultants in the Philippines con-
cerns the origin of new ideas. Since consultants usually have access to a broad cross-sec-
tion of staff and management and regularly meet with higher levels of the administration,
they have better opportunities to suggest new ideas. Many of these ideas may have been
suggested by local staff, however, and are merely refined by the consultants. If consul-
tants, through their access to senior management, continually accept full credit for ideas
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and solutions that stem from local staff and middle management, conflicts will arise, and
cooperation will deteriorate progressively. Expatriates should, in fact, ensure that senior
management is aware of staff contributions and that these staff actually be given evidence
to this effect. This sort of gesture will go a long way toward enhancing levels of local
responsibility, building stronger professional relations, and avoiding unnecessary con-
flict.

The Use of Appropriate Technology

The advocacy of appropriate technology is another pitfall in the consulting practice in
the developing world. There is widespread belief in the power of computers, for example,
to solve problems of data storage, analysis, and monitoring, but there is little understand-
ing, apparently, about the necessity to improve the quality of data put into the computer.
Regrettably, there is a tendency to believe what comes out of a computer, regardless of its
sometimes shaky origins, and this can have serious repercussions in areas such as com-
puter-aided financial analysis. It is not difficult to understand the dilemmas faced by con-
sultants who are retained to train local staff, only to find that such personnel aspire to the
commanding heights of the new technology before they have mastered basic principles.
Among these basics are the sometimes mundane but essential aspects of correctly collect-
ing data in the field and carefully cross-checking sources.

The Hierarchy of Local Decisionmaking

Expatriate consultants in the Philippines need to adapt to a hierarchical situation that
seems to require that most decisions, even minor ones, be made by top management. In
some Asian countries decisions are apparently achieved through consensus, but in the
Philippines authority is seldom delegated and is certainly not held in parallel with respon-
sibility. As result, very few below the level of senior management feel that they have the
authority necessary to make a decision. To avoid damaging their amor propio or incurring
hiya, they either decline to make a decision, thereby avoiding blame, or they refer the
matter to their superiors.

This approach needs to be directly addressed by consultants, because they should sup-
port staff members and help them to reach a decision and to defend it when questioned by
superiors. To avoid the delays that arise from the lack of decisions or from the step-by-
step elevation of a decision through the hierarchy, the consultant can improve the process
by agreeing to be responsible in cases of failure or by discussing the issue directly with
senior management. Under these conditions, those working for the consultant will feel
confident that no hiya will result.

Trust and Respect

Finally, it is fairly obvious that the success of an expatriate consultant in the Philip-
pines depends largely on obtaining the trust and respect of local fellow professionals. Sup-
porting them both technically and personally will avoid hiya or injury to their amor
propio.

CONCLUSIONS

This chapter was not meant to draw specific conclusions about the planning and urban
development of Metro Manila but to raise some of the key issues and conflicts that require
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further thought and resolution. In trying to understand this city in conflict, it is most
helpful to think of Metro Manila as a city of illusions. These illusions are seen in the dif-
ferences between an officially stated position and the reality of what is actually occurring
in the urbanization process. An expatriate urban planner's initial impression may be that
Metro Manila has a strong metropolitan government, that a plan for urban structure and
development exists and is being implemented, that development controls are stringent,
that urban land reform is taking place, and that infrastructure investment is coordinated.
However, these are unfortunately either illusions and rhetoric or refer to measures that
are largely ineffective for planning or urban development.

In addition, the urban planner is given the initial impression that substantial human,
physical, and financial resources are being mobilized for newly inaugurated programs.
These programs will solve key problems, such as traffic congestion, flooding, water pollu-
tion, unemployment, and the housing crisis. Once again this is an illusion, since this sort
of project mentality emphasizes novel and exciting concepts, which soon disappear
because of a lack of commitment, inefficient organization, or poor management of scarce
financial resources. Programs never seem to be canceled, they are simply supplanted by
new and equally short-lived initiatives.

Such realities force expatriate urban planners to continually revise their expectations
about development. This, in turn, affects their sense of accomplishment and, ultimately,
even their feeling of worth or of having made a contribution. Although these conclusions
appear negative, they are made in the hope that future planning priorities in Metro
Manila will concentrate on the evident needs of most of the population, rather than on the
short-term demonstration and prestige projects. There is considerable evidence that the
Filipino people and their technical professionals can meet this challenge by their own
efforts, in which case the continued presence of foreign consultants will be quite unneces-
sary.
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Jakarta, Indonesia;

Planning to Solve Urban Conflicts

Giles T. R. Clarke

The Jabotabek metropolitan region is located in the Indonesian province of West Java and
comprises the special province of the capital of Indonesia (DKI Jakarta) and the three sur-
rounding and mainly rural kabupatens of Bogor, Tangerang, and Bekasi, and the Kotama-
dya Bogor, which are known collectively as Botabek. l DKI Jakarta is the national capital,
is central to the region, and has special status as one of the twenty-seven provinces in the
nation. (See the map on the following page.) The planning scale of the Jabotabek Metropol-
itan Region is very large because the area encompasses some 550 square kilometers, of
which the city of Jakarta comprises only 62 square kilometers. The 1984 and projected
(2005) populations for Jakarta are 8 and 12 million, respectively, and, for the Jabotabek
region, the totals are 11 and almost 24 million, respectively. The 11 million people in
Jabotabek represent some 12 percent of Java's total population of 90 million and consti-
tute almost one-third of the total urban population of Indonesia. The city itself has been
growing during the past decade at about 200,000 to 250,000 persons annually, and half of
the inhabitants have incomes below the World Bank's urban poverty threshold of approx-
imately US$250 a year (World Bank 1983).

The economic primacy of Jakarta is demonstrated by its ability in recent years to
attract about a third of all private investment in Indonesia. This overwhelming attraction
for business and employment is likely to increase because of the large local market; the
access to other national and international markets, the sea, and airport facilities; and the
availability of other tertiary services. Employment is dominated by such tertiary activi-
ties as trade and services, which account for about three-quarters of all jobs. Government
employment accounts for some 13 percent, and manufacturing for only about 10 per-
cent.2 Just under one-half of all jobs in Jakarta have been classified as informal (Moir
1978), of which most are in the trade and services sector (JMDP T/ 11). In Botabek, by
contrast, some 63 percent of employed persons are involved in agricultural activities, 23
percent in trade and services, 9 percent in manufacturing, and less than 5 percent in gov-
ernment occupations. Botabek appears to be attracting most new manufacturing jobs in
the region, but this probably has more to do with market forces than with government
intervention (JMDP T/13).

THE CRISIS OF URBAN GROWTH

The towns and cities of Indonesia, and of Java in particular, are likely to experience
even greater rates of urbanization in the immediate future than hitherto. If present
trends continue into the 1990s, some three-quarters of Java's population increase will be
in urban areas and will amount to 1 million people a year. Such a high percentage reflects
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partly the lack of rural job opportunities as farm-based employment becomes saturated
and partly the real and imagined opportunities for alternative employment in the urban
areas.

This level of growth is placing great strains on the ability of both central and local gov-
ernments to maintain-let alone improve-basic environmental standards, since their
technical and managerial resources are extremely limited. For example, some 70,000 new
houses will be needed annually to shelter Jakarta's increased population. The availability
of new jobs is also reaching crisis proportions in all the relatively prosperous larger cities
and is exacerbated by the rising expectations of a progressively better educated popula-
tion. Even in Jakarta, where average household incomes are expected to rise slowly in
real terms, most new households formed during the next twenty years will continue to be
poor. These households will exert great pressure on the older and established residential
areas of cities, where overcrowded housing stock has already placed a severe strain on
services such as water and sanitation, health care, and education. The availability of new
urban land for low-income families continues to be hampered by a variety of problems
concerning land rights, permits, and other institutional or political factors.

This rapid change in lifestyle for an increasing proportion of Indonesian households is
occurring in a society that places a high priority on social cohesion, a factor which is
present, even if it is sometimes only vaguely articulated, in government rhetoric and leg-
islative thinking. The basis for potential conflict is therefore clear as lifestyles alter, new
spheres of government action are required, and resource constraints dominate individual
and public action.

THE INVOLVEMENT OF THE WORLD BANK

A decade ago only 10 percent of Jakarta's population had access to a piped water sup-
ply, 50 percent relied on frequently contaminated groundwater, and the remaining 40
percent was obliged to purchase water from high-priced water vendors. The city had no
waterborne sewerage or solid waste management system, and 70 percent of the popula-
tion lived in low-income urban settlements called kampungs. The World Bank approved a
loan in 1974 to assist Indonesia's Kampung Improvement Program (KIP) in Jakarta.
Those in need were concentrated mainly in the service-deficient kampungs, some of which
had population densities of more than 1,000 persons per hectare. This program provided
minimum basic services, such as footpaths, passable roads, water standpipes, and com-
munal toilets, to almost 1 million people living in 2,000 hectares of kampungs. Another
loan in 1976 extended the program to include 3,000 more hectares of unserviced kam-
pungs and 1.2 million more people.

Since 1969, the total improvement program, which combines both the Jakarta govern-
ment and Bank-assisted projects, has benefited nearly 4 million people living in 400 kam-
pungs, covering an area of more than 9,200 hectares. The project has cost approximately
US$130 million or US$37 per person. Jakarta is the first major city in the Third World
that has been able to mount a sustained program of this kind at a level that will benefit
such a large proportion of its population (Devas 1980). The World Bank has-also sup-
ported the creation of a more conventional institution, PERUMNAS, the National Housing
Authority, which was established to build low-cost complete and semicomplete housing
(Hardoy and Satterthwaite 1981). A large project, which is funded under this program
and which illustrates the PERUMNAS approach, is located at Klender in East Jakarta.

In addition to supporting the physical improvement of Jakarta, the Bank became con-
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cerned about the increasing lack of coordination in the development of the Jakarta metro-
politan region. In response to this problem, technical assistance was provided during
1978-80 to the central government for broad planning, programming, and project identi-
fication for the region. The result of this institutional support is summarized in the Jabo-
tabek Metropolitan Development Plan (JMDP), which was finalized at the end of 1980.
Since then, further assistance has been provided to central and local governments to help
implement plans, programs, and projects in the region and to support sectoral develop-
ment. These sectoral programs include water resource planning for the region, solid
waste projects for the city, sewerage and sanitation projects, and construction of a
tollroad. Thus, the World Bank has had a strong and continuing interest in assisting the
urban development of Jakarta through both regional planning and investment in small-
scale services for neighborhoods.

IMAGES OF JAKARTA

Jakarta is a city of dramatically conflicting images and building standards, which to
the eye of the typical Westerner cry out for rationalization and ordering. These conflicts
appear not only in the built form but also in the transport system, utilities, and basic
urban services, as indicated in the following vignettes.

* Housing. Shelter ranges from the modern, almost "neodecadent," dwellings of the
successful entrepreneur and high official to the cardboard cartons of the homeless
underneath a bridge. Every variety of building material is used, with traditional con-
struction existing beside the latest imported fashion in contemporary materials.

o Tlansport. Various types of transport range from the three-wheeled bejak (similar
to the rickshaw), 60,000 of which were estimated to have been on Jakarta streets in
1979, to overcrowded trains, and to private luxury automobiles. These vehicles com-
pete with each other and with the pedestrian and hawker for the limited road space
in the city (JMDP T/22).

e Commerce. Retail establishments range from the most sophisticated shopping
malls, which rival the best in Singapore or Sydney, to the Kaki Lima and "pickle,"
the hand-propelled shop on wheels or carried on foot. Jobs in the informal service
sector account for approximately 40 percent of all employment in the city (Moir
1978).

* Urban services. The range of services affordable by a household varies dramatically
from the luxury dwelling, which may have as many bathrooms as people, together
with electricity, air conditioning, piped water, and waste disposal, to the majority of
houses, which have none of these. Typically, these houses share open communal
squatting platforms over the same canal from which cooking and washing water is
drawn. The poor must often pay up to thirty times as much for their drinking water
as the rich who enjoy a piped service (JMDP T/23).

In some respects, the reality is not as bad for the urban dweller as these images might
suggest, for much of the apparent conflict is felt by those who have recently migrated
from the rural areas and who are unable or unwilling to change to an urban way of life. In
many ways, the outward conflicts mask a much more fundamental reality: there are two
cities. On the one hand is the formal, modern, and well-connected area, and on the other is
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the informal, traditional area, which remains at a subsistence level within the almost
independent kampungs.

This chapter identifies the development conflicts facing the population of Jakarta and
some of the planning responses resulting from the aid program funded by the World
Bank. Inevitably, the perspective is that of an expatriate aid professional, and it suffers
from all the biases implicit in such a role. The strategic and nonstrategic planning con-
flicts are identified, and the ways in which these problems were approached (and some-
times resolved) is described. Several types of plans are required, and examples are given
of policy recommendations to implement a new and in many ways foreign planning sys-
tem. Following this is a brief and personal view of the role and experience of the aid pro-
fessional in supplying technical assistance to the Indonesian government. The concluding
section summarizes some of the approaches to specific development conflicts in the
Jakarta metropolitan region.

IDENTIFICATION OF THE CONFLICTS

The main strategic planning conflicts in Jakarta can be summarized by posing nine
pairs of alternatives. The questions raised about development in the city are not exhaus-
tive but indicate the most important issues identified by the JMDP consulting team.

Formal or Informal Activity?

Since almost half the population of the city relies upon informal economic activity for
support, it is thus not surprising that less than 20 percent of all new housing is built
each year with any formal planning or building permission. At the same time, most stra-
tegic decisionmakers in the city are, as one would expect, largely out of touch with this
majority of society and receive little political pressure from it. It is possible that "official"
resources are targeted at the relatively well-off minority at the expense of the poor
majority.

"City Beautiful" or Basic Needs?

Since Jakarta is the national capital, there is great pressure from central government
agencies to realize the "city beautiful" concept. This objective often appears to take prior-
ity over the more parochial and basic needs of the population and is actively supported by
many senior members of the city administration. Indeed, in some instances, they appear
to be as remote from the basic realities as conceived by aid professionals as are some cen-
tral government decisionmakers.

Idealistic or Realistic Plans?

Although they had the best intentions, many decisionmakers eagerly accepted sectoral
master plans that recommended internationally agreed standards for services such as
water supply and sanitation, and little or no regard was given to the affordability of the
total package of sectoral proposals. As a result, either no action was taken, or massive cut-
backs soon followed. The resulting shortage of overall basic urban services has induced
high prices for the few existing services, and these normally cater to the needs of the
affluent.3
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Intervention or Status Quo?

Some planning decisions, as in the above examples, may result in undesirable conse-
quences, such as the removal of informal sector activities from the streets to improve traf-
fic flow. The income stability of most urban dwellers is extremely fragile, and most
households spend the largest part of their income on food and water. Thus, outlawing the
bejak and roadside vendors could seriously affect the employment opportunities of a large
section of the urban population.

Centralization or Decentralization?

Most inhabitants live in kampungs, which are virtually villages within the city, and,
until recently, these have been largely independent of the formal citywide systems of
transport, utilities, and administration. Many of the development problems of the popula-
tion are correctly identified at a local level, yet much of the decisionmaking in Jakarta is
becoming more centralized. Consequently, it has become difficult for planners to impose
citywide systems over these local village structures. A significant contrast is seen between
levels of community awareness and traditions of self-help in the urban villages and the
formal "top-down" approach of the central agencies.

Segregation or Interdependence?

Many of the difficulties involved in expanding and improving the city are interdepen-
dent. For example, water supply, sewage disposal, flooding, and saline intrusion into the
aquifer under the city are all intimately related in the water cycle (JIAP I/24). Similarly,
land tenure, planning permission, and building permits are related in the urban land
development process (JMDP T/29). At the administrative and planning level, however,
most, if not all, of these activities were under separate agencies. Some of these bodies are
located at different levels of government and rarely discover that their problems are inter-
dependent (JMDP T/8).

Planning or Household Priorities?

Jakarta has no waterborne sewerage system, and only 20 percent of people have piped
water in their houses. The city authorities and planners are concerned about these defi-
ciencies in environmental health and wish to improve the standards of basic utilities. In
the household surveys conducted by the consulting team, however, most low-income
households replied that paying for improved services was of a low priority compared with
improving their house, educating their children, or spending more on food.

Economic or Physical Development?

There is a real conflict in attitudes toward encouraging Jakarta's economic growth. On
the one hand, the city is anxious to encourage such growth to provide more jobs, to aug-
ment the city's revenue base, and to encourage the modern image of the city. On the other
hand, the central government's policy is to restrict or forbid major new industry in the
Jakarta subregion in favor of other regions of Indonesia (JMDP T/15). Furthermore, the
actual mechanism of the urban economy does not appear to be well understood, and the
urban planner is likely to be uncertain about the relation between economic and spatial
planning initiatives in promoting the city's well-being.
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Direct or Indirect Assistance?

The expectations of public agencies about what can be achieved often appear to the
expatriate professional to be at odds with what should be undertaken. Should improve-
ments to existing communities be abandoned until wholesale redevelopment can be
undertaken? Until recently, housing policy has stated that since low-income households
cannot build to minimum acceptable standards, the state should provide acceptable hous-
ing for them. This requires the state to complete some 55,000 new dwellings each year
just to cope with the increase in population. Replacing the 500,000 substandard existing
housing units would be an additional task. Improvements to land tenure arrangements
and building and planning regulations could, however, achieve better results by inducing
more household investment in housing stock and urban services.

The JMDP was completed in 1980, and the consulting team was then transferred to
assist local government. It became clear that not only were more appropriate kinds of
investment needed, but also the planning conflicts could be resolved only by changing the
attitudes of the central and local governments toward the system of planning, and by
changing the roles of the public and private sector in urban development. The next section
describes how some of these changes were attempted.

RESOLUTION OF THE CONFLICTS

The planning team realized at an early stage, when faced with the many problems of
development in Jakarta and its hinterland and with the various planning conflicts, that a
new approach to planning was needed rather than a revision of the earlier simplistic
physical plans prepared for the city. In fact, the concept and role of urban planning has
moved through various stages in Asia in the past fifteen years (Taylor and Williams 1982).

The First Stage-Dominance of Physical Objectives

The 1965-85 Master Plan for Jakarta, which was produced with assistance from the
UNDP (United Nations Development Programme), emphasized physical form and recom-
mended a concentric pattern of spatial growth for the city. During the early 1970s, the
accelerating rate of urban growth in the region had begun to outpace the ability of the
government to control events by controlling market forces. The prevailing strategy at that
time was to stop Jakarta's population growth (at one stage through a "closed city" policy)
and to direct growth instead to a series of relatively distant growth centers. The economic
rationale for this policy and the necessary financial and other resources needed to achieve
such an objective received little attention. In addition, there were no clear mechanisms for
translating two-dimensional drawings into programs to construct infrastructure and
buildings.

During this period, a variety of sectoral plans-including the Jakarta Metropolitan Area
Transport Study, Water Supply Master Plan, Sewerage Master Plan, Railways Master Plan,
and Tollroad Studies-were produced by large consultant teams working over a two- to
three-year period (JMDP T/22, T/23, T/26). These studies often used different assump-
tions about the socioeconomic base for demand calculations, however, and there was little
or no coordination between the government departments that commissioned them. Very
few recommendations from these reports were ever effected apart from road construction.
In the meantime, revisions to the master plan were attempted, but these merely docu-
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mented events that had already occurred and did not actually modify the plan. The city
government itself also experimented with various approaches to urban planning, for
example, developing land in conjunction with private owners and constructing a series of
large new arterial roads.

By the mid- 1970s, there was a large and expanding series of largely unused spatial and
sectoral plans for a city growing by some 200,000 to 250,000 people annually, but there
was no coherent plan for any single sector such as housing and residential land. The one
successful attempt at urban planning was the Kampung Improvement Program, which
produced at least some improvements through coordinated investment in urban infra-
structure.

The Second Stage-Introduction of Strategic Planning

In 1977, when urban planning and investment became less and less able to catch up
with the pressures of rapid urbanization, the World Bank instigated a technical assistance
program to help central and local governments produce coordinated plans and to recom-
mend new instruments for carrying out urban planning. The technical advisory team
formed in 1978 to work on a metropolitan development plan for the region realized that,
apart from the great pressures of urban growth, the main problem facing the region was
the lack of coordination at all levels: between the central and local governments, between
the line agencies of the central government, between departments of local government,
and between public and private interest groups (JMDP T/8). This problem was judged to
be greater than the lack of financial resources and technical skills. The lack of coordina-
tion resulted in no small measure from the fragmentation and duplication of decision-
making, which is often endemic among Indonesian government agencies.

The JMDP that was developed from 1978 to 1980 emphasized the economic and finan-
cial realities that should underlie any urban plan (JMDP T/30). The plan was concerned
with bettering social and economic conditions in Jakarta and the metropolitan region as
well as with providing infrastructure. For the first time, a strategy began to emerge that
attempted to correlate the interdependent issues involved: economic objectives, urban
growth dynamics, intersectoral choices, financial resources, the role of the public sector,
and the ability for implementation. In particular, the JMDP emphasized the importance of
planning for specific income groups in urban and rural communities. Four general objec-
tives were central to the planning project and provide a common theme for the JMDP:

* Efficiency: maximizing economic development, employment, and environmental
benefits while minimizing public and private costs

* Equity: identifying development options that offer the greatest benefit to low-income
groups by maximizing appropriate employment opportunities

* Cost minimization: choosing the urban form that minimizes the cost of public infra-
structure and maximizes use by all sectors of community, with the cost borne by the
user wherever possible

* Feasibility: enabling agencies to implement strategies by encouraging agreement
between relevant government agencies, providing available land, and solving budget
constraints.

The strategic planning process emphasized the formulation of policies, plans, and devel-
opment projects according to income groups. In other words, there was an explicit recog-
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nition of the differences among clients of the public sector planning process, especially
their financial and technical resources and varying ability to contribute to the strategy.
Given the existing and projected dominance of low-income households in the region, the
chosen strategy places particular importance on this group. Apart from their numerical
dominance, the low-income groups need particular consideration for three reasons. First,
they have little or no ability to contribute through taxation, charges, or other means to
the public sector development programs. Second, they have limited mobility and are thus
unable to escape bad environmental conditions by choosing to live some distance from
their place of employment. Third, the objectives of the nation and the city place a high pri-
ority on social cohesion, yet without strategies that consider the various income groups,
both the geographic and cultural dimensions of social polarization might increase.

The technical advisory team therefore placed a high priority on development strategies
that would increase the convergence of social groups within the city. This objective can be
realized by direct and indirect measures. Direct physical measures include creating closer
links between employment and residential areas, accelerating the provision of commu-
nity facilities, and improving the infrastructure in areas with poor environmental condi-
tions. Indirect measures include modifying the planning and building standards,
increasing the security of tenure for the informal sector, extending credit to small entre-
preneurs, and supporting the small-scale private housing industry.

The Third Stage-Strategic and Structural Planning by Local Government

Since 1981, the concept of strategic and structural planning at the city level has been
further developed. This has come from a recognition that conditions in the public and pri-
vate sectors, as well as the indigenous forms of government in Indonesia, place several
constraints upon the implementation of new plans and require special solutions.

e Given the projected scale of growth of the city, the uncertainties over future changes
in economic conditions and real incomes, and the various resource limitations, only
general and long-term plans were developed for the metropolitan region. 4 A set of
short-term policies and programs, emphasizing action during the next five to ten
years, was generated to guide urban development in the city.

* Given the evident fragmentation of decisionmaking and the difficulties in project
implementation for both levels of government, a more integrated approach was
stressed through better coordination between the socioeconomic, financial, physical,
and institutional planning sectors.

* Given the weaknesses of the present planning systems, a simple and robust form of
structure planning was developed, which indicated policies for broad zones and land
use. Such a system would be an effective point of reference for the investment pro-
grams of government development agencies. This is important because infrastruc-
ture investment is likely to be the only real way to control the form and direction of
urban growth. Later on, the system could be developed to coordinate local "action
area" plans and to increase control over plans for land use and building.

To carry out this new approach to planning, a modified institutional structure was
established in the local government. The Bappeda DKI Jakarta, which had previously
been concerned with city finances, expanded its role to coordinate both the formulation
and implementation of the strategy. To improve efficiency, seven sectoral groups were
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established from the full range of local government departments involved in development.
This created an institutional structure with direct access to the governor of Jakarta and to
the parallel bappedas in the Jabotabek region and brought the sectoral and spatial plan-
ning teams together for the first time. Within Jakarta itself, the walikotas (subgovernor-
ates) were given more responsibility for preparing local plans and planning the "action
areas." Several documents were produced during the third stage in the plan for DKI
Jakarta: the DKI Jakarta Strategic Development Plan (SDP) (1983-1984), which includes
the DKI Jakarta Structure Plan 1985-2005; the Financial Development Plan; the Socioeco-
nomic Development Plan; and the Institutional/Management Development Plan. In addi-
tion, the SDP will be the basis for the five-year Repelita IV plan for the city for 1984-89.

The Strategy for Jakarta and Jabotabek

Space does not permit a detailed description of the Strategic Plan (DKI Jakarta 1983),
but it is useful to highlight some key elements of the strategy, which is designed to resolve
the planning conflicts that have been identified.

The Role of the Public Sector. The strategy for the public sector is based on three
assumptions about its role in the city and region during the short term. First, the only
existing and effective way for the public sector to direct urban development has been to
provide key elements of infrastructure, such as roads and government offices. Other
mechanisms, such as land use zoning, industrial location, and taxation, were too weak or
unenforceable. This situation is not expected to change in the near future. Second, the
public sector must recognize that low-income households are the largest real "market"
for urban services. Thus, the public sector should help to improve the productivity of the
poor and the quality of their environment. Third, the public sector is often more effective
when it provides indirect "enabling" mechanisms rather than when it takes direct action.
For example, instead of providing housing, indirect support could be given to the private
and small-scale housing sector, which already produces three-quarters of all new houses.
Such assistance includes improving access to land, modifying planning and building con-
trols, and changing arrangements for land tenure (JMDP T/29).

The Integration of Regional and City Strategies. The technical advisory team developed
a conceptual link between development proposals and priorities for the region (Jabota-
bek) and for the city. On the regional level, two contrasting socioeconomic strategies were
tested. A "distributive" strategy (which would need to operate outside the region as well)
emphasized agriculture, small-scale industry, public services, and policies to encourage
efficient land use for all income groups and more effective cost recovery procedures. The
"concentrated" strategy was more conservative and relied primarily on the growth in the
gross domestic product to eradicate poverty rather than on government intervention.
There would be an emphasis on investment in large-scale manufacturing, construction,
transport and communications, finance and business services, but less concern for the
basic needs of low-income groups and a lower priority on agricultural and small business
services.

Following discussions with the government, the distributive strategy was adopted at
the regional level, since it was considered to be more in line with national aspirations for
income redistribution and equity and could contribute toward social stability. Broad
development objectives based on this model were established for both the region and the
city. The objectives for the region had a strong economic emphasis and were meant to
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encourage economic growth in the Botabek area rather than in DKI Jakarta, which
would, as a consequence, lead to greater equity within the region. The objectives for the
city emphasized improving the living environment for existing communities, minimizing
the cost of developing new urban areas, and allowing low-income households to partici-
pate in economic activities as much as possible. Thus, at both the city and regional levels
the four general objectives of the JMDP-efficiency, equity, cost minimization, and feasi-
bility-were applied.

The Balance between Economic and Physical Solutions. The JMDP strategy empha-
sizes economic objectives at the regional level in the mainly rural areas of Botabek. Deci-
sions about the balance between economic and physical planning objectives are largely
conditioned by the financial and technical ability of government to assist the private sec-
tor in achieving these objectives. Within the Jakarta urban area, however, the decisions
about a correct balance are much more complex. The key elements in implementing an
urban strategy for Jakarta stress the role of physical solutions to achieve both economic
and environmental benefits for all income groups, and the most important issue is the
location of new urban areas. Given the constraints referred to earlier, the optimum solu-
tion was to expand the city toward the east and west, with strong controls in the northern
coastal zone and in the southern environmentally sensitive areas (JIAT I/1). Once this
basic spatial growth pattern was agreed on, a clear spatial framework for urban infra-
structure budgeting was established.

Ensuing programs of direct and indirect government action were recommended in the
sectors of land development, water resources and supply, sanitation, flood control, trans-
port, economic and social development, and financial and institutional capabilities. Ide-
ally, an evaluation process should consider the widest range of priorities of different
interest groups, such as households, industry, commerce, and government. Appropriate
weightings are then determined for each group to establish a reasonable basis for eco-
nomic and physical priorities. A consulting team could, given enough time, establish such
a set of priorities, but there is no agreed analytical method for aggregating the different
priorities of each interest group effectively.

In practice, time and other constraints forced choices to be based on a somewhat crude
evaluation process that employed the four key objectives. This process allowed priorities
to be established, and, through an iterative process, sectoral priorities were linked to fore-
casts of available financial resources, so that the final package of programs met the
important test of financial feasibility. In certain programs, particularly those for land
development, some least-cost solutions were selected. For the city, these are well within
the various resource constraints but still have to meet another important criterion of fea-
sibility in Jakarta: a political willingness to act.

Planning for Different Income Groups: The Concept of Incremental Standards. Factors
such as the ability to pay for services and standards of construction are closely related to
the capacity of the population to earn income. In Jakarta, constraints of finance, afforda-
bility, and technical and skilled manpower do not allow the use of sophisticated city sys-
tems such as those found in Sydney, Tokyo, or Los Angeles. Thus, a plan had to be
developed that could make the most of available resources to benefit the whole commu-
nity, especially the lower-income groups. The compromise was made to accept lower stan-
dards in all sectors. Unfortunately, cost-benefit comparisons alone cannot be used to
assess development priorities, since the costs of social and welfare improvements are
difficult and often impossible to measure. To determine priorities, therefore, the
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income groups that will benefit most from a particular sectoral improvement must
be determined.

Some of the practical choices involved difficult decisions about basic infrastructural
improvements, such'as the supply of water and energy. Should a modern sewerage system
be built in conjunction with water supply development, or should basic water supplies be
provided for all population groups before investment is directed to sewerage? The former
choice was likely to provide sanitary improvements only to the rich and to increase health
hazards for the poorer groups. The latter alternative offered the opportunity to improve
the health standards of the entire population and, therefore, was the option eventually
selected. Another example concerns proposals for new tollroads and piped gas distribu-
tion, which seem to have excellent prospects for recovering costs but are capital-intensive.
Should such commercially attractive investments be preferred to drainage schemes or
solid waste projects, in which costs are difficult to recover but which will result eventu-
ally in greater social and environmental benefits for citizens of all income groups?

In forming the strategy, compromises have had to be made between and within sectors.
Compromises between sectors were made by delaying implementation in some areas and
giving priority to those which were likely to achieve the greatest equity. Compromises
within sectors were generally made by adopting lower standards. Substandard solutions
were not allowed, but benefits were able to be spread more widely. An incremental
approach was adopted whereby developed-country standards are sought in stages. This
may well prove expensive in the long term but does offer the possibility that a greater
share of the population will benefit than if programs adopted developed-country stan-
dards from the beginning (Pacey 1978).

Community Involvement. The land development programs in particular emphasize
consultation with local community groups about the design, implementation, and mainte-
nance of projects. The existence of gotong royong (self-help) in Indonesian society offers a
form of partnership between local communities and planners and other public officials. It
has already been utilized in the KIP areas and forms an important component of both the
Guided Land Development and Urban Betterment concepts. Community involvement in
setting neighborhood priorities within clearly defined financial limits generates trust
between people and the bureaucracy. If such trust develops, local communities will be
more likely to contribute funds through the cost recovery mechanisms included in each
land development program. This, in turn, will increase the level of infrastructure, social
facilities, and other benefits over time (JMDP T/27 and T/29).

The Question of Land. The team's approach to the central issue of land is that it is
advisable to work with, rather than against, the market because of the sensitive political
issues involved and the effect of wide spread speculation. The latter is exacerbated
because of the shortage of alternative investment possibilities in the city and the weak
controls over land use. Previous attempts to establish large land assembly projects have
not been particularly successful and appear to have bred a degree of suspicion about the
motives of the public sector in this area. The JMDP strategy addresses the land problem in
two main ways. First, land development schemes use the positive relation between levels
of access to an area and the resulting price of land to benefit low-income groups. Second,
various measures are proposed to simplify and reduce the cost to poor households of
obtaining legal rights to land. In addition, by modifying the relation between the type of
tenure and building permission, poor households gain more security and a greater incen-
tive to improve their dwellings (Devas 1983; Doebele 1983).
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The importance of land development and, in particular, the mechanisms for improving
the supply of land for low-income housing while retaining appropriate levels of public
control suggest that this significant issue be discussed in more detail (Angel et al. 1983).
Accordingly, the following sections examine two key land programs: the Guided Land
Development Program (GLDP) and the Urban Betterment Program (UBP).

The Guided Land Development Program. Government and the private sector housing
industry together are able to provide only some 25 percent of the 50 thousand new houses
that are needed in the city every year. The remaining 75 percent could be provided by self-
built structures if current regulations constraining this activity were eased. Most house-
holds surveyed by the planning team felt they could build their own house with little or
no help, if they were given access to the necessary materials. This is an understandable
attitude since less than 5 percent of households have access to mortgage money. The usual
method of acquiring a house in Jakarta is to use savings for either outright purchase or
stage-by-stage construction.

Land values on the fringe of the built-up areas of the city are high and are directly
affected by factors such as the type of access to the site. Most households cannot afford
the land prices that have increased even along a fully made-up footpath, which means
that they will be excluded by even the modest development standards planned for the
urban fringe. The present cost of land does not allow low-income households legally to
acquire a plot large enough to meet the minimum lot size regulation of forty square
meters, and the high standards demanded under current building regulations put the cost
of legal housing beyond the reach of most of the population (JMDP T/29; Devas 1983).
These problems are exacerbated by uncertainties surrounding land rights in a situation
in which only a small percentage of landownership is registered-as little as 10 percent in
some development areas. Most land transfers are arranged privately and are not officially
recorded-a process that appears to work quite well in practice. To obtain a building per-
mit, however, one must show legal title to land, and this excludes low-income households
who thus have little incentive to improve their housing.

The high prices and artificial land shortages clearly limited the ability of the govern-
ment to institute a large-scale public housing program and led to the creation of the GLDP,
which is intended

* To provide a large supply of ordered and planned urban land so that the private mar-
ket can help meet the housing needs of the 250,000 new residents each year

* To induce urban development and employment into strategically preferable geo-
graphic areas

* To meet the demand for housing land, particularly from low-income groups, and to
encourage legal participation in urban development

* To encourage households to construct their own dwellings at affordable standards
and costs

* To stimulate the informal private housing sector to continue to supply 75 to 80 per-
cent of new housing

* To guide the transformation of urban fringe areas and scattered rural settlements
into an appropriate urban structure

* To meet the above objectives at a low cost through extensive cross-subsidies and
appropriate cost recovery.
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The overall GLDP includes bDth project components, which are applicable to several
project sites where public funds would be expended directly on land and community
development, and program comnponents, which are intended to induce growth into pre-
ferred areas and to tie several isites together into a planned and ordered urban structure.
The project components inclucLe activities such as

* Preparing a development plan that actively seeks the support and participation of
present residents and landholders

* Revising existing land teiiure registration procedures and building or planning stan-
dards with a suggested minimum lot size of twenty square meters to give the lower-
income groups greater security of tenure

* Purchasing key land parcels at public expense for essential community facilities that
will be needed in the near future, particularly for education, health, pasars (mar-
kets), and workshops

* Providing technical assistance personnel in on-site offices to help households with
the land registration and building permissions and to advise on water supply, sanita-
tion, and building arrangements

* Creating a new tax struct,ure that is more equitable and better integrated into the
planning process to allow recovery of all public development costs other than the
actual purchase of land.

The program components of t:he GLDP include:

* Building arterial roadways to induce growth into the preferred zones of expansion
east and west of Jakarta

* Gradually introducing essential urban services-particularly land drainage and, at a
later stage, water supply mains-into these areas

* Establishing an administrative, planning, and financial structure that will ensure
the smooth management, and implementation of such growth.

A GLDP demonstration project in west Jakarta, now in the final stages of preparation, is
planned to affect as much as a third of anticipated new urban growth during the next ten
years. This will enable a largei new group of low-income households to be included in the
formal administrative structure of the city rather than to continue being settled illegally.
It is felt that GLDP will have the greatest effect on the social and environmental quality of
the community rather than on its physical aspects, since outward appearance will not be
radically altered from the existing informal settlement. It is also expected that legal occu-
pancy will induce higher levels of household investment over time in self-built dwellings
and public utilities.

The Urban Betterment Progrram. This land program is meant to continue the process,
begun in the Jakarta KIP, of improving areas with bad environmental conditions, such as
North Jakarta/Tanjung Priok, but with the potential to remain residential areas. The UBP
is seen as an intermediate stage in the city's development between the first stage of infra-
structure improvements, such as KIP, and the higher standards of service, which may be
achievable by the end of the century. Several key development issues have created the
need for the UBP.
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* The continuing strategic role of North Jakarta/Tanjung Priok as an employment and
commercial center and a large residential area necessitates further improvement
programs directed toward the estimated 1 million low-income people living there
(DKI Jakarta Strategic Development Plan 1983).

* There are technical and socioeconomic reasons for a broader inter-kampung
approach to urban improvements in the area. From a technical perspective, it is not
possible to rely on individual water supply systems for each kampung. Instead,
improvements will be needed in surface water supplies that relate to the citywide sys-
tem (JMDP T/23). From the socioeconomic viewpoint, local communities should be
more involved in setting their own improvement priorities and will be more likely to
become involved if they see that an areawide integrated betterment program will ben-
efit them.

* Improvements in sanitary conditions in North Jakarta/Tanjung Priok will have city-
wide benefits, such as lessening the risk of epidemic waterborne diseases in the city.

The components of UBP include various measures to upgrade areawide infrastructure,
such as providing new water, sanitation, and drainage facilities; attending to health care
and disease prevention; aiding economic development through assistance to small-scale
industry; and providing for land acquisition for public facilities. If the UBP demonstra-
tion project proves successful it could directly improve the environment of some 3.5 mil-
lion to 4 million people during the next decade. In indirect terms, the program can benefit
the whole city by reducing the risks of epidemics and by providing better working condi-
tions for residents. In addition, the image of Jakarta as a capital city will be enhanced for
both Indonesians and foreign visitors, many of whom may be potential investors. The
appearance of the urban areas will not change radically as a result of the UBP. Multi-
storied apartment blocks will not be the dominant structure; rather, there will be small-
scale improvements to low-rise single family dwellings, along with improved environ-
mental services and more public open space.

CONFLICTS FOR THE CONSULTANT

Consultants have been used for many years in Indonesia, usually under the auspices of
multilateral and bilateral aid agencies for projects controlled by the central government.
Our own inputs began within this relatively traditional role as technical assistance advi-
sors working in-house to help the central government team produce the JMDP and report-
ing to the director of City and Regional Planning. In 1981, we began the relatively untried
role of working full-time in-house for local governments in the region, and reporting to
the head of the bappeda for each local authority. Rather than follow a separate con-
sultancy work program, we contributed to the output of government departments,
responded to local government work programs and target dates, and trained staff. Our
technical assistance role was thus intimately involved with the day-to-day operating pro-
cedures and problems of the local government concerned, particularly that of our main
client, DKI Jakarta.

The personal conflicts for a technical assistance advisor in such a situation will vary
according to individual temperament and experience, the working situation, and many
other factors. From the experience of our team, however, three particular areas of per-
sonal conflict can be identified: conflicts over the perceived priorities for city planning,
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conflicts in attitudes toward the planning system; and conflicts in approach toward the
time scale for implementation.

Perceived Priorities for City Planning

There were many occasions when conflicting attitudes over the priorities for develop-
ment action among the three main actors-city officials, the technical assistance team,
and the public in general-led to professional and personal conflicts, which needed con-
siderable time to resolve. This conflict was not one of foreign consultants trying to impose
inappropriate developed-count:ry standards or approaches on a Third World city. It was
often a case of the consultants striving to introduce the priorities of the real world and the
constraints of primarily low-income households into planning policies, and these efforts
were often opposed by city officials.

We foresaw the potential for this conflict early on in our work, partly because of the
broad scope of the original terms of reference and partly because we were outsiders with
knowledge of urban problems in other developing countries with similar resource con-
straints. For example, many of the strategic conflicts outlined in this chapter seemed
clear to us but were not necessarily so to our fellow Indonesian professionals. From an
early stage, the philosophy of the technical assistance advisors was to concentrate the lim-
ited resources of government on the needs of low-income groups in general and on those
parts of the city having a high proportion of such low-income groups in particular. To us
it seemed obvious that these sectors should receive high priority based on any reasonable
set of evaluation criteria, including the political. However, this was not at all the view of
many in the government. Even, though Jakarta has had the benefit of the large KIP, some
planners and other city officia].s seemed to consider the kampung communities as being
somewhat tiresome necessities lying between modern sector real estate schemes, rather
than as forming the majority of the city's residential structure. Although some officials
may have privately agreed with our approach, they were used to operating a planning sys-
tem that, for political reasons, emphasized improvements to generally higher-income
areas in the suburbs, and they were therefore faced with a conflict of loyalties.

The natural sympathies of the technical assistance planners also were to design land
development, infrastructure, and transport projects so that the benefits could be distrib-
uted as widely as possible within lower-income groups. The lack of resources to construct
conventional Western solutions meant lowering some existing building and planning
standards or using unconvent:ional approaches. These approaches raised eyebrows among
some city officials, and it was implied that we were somehow betraying our (and often
their) professional training. It was unusually difficult for the technical assistance team to
resolve such differences through dialogue because of the Javanese inclination to avoid
open arguments.

As might be expected, the resulting policies, plans, and development programs were a
compromise among the various viewpoints and political realities. By operating in-house,
the consultants were able to contribute much more effectively than if they had operated in
the more traditional role of outside consultants producing reports.

Attitudes toward the Planning System

Once key strategic developinent objectives had been formulated, the technical assistance
team realized that the local spatial planning system and the relation between spatial and
financial planning were inappropriate tools for implementating plans and programs to
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achieve these objectives. In particular, we viewed much of the day-to-day work of the
Jakarta planning department as documenting events after they had happened rather
than implementing agreed policies and plans. (This situation is, of course, not unique to
Jakarta or Indonesia.) Our natural instincts were to develop the strategic or structure
planning concept for the city in parallel with a whole range of institutional changes relat-
ing to the operation of the planning system. However, we could not appear to city officials
as an apparently negative, destructive force with respect to local institutions. We had to
learn the views of local staff on the role of planning and planners. In addition, we had to
remember that when working in the Indonesian cultural situation, form is often more
important than content, and thus the consultant must present explicit or implicit criti-
cism in such a way that local staff members do not lose face.

To overcome this conflict, we decided to advocate a cautious, incremental approach of
modifying and improving existing operating practices. Even this moderate approach was
disliked by those used to traditional ways of doing things, but we were lucky to have sev-
eral years to influence such changes and at the same time to benefit from a two-way proc-
ess of learning. As in other parts of our technical assistance role, we felt that it was better
to achieve 50 percent of a desirable objective, than to aim for 100 percent in a traditional
consultant's report, which would then be ignored because it was considered irrelevant or
unworkable.

Approach toward the Time Scale for Implementation

An inevitable professional conflict in our work resulted from the different attitudes
toward time and decisionmaking held by the local planners and the expatriates. This con-
flict is one of different cultural values as much as anything else, but, to technical assis-
tance planners used to the Western way of analyzing problems and discussing alternative
solutions, it is often extremely frustrating to reach apparent agreement only to see noth-
ing happen. (It may be argued that it is arrogant for the foreign consultant to expect fast
change, given the long historical time scale of change in now-developed countries.) The
expatriate team may be used to the Western approach of offering advice up the hierarchi-
cal tree after agreement on a technical issue, but it is an Indonesian trait to take no action
until a decision is given from above. In addition, there are often only one or two officials
at the top of the hierarchy able to make such decisions. The resulting delays to what
appeared to the expatriate to be urgent items were very frustrating. In particular, many
high-priority development decisions required actions to convert or free the use of land,
which is a controversial topic in Indonesia at the best of times.

Thus, there is a significant contradiction to be faced by the planning consultant who is
hired to identify problems and present solutions within the short term but who must
operate within a decisionmaking process geared to caution and the long term. One major
advantage of continuity over several years for our consulting team has been that certain
key development projects are at least starting to be implemented, even though there has
been a delay of two or three years. It is quite likely that without this continuous physical
presence in government departments, there would have been no action at all on such proj-
ects. Once we had confronted this conflict in approach to the time scale and in effect had
moved toward the Indonesian position, our assistance became much more useful. Simi-
larly, once the understandable tendency for Indonesian professionals to treat us warily
began to change, it became possible to work together productively. In this way, we were
gradually able to develop a valuable partnership with central and local government offi-
cials. Thus, the importance of having enough time to develop the working relation cannot
be overemphasized.
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SUMMARY AND CONCLUSIONS

The foregoing sections have described how the Jabotabek planning team responded to
the range of development conflicis in the region. The JMDP has now been adopted by the
planning team as the basis for regional strategy, and the new Jakarta Structure Plan (DKI
Jakarta 1983) has gone through final revision for approval by the governor. In fact, sev-
eral important recommendations in the plan, such as the emphasis on east-west urban
growth and land demonstration projects, have already received official approval. How will
some of these shifts in the Jakarta planning system affect the local appreciation of the
development conflicts outlined earlier?

Social and economic concerns are likely to remain dominant issues at all levels of spa-
tial development, with some of them, such as the Pancasila ethic, or concept of main-
taining social stability, being particularly hard to translate into specific action. 5 The gov-
ernment appears to express this kind of philosophy officially by tacitly allowing tempo-
rary tenure status for household.s that are officially illegal. There is also an implicit
preference for labor-intensive techniques in investment, when a choice is available. This
illustrates attitudes that are prevalent in the Javanese rural community but that now
seem to be as important in the city as in the village.

The government has recognized that the city and its region will continue to grow on a
massive scale, with minimum cil;y and regional populations of 12 million and 24 million,
respectively, by 2005. This will require the adoption of effective tools to guide this growth
if government is not to abdicate entirely its central policy role. This marks a significant
change in official thinking from the view held in 1978 that somehow the city's growth
could be stopped. Another interesting outcome is that the government's appreciation of
the nature of planning and of opportunities for intervention in the market is changing. A
strategic approach is now finding more and more favor, as the need to coordinate the vari-
ous branches of planning is becoming better understood. A similar change in approach to
spatial planning is detectable and marks a shift from the production of detailed street lay-
outs for the year 2000 at 1:1,00() scale to a structure plan based on a much more realistic
appreciation of the limited role of the urban planner in guiding Jakarta's urban develop-
ment. Even though it must be assumed that the political will to enforce planning and
building controls in Jakarta wilL remain weak, the robust form of structure planning
proposed can act as a point of reference for central and local government development
agencies.

It is significant that government investment now emphasizes infrastructure rather
than buildings. For example, only a very limited public housing program is anticipated so
that public investment can be diverted to making more serviced land available. Some of
the line agencies have also begun to reassess their own roles, and this adjustment is prov-
ing difficult, as it often involves dealing with a different profile of clients. One of the most
obvious changes is the shift in emphasis from one which provides land, utilities, and
other services to high-income customers to one which provides a public service to all
income groups. This has required, for example, a change in the terms of reference for the
city water authority from one which requires it to make a profit to one which requires
that an agreed level of service be provided to all income groups. The latter is obviously a
less lucrative proposition and irLcludes the possibility of some subsidy to the very poor.

The new planning philosophy for Jakarta recognizes that it is primarily a low-income
city in which most citizens are struggling to escape from poverty. This presents a
dilemma, since household priorities may emphasize education for children or higher
expenditure on food, while the new plans emphasize improvements in basic utilities, such
as water supply. The problem is compounded by the fact that household incomes are
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likely to grow very slowly in real terms during the next ten years. The new Jakarta Strat-
egy and Structure Plans respond to this dilemma by proposing a clear role for the public
sector.

First, the sector is to guide new urban development, the GLD concept, Regional Service
Centers, and priority transport investments, into a preferred east-west pattern of growth
for the city. In this way, the cost of public and household development can be minimized
by using the location of infrastructure as the only effective planning tool to control short-
term growth; by concentrating public sector activity on indirect "enabling" mechanisms,
such as improving land tenure and access to land and new areawide environmental
improvements (the UBP); by giving a lower priority to the redevelopment of existing
densely built-up areas; by supporting manufacturing and service activity through cost-
effective public sector investments, such as the Staged Industrial Land Development Pro-
gram, mini-industrial estates, and service centers; and by accelerating the development of
existing small-scale businesses through credit and related support programs.

New financial and institutional measures form an equally important part of the strat-
egy for both the region and the city. Several measures are being considered seriously by
government: budgeting improvements within DKI Jakarta, more efficient intersectoral
and intragovernmental coordination, improvements in the mechanisms for revenue rais-
ing and cost recovery, legal improvements in access to land, and the adoption of incremen-
tal approaches to planning and building standards.

In summary, the new strategic and structure planning process in Jabotabek/Jakarta
embodies seven important attributes, which together form the performance criteria
against which to judge the success of the planning exercise.

* It addresses economic, physical, and environmental objectives.

* It is realistic about the role of the public sector in influencing urban growth.

* It recognizes financial, institutional, and political constraints on action by the public
sector.

* It attempts to work as much as possible in partnership with the private sector.

* It provides a practical point of reference for all central and local government depart-
ments to coordinate their actions and policies for the capital city region.

* It provides a coherent framework within which the World Bank and other agencies
can design their various sectoral lending programs.

* It allows future modifications resulting from changes in socioeconomic priorities.

Radical improvement in the conditions that underlie many of the conflicts in the city
are unlikely to be resolved in the short term, but it is hoped that the environment will
improve gradually throughout the city, which will benefit all income groups. The strong-
est efforts are needed to ensure the survival of those who live at a subsistence level, and,
as such, all but the most fundamental aspects of urban design will have to take a back
seat. This does not mean that large areas of the city will not be visually and environ-
mentally attractive, but it underlines the aim of the strategic plan to devote the bulk of
public expenditure in the short to medium term on investments other than beautification
projects.

What then is the role of the architect and urban designer in a city where almost all of
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the built environment will be created by the individual and the household rather than the
professional? Solutions on a massive scale will need to be found, but these are not of the
mass production or "mega" variety. Most programs, apart from those to improve basic
infrastructure, will depend on marshalling individual effort. Where development using
prestigious design does occur, it i,s hoped that the opportunities will be given to local
architects.

NOTES

1. This paper expresses the views of Clifford Culpin and Partners (now Culpin Plan-
ners), who have provided technical assistance to the government of Indonesia for develop-
ment planning in the Jabotabek region of West Java since 1979. The Jabotabek region
includes the province of DKI Jakarta and the surrounding local government districts that
form part of the Province of West, Java. The consulting team included Clifford Culpin and
Partners Overseas (planning and. urban management); Ove Arup and Partners (infrastruc-
ture, water, and sanitation); T. P. O'Sullivan and Partners (transport); Steer, Davies, and
Gleave (transport); and Public Finance International (finance).

The consultants provided advisors to various central and local government agencies to
reinforce the importance of coordinated strategic planning at the regional and local levels;
to strengthen local administrative and technical capacities and their ability to prepare key
planning documents as well as specific sector programs and projects; to suggest improved
methods for physical, economic, and financial planning relevant to local needs and capa-
bilities; and to help prepare the f ollowing documents:

* Jabotabek Metropolitan Development Plan (JMDP) (1980)
3 Jakarta Strategic Developmrrent Plan 1985-2005 (including the Structure Plan) (1983)
* Strategic Development Plans for Kabupatens Bogor, Tangerang, and Bekasi (1983)
* Five Year Plans (1984-89) for Jakarta and the Kabupatens of Bogor, Tangerang, and

Bekasi (1983).

2. There is a wide range of articles describing economic and employment conditions-in
issues of Bulletin of Indonesian Economic Studies and the Indonesian periodical Prisma.

3. For a review of previous sectoral master plans see, in particular, JMDP T/22, T/23,
and T/26.

4. For description of financial resources see JIAT I/8, I/9, and I/10; for staffing
resources, see JMDP T/8 and T/10 and World Bank 1976 and 1982.

5. The Pancasila ethic compr:ises the five principles guiding moral behavior in the
Indonesian community.
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4
Calcutta, India:

Conflict or Consistency?

Braz 0. Menezes

This discussion presents a limited view of twenty years of experience, from the time in the
early 1960s when I marched oult of the university clutching a degree in urban planning-
a "license to kill" in an architebctural-planning sense. The theory had been absorbed, and
its application was imminent! There followed the harsh realities of experience, primarily
in the developing world, and the realization that somehow there was a gap in the training
of the professional practitioner. The past seven years with the World Bank have been
spent examining the role of architects and planners in dealing with the problems of rapid
urbanization, inadequate resoaurces, weak or nonexistent urban development policies,
and insufficient time to do things in a "planned orderly manner." The last is the reason
the "professional planner" is summoned in the first place.

CONFLICTS FACED BY PROFESSIONAL PLANNERS

Urban development programs are normally recommended for funding by the World
Bank after a thorough scrutiny of technical, financial, institutional, economic, social, and
political considerations. The last three are always continuously changing, and solutions
are not therefore always possible in clear, simple, or "black and white" terms. The profes-
sional planner employed by either a borrower country or by the Bank thus faces many
conflicts.

* Professional planners in a developing country are part of a very small privileged
minority, and their training prepares them to respond instinctively to issues con-
cerning equity and equality in the delivery of services to various members of the
community. This often necessitates recommendations that conflict with the political
ideology of the party in power or impinge on the vested interests of the privileged
minority, who also usually form the strongest financial power groups. How should
urban development policy best reflect these concerns?

* Long-term improvements envisioned by the World Bank necessitate objectives
focused on institutional and organizational changes and often significant policy
shifts. Experience has shown this to require a minimum of ten to fifteen years, but
planners tend to aim for the year 2000 and beyond. Loans and credits are usually
negotiated for five to seven year periods. Political terms in office may, with luck,
overlap these periods, but often they do not, and changes in political leadership will
shift priorities. In any case, political perspectives tend to be short term and confined
to the periods between elections. How can planning be consistent, if the key actors
keep changing?
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* Rigid master plans have long been abandoned in most developed countries, but out-
dated legislation in developing countries still demands that the statutory authority
prepare such plans. In addition, all related regulatory legislation is linked to the
existence of an official master plan. Economic considerations and political and finan-
cial constraints, however, require greater emphasis on strategic planning. How can
these be reconciled, and how can development be controlled in such circumstances?

* Probably the most serious and difficult problem faced by developing countries is
massive and growing unemployment. This is usually more concentrated in urban
areas, where survival has required a major shift to self-help approaches and a reli-
ance on the informal economy for jobs, housing, and transport. This laissez-faire
response has resulted in abandoned housing standards; conflicting land uses; com-
plex transport modes, which often defy rational control; and, more often than not,
an efficient private sector outside the formal sector, even in relatively controlled
economies. How should p:lanners respond in such a situation?

* Financial resources are irn very short supply, and demands are many. In a large met-
ropolitan area such as Calcutta, for example, the pressure to concentrate investment
in the "metrocore" is significant because the inhabitants demand basic services and
can pay for them. How ca:n the rest of the community outside the privileged core
share in the development program?

X Given the usually limited funds for capital works and numerous individual demands
in each subsector, such as water supply versus roads or drainage versus solid waste
management, choices will. need to be made between and within sectors, between cost
efficiency and affordability, and between different legal jurisdictions for an area.
How should these choices be made?

L Operation and maintenance of infrastructure is weak for several reasons, which
include institutional, financial, and, to a lesser extent, technical problems. However,
many hundred thousand more of the city's population lack even the access to mini-
mum basic services. How can one justify new investment when existing infrastruc-
ture is inadequately maintained?

* Clients for urban development programs (the politicians, the people, the infrastruc-
ture, and the economy) are perpetually changing, even during the implementation of
a five-year investment plan. How can planning be made more responsive to continual
change?

* Are training institutions producing the right sort of people to deal with urban prob-
lems in the developing countries? Who are the right sort of people? Who should train
them? Where should they, be trained, and how can they be trained faster?

BACKGROUND AND CONTEXT

In May 1983 a project to assist Calcutta was approved by the World Bank. This project
followed earlier Bank-assisted efforts dating back to 1973. The following sections are con-
densed from the appraisal report and illustrate the historical perspective, problems,
opporturnities, and some tentative solutions. They also emphasize the mismatch between
the emerging role of the urban. planner-architect and the traditional, limited, and perhaps
irrelevant training now given to that profession.



Low-income bustees and mid-
dle- or high-income residential
areas coexist and are integrated.
with no strictly demarcated
boundaries.

Hand-drawn rickshaws provide
affordable transport to thousands
of low-income passengers but
cause costly congestion for the
city.

Early stages of traffic manage-
ment: fresh mnutton arriving at
New Market off Chowringee
Avenue, one of Calcutta's fash-
ionable thoroughfares.

64



Calcutta, India 65

The Calcutta Metropolitan Area (CMA), with a 1981 census population of 10 million,
covers an area of 1,414 square kilometers in the state of West Bengal and is the economic
capital of the eastern region of India. (See the map on page 62.) Local government
in the CMA includes two municipal corporations (in Calcutta and Howrah-the
metrocore), 37 municipalities, and 165 panchayats (nonmunicipal urban areas). About
one-third of the CMA population lives in the Calcutta Municipal Corporation (CMC) area.
Responsibility for metropolitan development rests with the state government's Metropoli-
tan Development Department and Local Government and Urban Development Department
(LGUDD). Both departments are headed by the same minister. The LGUDD administers to
the needs of local government statewide, a Directorate of Local Bodies carries out the day-
to-day administration of the C'MA, and, a Directorate of Municipal Engineering handles
the areas outside the CMA. The Metropolitan Development Department oversees expendi-
ture on infrastructure investments in the CMA and the performance of all urban develop-
ment authorities in the state.

At the time of independence and partition in 1947, there was a massive immigration of
refugees from East Pakistan (Inow Bangladesh), who settled mainly in the CMA. After two
earlier decades of neglect, the city soon was not able to deliver even basic municipal ser-
vices. A much publicized cholera epidemic in 1958 confirmed Calcutta's worldwide repu-
tation for having the worst urban conditions of any city of comparable size. The Calcutta
Metropolitan Planning Organization, founded in 1960, made extensive studies and recom-
mendations embodied in the Basic Development Plan (1966). The recommendations were
not implemented at the time, however, because of a lack of funds and the absence of a
cohesive institutional infrastructure.

During the 1960s, physical, social, and economic conditions continued to deteriorate.
The number of bustees (slums in which a thika tenant or middleman owns structures on
private land for which he holds a long-term lease) increased, and the existing housing
stock deteriorated from massive overcrowding and inadequate services. Only about 384
million liters of treated water a day were available on an intermittent basis to a small sec-
tion of the population in the metrocore. All sanitation except for a sewered area in the
municipality of Calcutta was rrovided by service privies that had, at best, an irregular col-
lection schedule for disposal. I'olid waste management was thus very inadequate. During
the monsoon, extensive areas Df low-lying land that had become unplanned high-density
settlements were continuously waterlogged because of an inadequate drainage system.
Pavement dwellers and solid waste heaps forced pedestrians onto the street. This further
aggravated the already-difficult traffic conditions that had resulted from initially insuffi-
cient road space. During this period, a serious economic recession, coupled with social
and political instability, led to active assistance by the national government and to moves
by the state to institute changes.

Since the early 1970s, the major instrument of change has been the Calcutta Metropoli-
tan Development Authority (CMDA), which was created in 1970 and subsequently was
partially supported by the World Bank's soft loan agency, the International Development
Association (IDA). The CMDA introduced three important new functions.

* It provided an overall institutional and intersectoral perspective on Calcutta's
problems.

* It developed a strategy to address urgent high-priority needs.

* It provided an executing agency to carry out investments to reduce the more serious
service deficits.
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The creation of the CMDA as a single metropolitan planning and development authority
was a modification of the recommendations made earlier in the Basic Development Plan,
which had favored the Metropolitan Planning Authority and several functional authori-
ties. A metropolitan capital budgeting process was incorporated in the state planning
process, and the CMDA was chosen to administer it. The CMDA has now evolved into an
organization of more than 4,000 staff capable of executing an investment program of
around US$75 million annually.

To date IDA has financed two urban projects in Calcutta, CUDP I and CUDP II, which
form part of CMDA's Five-Year Investment Programs, and an Urban Transport Project.
Progress on CUDP I was slow, but under CUDP II there was impressive progress on all
fronts as outlined below. The proposed Third Calcutta Urban Development Project (CUDP
III) will continue IDA's assistance to the state government for urban development in the
CMA. It will be directed particularly toward strengthening the institutional and financial
ability to expand the delivery of urban services.

THE INVESTMENT PROGRAMS OF 1973-83

A review of earlier Bank investments in Calcutta illustrates the changes that have
occured in three important areas (institutional, physical, and financial) and demonstrates
some of the lessons that have been learned.

Institutional

When CUDP I was initiated in the early 1970s, there was a lack of planning and imple-
menting capacity in the CMA. Although there were more than fifty agencies, few had had
experience in executing large engineering projects. In addition, there were no clearly
defined responsibilities for these agencies. The institutional response was for the CMDA to
take over many responsibilities from the other agencies or, at best, to use them as subcon-
tractors. The first five years were therefore focused on consolidating the CMDA's author-
ity, developing its own capacity to execute large-scale engineering projects, and restoring
a measure of confidence after a period of crisis. The investments reflected the remedial
nature of the basic development plan and its priorities.

By 1977, the CMDA had emerged as a viable and visible institution around which a
meaningful development program could be designed. Under CUDP II, development still
focused on construction schemes, although the project was expanded into other previ-
ously neglected sectors, such as health and employment. A large effort was also made to
improve and strengthen the legal framework and the managerial systems of both the
CMDA and the CMC, in whose jurisdiction the bulk of investments were located and which
would operate and maintain the completed works.

By the beginning of the 1980s, the CMDA was increasingly subjected to public evalua-
tion and review. There were four main criticisms. First, the CMDA had become too autono-
mous and powerful and was perceived as having been superimposed on the existing
structure of local government. Second, because of the CMDA's apparent preoccupation
with constructing physical infrastructure, too little attention had been given to its plan-
ning, monitoring, and evaluation functions as well as to fiscal discipline in the organiza-
tion. Third, other agencies and institutions remained underutilized and, consequently,
became weaker. Fourth, too much centralization had made the CMDA less responsive to
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the needs of the community. SuLch criticism indicated not only the powerful position the
CMDA had established, but also the need for it to take a broader view of the CMA's
institutional framework and its own role in relation to that of other agencies and locI
governments.

The CMC too was cited for be:.ng unresponsive to public demands for better operation
and maintenance of civic facilities; for not exercising financial discipline; and, conse-
quently, for being chronically dependent on increasing subsidies from the state govern-
ment. Improvements in the CMC's organizational and managerial systems during the past
few years have helped to clarify the true state of its finances and its internal institutional
constraints. Further attention must now focus on a more disciplined administration and
the training of personnel as well as the CMC' s commitment and adherence to plans that
would improve performance and ensure that new facilities are properly operated and
maintained.

Physical

CUDP I and CUDP II were oriented primarily toward physical investments. The CMDA's
achievements in this regard are significant and cannot be fully outlined here. For exam-
ple, nearly 35 percent of the estimated CMA population living in slums (or 2 million per-
sons) have benefited from the ]3ustee Improvement Program. With improvements to
Calcutta's main water treatment plant and the inauguration of the new treatment works
in 1983/84, the CMA's water supply tripled from the 1973 level of about 384 million liters
of water a day, and coverage will have increased under a much enhanced distribution net-
work. Worthwhile progress has also been made in several other sectors, such as drainage,
solid waste management, and hlealth. Improvements in urban transport and in the deliv-
ery of serviced urban land have been less significant, which reflects both the severity of
physical constraints and the institutional fragmentation in these two subsectors.

Although the CMDA has developed an adequate capacity to execute physical works,
there are still weaknesses in planning. The consequences of these weaknesses are shown
in the following two examples.

X Investments made in the high-density areas of the metrocore, particularly the CMC,
are sometimes not well coordinated, and full benefits may not be derived from cer-
tain facilities until complementary works are completed. For instance, development
of secondary and tertiary water distribution and sewage collection systems lag
behind the development of treatment facilities.

* The geographic disparity in levels of service between the metrocore (Calcutta and
Howrah) and the rest of the CMA has become more acute in all sectors. The CMA out-
side the metrocore has been absorbing nearly all the population growth in recent
times, while infrastructure investments have mainly been concentrated in the
metrocore.

Financial

Population growth and the cperation, maintenance, and debt servicing for infrastruc-
ture facilities completed during the 1970s have placed significant additional financial
burdens on local revenues. Self-generated local revenues have not increased adequately
during the 1970s, however, particularly in the CMC, and local government financial gaps
have become excessively large. During this period, the necessary steps were nevertheless
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taken to establish the legal and administrative basis required to improve the mobilization
of local resources in the 1980s.

The estimated resource gap in 1981/82 for the CMA was approximately Rs330 million,
or 53 percent of total revenue expenditures, of which Rs160 million was on account of the
CMC.2 When all assets under CUDP II are completed and handed over, the gap would
increase by a further RslOO million. Included in this gap is an operation and maintenance
cost of Rs120 million for CUDP I and II investments, of which Rs9O million falls on the
CMC. Because of the financial situation, new infrastructure facilities have not been trans-
ferred from CMDA to local bodies at the rate originally planned. Resource gaps are covered
by grants from the state government. Although operation and maintenance had been
identified as an issue during CUDP I and a program of reform had been initiated under
CUDP II, the CMDA is still responsible for maintaining the plant and other completed
infrastructure, since other agencies and local bodies have lagged in developing their
financial and technical capacity to take over these responsibilities. A program to transfer
assets, including all improved bustees in the CMC, has now been established by the state
government, the CMDA, and local bodies and is related to the targets set for improved
mobilization of local resources.

THE EMERGING FRAMEWORK FOR URBAN MANAGEMENT AND FINANCE

Drawing on the lessons of the 1970s, the state government has reviewed and adjusted
the major thrust of the CMA development program in three principal areas: institutional,
legislative, and financial. The emerging framework provides a context in which to view
the proposed project.

Institutional Strategy

As part of a vigorous policy to strengthen local government, the state government and
the CMDA have adopted a two-tier (metropolitan and local) approach to developing the
OMA. The CMDA's predominantly executive role will be restructured, while its coordinat-
ing, policy planning, monitoring, and evaluating functions will be reinforced. At the same
time, the state government intends to make the CMDA the major instrument for strength-
ening other institutions and agencies participating in the development process within the
CMA.

Institutional strengthening is intended primarily to redefine the responsibilities of, and
rationalize the relations between, the CMDA, the municipalities in the CMA, and the vari-
ous sectoral agencies and to reorient and strengthen the internal organizational structure
and resource base of each agency. The principal actions taken thus far include the follow-
ing.

* The CMDA's role has been adjusted in several ways: it has been strengthened as a
financial and policy intermediary by the addition of a strong Appraisal, Monitoring,
and Evaluation Unit; its metropolitan planning function has been reorganized and is
being strengthened; certain responsibilities, such as for water supply and sewerage,
are being transferred to other agencies to gradually decrease the CMDA's predomi-
nant role as an executive agency; and a time schedule has been prepared for trans-
fering completed facilities to local bodies for operation and maintenance. The CMDA's
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internal organization, management, and financial systems have been strengthened
during the past six years by introducing new accounting, budgeting, and manage-
ment information systems.

* The municipalities have been given an expanded role in capital budgeting and in set-
ting priorities within broad technical and financial guideLines set out by the CMDA.
The municipalities are making detailed plans for selected schemes and will subse-
quently have full responsibility for implementation, operation, and maintenance of
investments in their respective areas.

* The CMC's internal organizational, management, and financial systems have been,
and will continue to be, further strengthened. New systems for accounting, stores
control, and management information have already been introduced. The program to
strengthen the CMC will be replicated in other local bodies under CUDP III, starting
with the Howrah Municipa:l Corporation (HMC).

* The expanded role and responsibilities in the CMA institutional structure of various
sectoral agencies (such as tlhe Calcutta Metropolitan Water and Sanitation Authority
(CMWSA), Calcutta Improvement Trust, Howrah Improvement Trust, and Irrigation
and Waterways Directorate) have been clearly defined by the state government. These
agencies will be strengthened further under CUDP III, following the pattern of pre-
vious improvements within the CMDA and CMC.

X An integrated CMA-wide training program with special elements targeted to the
requirements of a specific agency or institution has been formulated and is to be
included in CUDP III.

Legislation

New legislation and amendments to existing legislation have been introduced to
increase the financial resources of municipalities and agencies; to improve planning and
control of land use; and to strengthen local government. Some of the major changes in
progress are summarized below.

* The West Bengal Central Valuation Board Act (1978) provided for a Central Valuation
Board to be established in 1979. The board improves valuation of lands and buildings
in West Bengal to increase property tax revenues.

* The West Bengal Town and Country (Planning and Development) Act (1979), which
was enacted on January 16i, 1982, provides for comprehensive planning and control
of land use in the CMA and, among other things, specifies explicitly that the CMDA is
the planning and development authority for the area. The CMDA's planning director-
ate has been reorganized and strengthened.

* The Bengal Municipal (Amendment) Act (1980), already in force, strengthens local
government throughout the state outside the jurisdictions of the CMC and HMC
through the appointment of state-level cadres, improved property taxation, and
other means for increasing municipal revenues, such as a surcharge on commercial
buildings and a professional tax. 3

* The Calcutta Municipal Corporation Act (1980) and the Howrah Municipal Corpora-
tion Act (1980) provide tools for the local bodies to improve their financial manage-
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ment and operations and to open up opportunities for new revenue sources, such as
taxes on professional services and a surcharge on the property tax.

* The Calcutta Thika Tenancy (Acquisition and Regulation) Act (1981), enacted on
January 18, 1982, provides for the acquisition of bustee or khatal (buffalo holding)
lands held in lease by thika tenants in Calcutta and Howrah. This action was neces-
sary to regulate such tenancies and to plan the development and distribution of such
lands. Under the act, after the state government acquires the land, it is empowered to
collect money from the thika tenant to maintain civic services. Civic authorities now
have legal access to maintain public areas. An inventory of land and structures was
made in 1983.

Finances

Institutional and legislative changes that are either in effect or under way have been
aimed partly at the ultimate objectives of improving the resource bases of local bodies,
introducing better financial management practices, and emphasizing the importance of
cost recovery and operations and maintenance in the delivery of urban services. These ini-
tiatives have important implications.

e The CMC Act provides for the creation of a municipal fund comprising several
accounts. This fund will improve accounting control for sources and uses of funds
for certain categories of civic services, such as water and sewerage, roads, and bustee
maintenance. The act also enhances the ability of the CMC to augment revenues from
property taxes through increased assessment rates; to raise other taxes; to price
water to cover the cost of production, distribution, operation, maintenance, deprecia-
tion, interest, and other related costs; to increase metered water connections; to
secujre all rights over subsoil water resources within the corporation area; and to
license private tubewells.

a The IHMC Act is modeled on the lines of the CMC Act, except that there is no water
pricing clause, since bulk supply and pricing will be the responsibility of the CMWSA
for areas outside the CMC. However, the HMC is empowered to install block meters or
house meters to record the consumption of filtered water. It may then impose fees for
consumption beyond any limits that may be set by regulations. The HMC will also
provide unfiltered water for street washing and fire fighting.

* The Central Valuation Board has begun to have an effect by helping the OMA munici-
palities to select and retain assessors, to issue guidelines for valuing properties, to
evaluate property tax valuations after April 1, 1983 in accordance with the provi-
sions of the Bengal Municipal (Amendment) Act 1980, and to collect current and
arrears property taxes. The state government now intends to significantly reinforce
the board through adequate staffing and appropriate powers to improve its
effectiveness.

* For sectors in which costs can be recovered directly, capital, operations, and mainte-
nance costs were analyzed in October 1982 to establish tariffs and prices. The CMC
and the CMWSA have analyzed the tariffs and charges necessary to provide water,
sewerage, and drainage services within their respective jurisdictions. Revised pricing
for land developed under the first two projects at Bhaishnabagata Patuli and East
Calcutta reflects a commitment to full cost recovery and affordability in the shelter
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sector. Public transport is being addressed through the First Calcutta Urban Trans-
port Project, which seeks to improve the finances and operation of the bus and tram
companies.

* The West Bengal Municipal .Finance Commission issued its report in March 1982. The
commission reviewed the organization, management, and financing of all municipal
bodies in the state and made broad recommendations for necessary improvements,
partly drawing on the experience of CUDP I and II.4 Proposals were made to augment
municipal revenues, to increase the operating efficiencies of local bodies, and to
improve the accounting, collection, organization, and management in the municipal-
ities. The principal recommendations have been implemented. The recommended
revised grant structure has already been designed in detail.

FUTURE DIRECTIONS

Given the size of the CMA and particularly the growth of some thirty-seven municipali-
ties outside the CMC and the HMC, the process of institutional and financial reform must
necessarily be gradual. Many institutional, technical, and political constraints inhibit
dramatic or immediate change in performance and service provision. Nevertheless, the
ten-year perspective of CUDP I and II suggests that considerable changes have in fact
occurred. Past performance has set the stage for a concerted effort to build on the reforms
of the 1970s and to improve the financing and delivery of urban services to growing num-
bers of residents of the CMA.

The CUDP III has two primary objectives. The first is to consolidate the efforts set in
motion during the 1970s and in particular to improve urban management in the CMA
through a comprehensive approach, in which institutional and financial reforms go hand
in hand with physical improvements. The second objective is to substantially increase the
number of direct beneficiaries, particularly in the economically weaker sections of the
community (EWS).

Secondary objectives have been established within the two primary objectives. These
are:

* To strengthen metropolitan, and municipal government and other institutions
responsible for urban planning, management, and finance

* To emphasize investments that complete or complement earlier investments, so that
optimum benefits are derived

* To rectify imbalances in sectoral and spatial investment between the metrocore and
the rest of the CMA

* To give high priority to the operation and maintenance of existing and future assets
and to identify and implement ways for doing so, particularly through improved cost
recovery and financial maniagement policies

* To continue to emphasize investments aimed at satisfying the minimum basic needs
for urban services at affordable standards

* To encourage the private sector to participate in development (for example, in prime
locations where infrastructure and other urban services have been or are being
improved, with the CMDA assisting in land assembly, rezoning land use at strategic
locations, and so forth)
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* Th make greater use of institutional finance, such as that provided by the Housing
and Urban Development Corporation, the Housing Development Finance Corpora-
tion, and other agencies, to have a significant effect on critical subsectors such as
shelter.

Description of the Project

CUDP III takes up the CMDA's nearly US$350 million five-year investment program
(April 1, 1983-March 31, 1988), except for US$45 million, which represents cost and time
overruns on the previous five-year investment program. Based on both technical charac-
teristics and institutional responsibilities for planning and implementation, the project
has been organized into four subprograms: Municipal Development Program, Tr'ansmu-
nicipal Infrastructure Program, Calcutta-Howrah Investment Program, and CMA-Wide
Complementary Programs. (Table 4-1).

Just over 6 million persons are expected to benefit directly from these investments,
about 60 percent of whom are in the EWS group. 5 Financially, the project represents only
an 8 percent increase in nominal terms over CMDA's actual expenditure on investment
from 1978/79 to 1982/83. In real terms, the proposed investment program is 12 percent
less than the level of actual expenditures from 1978/79 to 1982/83. This reflects a
greater emphasis on institutional and financial strengthening in the CMA and is a recog-
nition of the need to allow for increasing cost of operation and maintenance.

Municipal Development Program. This program is to be executed by the municipalities
and seeks to deliver basic municipal services to the most deprived areas in each of thirty-
seven municipalities (4.2 million persons), the CMC (3.3 million), and the HMC (740,000).
The services are to be within a range of delivery norms and physical design standards that
are recommended by CMDA, are affordable, and are acceptable to IDA. The program com-
prises investments at the ward level. Improved water supply, drainage, solid waste man-
agement, and service privy conversion will alleviate the most acute deficiencies. Improved
local roads will increase accessibility, particularly during the monsoon. Improved and
expanded markets will ease the acute shortage of available space, will increase economic
activity, and will provide local authorities with increased resources through rents and
taxes. As part of these area-based improvements, bustees in each municipality will be
upgraded with basic utilities, such as water supply, drainage, sanitary latrines, brick-
paved pathways, and streetlighting.

Transmunicipal Infrastructure Program. Under this program the CMDA will plan and
execute critical infrastructure in the water supply, drainage, sanitation, and transport
sectors, the benefits of which will be shared by two or more municipalities. Examples of
subprojects include a new water treatment plant to handle 115 million liters a day and a
primary grid, the renovation and expansion of an existing water treatment plant and pri-
mary grid, improvements to a large drainage canal and pumping station; and the first
phase of a truck terminal (eventually to be a wholesale market).

Calcutta-Howrah Investment Program. Two levels of investments will be made within
the metrocore. In addition to the municipal development program, which will be imple-
mented by the CMC and the HMC at the ward level, the CMDA will plain and execute
(assisted as necessary by the Calcutta and Howrah Improvement Trusts) a broader pro-
gram of investments to optimize existing infrastructure and new investments funded
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Table 4-1. Third Calcutta Urban Development Project (CUDP III):
Five-Year Investment Program, 1982/83 to 1987/88

Percentage
of project

Subprograms investment

Municipal Development; Program 33
Water supply
Drainage
Sanitation
Bustee improvement
Parks and playgrounds
Crematoria
Transport infrastructure
Markets and community halls

Transmunicipal Infrastructure Program 14
Water supply
Drainage
Sanitation
Transport infrastructure
Area development-Kona Truck Terminal

Calcutta-Howrah Investment Program 30
Water supply
Drainage
Sanitation
Bustee improvement
Traffic and transporlt
Urban renewal and bus terminal

CMA-Wide Complementary Program 13
Shelter and area development
Health
Small-scale entrepreneur
Anchal development
Technical assistance and training

Design, supervision, and management 10

Total 100

Note: Spillover (cost and time overruns on previous programs) is estimated at about
US$45 million.
Source: World Bank data.

under CUDP I and II. Three sectors will be affected in Calcutta. In the water supply sector,
the program will provide for further improvements to the water supply system, improve-
ment and extension of a secondary grid in Calcutta, bulk metering, and leak detection. In
sanitation, it will provide for improvements to four sewage pumping stations and an alter-
nate power supply as well as improvements to three large drainage outfall systems, fur-
ther renovation of the existing sewage and drainage system (including sewer cleaning),
and an expansion of the ongoing Solid Waste Management Program. In the traffic and
transport sector, the program will provide for construction of key road links to enhance
the efficiency of the inner-city road network and continuation of the Calcutta Traffic Engi-
neering Project, which was started under CUDP II to improve traffic management. Invest-
ments in Howrah will also optimize existing infrastructure. For example, nearly 50
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percent of the funds for Howrah are allocated to provide house connections to the sewage
network and Howrah sewage treatment plant that was funded under CUDP I and CUDP II.
Funds (Rs60 million) are included for seed capital for urban renewal schemes in both Cal-
cutta and Howrah. The CMDA (or agencies on its behalf) will intervene in strategic areas
that are already subject to speculative pressures. For example, it is facilitating the fur-
ther development by the private sector of areas adjacent to the Metropolitan Tlansport
Project (underground rapid transit) stations. Under CUDP II, IDA partly financed recon-
struction of the Howrah Fish and Pan Market (to a podium level), which included acquir-
ing and replanning a significantly larger area (4.12 hectares) to integrate public facilities
(tram and bus terminal and pedestrian subway) with the Howrah Railway Station. All of
these have been implemented successfully to date. High-rise commercial buildings are to
be constructed above the podium by the private sector. The auction of development rights
for the first superstructure was completed in 1983. The state government has agreed that
50 percent of net surpluses earned on the sale of development rights for urban renewal
will be placed in a fund to implement a shelter program in the CMA.

CMA-Wide Complementary Program. Programs will be initiated and coordinated by the
CMDA, but will be implemented by other agencies and state government departments. All
five complementary programs were initiated under CUDP II and are to be selectively
expanded and modified in the light of experience. They include specific policy measures
for shelter and area development, health, small-scale entrepreneurship, the Panchayat
Development Program, and training and technical assistance.

The shelter program, by way of example, recognizes that the implementation of sites
and services has previously been excessively slow and troublesome because of organiza-
tional, administrative, and management constraints in addition to land acquisition prob-
lems. This program therefore has twin objectives: to reorganize and strengthen the
shelter and area development sector and to assist directly in speeding up the availability
of serviced urban land by providing some 25,000 serviced lots (about one-sixth of esti-
mated demand during the project period) that will be affordable by a range of income
groups. Seed capital amounting to US$9.5 million plus a balance of US$33.6 million will
be raised from institutional sources. In addition, the seed capital and half of the net sur-
pluses from urban renewal schemes will be placed in an Area Development Fund in the
CMDA to initiate and sustain the construction program.

Other Investments in Infrastructure

Several major infrastructure investments, shown in Table 4-2, are scheduled for com-
pletion during the project period. Others, such as the construction of a new railway pas-
senger terminal on the Howrah side of the Second Hooghly Bridge, are at an advanced
stage of planning. All will have a significant effect on land use and values, and conse-
quently on local government financial resources, and will contribute to the overall effi-
ciency of the CMA. Only limited efforts have been made to quantify the long-term
implications of these major investments on the resources of the state government for
future urban development. The CMDA is actively involved as the designated development
authority under the act and supervises the coordination of strategy for these investments
through various traffic and other coordinating and liaison committees.
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Table 4-2. Major Infrastructure Investments in Calcutta

Cost
Project Responsibility (millions of Rs) Due date

Metropolitan Transport Mletro Railway, Calcutta 6,800 Phase I, 1984
Project (a subsidiary of Phase II, 1985

Indian Railways)

Second Hooghly Bridge Second Hooghly Bridge 1,700 1986
(Princep Ghat) Authority with CIT/

HIT

Kalyani/Bansberia Bridge G overnment of West 80 1984
Bengal, Public Works
Department

Belgharia Expressway Grovernment of West 190 1984
Bengal, Public Works
Department

Dum-Dum-Barasat Subur- Elastern Railways 5.5 1983
ban Railway Extension

Coal gas plant and CMDA 300 1987/88
distribution network

Telecommunications Indian Ports and n/a 1987
rehabilitation Telegraphs

Source: World Bank data.

Funds for these investments come from various sources outside the CMDA, and include
direct grants from the national government. Except for the gas distribution system, agen-
cies other than the CMDA are responsible for implementing all projects. In defining and
appraising CUDP III, close attention has been given to these external investments and
institutional responsibilities, particularly in assessing the degree of institutional reor-
ganization required and the implementing capacity of the CMDA and other agencies.

Monitoring and Evaluation

Under CUDP II, the CMDA has prepared and submitted regular monthly reports to its
management and quarterly reports to IDA, which primarily focus on physical and finan-
cial performance. The nature and thrust of the third program, however, requaires further
monitoring and evaluation. The program will be monitored at three separate levels.

First, a CMDA Program Management Unit will focus on the physical and financial
aspects of implementation and, when necessary, suggest administrative and organiza-
tional modifications and procedures to ensure timely completion and handover. The unit
will prepare monthly reports for management and quarterly reports for the state and
national governments, and for IDA. Detailed reporting formats that can be computer-zed
are being designed by the CMDA in consultation with the state government, the LGUDD,
the Metropolitan Development Department, and other implementing agencies.

Second, the Appraisal, Monitoring, and Evaluation Unit will monitor the performance
of the program's goals and will focus on the fiscal and socioeconomic performance
through key indicators, such as the actual and estimated operation and maintenance
costs, the actual and estimated service delivery norms, the actual and estimated revenue
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collection and direct cost recovery, and the actual and estimated rise in incomes and gen-
eration of employment. Program evaluation formats developed by the Program Manage-
ment Unit and sector-specific indicators being formulated by the Appraisal, Monitoring,
and Evaluation Unit will provide the basis for continuously monitoring performance.
Annual progress reports will be submitted directly to the chief executive officer of the
CMDA and to the state government. The reports will also provide a basis for formulating
both policy for the sector and the geographic focus of future investment programs. The
unit has an independent status and role within the CMDA to ensure a degree of indepen-
dent judgment.

Finally, the directorate of local bodies of the LGUDD will monitor the financial perfor-
mance of the local bodies to help administer the revised grant structure.

Distribution of Benefits

Data for 1981 indicate that more than 60 percent of the people in the CMA have incomes
below the poverty threshold and are considered to be EWS. In absolute terms, this is
equivalent to 6 million people, a large percentage of whom are located in the municipali-
ties outside the metrocore in which there has been little previous investment. Most of
these urban poor will benefit from the proposed project, as some 70 percent of all project
beneficiaries are in the poverty group. Table 4-3 summarizes the number of beneficiaries
under each sector of the metropolitan-wide program and the percentage represented by
the EWS. A part of the population will benefit from one or more sector investments.

Project Risks

The two greatest risks concern project implementation and political commitment. There
is the risk that the program will prove too complex to administer and manage. The
fragmentation of responsibility requires strong leadership and coordination from the
CMDA. Day-to-day project management as well as project monitoring for socioeconomic
consequences will require more sophisticated systems than were hereto available within
the CMDA. In addition, the nature of the project investments combined with the decentral-
ization policy provides a direct link between development and politics. Any weakening of
political commitment or dilution of discipline will make technical implementation and
financial control difficult.

LESSONS FOR OTHER CITIES6

There is always the risk that a search for lessons from the experience of Calcutta will
ignore the importance of the specific and unique characteristics of the situation. Each
large metropolitan area in the Third World possesses a mix of human, economic, geo-
graphic, and historical circumstances that demands a suitably designed array of planning
and administrative responses. Some of the subprograms pioneered in Calcutta do, how-
ever, offer insights that may be of use elsewhere.

The evolution of Calcutta's Municipal Development Program out of the city's metropoli-
tan development projects (CUDP I and II), the problems encountered in its initial imple-
mentation, and the solutions employed embody some underlying lessons. The program is
concerned with delivering basic infrastructure and urban services at the local level to the
whole metropolitan area. Highly centralized metropolitan planning systems, whatever
their merits, often become unresponsive to local requirements. This was a serious short-
coming of the CUDP I and II programs, and the major task of this program is to design and
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Table 4-3. Beneficiaries of the Metropolitan-Wide Program

Beneficiaries

Sector Thousands of persons Percentage EWS

Solid waste management 3,166 73
Sewage and drainage 1,255 55
Water supply 2,074 60
Small-scale entrepreneur 59 65
Health 2,000 100

Source: World Bank data.

implement an investment program that better reflects the kind and location of deficien-
cies in local infrastructure and. services.

The single most important prerequisite for the program's success is the delegation of
specific responsibilities for investment planning and implementation, together with
greatly increased autonomy over financial matters, to the local bodies. At the same time,
the program must be controlled and coordinated at the metropolitan and state levels. The
devolution of the appropriate responsibilities to the local level, accompanied by the neces-
sary transfer of resources, is equally relevant to two-tier and unitary systems of city gov-
ernment. Indeed, within both the CMC and the HMC, the ward-level investments under
the program are administered by the respective corporation.

In the metropolitan area, the CMDA undertakes the strategic planning and oversees
investments, which are either implemented by the CMDA or, increasingly, by other agen-
cies. Resources have been allocated at the local level under CUDP III by systematically
devolving the specific responsibilities for program design and implementation to the local
bodies, but within a centrally organized framework. In transferring functions from the
CMDA to the local bodies, responsibilities have been clearly defined at both levels of
administration for all stages of the overall process: from the generation of sector pro-
grams, to their appraisal, to the design and implementation of individual schemes, and
finally to the monitoring and evaluation of program performance.

NOTES

1. The First Calcutta Urban Development Project (CUDP I) (1973/74 to 1979/80), was
for US$35 million; CUDP II, th.e Second Calcutta Urban Development Project (1977/78 to
1982/83), was for US$87 mill:Lon; and the First Calcutta Urban Thansport Project (1980/
81 to 1983/84), was for US$56 million.

2. The estimated resource gap is defined as the difference between internally generated
revenue receipts and revenue expenditures.

3. Each municipality is provided with four officers, who cover administration, finance,
engineering, and public health and who are funded by the state government. Initially,
recruitment was slow, especially for engineers.

4. These actions were designed to put into place an essential part of a viable framework
for urban development. They provide an opportunity for the state government to place
local authorities, including the CMC, on a much sounder financial basis and thus to
reduce the financial drain on the state budget.

5. About 45 percent of the CMA population, or about 4.5 million people, belong to
households that have a monthly income of Rs350 (approximately US$37) or less and are
thus considered to be in the economically weaker section (EWS). The definition of EWS
was based on information from the early 1970s. Now, however, the CMDA makes the
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working assumption that households having a monthly income of Rs475 or less (approxi-
mately US$52 and the mean income of the conventionally defined low-income group) are
EWS. On this basis, about 60 percent of the CMA population, or 6 million people, would
fall in this category.

6. This section is drawn from C. Turner and K. Roy, "Making Municipal Development
Work. The Calcutta Experience," Water Supply and Urban Development Department, the
World Bank, Washington, D.C., May 1984.
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5
Madras, India:

Low-Cost Approaches to Managing Development

A. Lakshmanan and E. Rotner

Madras, the capital of the populous (fifty million people) south Indian state of Tamil
Nadu, is the fourth largest city in India, after Calcutta, Bombay, and Delhi. Madras City is
the 172-square-kilometer core of the Madras Metropolitan Area (MMA). (See the map on
the following page.) It grew 3.6 percent a year during 1961-71, but growth slowed to 2.7
percent a year during 1971-8:L. The population of the 1,167-square-kilometer MMA was
about 5 million in 1981. The city is located on the east coast of India between 13° latitude
and 80 longitude on a flat plain varying from only one to eight meters above sea level. The
modest rainfall in the MMA varies from 100 to 300 millimeters a year, and the climate is
hot and humid. In May, the hcttest month, the maximum temperature is nearly 42.8 0C,
and the minimum temperature is seldom below 13.2 0C. Low atmospheric pressure in the
Bay of Bengal causes violent cyclones during October.

Madras also has a large port, which handles about 20 percent of India's exports and
imports. Until 1951, the city wvas mainly an administrative and commercial center, but
since then rapid industrial growth has occurred, which has increased the rate of popula-
tion growth in the city.

Madras has a firm, but of late a relatively static, economic base of large-scale formal
industry and commerce. Emp:Loyment is growing mostly in small and informal busi-
nesses, however. This allegedly has resulted in marginal employment or underemploy-
ment, although not serious chronic unemployment as yet, and a relatively low contri-
bution to regional income. Average per capita income is exceedingly low compared with
other Indian cities. About 45 percent of the inhabitants have monthly household incomes
of less than about Rs450 (equivalent to about US$45) and thus fall below the absolute pov-
erty line (the minimum subsistance level). An additional 26 percent of the inhabitants
have monthly household incomes ranging from Rs450 to Rs800 but are also poor and can
hardly afford even a bicycle.

Because of their low incomes, people living below the poverty line cannot always afford
to pay the full and substantia:l cost of every basic urban service. Funds to bridge the gap
between service costs and operating revenues from indirect tax revenues are limited by a
weak municipal administration, ineffective taxation, and commensurately small reve-
nues. This situation is very significant in the final analysis, for it must-or should-affect
the choice of standards, financial mechanisms, and resources used to provide urban
services. The rapid growth in population, the relatively small investments in public ser-
vices, and the failure to grapple with design standards and financial problems have
caused service levels to deteriorate over the years, and the gap between the demand for,
and supply of, services is widianing.

Since large-scale industry may be difficult to promote in the short-run because of disin-
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centives applied in the MMA, the promotion of small- and medium-size industry is
thought to be one of the primary ways of building a better future economic base for
Madras. Several state agencies support small- and medium-scale enterprises, but other
state and national policies may pull in the other direction, thus favoring large-scale
enterprises.

CONFLICTS, IN PLANNING AND MANAGEMENT

In the MMA, besides Madras City, which is a municipal corporation, there are, in rap-
idly descending order of size and managerial and financial strength, four municipal
towns, four townships, and twenty panchayats (nonmunicipal urban areas). Since
1975, however, all elected bodies belonging to the local governments within the MMA have
been superseded, and these local institutions are being administered by officials. There-
fore, the democratic avenue for elected representatives to participate either in planning or
managing the urban growth of Madras in all sectors of development has been closed, with
consequences that remain to be evaluated.

Managing Urban Growth

Since August 1975, urban physical growth within the MMA has been managed through
a Master Plan, which is prepared and enforced by the Madras Metropolitan Development
Authority (MMDA), a statuatory authority whose board and management consist mostly
of senior officials of the state government. The Master Plan consists of two interrelated
parts: a Land Use Plan, which designates uses for the entire MMA, and the Development
Control Rules, which, together with local government building regulations, stipulate con-
ditions of compliance for development. The Master Plan indicates only broad land uses
and is supported by documents called Detailed Development Plans, which pinpoint the
precise use of every plot of land.

The drawbacks and conflicts involved in managing the system through the Master Plan,
Detailed Development Plans, and Development Control Rules have several causes.

* Multiplicity of organizations. Besides local planning bodies (planning permissions
and building permits), many other organizations, such as the Department of Public
Health (Public Health Act,) and Factories Department (Factories Act), exercise control
over development. This situation delays progress and increases costs. Discrepancies
in the requirements under the main sets of regulations, such as development control
rules under the Ibwn and Country Planning Act and building rules under City
Municipal and Panchayat Acts, also create bottlenecks.

* Inadequate expertise in local bodies. The qualifications of town planning personnel
for administering the devrelopment control and building regulations in most of the
local bodies are inadequate except, possibly, in the Madras Municipal Corporation
and the municipal towns.

* Ineffective enforcement. Rules to control development tend to be implemented inef-
fectively because of inadequate administrative machinery and legal powers, lack of
coordination between concerned agencies and weak administration of enforcement
personnel, cumbersome legal procedures, and unresponsiveness to public needs.



An overview of the sites and ser-
vice area two years after plots
were occupied. The project
included buildings and plots for
middle- and higher-income
families.

Because of the shortage of land,
slum dwellers have established
shelter wherever possible.

Although fifty households used
to share one old standpipe, the

twelve households using this
improved model still must wait

for water, which is supplied for
only two hours each day.

84



Madras, India 85

* Rigidity of the system. The present development control system is considered too
rigid, time consuming, and costly. Potential developers have difficulty obtaining
planning permission and, :in many cases, go ahead and develop without permission.

* Inadequate information. The public is not well informed about the process, proce-
dures, or purposes of controlling development. To offset this situation, the MMDA
conducts publicity campaigns, emphasizing the public interest objectives of various
development programs. Despite this, there still appears to be a large unfulfilled need
to continually explain the purposes and the benefits of controlling development to
the public.

Until recently, the urban plarning system was divorced from public investment and the
budgetary and economic planning processes of the state and local government. The lack of
a positive way to stimulate development, including private development, is also a draw-
back in such a system.

Although there is little hard evidence regarding the total effect of development control
on the location and character of growth in Madras, there are signs that it is not very great
and that the MMDA must seek a different system of urban management to meet the chal-
lenge of the future. It is clear, for example, that controlling physical development is only
one aspect of a management system that should also include socioeconomic and financial
programs.

Implications of the Preferred Strategy for Urban Development

According to the Madras Metropolitan Plan (1971-91), one of the main recommended
physical strategies would permit development in the main transport corridors radiating
out from the city and would especially encourage six urban nodes within the corridors to
expand. In addition, three satellite towns would be developed in the corridors some thirty
to forty-five kilometers from the city. As a result of these proposals, one urban node
twenty-five kilometers north of Madras (the Manili urban node, with a planned popula-
tion of 75,000) and one satellite town forty-five kilometers south of Madras (with a
planned population of 1,O00,OC'O) are already being developed.

A structure plan prepared recently for the MMA advocates a development strategy with
several significant characteristics. Assuming that the growth of the city cannot be materi-
ally slowed down and that serv:ices should be provided according to existing trends, prior-
ity would be given to infrastructure and investment in housing and employment
generation in the existing city area and its immediate periphery until about 1985. After
1985, public investment (and development) would be shifted to the inner areas of the
transport corridors to steer the expansion of the city away from the periphery and to
reserve land for agriculture, rural development, and urban open space needs. The strat-
egy gives a "breathing space" to the MMDA and the other agencies, thus allowing time for
the policies to be integrated and providing a period during which provisions for urban
management could be improved, while the urban population expands in existing settle-
ments and administrative areas. Development of the outer nodes and the new towns (other
than those under development) would be deferred until after 1991.

Significant changes in the techniques for managing urban growth will be required to
adhere to this or any other strategy. The merits and demerits of the existing and proposed
strategies and their related planning and management requirements are being carefully
examined by the MMDA.

At present, the favored strategy is that in the Madras Metropolitan Plan for 1971-91,
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which aims to decrease migration to Madras, as does the policy mentioned earlier of pro-
hibiting further investment in large-scale industry in the urban area. Some argue that the
new shelter policy, which seeks to provide a large number of affordable serviced sites to
the urban poor, may actually increase migration. Others argue, however, that the demand
for shelter derives from economic activities and jobs generated by the metropolitan econ-
omy and also is related to factors such as conditions in rural areas; population growth
rates; and fiscal, monetary, investment, and incomes policy. A real assessment of this
issue, however, requires more detailed study of the urbanization forces.

Land Procurement and the Management of the Shelter Program

The availability of land suitable for urbanization is a prerequisite for all large urban
development programs, especially those incorporating shelter. In Madras, as in other cit-
ies in India, the acquisition of suitable building land presents a great hurdle for develop-
ment planners. Under procedures laid down in the Land Acquisition Act, public agencies
require three to four years to take possession of lands needed for development.

The Tamil Nadu Housing Board, which not only is the biggest public developer of shelter
programs in Madras but also is the largest supplier of legal, or conventional, serviced
urban land and housing, has attempted to anticipate future land requirements. By using
the Land Acquisition Act, it has taken the first step in the land acquisition process and
has reserved large tracts of privately owned urban land for present and future shelter
programs. The policy of long-range programming to procure building land well in
advance of development is a wise concept. The bias in favor of public land development,
however, taken together with the drawbacks in the system to control development men-
tioned above, has also created significant managerial and financial problems for the pub-
lic and private sector suppliers of shelter.

The MMA has huge shelter requirements; about four square kilometers a year of ser-
viced land, together with the necessary finance to construct shelter, are required to meet
only new annual housing needs. Given this situation, it is vital for the private sector to
contribute serviced land and housing. However, little suitable land is left for private devel-
opers in the preferred development areas because of the substantial programs of the
Housing Board. Until construction is started, the problem of preventing squatter
encroachments and illegal subdivision and sale of lands notified for acquisition and
takeover poses a serious difficulty for the Tamil Nadu Housing Board. The long-term pro-
gram dictates that land should be stocked by the Housing Board, but practical consider-
ations-including constraints on manpower, material, and funds and the limitations of
the development control system-dictate that the Housing Board notify and take over only
land needed for current construction. Meanwhile, private notified lands or lands ear-
marked in the development plan for future public use are in effect removed from the total
stock of land legally available for development.

In addition to this shortage of suitable building land for private development, the Urban
Land Ceiling Act, which is intended to nationalize vacant urban land, has virtually elimi-
nated the private sector from legal and authorized shelter development. To encourage the
private sector to make a significant contribution toward housing requirements, it may be
necessary to adjust the Act to allow exemptions for owners or developers who construct
housing schemes that contain a substantial proportion of low-cost housing and serviced
plots.

At present, the private developers concentrate on housing developments for higher-
income families within the MMA. Some of these projects have the approval of the compe-
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tent authorities, but most are unauthorized. In both the new authorized and
unauthorized developments, however, infrastructure standards are well below those
which presently exist. Furthermore, buyers of unauthorized house sites cannot secure
legal permission from the authorities to construct their houses and cannot therefore
obtain the necessary institutiorLal finance. In addition, unauthorized development areas
are not included in the tax rolls, so the local government loses revenues that it badly
needs to provide city services. Thus, the urban environment, services, and the people in
both legal and illegal settlements suffer accordingly.

SECTORAL PROBLEMS

A range of serious planning problems, covering matters such as transport, basic ser-
vices, and shelter, illustrate the sheer magnitude of the development crisis facing Madras.

Transport

Traffic in Madras is characterized by a large proportion of bicycle and pedestrian trips,
which amount to as much as 42 percent of all movements. It is also characterized by a
heavy reliance on the public transport system, particularly bus transport, which
accounts for more than 40 percent of movement in the city. In the past, road improvement
programs concentrated mainly on vehicular traffic, and improvements to pedestrian and
cyclist facilities were neglected. In recent times, the rising cost of fuel and the limited
incomes of the low-income population, who constitute nearly 70 percent of the residents
of Madras, have caused priorities to be shifted to augmenting the public transport system
and improving footpaths and cycle tracks.

Basic Services

Among the basic services or utilities, most attention is being directed toward deficien-
cies in water supply, the sewerage system, and the almost-nonexistent provision of storm
drains.

Water Supply and Sewerage. The Madras water supply and sewerage system suffers
from several serious inadequacies. The estimated reliable yield of water from all sources
is about 290 million liters a day. This provides less than half the normal minimum need
for the city and provides a supply far below the design standard of 180 liters per capita
per day, which also may be mo:re than is affordable. The core of the present water distri-
bution system was designed in 1911 for a population of less than 1 million people; that
level was exceeded by 1941. Some 40 percent of the distribution system is now more than
fifty years old and is in a poor state of repair because of inadequate maintenance. Other
sources of water supply have failed to keep pace with population growth for several
decades, and, since the sources are quite distant from the city, they will be expensive to
develop. In addition, the recent rapid growth of the city has widened the disparity
between supply and demand. I'he average per capita amount of water supplied to the
Madras urban area from the system has declined steadily from 75 to 54 liters a day dur-
ing the past two decades and, during a recent drought, is estimated to have dropped to
about 10 liters a day.

The average quantity of water supplied to residential consumers is about 36 liters per
capita per day, which compares poorly with the desirable supply of 180 liters per capita
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per day, or even the 50 to 60 liters per capita per day required by standpipe consumers.
Only about 2 million people are connected to the distribution system. The rest of the popu-
lation, most of whom are poor, obtain their water from public taps. About 240 people
share each tap, unless they are fortunate enough to live in one of the slum improvement
areas referred to later. Fully 1 million people in the MMA still may obtain water of dubi-
ous quality through wells.

The lack of an assured water supply is probably one of the most critical factors in the
development of the city and the state. Industrial growth, in particular, may have slowed
because of water problems. This, in turn, may have further depressed the economic devel-
opment prospects of the area. The poor maintenance of the existing facilities, resulting
from low levels of personal income in the area and other problems mentioned earlier,
poses a significant managerial problem and health hazard. Existing sewerage facilities
are also very inadequate and contribute to serious health risks. Large investments are
urgently needed in this sector, and the technical and financial problems involved pose a
particularly severe challenge to urban management.

Storm Drainage. Inundation is a recurring problem during the monsoon season (Octo-
ber to December) because the terrain of Madras and its environs is flat and studded with
numerous tanks, which, before urbanization, served as storm water catchments and irri-
gation water sources. Now most of the shantytowns are in low-lying areas and on river
and canal margins and tank beds. During heavy rains, these areas are often severely
flooded. Recurring damage to property, particularly that of shantytown dwellers, is usu-
ally great, and the Rs150,000 spent each year by the state government on relief opera-
tions is about equal to 10 percent of the annual budget of the Madras Municipal
Corporation. The lack of affordable serviced house sites for the urban poor has caused the
increase in the slums along waterfronts and low-lying areas.

Other Services. Improvements to the existing system of solid waste disposal are essen-
tial. Power also poses a critical problem and is a major constraint on industrial growth.
This, in turn, also bears directly on the health of the metropolitan economy. Social facili-
ties have tended to be overlooked in past planning efforts, and it is primarily the economi-
cally weaker sections (EWS) of the population who have the least access to even the limited
existing facilities.

Shelter

The housing situation in the MMA is far from satisfactory, for as the city grows, more
than 30,000 additional families have to be accommodated every year. They are accommo-
dated within the existing housing stock in legal shelter or in informal (illegal, squatter,
shanty) housing. Since the provision of serviced land and housing has been far less than
the demand for several decades, a huge backlog has been created: more than 60 percent of
the city's population lives in slums of one kind or another, and there is severe and
increasing overcrowding. Further, with public and private housing programs directed
primarily toward the middle- or higher-income groups, the number of people in the infor-
mal areas has been increasing more rapidly than the total population.

In the past, publicly financed programs to alleviate the plight of the slum population
were highly subsidized and were therefore small and concentrated on high-cost slum
resettlement rather than on upgrading. Since these programs only replaced existing hous-
ing, they did little to close the gap in housing shortage, especially for the urban poor.
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Table 5- 1. Housing Conditions in the Madras Urban Area, 1978

Average density Number of Percentage
Category of Type of (households per households of total

development shelter hectare) (thousands) households

Slums (unimproved Huts 250 200 26
or partially
improved)

Improved slums Huts 250 30 4
Rehabilitated slums Tenements 200-400 30 4
Houses in older Terraced street 150-400 360 48

areas (nearly houses
slum conditions)

Planned areas by Individua:L houses 5-50 140 18
public and private and flats
agencies

Total 760 100

Source: Alan Turner and Associates, 1980.

Since 1978, however, the shelter programs of public agencies, such as the Housing Board,
have been substantially oriented toward the urban poor.

The Table 5-1 profiles the housing situation in Madras and indicates the size and
urgency of the task facing the various agencies dealing with the shelter during the next
decade.

Management of Housing Activities. The main public housing agencies in Madras are
the Tamil Nadu Housing Board, which caters to the housing needs of higher- and middle-
income families, and the Tamil N;adu Slum Clearance Board, which concentrates entirely
on the needs of the urban poor. During 1971-78, the Tamil Nadu Housing Board built
approximately 15,000 dwelling units and an equal number of serviced plots, which pro-
vided about 4,000 units or plots each year. The total output increased to about 5,000 units
a year, mostly of serviced plots, after the World Bank began the Madras Urban Develop-
ment Project (MUDP) I. But during 1981-86, with the assistance of MUDP II, the total out-
put may be about 8,000 plots a year.

Although the annual production of plots has increased significantly, the average unit
cost to the public is about one-third of the cost of earlier programs. Some 70 percent of the
units are for households with in.comes at or below the poverty line, all project costs are
recovered at market rates of interest (12 percent a year), and the payment performance on
plot loans is good (more than 90 percent of demand). In addition, the state government is
retaining revenues from the scheme in a revolving fund to be used for similar programs in
the future. Private investment f unds most of the housing construction costs on publicly
serviced plots.

The Tamil Nadu Slum Clearance Board was producing about 3,000 walkup tenement
units a year to rehouse households whose huts had been cleared out. Under the MUDP
programs, the board is concentrating on the low-cost improvement of slums rather than
on clearance and resettlement. The new programs provide not only better low-cost water
supply, sanitation, drainage, and solid waste disposal, but also plot tenure and home
improvement loans at affordable rates. Improvements are now being provided to about
10,000 households a year, which is three times the earlier rate of tenement production,
and they all make a net contribution to the total stock.
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Table 5-2. Production of the Tamil Nadu Housing Board

Metropolitan
Total units Units population

Income group 1971-77 (percent) (percent)

EWS 1,516 12 45
Low-income group 4,622 36 30
Middle-income group 4,309 34 17
Governmental rental 2,279 18 8

Source: Alan Turner and Associates, 1980.

Thus, some 18,000 legal and environmentally acceptable units are being added to the
housing stock by public agencies each year, and the private sector also produces another
8,000 units or plots a year. Together, the total output of the public and private sectors is
about 26,000 plots or units a year. Since 30,000 dwelling units are needed every year, this
performance almost fulfills the additional annual demand for shelter, but it does not yet
begin to reduce the substantial backlog.

The Urban Land Ceiling Act (which was intended to nationalize the ownership of urban
land), the unavailability of urban land, inadequate credit facilities, and, in some cities,
rent control continue to restrict the contribution of the private sector and to direct what is
built by it largely to higher-income people. Public sector programs, although much
enlarged compared with past years, are constrained by manpower, material, and land
shortages. All of these factors present major managerial problems, which will have to be
addressed in a sustained long-term program if the huge gap in the supply of housing is to
be reduced.

Resource Allocation. Although the contribution of the Tamil Nadu Housing Board to
the needs of the EWS has been impressive, the number of units produced has been limited
to about 12 percent of its program (Table 5-2).

The investment directed toward the EWS was only about 16 percent of the total invest-
ment in housing stock, however, and it may be assumed that a similar percentage of the
cost of land development and total investment benefits low-income groups. (Table 5-3).

The Tamil Nadu Slum Clearance Board, in addition to clearing certain slums by trans-

Table 5-3. Expenditure of Tamil Nadu Housing Board on Housing, by Sector

Total Percentage
expenditures of total

Scheme (Rs thousands) investment

Land acquisition and development 1,553.3 55.0
Housing

EWS 201.4 7.0
Low-income group 371.3 13.0
Government rental 689.6 25.0
High-income group 17.4 0.0
Subtotal 1,279.7 45.0

Total 2,833.0 100.0

Source: Tamil Nadu Housing Board.
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Table 5-4. Expenditure and Beneficiaries of Tamil Nadu Slum
Clearance Board Schemes, 1978-79

Average
Beneficiaries cost per
(Number of Expenditure household

Scheme households) (Rs millions) (Rs)

Transfer to tenements 25,355 279.7 11,030
EIS and ASIS 70,000 48.3 690
MUDP Ia 10,000 12.6 1,260

Total 105,355 340.6

a. By 1984, about 50,000 households had received improvements from World Bank
assistance.
Source: Alan Turner and Associates, 1980.

ferring their occupants to tenement buildings, has also tried since 1971 to improve slums
under the Environmental Improvement Schemes (EIS) and the Accelerated Slum Improve-
ment Scheme (ASIS). These were funded by the central government together with slum
improvement schemes funded by the World Bank in the MUDP I (1977-80) and II (1980-
84) programs. Table 5-4 illustrates the progress of the board's schemes up to 1978-79.

The tenement program has slowed down considerably since the slum improvement pro-
grams were implemented because of high construction costs, the lack of funds for con-
struction and maintenance, the high subsidy involved, and the hutment dwellers' dislike
for such tenements. In addition, the tenement programs create social inequalities by pro-
viding housing facilities for only a very few of the urban poor, whereas the same invest-
ment could be utilized to improve slums for almost ten times the number of households.
The tenement program is now being limited to slums located on sites needed for immedi-
ate, high-priority public purposes.

Table 5-5. Annual Supply of Houses or Plots in the MMA, 1979-80

Average
number of Average yearly Average cost
dwelling investment per unit

Supplier units or plots (Rs million) (Rs)

Tamil Nadu Housing Board 3,000 40 13,330
Tamil Nadu Housing Board (MU'DP I 3,000 17 5,670a

sites and services)
Tamil Nadu Slum Clearance Board 4,000 40 10,000
Housing cooperatives 500 14 28,000
State government loans to employees 150 7 46,667
Private real estate developers 4,000b 30 7,500

(mostly plots)
Others (mostly dwellings) 4,000b 80 20,000

Total 18,650 228 12,225

a. Includes off-site infrastructure cost.
b. Estimated.
Source: World Bank data.
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In overall terms, the total formal public and private investment in housing is relatively
high in the MMA, with some 46 percent coming from public agencies (Table 5-5).

As a consequence, the initiation of Sites and Services and Slum Improvement programs
under the MUDP, which now effects about 15,000 to 20,000 households annually, repre-
sents an effective two-pronged approach to providing improved shelter and related ser-
vices for the urban poor. The program maximizes the number of shelters made available
from public investment and shifts the benefits to a large proportion of poor households
compared with earlier programs. Its scale is now almost sufficient to ensure that the total
number of households living in unserviced hutment areas does not increase. The program
needs to be expanded further, however, to eliminate the current backlog.

The government of Tamil Nadu has decided that in the Housing Board's future pro-
grams, the percentages of investment for the EWS, the low-income group, the middle-
income group, and the high-income groups within the MMA will be 45, 35, 15, and 5,
respectively.

CONCLUSIONS

One of the key issues encountered in managing urban development is how to stimulate
employment and economic growth. Policies also need to be oriented toward improving the
levels and distribution of income. At the same time, the private and public costs of devel-
opment need to be reduced, and the efficiency of public administration and finance needs
to be increased. Concentrating the programs of public agencies on servicing low-income
land and on improving slums will go a long way toward closing the gap that now exists
between the demand for, and the supply of, shelter in the MMA. If the substantial invest-
ment of the private sector in shelter could also be tilted in favor of low-cost, affordable
housing for lower-income groups, it would be possible to substantially alleviate the poor
housing and environmental conditions that are now suffered by most of the urban
population.
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Barefoot Architects:

A Training Program for Building in the Taird World

Balwant Singh Saini

During the past seven years, there has been considerable discussion about training "bare-
foot" architects. Much of it has been conducted by younger architects against the back-
ground of the enormous challenge of building for millions of people in rural and urban
areas of the Third World, who, at present, are denied the benefit of professional services.

Building problems, particularly those associated with housing and community ser-
vices, are basically linked with the process of urbanization-the steady shift of people
from country to urban centers. Urbanization results in enormous growth of city popula-
tions; overpopulation, in turn., results in urban poverty and unemployment and a short-
age of urban services, such as water supply, waste disposal, and transport. These
problems are compounded by inadequate shelter.

It has been estimated that within fifteen years, close to one-third of the population of
the Third World will live in cities. Calcutta, for instance, has a population of more than 10
million people and is growing at the rate of an additional million people every four years.
One-quarter of the people of Calcutta live in slums and squatter settlements in and around
the city. One can find similar trends in other cities, such as Jakarta, Manila, Dakar, and
Mexico City.

This process of urbanization, serious as it may seem, bypasses most people in the Third
World, who still live in the rural areas, where they are trapped within stagnant economies
and where they will continue to demand more jobs and better amenities and services.
Indeed, many policymakers and bureaucrats believe that it may even be necessary to pro-
vide urban services in rural areas simply to keep the rural population from moving and
thus to lower the pressures on the cities. The end result will be a greater demand for pro-
fessional and subprofessiona,l services tailored to meet the specific needs of communities
who find themselves at the foot of the economic ladder.

EVOLUTION OF THE CONCEPT

Against this bleak scenario of future growth in the Third World, a group of architects,
social scientists, community workers, and other concerned people met at a workshop
sponsored by Unesco in Bangikok in June 1983 to discuss what could be done to train peo-
ple who would fall somewhere between the professional architects and the builders and
tradesmen. These barefoot architects would not only draw on the basic knowledge of such
specialists but also extend their work to include community development and planning at
a level where they could have the most influence ("Training of Barefoot Architects,"
Unesco Workshop, May 30-June 4, 1983, Regional Office of Social Sciences in Asia and
the Pacific, Unesco, Bangkok).
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The concept of barefoot architects is similar to that of the barefoot doctors developed
and promoted in China. These doctors have, over some years, provided basic health ser-
vices to remote and rural areas in China. They receive rudimentary training in medicine
and public health to enable them to deal with the most common health problems of rural
communities. An important advantage of this scheme is that the training program is
greatly simplified and relatively short, thus making it possible to train large numbers of
these subprofessionals with limited resources.

Barefoot architects would perform a similar role by concentrating their energies on
solving the important and complex problems of slums, squatter settlements, or villages.
They would be able to deal with a variety of issues, including the provision of roadways,
water supply, and drainage, as well as the construction of houses and community build-
ings, such as schools. Furthermore, they would be able to teach local people to use simple
technologies to improve upon the existing local resources. Most important, they should be
able to mobilize community support for the various construction projects that would be
undertaken to improve or expand such settlements.

At present, much of the building in the Third World is done informally; construction,
particularly of housing, is largely executed by the owners themselves. In doing this, they
rely on the services of local small-scale contractors, carpenters, bricklayers, plumbers,
electricians, and village artisans. Although these tradesmen are efficient, they are gener-
ally ill-equipped to construct more complex buildings, where it is necessary to under-
stand sophisticated materials and techniques and to apply basic principles of community
development, land use planning, utility services, and elementary management expertise.

THE ROLE OF A PROFESSIONAL MIDDLEMAN

What is needed is a middleman, who not only specializes in at least one specific trade,
but who also is able to provide various professional services to marshall all the available
local resources of materials and workers. Because their background and familiarity with
the local environment would be an advantage, these middlemen should come from the cul-
tural environment in which they are likely to operate once their training is complete and
should already possess some basic skill.

Architects currently practicing in the Third World are hardly qualified to fit this role of
middleman. Until recently, they generally learned their profession from European and
U.S. institutions. Their courses were tailored to meet the building needs of those coun-
tries, which were often in opposition to the building problems of developing societies.
Therefore, most architects have tended to isolate themselves from the mainstream of
building activity in the Third World. They have confined themselves to designing a hand-
ful of large buildings, such as high-rise hotels, office blocks, and the prestigious govern-
ment structures normally located in the hearts of cities. Such buildings require highly
sophisticated materials and techniques, which are invariably imported from the industri-
alized countries. The projects are expensive and constitute only a small fraction of the
overall construction activity in those countries.

Architecture schools in the Third World also perpetuate this unhappy situation by offer-
ing sophisticated training programs, which fail to educate young graduates to deal with
the more modest building programs associated with urban and rural projects. In addi-
tion, most graduates hail from middle-class families of white-collar workers and have
been reared in a well-serviced urban environment. The young architects therefore tend
not to involve themselves in what to them seem to be less glamorous activities.
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CONCERNS WITH TERMINOLOGY

At the Bangkok meeting, the use of the term "architect," barefoot or otherwise, pre-
sented some problems because in many European countries and in the United States, it
has acquired a sort of sacred aura, and any suggestion that the term be used in the con-
text of these programs was seen as debasing a somewhat exclusive profession.

In Europe or the United States, it is doubtful that the title of architect is appropriate
today to describe someone whose activities combine elements of planning, design, build-
ing, and community development. The use of the term "architectural" to describe the
training provided may be opposed not only by existing professional institutions, who
might consider such training to be inferior to the present elite courses, but also by the
students themselves, who might see their new role as being somewhat divorced from the
grass-roots activities expected of them.

In some countries, the title Df architect is given to a few outstanding tradesmen,
although their role is limited to designing and constructing small buildings. In Japan, for
instance, as with engineers, the term architect (kenchikushi) is used in a broad sense to
indicate persons associated with the building industry. Even a well-trained carpenter,
who has provided ample evidence of skill in design and construction over a period of time,
is able to apply to local municipalities for recognition as an architect.

After an exhaustive tour of slums of the city, the participants at the Bangkok meeting
were not as concerned about terminology. They decided to accept the term barefoot archi-
tect in its generic sense to describe a person who could be trained as a facilitator to accom-
plish a variety of tasks. They saw the barefoot architect as someone, such as a building
technician, whose work combined the broad fields of planning, design, construction, com-
munity development, and management. The participants identified two basic types of peo-
ple who could be trained as barefoot architects. The first type consists primarily of
community workers who are able to mobilize community effort through leadership and
example. Most of them understand enough about elementary technical problems to seek
appropriate assistance from local and outside sources. The second type includes trades-
men, who are essentially technically oriented but who understand community or social
problems enough to use whatever assistance they can get.

Whatever their bias, there are three common prerequisites for barefoot architects: they
should be able to act as intermediaries between government authorities and the people,
they must identify primarily with the community's interests; and they must believe
firmly in the ability of the people to help themselves.

A FLEXIBLE PROGRAM

This whole concept is aimed at helping people in villages or in low-income urban slums
and squatter settlements who cannot afford the conventional urban services taken for
granted by those in better economic circumstances. Bearing these goals in mind, it was
agreed to devise a flexible course of training, which would have at least three main
streams relating to technology, management, and community development and planning.
Candidates must be able to acquire some or all of these qualifications while continuing to
work and support themselvets and their families.

It is important to develop training programs that offer a broadly based technical educa-
tion, including community organization, development, technical, and management skills.
Such a program should be flexible, be based on self-contained modules, and be able to be
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disseminated through the distance learning techniques used by open universities. Many
of the existing formal programs to train intermediate-level technicians and community
development workers could be modified for this purpose.

This proposal, however, does not necessarily negate the need to broaden the scope of
undergraduate architecture courses to include programs to make future architects more
aware of the housing and environmental needs of the poorer members of their communi-
ties. Architecture schools may not train barefoot architects, but even now their graduates
sometimes work in villages or urban slums.

This challenge must be accepted by incorporating additional courses on management,
planning, and community development, so as to open doors for those who wish to help
solve some of the pressing problems faced by urban slums and rural communities. The
need to expand professional services to help the poor should be given high priority in
architectural training programs.
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Lessons in

Resolving the Conflicts

Joln M. Courtney and John P Lea

Since the four case studies in this volume were prepared for a symposium in June 1983
and reflect the situation in each city at that time, a brief update is needed. This postscript
also identifies and highlights some of the major issues that are common to the four cities.

METRO MANILA

The Philippines is currently experiencing economic and political difficulties as the
country works to reschedule its external debt and to resolve the political uncertainties
following the instability in late 1983. Although the economic and political problems have
slowed investment in urban development in general, and in the provision of shelter in
particular, the current crisis may lead to some institutional changes that will have signifi-
cant short- and long-term benefits.

Unfortunately, both the quantity and quality of urban services have declined markedly
in the past eighteen months as economic activity has slowed, tax revenues have declined,
and local and national budgets have been tightened. Few new capital expenditures are
being committed, and even ongSoing projects are delayed because funds are not available.
Maintenance of existing urban infrastructure under these circumstances may be
expected to decrease, as this has traditionally been overlooked in budget allocations in the
past.

The current economic problems have had a significant effect on the shelter finance sys-
tem and the condition of the prAvate development and construction industries. The
finance system had formerly stimulated shelter production so successfully that when the
economic slowdown occurred, the pipeline was full, and developers and originating banks
alike had no alternative but to complete the projects financed through the government-
sponsored secondary mortgage system. This system is now under stress and is experienc-
ing difficulty in marketing its securities, which compounds the problems of developers
and originating banks and dramatically reduces the supply of urban shelter, particulary
for the low-income group. At the same time, the severe economic conditions have
strengthened the case for lowering standards, which has permitted more affordable shel-
ter and solutions for urban services to be considered.

Current political difficulties in the Philippines and the effects of recent elections for the
national assembly have strengthened the opposition's thrust to disband the Metro Manila
Commission and the Ministry of Human Settlements. Given the limited effectiveness of
the commission, it is not surprising that its continued existence is now in question.
Severe budget constraints and increased political opposition have curtailed lavish expend-

101



102 Issues and Prospects

iture on special demonstration and "quick-fix" projects in Metro Manila. In spite of these
problems, the development of a more effective capital budgeting process through the Capi-
tal Improvement Folio (CIF), supported by the World Bank, is proving to be effective both
as a process for allocating urban resources and as a tool for urban management. Sus-
tained support of the CIF process is essential to long-term improvement in Manila.

Several lessons can be learned from the experience of Metro Manila that may be applica-
ble to large cities in other developing countries. For various reasons, planning and devel-
opment by the public and private sectors have failed to deliver enough urban services at
affordable prices to the grass roots. The low-income shelter programs of the National
Housing Authority are strongly supported by the opposition faction in the current
national assembly. Furthermore, future urban planning and development programs must
try to distribute benefits equitably, not only in the capital city but in cities throughout the
country. Philippine efforts to increase the rate of shelter production are commendable,
despite the fact that prices are often initially unaffordable by the low-income group. The
reliance on the private sector appears to be an important factor in their relative success in
increasing the supply of urban shelter. However, a more effective partnership between the
public and private sectors is needed and cannot be overemphasized as a valuable way to
increase the supply of low-income urban shelter.

Urban land resources and the control of land remain essential components in imple-
menting any significant urban policies in the Philippines. The lessons of Korea, Taiwan,
and Japan in urban land management could be actively promoted in the Philippines, par-
ticularly where the government cannot control, or effectively respond to, the rate of
urban growth. Because of the rapid rates of urban growth now being experienced by large
cities in most developing countries, it is urgent that urban planners take the lead in help-
ing to direct the nature of urban growth through funding and investment rather than by
responding after the event. This requires a much greater emphasis on factors such as
investment strategies, accountability, performance, and product delivery rather than on
physical plan making alone.

JAKARTA

The Jakarta Structure Plan has now been formally approved by the governor of
Jakarta, and, in addition, a modified regional development plan for Jabotabek will
shortly be approved by the central government. Thus, the framework for the future direc-
tion of urban growth is now formally agreed upon and can be used as a framework for
strategic planning by local governments.

In DKI Jakarta, coordination between sectors is steadily improving, and the agreed
east-west strategy for growth is being implemented by several new developments: the
introduction of a pilot project for Guided Land Development in West Jakarta, the develop-
ment of high-priority projects for arterial road planning and railway upgrading in the
east and west expansion zones, the implementation of the first stage of the Urban Better-
ment Project in North Jakarta, and the design of large regional service centers in the east
and west expansion zones to encourage commercial decentralization. Improved financial
and budgetary systems, such as the concept of a medium-term, three-year rolling pro-
gram, are being tried within the DKI Jakarta.

The Repelita IV (1984-89) plan for the city has been developed within the context of an
agreed structure plan. Consultants have been commissioned to make detailed analyses of,
and proposals for, the social and economic sectors of DKI Jakarta. Detailed engineering
and other related studies are being carried out in the water, sanitation, and transport sec-
tors-all of them within the context of an agreed structure plan.
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In conjunction with the central government, appropriate methods are being devised to
decentralize planmaking and development control to the lower-tiers of government within
the broad guidelines of the structure plan. In Botabek, feasibility and preliminary engi-
neering studies are being made to define urban development projects to encourage the
rapid growth of several key growth centers around Jakarta. Tangerang and Bekasi, in
particular, are to be funded by m ultilateral agencies.

Several key experiences in Jakarta may be transferable to the other cities. The most
important lesson is the need for a. strategic planning approach that integrates the physi-
cal, economic, financial, and institutional aspects. This forms an identifiable stage in the
development planning process and moves away from the static master plan. It also
enables future urban growth to be guided and monitored more effectively. Strategic plan-
ning, in turn, helps to improve coordination in investment across sectors and to compen-
sate for the lack of vertical and horizontal integration between agencies. At the national
level, the lack of urban investment planning and of systematic allocation in situations
with limited resources, together with pressure for urban services, causes urban invest-
ment to be highly concentrated in the capital city. This results in a great dependence on
funds from central government and ineffective local support for cost recovery mecha-
nisms. The overconcentration of resources in the capital city creates problems in the sec-
ondary cities, which have an even greater need for infrastructure investment.

The lack of enough serviced land to accomodate rapid urban growth compounds the
conflict between the formal and informal city and causes steep increases in land prices
and reduces the supply of affordable low-income shelter. Thus, mechanisms are needed to
improve access to land for the low-income informal groups by direct and indirect means.

There is also the problem of the dual city, in which the predominant informal low-
income housing and infrastructure sector is constructed outside the official system for
providing shelter. This creates problems in designing balanced economic and physical
solutions. The latter are influenced mainly by government planners with established atti-
tudes and conventional views about the needs of the poor. The official attitudes are often
dominated by the visual and aesthetic conditioning of the "city beautiful" concept for the
capital city. This is often in opposition to the basic needs of the majority of low-income
city dwellers in most Asian cities.

CALCUTTA

Unlike the other case-study ci.ties, Calcutta has a longer tradition of structure planning
and investment programming and also has an older and larger infrastructure network.
The government of West Bengal is implementing policy initiatives taken during the prepa-
ration and formulation of the third Calcutta Urban Development Project (CUDP III). The
introduction of self-appraisal techniques by an independent cell within the Calcutta Met-
ropolitan Development Authority (CMDA)-The Appraisal Monitoring and Evaluation
IUnit-is now an accepted and integral part of investment selection. The unit has already
amended or deleted several subprojects from the CMDA's original shopping list, as they
could not be justified on econornic or financial grounds. This important change from pre-
vious practice in the city can lead to the more effective use of scarce resources.

The new appraisal process is also used to assess the relation of investments in different
sectors, a practice that was not always done before. For example, the planning of large,
centrally planned investments is integrated with the investments selected by the local
authorities under the Municipal Development Program (MDP) and vice versa. The imple-
mentation of the state governrm.Lent's policy of permitting local authorities to help select
their own investments under the MDP is proving to be the cornerstone of the success of
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this program. The local authorities have also been made responsible for constructing the
investments they select. The chairmen of these local authorities have, therefore, become
directly answerable to their constituents. This process gives greater assurance than previ-
ously that genuine efforts are being made to improve the quality and quantity of services.

The local authorities are now more aware of the relation between the creation of an
asset and the necessity of providing funds to operate and maintain it, as well as repaying
the capital cost. For the first time, current financial information on the revenue collection
and expenditure of local authorities is available. The state government is now taking steps
to institutionalize the monitoring and evaluation of such data.

Two years of the CMDA's five-year program have now elapsed. Although progress has
not matched all the original projections, a solid foundation has been laid for CMDA's new
role as the designated development authority for the whole Calcutta Metropolitan Area.
The principal innovation by the state government and the CMDA in the planning and
implementation process under CUDP III, compared with previous projects, has been to
give the local authorities a substantial say in selecting the investments for their own
jurisdictions. In doing so, many of the traditional problems of centralized planning and
construction have been substantially reduced, including, in many instances, overdesign
of the service delivery needs of the local authority in whose jurisdiction the investment is
located. In addition, investments were previously made without assessing either the abil-
ity of the local authorities to raise the necessary revenues to fund, maintain, and service
the operations or their technical expertise to operate them.

Experience suggests that when local authorities are given the opportunity to select and
construct an investment and what manpower and funds are necessary to operate and
maintain it, they will act more responsibly. Public pressure to ensure that the investment
is used productively far outweighs interagency or intergovernmental influences. Other
reasons for the successes to date in MDP have been the government's commitment to fol-
low through its policy and the initiatives it has taken to do so. These initiatives include:

* Strengthening local authorities by holding local elections (for the first time in more
than twelve years) and by providing them with needed specialist expertise, such as
executives, engineers, or finance and health officers.

* Holding seminars on development, management, and finance for the newly elected
chairmen and senior management of the local authorities

* Defining clear roles and responsibilities for various local agencies

* Substantially increasing the allocation of capital funds

* Substantially increasing access to additional sources of technical assistance and
training for local authorities to help them prepare plans and estimates and analyze
municipal budgets

* Monitoring and evaluating the physical and financial performance of local
authorities.

Transferring this kind of operation to cities in other countries is feasible in principle.
The most important ingredient, however, is the political will of the government to follow
through with its development pledge. Any development program would, of course, have to
be tailored to suit local conditions, and political, cultural, and social attitudes.
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MADRAS

As a multisectoral project, the second Madras Urban Development Project addressed
several sectoral needs both in transport and the provision of low-income shelter. City pub-
lic transport services have improved considerably. Both the first and second urban
projects have contributed to create an efficient bus company. Some have encountered fur-
ther problems, however. For example, in the transport sector, the need to increase fares to
strengthen the financial viability of the companies concerned has been limited by political
constraints. It has proved politically more difficult than expected to increase the fares. By
contrast, the low-income housingS program has been quite successful and continues to
develop largely as planned. Because the sites are far from the city center and jobs, the bus
companies have had to be involved to assure reasonable access. Also, few people in
Madras own cars, so a strengthened bus company was an important part of improving
mobility.

In the housing project, the sites and services under the first urban project is now rap-
idly approaching final consolidation. Some problems associated with providing low-
income shelter have been highlighted. For example, delays in land acquisition have
slowed progress in the sites and services component in the second project. Because of the
heavy demand for housing, many of the plots went to other than the low-income group
and were bought for speculative purposes. Enforcement and control of the distribution of
the plots to minimize the misallocation places a heavy demand on limited government
resources. The administrative overhead required to assure that the low-income groups
benefit may well prove to be a burden in larger-scale programs because of the heavy
demand for serviced land by all iLncome groups. This problem should ease as more ser-
viced land and core housing appears on the market.

For the slum upgrading components, which have largely benefited the low-income
group, other constraints have had a significant bearing on larger-scale replication. Full
cost recovery has proven elusive and to a large extent politically unenforceable, which
poses questions about whether t,he subsidies can be sustained and thus whether the pro-
gram can be expanded on a larger scale. To reduce costs, standards have had to be lowered
significantly, which has increased maintenance. Because of the desire to make the
projects affordable, lower initia:L standards were not evaluated adequately in terms of life
cycle costs through what is known as value engineering. The resulting increased levels of
maintenance are likely to be difficult to sustain.

So far, slums have been upgraded only on publicly owned land. With the current level of
cost recovery, it is questionable whether the state government can afford to upgrade
slums on privately owned land that has first to be acquired. Although both of the housing
components have been highly successful, there are important questions about replicabil-
ity on a larger scale, cost recovery, and real affordability for the longer term. These issues
require close examination in any future large-scale shelter programs for low-income
groups. The political justification for local government involvement is important, given
the potential subsidies and complexities of implementing such projects.

Perhaps the most important question that emerges in Madras is the effective packaging
of multisectoral projects in complex political and institutional environments. Such
projects are difficult to manage, and the political success of effective policy changes will
be difficult to achieve because c,f the unique needs of the various sectors. The housing sec-
tor, for example, clearly has a special set of institutional and policy objectives, which are
quite different from those of the transport sector. In transportation, it is difficult to sepa-
rate out the needs of the low-income sector. Usually transport policy must deal with all
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income groups and therefore must impose potentially inequitable fare structures to
recover all costs.

In the shelter sector, however, the needs of low-income groups can be more clearly iden-
tified and separated out to develop appropriate responses. An effective institutional and
sectoral framework is essential to the successful implementation of projects. Unfortu-
nately, multisectoral projects are complex, and may hinder specific achievements that
might be possible if efforts were focused on a particular sector.

The debate continues, however, on whether to use multisectoral or single sector
approaches. Conclusive evidence is not yet available, which leads to the conclusion that,
at this stage, each project must be designed to respond to its particular political and insti-
tutional constraints. Those who adhere inflexibly to single-sector approaches may, in
some situations, be promoting what is referred to as "sectoral chauvinism." The failure to
examine rigorously the need for a multisectoral approach may reduce the full effective-
ness of a particular sectoral activity.

SUMMARY

The experiences of Manila, Jakarta, and Calcutta have each produced some notable les-
sons. If these separate experiences could be consolidated and become an integral part of
an overall urban planning and management system, it could significantly help a large city
to better manage rapid growth and provide basic urban services. In this period of con-
strained resources, it is also necessary to make more efficient use of limited funds.

The Metro Manila CIF is now considered as a model for developing the budgets of other
regions in the Philippines and for modifying the review of national infrastructure invest-
ment. It is important that both the metropolitan government and the national budget or
finance ministry be involved in capital budgeting exercises for large urban centers, since
substantial central government funds are usually involved. Central ministries, key paras-
tatals, and metropolitan and local governments should also be involved in planning the
major sectoral investments. Manila lacks an approved strategic planning focus and could
well draw from the experience of Jakarta.

The Jakarta region (Jabotobek) lacks an effective CIF program. It has developed a
strong strategic planning focus, however, with key ministries and local governments now
in agreement on the development strategy. To improve the effectiveness of the planning
process, Jabotobek needs to review its capital financial planning on a regular basis, simi-
lar to the CIF, and to include Bappenas, Public Works, and the Ministry of Communica-
tions in the process. It also needs to strengthen the important subsector committees on
water resources and distribution, transport, and land management.

A comparison of metropolitan management systems for the three cities shows that each
one has both strengths and weaknesses. Jakarta is strong in overall metropolitan policies
and planning but is weak in regular review of multiyear capital budgeting. Manila is
strong on regular yearly review of overall investments in the metropolitan area but lacks
the strategic planning framework. Calcutta is strong on the use of fiscal mechanisms to
encourage accountability and efficiency in the local governments of the metro area. The
general lesson that emerges is that a planner can start at any one of these points, depend-
ing on the local situation and the main concerns of local officials, but should then work
toward incorporating some elements of all three strengths: capital budgeting, strategic
planning, and local government accountability.
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Several lessons are common to the four cities discussed in this volume and may be able
to be transferred elsewhere. These can be summarized as follows:

* Use an improved strategic planning process to increase spatial, institutional, and
financial coordination of investment among various sectors.

* Involve the private sector in providing shelter and urban services to the low-income
groups at affordable prices. The public sector is unable to do this on a large scale
without the effective formal and informal involvement of the private sector.

* Provide serviced land to facilitate the effective management of urban growth and to
remove a major constraint to providing shelter for the urban poor.

* Delegate authority and accountability for investments from the central to the local
level in both political and financial terms. This is essential to the effective future
development and implementation of planning strategies and the management of
urban areas.

* Focus on specific sectors, such as housing, water supply, sanitation, or transport.
Multisectoral projects often are so complex that the project policy goals cannot be
achieved. Sustained effort over time on focused sectoral issues will, in the long run,
have a much greater payof f.

e Work with the conflicts of the dual city. The conflicts between the mainly low-income
informal group and mainly middle- and upper-income formal groups make it diffi-
cult to respond effectively to the needs of the poor areas of the city.

3 Develop mechanisms to monitor and evaluate the physical and financial performance
of local authorities.

Several contributors to the symposium stressed certain conflicts and lessons arising out
of their role as consultants in the Asian city.

• Recognize differences in approaches toward professional work between the foreign-
trained planner and local staff. These differences manifest themselves in areas such
as accountability, decisionmaking, and the use of new technology.

* Recognize differences in planning priorities between the foreign and local planners
based on cultural distinctions and training.

* Work within local institutions rather than seek to remove and replace them on the
grounds of efficiency.

* Work within the constraints of local cultural values. These may cause differences in
the approaches to project implementation and may result in what appears to be inac-
tion or extensive delay, bult it can be overcome through understanding and the ability
to recognize that major changes cannot be introduced overnight.

Many aspects of the four cities and their problems are quite different. Thus, some of the
issues regarding effective urban planning and management may be transferred, but
clearly others can not be. Above all, local political systems need to acknowledge that the
informal, low-income sector exists and that a more equitable provision of urban services
must be promoted pragmatically and realistically if these urban centers are to develop
efficiently over the long term.





Appendix
National Urban Development

To provide a better understanding of the national urban context in which each of these
cities is discussed, this appendix gives a brief background of national urbanization, pov-
erty and unemployment, and urban services and institutions and brief profiles of each
city. Tables A-1 and A-2 compare national social indicators and city statistical profiles,
respectively.

PHILIPPINES

The urban population of the Philippines in 1982 was estimated at 19.2 million, or
approximately 38 percent of th.e country's total population of 50.7 million. Some 13 per-
cent of the country's population, or one-sixth of its urban population, lives in Metro
Manila itself. Only six other urban areas in the country have urban populations of 50,000
to 100,000.

The urban population is growing about 3.8 percent a year, compared with the national
rate of 2.7 percent a year overall. Growth rates have been uneven among cities of different
sizes, with Metro Manila and smaller cities growing the fastest. Even under optimistic
projections, by 2000 the population of the Philippines will have grown to about 73 million
people, almost a 50 percent increase over its present size, and up to two-thirds of the
added population will have to be absorbed in urban areas. Based on present trends, Metro
Manila would have a population of 16 million persons.

Urban Poverty and Employment

The urban poverty threshold for the Philippines in 1980 was estimated at US$266 per
person per year, based on a least-cost diet. Although available data are not precise, they
indicate that 32 percent of families in urban areas and about 80 to 90 percent of families
in typical slum areas of large cities have per capita incomes below that level. In Metro
Manila, 33 percent of the population, or about 2.1 million people, live below the poverty
level in slum or squatter settlements. Thus, Metro Manila alone accounts for 18 percent of
the urban poor in the Philippines. High levels of underemployment are indicated, how-
ever, by the high proportion cf part-time work by heads of households and by low wages
of less than US$1.00 (1984) a day for an unskilled urban laborer. Real incomes for this
group are estimated to have declined by one-third between 1970 and 1978 and have
declined even further as a result of high rates of inflation. Several national programs exist
to promote the expansion of industry and business, including small-scale industry. The
programs have not become fu.lly effective, however, because of the lack of an integrated
system to assist small business, weak coordination, and duplication of functions.
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Table A-1. National Social Indicators, 1980-82

Country

Indicators Philippines Indonesia India

Gross national product per capita (US$) 820.00 580.00 260.00

Population
Population, midyear (thousands of persons) 50,740 152,598 716,985
Urban population (percentage of total) 37.9 22.3 24.1
Population in 2000 (millions of persons) 73.3 212.0 994.4
Population density per square kilometer 165.1 77.9 213.4
Population age structure (percent)

0-14 years 43.0 39.5 39.3
15-64 years 53.7 57.3 57.6
65+ years 3.1 3.1 3.1

Population growth rate (percent)
Total 2.7 2.3 2.1
Urban 3.8 4.5 3.7

Food-index of food production per capita
(1969-71 = 100) 124.0 117.0 101.0

Health
Life expectancy at birth (years) 64.2 53.3 54.6
Access to safe water (percentage of population)

Total 43 0b 23.0 33.0c
Urban 6 6 0 b 41.0 83.Oc
Rural 33 0b 18.0 20.Oc

Access to excreta disposal (percentage of
population)
Total 5 6.0 b 23.0 2 0 .0 b
Urban 7 6 ,0 b 20.0 87 0b
Rural 44.0b 24.0 2 .0 b

Population per physician 7,970 11,530 3,690

Housing-average size of household
Total 5.9a 4.8a 5 .2 b

Urban 6.2a 5.3a 4.8b
Rural 5.8a 4.7a 5 .3 b

Education-adult literacy rate (percent) 75.0e 6 2 0 d 36.2

Consumption-passenger cars per thousand people 10.2d 4.4 1.4d

Labor force
Total (thousands of persons) 18,101 54,689 282,169

Female (percent) 32.3 29.1 31.8
Agriculture (percent) 46.0 58.0 71.0
Industry (percent) 17.0 12.0 13.2

Participation rate (percent)
Total 35.7 35.8 39.3
Male 47.9 55.1 52.0
Female 23.2 20.7 25.9

Income distribution-percentage of private income
received
By highest 20 percent of households 54.Oa 49.4c 49.4b

By lowest 20 percent of households 5.2a 6.6c 7 .0 b
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Table A-1 (continued)
Country

Indicators Philippines Indonesia India

Poverty target groups
Estimated absolute poverty income level

(US$ per capita)
Urban 266.00 124.00 132.00e
Rural 200.00 106.00 114.00e

Estimated population below absolute poverty level
(percent)
Urban 32.0 26.0 40Q3e
Rural 41.0 44.0 50.7e

Notes: Although the data are drawn from the most authoritative and reliable sources,
they may not be internationally comparable because of the lack of standardized defini-
tions and concepts used by different countries in collecting the data. The data are, none-
theless, useful to describe orders of magnitude, to indicate trends, and to characterize
certain significant differences among countries.

a. 1970.
b. 1975.
c. 1976.
d. 1978.
e. 1979.

Source: World Bank, Economic Analysis and Projections Department, June 1984.

Urban Services and Shelter

Most of the country's cities and municipalities have not kept pace with expanding
demand for basic infrastructure, partly because of financial constraints at the local level
and partly because of other national priorities. As a result, municipal infrastructure can-
not provide the basic needs o: large segments of the urban population. Almost 25 percent
of all urban households in the Philippines and more than 33 percent of those in Metro
Manila live in squatter and slum settlements without secure tenure or safe water supply,
drainage, human waste disposal, and clean access. Disease rates and infant mortality are
up to eight times worse than for other areas of the city, and the level of disease and malnu-
trition is higher than in low-:income rural areas.

The historical lack of relev ant shelter programs for the increasing low-income popula-
tion has created severe overcrowding, especially in low-income urban areas, where gross
residential densities in central city slums reach almost 2,000 persons per hectare. Studies
indicate that, in the country as a whole from 1960 to 1970, there was an increase of 1.3
households for every one dwelling unit. This imbalance was much worse in urban slums,
which in Metro Manila grew miore than three times faster than in the city as a whole dur-
ing 1958 to 1968. It is estimated that two dwelling units are built for every 1,000 people
in the country as a whole, wl-ereas six for every 1,000 are required to accommodate
growth and to eliminate the backlog. In Metro Manila alone, 45,000 units a year are
needed, or more than three times the present rate of housing construction. A program to
upgrade the existing slum areas in the country and to expand serviced sites for low-
income housing was initiated in 1975. By the end of 1984, about 420,000 people had bene-
fited from these popular and. effective programs. Present output is inadequate, however,
and will need to be increased to catch up with the rate of slum formation.
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Table A-2. City Profiles

Indicator Metro Manila Jakarta Calcutta(CMA) Madras(MMA)

Thtal population (millions
of persons) 6.4 8.0e 9.2 5.0

Urban area (square kilome-
ters) 646 550 800 1,170

Urban density (persons per
hectare) 98 200 115 43

Urban growth rate (per-
cent) 3.8 4.0 3 0 b 3.5a

Average annual income
(US$ per capita per year) 2 9 6 b 1 3 2 d 104a 104a

Percentage below absolute
poverty level 35 60 60 45

Absolute poverty level (US$
per capita per year) 2 6 6 b 124 132 132

Percentage of population in
substandard housing
(slums) 45 40 33 60

Percentage living in squat-
ter or illegal settlements 30 n.a. n.a. 25

Education levels (literacy
rates) 85 78 65 66

Percentage of labor force in
the informal sector 50 65 54 60

Average household size
(number of persons) 5.4 5.0 5.1 5.2

Percentage with access to
water (house connection) 43 47 48 40

Percentage of garbage col-
lected daily 70 25 55 78

Percentage with access to
human waste disposal
systems 60 42 45 58

Notes: Although the data are drawn from the most authoritative and reliable sources,
they may not be internationally comparable because of the lack of standardized defini-
tions and concepts used by different countries in collecting the data. The data are, none-
theless, useful to describe orders of magnitude, to indicate trends, and to characterize
certain significant differences among countries.
n.a. Not available
a. 1975.
b. 1980.
c. 1982.
d. 1983.
e. 1984.
Source: World Bank data, 1980-82.
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Urban Institutions

Several new institutions have been established and are beginning to affect the develop-
ment of national urbanization policies. In July 1975, the National Housing Authority was
established to consolidate government housing efforts, which previously had been dis-
persed among six separate bodies. The Ministry of Human Settlements was established in
July 1978 to be responsible fcr planning national human settlements, especially land use
planning and environmental management, technical assistance, and regulation. The
Metro Manila Commission was established to better coordinate the planning and delivery
of services and to improve local government administration in Metro Manila. The Minis-
try of Public Works established a process for planning investment and for identifying ser-
vice deficiencies. This process is already underway in Metro Manila and in large regional
cities within the framework of regional development planning now being introduced by
the National Economic and Development Authority.

Metro Manila

Following World War II, Metro Manila expanded from a population of 1.6 million in
1948 to more than 6.4 million in 1980. A large portion of these people live in unauthor-
ized squatter settlements, in which disease and malnutrition are extremely high. As with
other Third World cities, Metro Manila has been unable to extend city services to its grow-
ing number of residents. Although there is no formalized development plan, there is a
consensus on urban priorities, which includes promoting industry and employment and
especially improving urban services. Shelter, waste management, and urban roads have
been identified as being very important. It is recognized that there are not enough quali-
fied urban civil servants and that municipal revenues will have to be raised if infrastruc-
ture development is to proceed.

Building on its traditional advantages of the port and the seat of government, the econ-
omy of Metro Manila has diversified into a wide variety of activities. In 1974, industry
accounted for 38 percent of value added and 25 percent of total employment. Almost half
of all the small firms in the country are located in Metro Manila, and small- and medium-
size industries grow about 15 percent a year. Fully 80 percent of industrial employment is
in small and cottage industr:ies, which have a high capacity for absorbing labor and which
offer the highest value addecL per unit of capital. The largest share of investments in
industry have, however, been directed toward the large- and medium-size firms. Unem-
ployment, at about 7 percent, is somewhat lower than for the country as a whole, and, the
ratio of growth in employment to the population shows that Metro Manila has clearly
proven attractive to both migrants and natives. With 13 percent of the national popula-
tion, the area now accounts for about 40 percent of total gross national product and 15
percent of its public sector capital investments.

Services are unevenly distributed in Metro Manila, and the local infrastructure is main-
tained very poorly. Per capit,a expenditures on services vary widely among local govern-
ments and depend on local fiscal resources. Variations in levels of service between
low-income areas and the rest of the city are difficult to define statistically, but a 1974
study on Tondo indicated that it received about 30 to 60 percent of the service levels pro-
vided to the city as a whole. Water service networks do not extend to slum and squatter
areas, except for occasional standpipes at which both the volume and pressure are low.
Some areas in the south (TaWguig and Pateros) have neither piped water nor wells, and sup-
plies are brought in by tanker at high cost. Low-income families may pay up to 15 percent
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of their income for water bought from vendors. A sewerage network exists in the central
areas, and most upper- and middle-income communities have septic tanks, but about 40
percent of families in Metro Manila still do not have any type of sanitary toilet, and sani-
tation problems are exceptionally severe in low-income areas. Lack of proper toilets and
sewerage disposal is compounded by flooding and stagnant water resulting from the
absence of effective surface water drainage systems. Mass squatting has been prevented
by fairly effective control by the National Housing Authority, local governments, and pri-
vate owners. Since the poor cannot afford to move to most of the new settlement areas, the
population density in existing slum and squatter areas has increased in the past ten years
because of further subdivision and high rates of room occupancy, which reaches nine per-
sons a room in some areas. The National Housing Authority has identified 415 slum sites,
of which about 212 have potential for upgrading. The other 203 are marginal settlements
located on canals, rivers, and transport rights of way and contain about 30,000 families.
In all cases, land title and basic sanitation services are the most urgent priorities. In addi-
tion to these depressed settlements, there is a range of grey areas: neighborhoods which
lack certain critical services but in which tenure is established and housing quality is ade-
quate. A further 1.5 million people live in these areas.

INDONESIA

Indonesia's urban population of 34.0 million (1982) accounts for about 22 percent of
the country's total population of 152.6 million. The urban population increases 4.5 per-
cent a year, which adds more people than in most other developing countries. The growth
and distribution of the urban population is uneven. Jakarta, with more than 7.5 million
people, accounts for about a quarter of the total urban population, and Surabaya (about
5.0 million), the next largest, accounts for more than a third; the ten largest cities encom-
pass about 55 percent of the urban population; and more than 40 percent of the annual
growth occurs in Jakarta and Surabaya. Projections made in 1982 indicate that the total
population of Indonesia in 2000 will be about 212 million. Of these, 70 million to 78 mil-
lion people are expected to live in urban areas. If, however, as some observers predict, the
"carrying capacity" of land in rural Java approaches its limit, there could be a surge in
migration to the cities, which would produce a higher urban growth rate than what is cur-
rently predicted.

Indonesia is divided administratively into 27 provinces, which are subdivided into 246
districts (Kabupatens), which, in turn, are further subdivided into about 3,300 subdis-
tricts (Kecamatens). There are 54 self-governing cities (Kotamadyas), about 3,000 district
towns (Ibukota Kecamatens), and about 65,000 villages (Desas). Jakarta, the largest city
in Indonesia, is the capital.

Indonesia's economy is based generally on agriculture, but oil and gas are also impor-
tant natural resources. Economic growth has been substantial. Despite the world eco-
nomic recession and the surplus of oil in the international market, Indonesia has
achieved a relatively high economic growth rate, estimated at 7.8 percent in 1981. The
inflation rate has declined from 17 percent in 1980 to about 7 percent in 1981.

Standards of Urban Services

As measured by standard indexes, health conditions in Indonesia lag behind those in
other countries at a similar stage of economic development. Indonesia's urban areas are
characterized by severe deficiencies in essential infrastructure, as indicated by the follow-
ing statistics.
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* Less than one-third of the urban population has access to a safe, reliable public water
system, and, as a result, roughly half of the urban population obtains water from
private (often polluted) wells, springs, or rainwater collection, while others use the
heavily polluted rivers and. water courses or purchase water from vendors at rela-
tively high prices

S Only four cities have sewerage systems, which cover only part of the city and are of
limited effectiveness because of age and inadequate capacity

* One-quarter of the 1971 urban population had no facility for human waste disposal
and had to use surface drains, ditches, canals, or rivers; only 17 percent are served
by safe, sanitary latrines

* Approximately 40 percent of the urban housing supply consists of nonpermanent
structures. Current estimates indicate that more than 200,000 new urban housing
units must be constructed annually to meet the housing need by 2000.

Urban Programs and Policies

Although the Kampung Improvement Program (KIP) in Jakarta began during Repelita I
(1969-74), national programs Eor urban development really began under Repelita II
(1975-79). KIP standards and approaches used in Jakarta were then adopted and
expanded successively with World Bank assistance to other large cities, such as Surabaya,
Ujung Pandang, Semarang, and Surakarta. The KIP subsequently was expanded to thirty
more cities, primarily on the iniitiative of the national government but with assistance
from the Asian Development Bank and the Dutch government. The standards adopted for
the KIP were designed to provide basic minimum infrastructure in the poorly serviced or
unserviced areas of the cities. 'For low-cost housing, several institutions were created; the
National Housing Board, a ministerial level committee for setting policy was established;
the National Urban Development Corporation (PERUMNAS) was authorized to build low-
cost housing; and the Bank Tabungan Negara was assigned responsibility for mortgage
financing.

Cipta Karya, the Directorate General of Housing, Building, Planning, and Urban Develop-
ment in the Ministry of Public Works, has begun to prepare and implement programs to
institute kampung improvement and to increase water supply in 200 cities during the
next four to five years. Although this is an ambitious target, which may not be realized
during the plan period, the approach offers the possibility of substantial progress toward
the objective. A minimum standards approach has been chosen, and, to the extent possi-
ble, predesigned standardized packages of work that can be implemented quickly will be
used. The standards for these programs are intended to spread the benefits as widely as
possible.

* Investments in Urban Services

Total investment by all leveLs of government in urban services (such as water supply,
sanitation, urban roads, public transport) has averaged about Rp285 billion a year (1982
prices) during Repelita III, equivalent to 0.55 percent of the gross domestic product, or
Rp7,700 (US$11) for each urban resident. It is very difficult to define an appropriate tar-
get for public sector involveTnment in, and expenditure on, urban services. But there is no
doubt that even for the present urban population, let alone for the 1.6 million new urban
residents expected each year during Repelita IV, total spending on these services must be
increased.
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Considerable progress has been made in the past few years toward providing clean
water to urban areas. Between 1980 and 1984, the proportion of urban dwellers with
access to reasonably clean water (piped water or pump) increased from about 35 to 47 per-
cent. An additional 700,000 families, or 3.8 million individuals, have been provided
access to clean water during this short period.

Jakarta DKI

The city government of Jakarta (Daerah Khusus Ibukota or DKI), under the Ministry of
Home Affairs, is responsible for the local government functions, including the operation
and management of water supply, sewerage, and sanitation in Jakarta. The legislative
branch is the Metropolitan Council. The executive branch of city government is headed by
a governor, who is appointed by the central government. The Development Planning Board
(BAPPEDA-DKI) is attached to the governor's office and has a significant role in formulat-
ing and implementing plans for development. A new strategic development plan has been
prepared recently. The plans and budgets of the sectoral agencies are being adjusted to
support the revised approach. DKI has a staff of about 58,000, of which about 3,500 are
employed in the Public Works Department. This department is responsible for construct-
ing and maintaining roads, municipal buildings, sports fields, parks, and schools; it also
is in charge of planning and executing development projects.

The KIP Program, initiated under Repelita I (1969-74), has had a marked effect on envi-
ronmental conditions in Jakarta. By the end of 1979, the city had upgraded the physical
infrastructure in 90 percent of the kampung residential areas (7,400 hectares), which
benefited some 3.5 million persons. When the kampung improvement effort during Repe-
lita III, as well as the scheduled expansion of water and sanitation services in kampung
areas improved under Repelita I are completed, Jakarta will have eliminated the backlog
of unserviced areas in the city and will have provided minimum basic services to residen-
tial areas covering 8,100 hectares, roughly all of the existing low-income kampung resi-
dential areas in the city.

Water supply in Jakarta is poor. Only about 40 percent of the population has direct
access to reticulated water provided by the local water company (PAM Jaya). The rest of
the population, mostly in low-income groups, buys water from vendors (often spending
10 to 25 percent of household income) or obtains it from unprotected rivers, springs, or
private wells. PAM Jaya cannot readily improve the quality and quantity of water pro-
duced and distributed because of an inadequate raw water supply and poor treatment and
distribution facilities and operations. The water supply, whether reticulated, bought from
vendors, or obtained from other sources, is often contaminated. Raw water supplied to the
main water treatment plant is also heavily polluted.

There is no sewerage system in Jakarta, but one is now being built for a small central
section of the city. High-income residential and business areas are served normally by
septic tanks or leaching pits, which in some locations work satisfactorily. Sewage and liq-
uid wastes from other areas and often the overflows of septic tanks and leaching pits,
drain into rivers and open channels. One of these is the Banjir Canal, from which water is
drawn for Jakarta's main water treatment plant.

INDIA

India is primarily an agricultural country, with about 75 percent of its people living in
rural areas. The total population was estimated at 717 million in mid-1982. Urban growth
in India has been accelerating during the past three decades, from 2.3 percent a year in
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the 1950s to 3.7 percent a year in 1980-82. This growth, which is more than twice the
rate of the rural population growth, adds some 7 million people to India's towns and cities
each year. Much of this growth is occurring in the 135 medium-size cities with popula-
tions between 100,000 and 1,000,000. These cities grew an average of 6.6 percent a year
between 1961 and 1971, and account for 52 percent of all urban population. The nine
largest cities, with populations of more than 1 million, are growing an average of 3.3 per-
cent a year. If the present trends in urban population growth continue, by 2000, the total
urban population will be about 300 million, and forty-three Indian cities will have popu-
lations of more than 1 million.

The Draft Sixth Plan (1980-85) stipulates general objectives for urbanization in India
and suggests that medium-size cities and small towns should be allowed to expand, with a
moratorium on investment in veiry large cities. Programs supported by the national gov-
ernment to fulfill the objectives of the Sixth Plan, however, have so far tended to neglect
the complementarity of rural and urban development necessary to achieve basic national
objectives. Despite significant efforts by state governments to formulate and implement
urban policies in the largest cities, such as Bombay, Calcutta, Delhi, and Madras, compre-
hensive and articulated national and state urban policies remain at an early stage of
development.

The share of public investment for housing and urban development in the total public
investment has responded somewhat to the increase in urbanization and has expanded
from 1.7 to 3.3 percent of the total outlays of the Fourth to the Sixth Plans, respectively.
Yet the absolute amounts of public investment in housing have been relatively small com-
pared with the size of the problem. Conditions in the growing slums of most urban areas
demonstrate that the services provided are scarcely reaching low-income groups. Public
investment must be reoriented to benefit these households more; programs with higher
cost recovery and low-cost alternatives, such as sites and services and slum improvement
schemes, could reach many more poor households than conventional urban shelter and
infrastructure programs. Local governments also need to be strengthened both adminis-
tratively and financially.

West Bengal is the second most densely populated state in India after Kerala. In 1981,
its population was approximately 55 million, with about 13 million (or 24 percent) living
in urban areas, including Calcutta, the state capital. The population living in the Calcutta
Metropolitan Area (CMA) is growing an average of 3.0 percent a year and in 1981 was
more than 9 million, or 70 percent of West Bengal's urban population. Tamil Nadu had a
population in 1979 of about 48 million, was growing about 2 percent a year (the slowest of
any Indian state), and is the thi:rd most densely populated (after Kerala and West Bengal)
and the most urbanized state in India (32 percent urban population in 1977).

Calcutta

Calcutta was established in 1690, born out of a factory built by the East India Company.
In 1727, a municipal corporaticn for Calcutta, headed by a mayor, was established.
Between 1774 and 1911, it was officially the capital of the British Empire in India. In the
latter half of the nineteenth century, a filtered water supply, underground drainage, a
network of roads, and other improvements were planned and built. Up to independence in
1947, Calcutta was the premier industrial center and largest port in India. Following
independence and the loss of the hinterland that had provided raw materials and workers
to its prominent manufacturing industries, Calcutta's relative importance as an indus-
trial and commercial base declined.
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The population of the Calcutta Metropolitan Area (CMA) was calculated to be more than
9 million in 1981; that of the Calcutta Municipal Corporation (CMC) area was 3.3 million.
At that time, the total urban population of India was approximately 156 million; thus,
some 6.0 percent of urban dwellers in India are residents of the OMA, which makes it by
far the most important urban agglomeration in the country. The urban growth rate is
comparatively low (2.2 percent a year), but the CMA's problems are enormous. The city
was neglected in the last two decades of colonial rule, and independence sparked a consid-
erable influx of refugees from the newly created East Pakistan (today Bangladesh). The
city was already unable to deliver sufficient urban services, and the newcomers over-
whelmed the failing institutions. The pitiful state of the city was highlighted by the 1958
cholera epidemic. This crisis led to the establishment of the Calcutta Metropolitan Plan-
ning Organization in 1960, whose first recommendations, issued in 1966, were not imple-
mented because of lack of funds. In the meantime, the city continued to deteriorate under
the pressures of increasing population and diminishing municipal revenues.

The CMA is the slowest growing metropolis in India, yet it continues to add over
200,000 persons annually to its population in spite of continuing deficiencies in environ-
ment, infrastructure, public services, and employment. About 7.8 million people live on
the east bank of the Hooghly River. This includes the 3.3 million people living in the CMC
administrative area. The west bank population is about 2.2 million and is concentrated
mainly in the Howrah Municipal Corporation (HMC) and Bally Municipality opposite the
CMC. About 45 percent of the CMA population, or about 4.5 million people, belong to
households in the economically weaker section (EWS), with a monthly household income
of Rs350 (approximately US$30) or less.

Manufacturing and service activities predominate in the CMA. During recent decades,
engineering has replaced jute as the dominant industry. In recent years, however, pro-
duction has declined overall. Service activities proliferate throughout the area, particu-
larly in transport, storage, and communications. In the CMA as a whole, employment in
1981 was about 2.8 million according to official census estimates, a modest increase over
the 1971 figure of 2.6 million, with about 1.5 million in services, 1.1 million in manufac-
turing, and 0.2 million in agriculture and mining.

The state government of West Bengal is responsible for framing and enacting legislation
governing all local authorities in West Bengal. As such, through its Local Government and
Urban Development Department (LGUDD), it has authority over the CMC, HMC, and the
municipal authorities, which provide government services in their respective areas
within the OMA. The local government framework in the CMA consists of two municipal
corporations and thirty-seven municipalities. In 1971, the state government created the
Calcutta Metropolitan Development Authority (CMDA) to act as an area-wide statutory
authority charged primarily with planning, designing, and constructing the infrastruc-
ture in the CMA. The state government coordinates and manages development within the
CMA largely through the CMDA. In January 1982, the CMDA was formally designated as
the planning and development authority for the CMA under the West Bengal Town and
Country Planning and Development Act of 1979.

Madras

The Madras Metropolitan Area (MMA) has an estimated 1980 metropolitan population
of about 5.0 million, of which 69 percent was in Madras City. About one-third of the
state's urban population and 10 percent of the state population live in the MMA, which
covers an area of about 1,170 kilometers 2 . From 1961 to 1971, it had the highest annual
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population growth rate (5 percent a year) of all the major metropolitan centers in India.
This high rate resulted largely from migration (42 percent of growth) from poor stagnant
rural areas. The Madras population has high rates of literacy (62 percent) and school
enrollment compared with other Indian cities. Official statistics indicate that birth rates
are also higher for the city than for the state.

Although the general population density of 60 persons per hectare is low, it can be as
high as 1,500 persons per hectare in the city's congested core area. Madras, like other
Indian cities, suffers from inad.equate public services, particularly water and housing
supply. Growth in public services has been outstripped by the burgeoning population. The
income of approximately 45 percent of the population is at or below the absolute poverty
threshold (US$132 per capita in 1979), 25 percent of the total population resides in poorly
serviced slums, and the total population is increasing 4.5 percent a year. The city's loca-
tion and climate further complicate these problems by imposing higher costs for such ser-
vices as water supply, sewerage, and drainage. Urban development strategies are being
revised to include the urban poor in schemes to provide services, something that was
largely neglected in the past. To provide urban services and to manage urban develop-
ment, the approach adopted in Madras places responsibility for financing and implemen-
tation on state and regional functional agencies and local government, while the MMDA
handles coordination and planning. Local governments within the MMA consist of the
Madras Municipal Corporation, four small municipalities, four townships, and twenty
panchayats. The government of Tamil Nadu exerts a strong positive influence on the MMA
through the MMDA, Tamil Nadu Slum Clearance Board, and Tamil Nadu Housing Board,
which have major shelter sector responsibilities.

The slum population in hutment areas was about 200,000 households in 1976 (about 25
percent of the total population' and was estimated to be increasing about 4.5 percent a
year. About 166,000 of these households were located within the Madras Corporation. In
addition, there were 180,000 low-income households living in relatively poor environ-
mental conditions in dense slums in older parts of the city. These areas have better ser-
vices than the hutment areas, but typically at least eight households share one tap and
one toilet. Priority needs for these households are environmental improvements, such as
garbage clearance, and social, health, and recreational facilities. In the past, some slum
hutment areas have received limited physical improvements under various schemes of the
state government. But in varying degrees, the areas lack adequate basic infrastructure
facilities, security of tenure, and essential maintenance and services, such as garbage col-
lection and disposal.

Following monsoon rains, large areas of the city are inundated for several days.
Because of their poor location, hutment and other slum areas are flooded for several
weeks. Substantial flood damage to property is caused by inadequate and badly main-
tained secondary and arterial drains, the increased runoff resulting from urban expan-
sion, and limitations in the discharge capacity of the Adyar and Cooum Rivers and the
Buckingham Canal. The state government spends up to Rs15 million (US$1.8 million) a
year on relief operations.
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Giles T. R. Clarke is a partner in. the British planning consultancy, Culpin Planning, of
London. He trained at the University of Leeds and the Leeds School of Town Planning and
has had extensive experience as an economist/planner in the United Kingdom, Malaysia,
Middle East, Africa, and Indonesia. He has been a planning consultant in Jakarta since
1978. From 1978 to 1981, he vas responsible for coordinating the technical work under-
taken by the Jabotabek Metropolitan Development Planning Study. From 1981 to 1983,
he was team coordinator of the Jabotabek Advisory Team Services technical assistance
project. Since 1983, he was a specialist adviser on the Environmental Guidelines for Set-
tlement Planning and Management for the Jakarta/Jabotabek Case Study, which is
funded by Habitat and the United Nations Environmental Program.

John M. Courtney, an Australian national, is a senior urban planner with the Water Sup-
ply and Urban Development Department of the World Bank. Currently he is working on
United Nations Development Programme (UNDP)/World Bank projects, primarily in Bra-
zil and Indonesia, for the United Nations Water Decade. For the past ten years, he has
developed housing, redevelopment, water supply, sanitation, and multisector strategies in
water supply and urban development projects in more than twenty countries throughout
the developing world. His most recent urban activities have been in Shanghai, Manila,
Karachi, and Lahore. He has also directed studies of the building industry, solid waste,
and other specialized urban sectors. Before joining the Bank, Mr. Courtney managed
projects on transport, redevelopment, national-scale planning, and development, primar-
ily in North America and Australia.

Howard B. Henward, Jr., is a planning consultant based in New York City. Until recently,
he was manager of the Overseas Division of Kinhill Sterns, Limited, an engineering and
planning consultancy based in Australia. Mr. Henward holds degrees from the Rensselaer
Polytechnic Institute in the United States and the Architectural Association School of
Urban Planning in London. He has broad experience in both developing and developed
countries in the fields of housing, new town, and urban development and has been a con-
sultant to numerous organizations, including the World Bank, UNDP, and the Asian
Development Bank. Since 1977, he has been a consultant to the Water Supply and Urban
Department of the World Banki and has worked on large-scale housing and urban develop-
ment projects in the Philippines and the Bank's Shelter Implementation Review Study.

A. Lakshmanan is a senior urban planner with the Madras Metropolitan Development
Authority and is an associate member of the Institute of Town Planners in New Delhi. He
has been involved with urban planning activities in the state of Tamil Nadu since 1954 in
various capacities in the Madras Directorate of Tbwn and Country Planning and the Met-
ropolitan Development Authority. He helped to formulate and implement the major shel-
ter programs initiated under the Madras Urban Development Project, which have been
undertaken since 1977 with the assistance of the World Bank. He has contributed papers
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to various workshops and seminars in India and overseas on subjects such as housing for
the urban poor, urban design, and urban development policy.

John P. Lea is a senior lecturer in the Department of Town and Country Planning at the
University of Sydney, Australia. He holds degrees from Cambridge University and studied
town planning at the Central London Polytechnic. He has taught at universities; has done
research in several African countries, Sri Lanka, and Papua New Guinea; and has made
study visits to India, Malaysia, and Thailand. Mr. Lea is co-editor of Housing in Third
World Countries: Perspectives on Policy andPractice (London: Macmillan, 1979) and
author of papers on housing and urban development issues in northern Australia and
developing countries.

Braz 0. Menezes, a Kenyan national, is an urban planner and project officer in the Urban
Division of the Latin America and the Caribbean Regional Office of the World Bank. Since
joining the Bank in 1978, he has worked extensively in South and East Asia (Thailand,
Korea, Pakistan, Sri Lanka, and India) and in Egypt. He was the chief project officer for
the Bank-assisted Second and Third Urban Development Projects in Calcutta for nearly six
years.

From January to June 1984 he was on a special assignment with the Economic Develop-
ment Institute of the World Bank to prepare and co-direct the course, "Planning, Financ-
ing, and Managing City Growth," which was held in Thailand for eleven countries in East
and South Asia and was sponsored jointly by the Economic Development Institute, the
United Nations Centre for Human Settlements, the Australian Development Aid Bureau,
and the Thailand National Institute of Development Administration. He has participated
in several international professional conferences and seminars and was guest faculty
member at the Massachusetts Institute of Technology for the Aga Khan Foundation.

Mr. Menezes was previously founder and senior partner in an international planning
and architectural consultancy, headquartered in Nairobi, Kenya. His clients included
both bilateral and multilateral development agencies in Kenya, Uganda, Tanzania, Bot-
swana, and the Seychelles.

Evan Rotner is an urban economist in the Urban and Water Supply Division of the South
Asia Regional Office of the World Bank. He is currently the project officer for the Bank's
Bombay and Madras urban projects and had extensive experience in other developing
member countries, including Korea and Turkey. He is also helping to develop several
urban projects in Pakistan. Before he joined the World Bank, Mr. Rotner worked with the
Harvard Development Advisory Service and the Organization for Economic Corporation
and Development.

Balwant Singh Saini is a professor of architecture at the University of Queensland and a
fellow of the R.A.I.A. and the Royal Institute of British Architects. He has worked as both
a researcher and professional architect, in East and West Africa, the Caribbean, India,
Southeast Asia, the Pacific, Australia, and the west coast of the United States. He is author
of numerous reports, papers, and books, notably Architecture in Tropical Australia (New
York: Wittenborn, 1970), Building in Hot Dry Climates (New York: Wiley-Interscience,
1980), and The Australian House: Homes of the Tropical North (Sydney: Lansdowne
Press, 1982).
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