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Foreword

In 2000 DFID published a series of papers setting out the government’s strategy
for addressing the development targets of the international community, now
enshrined in the United Nations Millennium Declaration. These papers included
a strategy for Meeting the Challenge of Poverty in Urban Areas. As the world
becomes progressively more urbanized, the most visible impact is in the poorer
developing countries, where urban poverty is growing rapidly. Meeting the target
of halving the proportion of those suffering from abject poverty between 1990
and 2015 requires this challenge to be addressed. Urban development, if managed
properly, can make a significant contribution to improving the livelihoods of poor
people, both those living in cities and those in the rural hinterlands. If mis-
managed, urbanization will severely limit the achievement of equitable human
development.

In 1998, I wrote the foreword to the DFID publication, Sustainable Rural
Livelihoods — What Contribution Can We Make? T am pleased to have this
opportunity to commend this latest compendium of thinking by a range of
development researchers and practitioners. The work was commissioned by
DFID to discuss the application of the sustainable livelihoods perspective to the
urban context.

As the title of this book indicates, the livelihoods approach is intended to
contribute to development policy and practice so that it is poverty-focused, and
starts from the perspective of the people who are themselves living in poverty. On
this basis, it can help ensure that measures to reduce poverty and improve the
lives and livelihoods of poor people, whether urban or rural, provide the maxi-
mum benefit. Itis to be hoped that this book will make a significant contribution
to improving the lives, and expanding the livelihood opportunities, of the inhabit-
ants of the cities and towns of the developing world, the populations of which are
set to grow by 2 billion additional urban dwellers over the next 30 years.

Clare Short
Secretary of State for International Development
United Kingdom



Preface: The Sustainable Livelihoods
Approach and the Department for
International Development

Rapid urbanization is likely to increase the proportion of the global population
living in cities from around a half to more than two-thirds in the next 20 years.
As a consequence, the problems of people living in extreme poverty in urban
areas will be of growing importance in the development agenda. In recognition
of this trend, the Department for International Development (DFID) has recently
produced its first urban strategy, Meeting the Challenge of Poverty in Urban
Areas (DFID, 2001a). This is one of a series (see Box P.1) designed to inform the
process of achieving internationally agreed poverty reduction and other develop-
ment targets and the United Kingdom (UK) government’s commitment to these
as set out in the 1997 White Paper on international development ‘Eliminating
World Poverty: A Challenge for the 21st Century’ (DFID, 1997).!

Box P.1 DFID’s STRATEGIES FOR ACHIEVING THE
INTERNATIONAL DEVELOPMENT TARGETS

Halving world poverty by 2015: economic growth, equity and security
Realizing human rights for poor people

Making government work for poor people

Meeting the challenge of poverty in urban areas

Better health for poor people

Achieving sustainability: poverty elimination and the environment

Poverty elimination and the empowerment of women

Addressing the water crisis — healthier and more productive lives for poor people

DFID’s urban strategy draws specific attention to the dynamic nature of poverty
in the urban areas of developing countries, noting the many factors that affect the
movement of people into and out of poverty. It suggests how the livelihoods of
poor people can be better understood, and how policies can be more effective in
helping people to build on their assets and gain access to services and livelihood
opportunities. A more recent White Paper on international development, ‘Elimin-
ating World Poverty: Making Globalisation Work for the Poor’ (DFID, 2001b)
adds a further policy dimension to DFID’s international development strategy. It
provides an analysis of globalization in the context of population increases and
demographic changes and sets out a policy framework for better managing the
globalization process to support the livelihoods of poor people.



Preface xv

The White Papers on international development and DFID’s strategy papers
endorse the ‘Sustainable Livelihoods’ approach as a means of analysing develop-
ment problems and informing the design of policies and programmes intended to
meet the overarching goal of poverty reduction. Until recently, this approach has
been developed largely in a rural development context.

The sustainable livelihoods concept surfaced in the Brundtland Report (Our
Common Future) of the World Commission on Environment and Development
in 1987. Since then, the terminology of sustainable livelihoods has been widely
adopted. In the context of the UN Commission for Sustainable Development
(UNCSD), it is still often presented mainly in terms of the impact of human
livelihoods on the environment.

However, in the rural livelihoods work of the late 1980s and early 1990s,
while environmental sustainability retained central importance, there was a
strong and developing poverty focus. Inherent in this conception of livelihoods
is the notion that the relative poverty or economic well-being of poor people
should be understood from the point of view of the people themselves. From this
perspective, poverty has many dimensions and the condition of poverty or well-
being for most people and households changes over time. It cannot be represented
adequately solely by income-related poverty lines or simple measures of con-
sumption. Instead, it requires a holistic and participatory appraisal of the range
of livelihood activities that people draw upon, and of the strategies they employ.
Of particular importance are the assets available to the poor in implementing
their livelihood strategies and overcoming their vulnerability to conditions
outside their control. The emphasis is on building on their ‘wealth’ rather than
on their poverty.

This people-centred view provides a balance to the global and more strategic
perspective normally offered by a sustainable development policy approach. It
provides a structured conceptual and programme framework for sustainable
human development. It is particularly appropriate for achieving poverty reduc-
tion in the local development context, in relation to policies designed to enable
better access for poor people to land, shelter, markets and sources of income, to
information and education, and to health and other essential services.

This concept of sustainable livelihoods has been developed and put into
practice by a number of development agencies in recent years. They include
CARE International (see Chapter 16) and Oxfam, as well as the Canadian
International Development Agency (CIDA), the Swedish International Develop-
ment Cooperation Agency (Sida), the World Bank and the United Nations
Development Programme (UNDP). Each of the agencies has developed the
livelihoods idea with a different emphasis, although all share the same basic
concerns. CARE places a particular stress on livelihoods at the household level,
for example, and is concerned with ‘secure’ rather than ‘sustainable’ livelihoods.
(Chapter 1 explores definitions of sustainability in relation to livelihoods in
further depth.) Oxfam emphasizes the right to a sustainable livelihood, while
UNDP places a greater priority on the impact of technology and intervenes at the
level of ‘adaptive strategies’. DFID’s emphasis is on support to assets and improved
access to them by the poor. It is making use of a sustainable livelihoods approach
in its broader policy dialogue and in gaining an improved understanding of the
impact of governance and human rights issues on the livelihoods of the poor.



xvi Preface

The development of DFID’s sustainable livelihoods approach, developed
jointly with a number of other partners, has been led by the Rural Livelihoods
and Environment Division (formerly Natural Resources Division) and is currently
being led by the Sustainable Livelihoods Support Office.? The adoption of the
sustainable livelihoods terminology and approach, and the change in the name
of the department itself, reflects the new focus on the concerns of poverty reduc-
tion, as set out in the international development White Paper (DFID, 1997). The
same White Paper identified sustainable livelihoods as an approach to achieving
poverty elimination (rather than simply a goal in its own right).

Within DFID, a sustainable livelihoods approach is seen as a way of thinking
about the objectives, scope and priorities for development, as a framework for
analysis and design, and as a basis for evaluating interventions with respect to
their effectiveness in achieving poverty reduction. Conceptually and practically,
it is a merger of evolving thought and development practice aimed at poverty
reduction.

The sustainable livelihoods approach is thus seen as complementary to more
traditional approaches to development. In particular, it provides a holistic and
cross-sectoral approach to problem definition and analysis, and the evaluation
of programmes and policies. However, unlike the integrated area-based planning
approaches that were in vogue in both rural and urban development in the 1970s,
the sustainable livelihoods approach encompasses a sectoral approach to the
design of programmes. A holistic analysis can allow for multiple ‘entry points’ in
terms of particular sectoral interventions, and the outcomes that are desired may
be either single or multidimensional.

This book sets out to address the question of whether a livelihoods approach
is equally appropriate for the urban context and whether it can provide an
effective framework for addressing the issue of urban poverty and its elimination.
In answering this question, the various authors contributing to this book present
a range of views. Although some of the contributors express a degree of scepti-
cism or adopt a critical view of the development of the livelihoods approach to
date, it is fair to say that the volume as a whole represents a positive endorsement
of the value of a livelihoods perspective in the urban context. It is also an impor-
tant contribution to the conceptual work that needs to be done to adapt liveli-
hoods ideas to the particularities of urban poverty and development.

This volume was commissioned by DFID’s Infrastructure and Urban Develop-
ment Department (IUDD) to help provide an urban dimension to the livelihoods
approach. Its aim is not to produce an urban livelihoods policy for DFID, but to
contribute to the wider debate about the usefulness and application of such an
approach. Contributions have been commissioned from UK-based researchers
undertaking relevant research under DFID auspices and from practitioners
involved in some urban projects supported by the department. In all projects
referred to, local colleagues played a key role in the research, project design or
implementation and their contribution to the findings and experiences com-
mented on in this book is acknowledged. The intention is to provide a source-
book summarizing the existing state of knowledge on livelihoods in an urban
context and to reflect critically on conceptual issues raised by the approach in this
context. Because of the very broad and inclusive range of its subject matter, it can
also serve as a more general sourcebook for urban development-related issues.
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Within the framework of a livelihoods perspective, it provides an up-to-date,
analytical review of most of the issues facing development practitioners in the
‘urban century’.?

The format for the publication parallels that of the 1998 DFID publication,
Sustainable Rural Livelihoods — What Contribution Can We Make? (Carney,
1998), which serves a similar function as a livelihoods sourcebook for the rural
context and Sustainable Livelihoods: Lessons from Early Experience (Ashley and
Carney, 1999). However, while Urban Livelihoods: A People-Centred Approach
to Reducing Poverty may be seen as a ‘sister’ publication to the DFID rural
livelihoods work, our aim in this work is not to perpetuate or reinforce the
existing rural-urban dichotomy. As several of the contributors to this volume
point out, urban and rural livelihoods are closely related in many different ways.
It is more appropriate to consider urban and rural areas as part of a continuum
and not in isolation from one another. Certainly, in the context of rural-urban
relationships, the livelihoods approach has much to offer.

Tony Lloyd-Jones
December 2001

NOTES

1 The seven international development targets for the year 2015 are based on develop-
ment goals agreed at the series of UN global conferences held during the 1990s. These
were adopted by the OECD in its development strategy, Shaping the Twenty First
Century (1996). They have since been agreed by the international community as a
whole and largely absorbed within the Millennium Development Goals set out in the
UN Millennium Declaration. This includes an extended list of 18 targets, including
an ‘urban’ target: ‘By 2020, to have achieved a significant improvement in the lives
of at least 100 million slum dwellers’ — pertinent to the aims of this publication

2 www.livelihoods.org

3 Work on methodological approaches to analysing poverty and livelihoods was also
commissioned. This has been published
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Introduction

Carole Rakodi

A number of researchers and development agencies have been developing a
livelihoods approach as a way to improve understanding of the situation and
actions of poor people; as a guide to thinking about the objectives, scope and
priorities for development; as a framework for designing policies and practical
interventions; and as a basis for evaluating interventions with respect to their
effectiveness in achieving poverty reduction. It is an approach that aims to put
people and the households in which they live at the centre of the development
process, starting with their capabilities and assets, rather than with their prob-
lems. However, the situation of poor households is determined not just by their
own resources but by the economic, social and political context in which they
live: global and local economic forces, social and cultural change, policy and
government action. Thus a focus on poor people and their households has to be
situated within a wider context.

Much of the work that has been undertaken to date (analysis of the strategies
of peasant households, the development of an analytical framework, the evalu-
ation of early experience and provision of guidance to policy-makers) deals with
the rural dimension. This book examines the findings of recent research on urban
poverty, the applicability of the livelihoods conceptual framework to urban areas,
the scope and outcomes of some recent urban poverty reduction projects, and the
possible implications of adopting a livelihoods approach to analysis, policy
formulation and project design and implementation. It adopts an urban focus,
but it is acknowledged that it is inappropriate to consider ‘rural’ or ‘urban’ areas
in isolation, and so the relationships and links between rural and urban areas and
people are emphasized. In addition, there are no specific chapters or sections on
certain factors and issues, such as the environment, health or gender. Instead,
these are considered important to all aspects of the discussion and will be dis-
cussed in an integrated way throughout.

The book is divided into five parts. In Part 1, conceptual and definitional
issues are discussed, and then the broader context for the discussion of urban
issues is described. In Chapter 1, the concept of a household livelihood strategy
is introduced and situated within the broader context of a livelihood framework.
The various concepts used in the book are introduced and, following a pre-
liminary discussion, definitions that are adopted by the contributors are given.
Urban households, rich or poor, earn their living, interact with other people, seek
shelter and services, and try to influence politicians in an environment that is the
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product of wider economic, social and political forces. The key national econ-
omic and urban trends are analysed in Chapter 2, the inappropriateness of
considering ‘urban’ areas in isolation is stressed, and attention is drawn to the
need to consider rural-urban relationships and links.

In Part 2, our current understanding of the situation of poor urban people
and their households is summarized, drawing on recent research throughout the
developing world. In Chapter 3, Sheilah Meikle identifies significant character-
istics and trends in the urban context and explores their implications for the
situation and livelihood strategies of poor people and households. The chapter
considers the economic context, primarily as it impacts on employment and the
occupations of the poor; the political context, especially in terms of the repre-
sentation of the poor in decision-making; the physical and environmental con-
text, with particular reference to the living conditions and health of poor people;
the stock of capital assets in urban areas which are potentially available to poor
people and the factors that govern access to those assets. David Satterthwaite and
Cecilia Tacoli explore the ways in which rural and urban residence influence the
incidence and nature of poverty and deprivation. With particular emphasis on
urban people and households, the chapter first explores differences in urban and
rural contexts of relevance to poverty, recognizing that, because of the character-
istics of production patterns, rural-urban links and the diversity of conditions in
both rural and urban areas, the validity of the distinction is limited. Second, it
considers areas of commonality between rural and urban areas in terms of
livelihood frameworks, with particular attention to locations that are the inter-
face between rural and urban areas. In the final chapter in this part, Jo Beall
analyses the interplay between resources and access, starting at a household level.
She focuses first on how people compose their livelihoods, with reference to work
and social relations in households and communities of which they are part.
Second, she examines the linkages between households and communities and the
wider social, economic and political processes operating in and on the city.

The aim of Part 3 is to analyse the policy implications of what we know
about urban livelihoods: the situations and strategies of poor people. First, types
of policy which need to be considered are identified, with a view to making a
preliminary identification of alternative policy goals: changing the context,
increasing the stocks of assets, increasing opportunities for and relieving con-
straints on accessing or using assets. A number of policy issues are then identified
which are taken up by various contributors. Philip Amis attempts to identify the
transmission mechanisms between economic growth in cities and towns and
poverty reduction in order to identify potential roles for the public sector,
particularly local government, in ensuring both that economic activities flourish
and that poor residents are able to take advantage of the opportunities created
by them. Stuart Rutherford, Malcolm Harper and John Grierson then identify
and discuss appropriate ways in which individuals, households and their liveli-
hoods can be supported. The development of financial, human and physical
capital, they argue, is likely to require accessible financial and business develop-
ment services, as well as education and training.

Sue Phillips explores the implications for policy and practice of what we
know about social capital in the lives and strategies of poor residents. Drawing
particularly on the experience in DFID-funded slum improvement projects in India,
she considers appropriate kinds of support to social networks, people’s organi-
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zations, and so on, given what we know about social and power relations, social
heterogeneity, the transience of urban populations and processes of social change.

A series of chapters then deal with aspects of the physical environment, while
reflecting on the economic, social and political relationships that are critical to
living conditions. First, Geoffrey Payne explores the policy implications for land
tenure and shelter of what we know about the roles of land and housing in the
livelihood strategies of urban households: their important implications for
security, the role they play in providing shelter and a location for economic
activity, and their potential as assets. Trudy Harpham and Emma Grant consider
the implications of a livelihoods approach for urban health (environmental health
and health services) and identify the policy implications, especially with respect
to improving environmental health. Mansoor Ali then explores the implications
of this discussion for the provision of infrastructure and environmental health
services. Alison Brown and Tony Lloyd-Jones consider the implications of what
we know about urban livelihoods for spatial planning and planning for access,
transport and infrastructure at the city and local levels. Nick Devas then analyses
the implications for the governance and management of policies designed to
support the livelihoods of the poor, with reference to politics and decision-making
at city and local levels and to some specific urban management issues, especially
resource allocation.

The aim of Part 4 is to assess some lessons of project implementation. This
draws both on the experience of projects supported by DFID and on comparative
research on the outcomes of a number of poverty-reduction projects. The longest
standing and largest scale DFID support has been to projects in a number of
Indian cities. Susan Loughhead and Carole Rakodi review the evolution of these
projects, exploring how the approaches adopted in earlier projects have changed
as the understanding of poverty has improved. Two smaller-scale and more recent
initiatives are then described. Sue Jones outlines the development of the Jamaica
Urban Poverty Project (JUPP), emphasizing the arrangements for decision-
making and implementation as much as the content or outcomes of the project.
David Sanderson and Darren Hedley describe how CARE International UK’s
projects in Lusaka, Zambia, have evolved, as understanding of the situation and
the needs of poor households in informal settlements has grown, leading, in the
most recent project, to the adoption of a specific livelihoods approach to selecting
project activities. Lastly, David Satterthwaite reports findings from a recent
review of experiences with urban poverty-reduction projects in which NGOs
have played a major role.

In Part 5, the final part of the book, two sets of conclusions are drawn. First,
drawing on the experience of both the projects discussed in Part 4 and others, Sue
Jones reflects critically on the implications for project and programme design of
a livelihoods approach. She reviews some of the issues that emerge from recent
experience and suggests ways in which participatory, process-oriented projects
to reduce poverty at the city and community levels might be designed. Lastly,
Carole Rakodi summarizes the main areas of agreement on urban poverty
reduction; reflects critically on the conceptual issues raised by the adoption of a
livelihoods framework for analysing urban poverty; reviews key policy implica-
tions; and identifies issues where further research is needed.






Part 1

Livelihoods and the
Poverty Context

The two chapters in Part 1 provide a starting point for the remainder
of the book. First, the recent origins of a liveliboods approach to
analysis, policy identification and project planning are discussed and
its component concepts reviewed. Second, some of the main
characteristics of urban areas are identified to provide a context for
the more specific chapters that follow.



Chapter 1

A Livelihoods Approach -
Conceptual Issues and Definitions

Carole Rakodi

INTRODUCTION

The increased attention being paid to livelihoods in both research and policy
follows from a wide recognition that few rural or urban households, especially
poor households in middle- and low-income countries, rely on a single income-
generating activity (farming or wage employment) to support themselves. Draw-
ing on Chambers and Conway (1992), a livelihood is defined as comprising °. . .
the capabilities, assets (including both material and social resources) and activi-
ties required for a means of living’ (Carney, 1998, p4). Coupled to this definition,
and based on the recognition of the importance of the natural resource base to
rural livelihoods and the vulnerability that so frequently characterizes the posi-
tion of poor rural households:

A livelibood is sustainable when it can cope with and recover from
stresses and shocks and maintain or enhance its capabilities and
assets both now and in the future, while not undermining the
natural resource base (Carney, 1998, p4).

Drawing on a decade or more of research on peasant agriculture, including the
responses of peasant farmers to external shocks and trends, policy change and
particular interventions, the concept of livelihoods goes beyond notions of
‘poverty’ and embodies a number of important additional elements. Research on
urban poverty in the 1990s, stimulated by the adverse impact of recession and
stabilization and structural adjustment policies on many urban groups, and
seeking to develop a more appropriate conceptualization of urban poverty than
that traditionally used, drew on this rural work. Many of the concepts were
found to be appropriate and were adopted and adapted in work on urban
poverty. Others have proved more problematic.

In this chapter, the key concepts will be introduced to provide a starting point
for the discussion in the remainder of the book. Before introducing the concept
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of a household livelihood strategy and the elements of a livelihoods framework,
poverty, deprivation and well-being are discussed. A livelihoods approach to
development draws on a conceptual framework which may be used as a basis for
analysing, understanding and managing the complexity of livelihoods, enabling
complementarities and trade-offs between alternative supporting activities to be
assessed and providing a basis for identifying policy objectives and interventions
(Carney, 1998). Current users of such a framework are in broad agreement on its
key components, although precise conceptualization varies and emphases differ.
Because the initiative for this publication came from DFID (and also for conveni-
ence) our starting point will be the framework currently being used in the DFID
approach, but it will be subject to critical appraisal and the frameworks being used
by other organizations and researchers will be referred to where appropriate.
The emphasis on sustainable livelihoods in particular needs careful consideration
in an urban context and so the final section of this chapter will review some
conceptual and definitional issues raised by the question of sustainability.

Contributors to this volume use many of the concepts introduced here, as
well as a livelihoods framework, as their starting point. Some focus on one or
more concepts or components of the framework, others consider it as a whole.
Following their critical analysis of the applicability of a livelihoods framework
for analysis and policy in the urban context, the final chapter will reflect on the
key issues arising out of the analysis and identify how our conceptualization
might be further improved as a basis for research, policy and action.

POVERTY, DEPRIVATION AND WELL-BEING!

Households or individuals are considered poor when the resources they com-
mand are insufficient to enable them to consume sufficient goods and services to
achieve a reasonable minimum level of welfare. The value of goods and services
consumed, whether purchased, gifts or self-produced, is expressed in monetary
terms, enabling the definition of a poverty line (PL). This may refer to either
absolute or relative poverty: the former is based on the cost of a basic food
basket, with (the poverty line) or without (the food poverty line) other necessities,
for a particular country or subnational area at a particular date; the latter refers
to consumption equal to a proportion of total or average consumption. Conven-
tional PLs are widely used because it is generally accepted that ‘inadequate
command over commodities is the most important dimension of poverty, and a
key determinant of other aspects of welfare, such as health, longevity and self-
esteem’ (Lipton and Ravallion, 1995, p2553). Moreover, they provide indicators
suitable for making comparisons in time and space. Many refinements have been
developed, but methodological problems still abound. In addition, there are a
variety of conceptual problems.

Consumption is generally considered to provide a better (more appropriate
and more accurately measured) indicator than income. Adjustments for varia-
tions in the cost of living, the value of home production or goods/benefits received
in kind, and for inflation can now be built into estimates of household consump-
tion. The extent to which these methodological refinements improve the accuracy
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of poverty estimates depends on the quality of the data: it is difficult to estimate
consumption in economies which are only partly monetized, in which households
consume their own production, where household and business accounts are not
separated and unsold goods consumed within the household, and in which many
of the business activities of women and children are underreported. Also the
income from illegal activities is not reported and expenditure on items such as
alcohol is reported unreliably.
Furthermore:

e Levels of access to publicly supplied goods and common pool resources are
important components of welfare, vary between households, but may or may
not be included in estimates of consumption (see also Maxwell, 1999).

e  Minimum consumption requirements are typically based on the food expendi-
ture necessary to attain some recommended food energy intake, but there is
little reliable evidence on the energy requirements of different groups of
people.

¢ The definition of ‘non-food necessities’ varies between countries, subnational
areas, sociocultural groups, households and individuals.

e Poverty-line analysis has neglected the dynamics of poverty and has failed to
distinguish between transient and persistent poverty, and between different
household trajectories: impoverishment, stability or improved well-being.?
However, the methods used do not allow for unequal distribution of con-
sumption between household members, scale economies, changing household
composition, problems in identifying ‘households’ and their ‘heads’, or the
flow of resources between coresident households and other family members.

A further problem with PL analysis is that indicators based on household con-
sumption do not capture all dimensions of poverty, especially from the viewpoint
of poor people themselves. Research on the perceptions and definitions of poverty
used by the poor shows, first, that poverty is not defined solely in terms of low
incomes, but uses broader concepts of deprivation and insecurity; and second,
that any attempt to place monetary values on these aspects of personal, house-
hold and social deprivation involves so many arbitrary assumptions that it is
likely to be meaningless.

Deprivation occurs when people are unable to reach a certain level of func-
tioning or capability. Chambers (1989), for example, includes physical weakness,
isolation, vulnerability and powerlessness in addition to lack of income and
assets. Baulch (1996) identifies a pyramid, starting from income poverty as the
most measurable, to access to common pool resources, state-provided commodi-
ties, assets, dignity and autonomy. Difficulties arise, first, in reaching a common
understanding of ‘deprivation’ (let alone equivalent terms in other languages)
(Moore et al, 1998), and, second, in measuring non-monetary components of
poverty and weighting them against monetary components (Maxwell, 1999).

Defining a household as poor in terms of consumption may not capture all
deprived households and individuals. First, although income poverty is generally
important in poor people’s own perceptions of ill-being, other aspects of material
poverty and ill-being which arise from social relationships are also important and
may offset stable or increasing incomes (Moore et al, 1998). Therefore national
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household sample surveys may not identify women, for example, as a dispropor-
tionately poor group, but if deprivation includes social subordination, reduced
life chances and excessive workloads, all or specific categories of poor women are
undoubtedly deprived (Booth et al, 1998).

The concept of deprivation therefore adds further dimensions to income
poverty which are highly relevant to the situation of poor people. Commonly
used indicators of deprivation were initially derived from analyses of the
characteristics of poor individuals and households based on household sample
surveys, and this may be one appropriate way of deriving such indicators.
However, definitions of who is considered poor in terms of income and consump-
tion were framed and these indicators initially selected by the non-poor and
outsiders. The categorizations may not coincide with the perceptions of the poor
themselves, with respect to either who is considered poor, or how their poverty
and dependence is understood. In addition, the approach casts the poor as passive
victims. The concepts discussed below seek to address some of the main short-
comings of a money-metric understanding of poverty and externally defined
indicators of deprivation. In addition, they move beyond outcomes — states of
poverty, deprivation or well-being — to processes of impoverishment, increased
welfare, exclusion or inclusion.

HOUSEHOLD STRATEGIES

For some time now, work on rural poverty has revolved around the belief that
households aim at secure livelihoods. Households, it is suggested, have access to
a portfolio of assets, both tangible (stores of cash and food, and resources such
as land, physical investment or skills) and intangible (claims on others and the
government, and access rights, for example, to services). They make decisions
about how the portfolio is used: for example, for earning, by disposal, to fulfil
kinship obligations and responsibilities, to develop mutual support networks, or
by changes to diet. The strategy open to a household depends both on the port-
folio held and on the household’s capability to find and make use of livelihood
opportunities. The latter, in turn, depends in part on the household’s composition
(Chambers, 1989; Chambers and Conway, 1992). The strategies adopted aim: to
cope with and recover from stress and shocks, by stinting, hoarding, protecting,
depleting or diversifying the portfolio; to maintain or enhance capability and
assets; and to provide sustainable livelihood opportunities for the next genera-
tion. Faced with shock, stress or risk, households devise coping strategies to
protect their social reproduction and enable recovery. These may be ineffective
if, in the long term, consumption declines and/or assets are lost permanently, or
if successive calls on particular strategies deplete the natural, social or financial
resources on which households or communities call. Poverty is thus characterized
not only by a lack of assets and inability to accumulate a portfolio of them, but
also by lack of choice with respect to alternative coping strategies. The poorest
and most vulnerable households are forced to adopt strategies which enable them
to survive but not to improve their welfare.

As in rural areas, so in urban areas: households seek to mobilize resources
and opportunities and to combine these into a livelihood strategy which is a mix
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of labour market involvement; savings; borrowing and investment; productive
and reproductive activities; income, labour and asset pooling; and social net-
working (Grown and Sebstad, 1989). Both material and human resources are
available. Households and individuals adjust the mix according to their own
circumstances (age, life-cycle stage, educational level, tasks) and the changing
context in which they live. Economic activities form the basis of a household
strategy, but to them, and overlapping with them, may be added migration
movements, maintenance of ties with rural areas, urban food production, deci-
sions about access to services such as education and housing, and participation
in social networks.

Few households in poor countries are able to support themselves on the basis
of a single business activity (farming or non-farm) or full-time wage employment.
Given limited capital and skills, a poor person’s scope for developing an enter-
prise with ample profit margins is limited and, in any case, the risk of relying on
a single business is too great. Farm incomes or wages, moreover, have often fallen
further and further behind the minimum required to support a family as recession
and structural adjustment policies have bitten.

The “livelihoods’ concept is a realistic recognition of the multiple activities in
which households engage to ensure their survival and improve their well-being,
as will be explored further below (see also Ellis, 1998). Since it rests on the two
further concepts of ‘household’ and ‘strategy’, however, some initial caveats
relating to these terms need to be noted.

A household is commonly defined as ‘a person or co-resident group of people
who contribute to and/or benefit from a joint economy in either cash or domestic
labour’ - that is, a group of people who live and eat together. Many urban
families do indeed fit this definition, are comprised of single people or nuclear
families, with or without additional ‘permanent’ resident relatives, and identifica-
tion of the ‘household head’ is unproblematic. However, many do not and, even
for those that do, household income poverty analysis tends to skate over many
of the complexities, treating households as black boxes and as self-evident and
easily defined stable units. Households change over time, as they evolve through
a life-cycle, as their members age and their status changes in culturally prescribed
ways, and as decisions are made about the movement of their members. House-
hold composition is both a determinant of the capabilities, choices and strategies
available to a household, and may be an outcome of strategic decisions about
fertility or where members of the family reside. The notion of a cohesive, mutu-
ally supportive and enduring household also has strong ideological and religious
underpinnings which may be rather a long way from reality.

The concept of ‘strategy’ has the advantage of restoring agency to poor
people, rather than regarding them merely as passive victims. However, some
analysts cast doubt on the extent to which poor households have sufficient
control over their assets and environment to be able to pursue goal-oriented
behaviour, suggesting that most can merely react opportunistically to changing
circumstances within or outside the household to try to defend themselves against
further impoverishment, keep themselves on an even keel or engage in more risky
but potentially more profitable economic activities that, if successful, lead to
increased prosperity.
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Moreover, some analysts have taken issue with the term ‘household strategy’
because of its implication that ‘households’ make decisions and that these
decisions are based on an explicit process of setting objectives and planning their
achievement. People, of course, make decisions, not the analytical construct
termed a household, while the term strategy should be used as shorthand for a
series of choices constrained to a greater or lesser extent by macroeconomic
circumstances, social context, cultural and ideological expectations and access to
resources (Wolf, 1990). While decisions about household matters may be made
jointly and on an equal basis by household members, the distribution of power
within the household is generally more complex, with men normally having more
say than women or children:

[N]egotiation within different sorts of household cannot be under-
stood in isolation from the ways in which both men and women
are engaged in other arenas and networks of relationships (Hart,
1997).

Decisions about the allocation of the personal resources of household members
(labour time earnings) are influenced by their relative bargaining power, their
motives and the expectations of wider social groups, especially kinship networks.
The notion of a ‘household strategy’ conceals individualistic behaviour, inequali-
ties, conflict and impermanence. It is clear that, first, many common assumptions
about households should not be taken at face value, and second, that analysis and
action should not concentrate on households to the exclusion of individuals and
wider social groups, from ‘communities’ to global organizations.

A LivELIHOODS FRAMEWORK

Recognition that households construct their livelihoods both on the basis of the
assets which are available to them and within a broader socio-economic and
physical context underlie recent attempts to devise a schematic model of the
factors that need to be taken into account in analysis and policy. This, as outlined
in the Preface, has been central to the development of thinking within DFID.
However, other organizations have been involved in a parallel thought process
and some of their ideas will also be mentioned here.

The main components of a livelihoods framework have been captured
diagramatically in Figure 1.1. Inevitably, any diagram, or indeed any framework,
is an oversimplification of a complex reality and should be treated merely as a
guide or lens through which to view the world. Its value lies in its ability to
capture key components and their interrelationships as a starting point for
identifying critical analytical questions and potential leverage points where
intervention might be appropriate — not in whether it portrays the whole of
reality, everywhere and at all times, but whether it provides insightful analysis
and appropriate action. The arrows portray dynamic and complex relationships
and influences, not direct causality.?

Carney (1998) suggests that the framework is a tool that can serve the
following purposes:
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Figure 1.1 Livelihoods framework

Source: Developed from DFID Sustainable Livelihoods Guidance Sheets, Section 2.1 by Tony
Lloyd-Jones

® To define the scope of and provide the analytical basis for livelihoods analysis,
by identifying the main factors affecting livelihoods and the relationships
between them.

e To help those concerned with supporting the livelihoods of poor people to
understand and manage their complexity.

® To become a shared point of reference for all concerned with supporting
livelihoods, enabling the complementarity of contributions and the trade-offs
between outcomes to be assessed.

e To provide a basis for identifying appropriate objectives and interventions to
support livelihoods.

At the centre of the framework are the assets on which households or individuals
draw to build their livelihoods. These will be introduced here, but are considered
in greater depth in later chapters. They are influenced by the context, which refers
to the sources of insecurity to which poor people and their assets are vulnerable.
Access to and use of assets is influenced by policies, organizations and relation-
ships between individuals and organizations. The strategies which individuals
and households adopt produce outcomes, which are defined in terms of greater
or less well-being.
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Assets*

Livelihoods approaches propose that thinking in terms of strengths or assets is
vital as an antidote to the view of poor people as ‘passive’ or ‘deprived’. Central
to the approach is the need to recognize that those who are poor may not have
cash or other savings, but that they do have other material or non-material assets
— their health, their labour, their knowledge and skills, their friends and family,
and the natural resources around them. Livelihoods approaches require a realistic
understanding of these assets in order to identify what opportunities they may
offer, or where constraints may lie. Proponents argue that it is more conceptually
appropriate, empirically sound and of more practical use to start with an analysis
of strengths as opposed to an analysis of needs. However, it has also been suggested
that there is a danger that this emphasis may restrict policy and actions to
households that have some assets on which they can build and neglect the poorest
and the destitute, who may be effectively assetless.

At household, community and societal levels, the assets available are said to
constitute a stock of capital: . . . stuff that augments incomes but is not totally
consumed in use’ (Narayan and Pritchett, 1999, p871). This capital can be stored,
accumulated, exchanged or depleted and put to work to generate a flow of
income or other benefits. Social units need, it is suggested, to call on stocks of all
types of capital (human, social, political, physical, financial and natural), although
their ability to do so varies and there are trade-offs between the different types,
which are briefly defined in Box 1.1. (Note that this list is neither the only way
of categorizing assets nor is it exhaustive.)

Both the quantity and quality of labour resources available to households are
subsumed under human capital (or capabilities). Both are important to the
fulfilment of productive and reproductive tasks. The ability of households to
manage their labour assets to take advantage of opportunities for economic
activity is constrained, first by the levels of education and skills and the health
status of household members, and second by the demands of household mainte-
nance. Households may respond to economic stress by resorting to low-return
subsistence or survival activities, increasing participation rates or increasing
returns to labour by increasing its productivity. Lack of human capital in the form
of skills and education affects the ability to secure a livelihood more directly in
urban labour markets than in rural areas.

Social capital is defined as ‘the rules, norms, obligations, reciprocity and trust
embedded in social relations, social structures, and society’s institutional arrange-
ments, which enable its members to achieve their individual and community
objectives’ (Narayan, 1997, p50). For social interaction to be termed ‘capital’, it
must be persistent, giving rise to stocks (for example, of trust or knowledge) on
which people can draw, even if the social interaction itself is not permanent
(Collier, 1998). Levels of social capital and the ability to call on the social
networks involved vary in space and time. They may break down because of
repeated shocks (such as drought), economic crisis or physical insecurity (such as
violence and crime) (Moser, 1996; Booth et al, 1998). Social networks are not all
supportive of the poor or effective as social capital and are generally thought to
be less robust in urban areas because of the mobility and heterogeneity of their
populations. Closely linked to social capital is political capital, based on access
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Box 1.1 HousEHOLD LIVELIHOOD ASSETS

Human capital

The labour resources available to households, which have both quantitative and
qualitative dimensions. The former refer to the number of household members
and time available to engage in income-earning activities. Qualitative aspects
refer to the levels of education and skills and the health status of household
members.

Social and political capital

The social resources (networks, membership of groups, relationships of trust
and reciprocity, access to wider institutions of society) on which people draw in
pursuit of livelihoods.

Physical capital

Physical or produced capital is the basic infrastructure (transport, shelter, water,
energy, communications) and the production equipment and means which
enable people to pursue their livelihoods.

Financial capital
The financial resources available to people (including savings, credit, remittances
and pensions) which provide them with different livelihood options.

Natural capital

The natural resource stocks from which resource flows useful to livelihoods are
derived, including land, water and other environmental resources, especially
common pool resources.

Source: Carney, 1998, p7

to the political process and decision-making, and best seen as ‘a gatekeeper asset,
permitting or preventing the accumulation of other assets’ (Booth et al, 1998,
p79).

Physical capital includes productive and household assets, including tools,
equipment, housing and household goods, as well as stocks (such as jewellery).
The ability to invest in production equipment may directly generate income and
enhance labour productivity. Shelter is similarly multifunctional, potentially
providing income from rent as well as a location for home-based enterprise.
Infrastructure, sometimes categorized separately as it represents predominantly
public rather than private investment and a collective rather than individual
resource (see Figure 1.1), is important both for household maintenance and for
livelihoods. Important for health and social interaction, and thus contributing to
human and social capital, it also enables people to access, and directly supports,
Income-generating activities.

Urban economies are highly monetized and so access to a monetary income
is essential for survival. Moreover, both the ability of households to weather
stresses and shocks and their livelihood options are influenced by their ability to
accumulate or access stocks of financial capital to smooth consumption, cushion
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shocks and invest in productive assets, including the health and skills of house-
hold members, business enterprises and housing. The lack of financial services
suitable for poor urban households constrains their ability to save and obtain
credit.

Direct access to and the use of natural capital is, in some respects, less
significant to the urban poor. Although land and security of tenure are major
issues, there is some doubt about whether urban land can best be conceptualized
as ‘natural capital’. However, urban residents are indirectly (and sometimes
directly) dependent on natural resources, as these are the basis for supplies of
food, energy and water to cities.

Carney (1998) presents the different types of assets in the shape of a pentagon
(Figure 1.2). It is suggested that access by households or groups to each type of
asset can be plotted subjectively along the axes to provide a starting point for
thinking about how and in what combination assets translate into livelihoods.

The livelihoods framework suggests that there is a close link between the
overall asset status of an individual, household or group, the resources on which
it can draw in the face of hardship and its level of security. Moreover, the assets
available influence the scope for it to improve its well-being, both directly by
increasing its security and indirectly by increasing people’s ability to influence the
policies and organizations which govern access to assets and define livelihood
options. Bebbington (1999) reinforces this broad view of assets by making two
distinctions. The first is between assets as providing a means of seeking a living
and assets as giving meaning to a person’s world, in turn influencing livelihood
decisions. The second is between assets as resources that people use to build a
livelihood and assets as sources of capability to act, engage and change the world.
Analysis of portfolios of assets may occur for individuals or households, although
Carney (1998), perhaps with villages in mind, suggests that it is most likely to be
conducted for social groups:

As a rule of thumb, when plotting asset status, the further a group
lies from the central intersection of the pentagon the more robust
its members are likely to be. Generally speaking it is the overall
area of a pentagon (the shape created when asset status is plotted
on each axis) that is important, rather than the absolute magnitude
of access to any particular type of capital’ (Carney, 1998, p8).

A variety of options are available to poor households for the management of their
assets, such as (Rakodi, 1999):

e investment in securing more of an asset, as a way of ensuring long-term
security, a hedge against uncertainty and a means of generating more, or more
diversified, flows of income or production;

e substitution of one asset for another;

e disposal, to compensate for a consumption shortfall or to release funds for
investment; or

e sacrifice of the ability to access and utilize an asset in future, because of short-
term shocks or stresses.
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Human capital

Social capital
Natural capital

Physical capital Financial capital

Different shaped pentagons — changes in access to assets

TH
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The pentagon on the left shows reasonable, but declining, access to
physical capital and limited access to natural capital Social capital is also
falling. Perhaps the people whose livelihood assets are represented live in
an urban area but do not have the skills or finance to invest in infrastructure
maintenance. The decline of social capital also constrains their ability to
form shared work groups. The pentagon on the right shows the situation
after support that has extended access to financial capital (perhaps through
group-based microfinance schemes that help build social capital) as well as
providing skills and training (human capital). Together these enable the
people to maintain and extend their physical capital. Access to natural
capital remains unchanged.

Figure 1.2 The asset pentagon

Source: DFID Sustainable Livelihoods Guidance Sheets, Section 2.3
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For individual households or groups of households in settlements or regions, the
strategies which they are able, or choose, to adopt vary over time and according
to circumstances. Thus households, communities or regions may experience
different pathways of chronic or transient poverty, impoverishment or improved
well-being (Rakodi, 1999).

The next step in analysis, therefore, is to capture the dynamics of changing
access to assets, exploring trends for different assets and different wealth or social
groups, analysing their causes and identifying trajectories. Such an analysis may
reveal the combination and sequencing of assets and livelihood strategies which
result in the impoverishment of some households and groups, but the increased
security and improved well-being of others (Carney, 1998).

Vulnerability

The assets which poor people possess or have access to, the livelihoods they desire
and the strategies they adopt are influenced by the context within which they live.
This is conceptualized as having two broad dimensions: factors that influence
their vulnerability, and policies, institutions and processes. Vulnerability refers to:

... the insecurity of the well-being of individuals, housebolds or
communities in the face of a changing environment. Environ-
mental changes threatening welfare can be ecological, economic,
social or political . . . With these changes often come increasing
risk and uncertainty and declining self-respect. Because people
move into and out of poverty, the concept of vulnerability better
captures processes of change than more static measures of poverty
(Moser, 1996, p2; see also Moser, 1998).

Key features of poverty are a high degree of exposure and susceptibility to the
risk of crises, stress and shocks, and little capacity to recover quickly from them.
To understand the sources of vulnerability, Carney (1998) suggests that it is
necessary to analyse trends (resource stocks, demographic change, available
technologies, political representation and economic trends), shocks (the climate
and actual or potential conflicts) and culture (as an explanatory factor in under-
standing how people manage their assets and the livelihood choices they make).
It is also possible to distinguish between:

* long-term trends, such as demographic trends or changes in the natural
resource base;

e recurring seasonal changes, such as prices or employment opportunities; and

¢ short-term shocks, such as illness, natural disaster or conflict.

This classification neglects infectious and parasitic diseases, and chemical and
physical hazards. The large concentrations of population, industry and road
traffic which occur in cities mean that, when poorly managed, threats to health
from disease and hazards are severe (Satterthwaite, 1997; see Chapters 4 and 12).

Analysing vulnerability involves identifying not only the threats to indi-
viduals and households and their assets, but also their resilience — their ability to
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mobilize assets to exploit opportunities and resist or recover from the negative
effects of the changing environment. The ability of households to avoid or reduce
vulnerability, and to increase economic productivity depends, as suggested above,
on their initial assets and on their ability to transform those assets into income,
food or other basic necessities, by intensifying existing, developing new, or
diversifying their strategies (Moser, 1996; 1998).

CARE addresses the issue of vulnerability by distinguishing between promo-
tion, protection and provisioning, in different combinations aimed at increased
livelihood security. Protection implies helping to prevent a decline in security, by
preventing erosion of productive assets or assisting in their recovery. Provisioning
refers to the direct provision of assistance to maintain nutritional levels and save
lives, generally in situations of emergency (for communities or households). Its
aim is to achieve a transition from provision to protection, and then to promotion
(Carney et al, 1999). It recognizes that provisioning is short term and deals only
with symptoms, that protection tackles the immediate causes of impoverishment
and that only promotion addresses underlying or basic causes of insecurity and
vulnerability in order to build up households’ asset base, to increase the range of
options open to them, and to improve their resilience in the long term (Drink-
water and Rusinow, 1999).

In work for the World Bank’s Social Protection Unit, Siegel and Alwang
(1999) distinguish between ex ante and ex post household risk-management
strategies, the choice of which is influenced by the nature of the risk (a threat to
an individual household such as illness or to a group — for example, flooding), the
size and type of the group a household can call on for assistance and types of
strategy open to a household. Households may take precautions to reduce the
probability of a risky event (for example, immunizing their children) or mitigate
its impact (perhaps by investing in savings or social capital), or may react to an
event, if these precautions are insufficient, by various coping strategies, such as
selling an asset, working longer hours or obtaining assistance from within their
social networks or, if available, from a state protection programme.

Policies, Institutions and Processes

The institutions (structures or organizations) referred to in the livelihoods
framework (Figure 1.1) are both public (for example, political, legislative,
governmental) and private (for example, commercial, civil, NGOs). Processes are
what influence or transform how organizations and individuals interact and may
be formal or informal. They include policies, laws, social norms, rules of the game
and incentives. They embody power and gender relations and have a significant
impact on the access of the poor to all types of assets and on the effective value
of those assets. They influence entitlements and also constrain access, whether
intentionally or unintentionally. In conjunction with people’s asset status, they
help to define what livelihood strategies or activities are available and attractive.
In addition, markets and legal restrictions influence the extent to which one asset
can be converted into another, the scope for which influences people’s ability to
manage their portfolio to withstand shocks and stresses and take advantage of
opportunities (Carney, 1998; Scoones, 1998). Although economic, social and
political relationships create poverty and wealth, they are not set in stone.
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Depending on the assets and capabilities people have at their disposal, especially
social and political capital, the relationships that secure access and the mechan-
isms through which resources are reproduced, changed and distributed can be
renegotiated (Bebbington, 1999).

The policies, organizations, institutions and processes that are relevant to
livelihood strategies operate at all levels, from the household to the international
arena. Economic and labour market conditions and policies, programmes of
support for livelihood activities, community development, tenure and shelter
policies, healthcare and environmental sanitation programmes, spatial planning,
access and infrastructure policies and arrangements for governance are the key
policies and structures in an urban context and will be explored in the third part
of the book.

Initially given more emphasis by non-governmental organizations (NGOs)
such as CARE and Oxfam are rights: the right to a secure livelihood (CARE) or
access to secure paid employment with labour rights and improved working
conditions (Oxfam) (Carney et al, 1999). Currently, DFID is exploring the links
between human rights and development, placing an emphasis on building the
accountability of public sector organizations through enhancing poor people’s
access to information and participation in decision-making, and strengthening
the claims of the most vulnerable to the social, political and economic resources
that all should enjoy.

Livelihood Opportunities and Outcomes

Non-agricultural economic activities concentrate in cities to realize economies of
agglomeration. The labour market opportunities associated with diverse mixes
of manufacturing and service enterprises are, of course, what explain the enor-
mous attraction of cities for in-migrants. The interaction between these livelihood
opportunities and household assets influences both the strategies they adopt and
their outcomes. If the outcomes of the livelihood strategies adopted by poor
people are to be positive, they should improve incomes, increase well-being,
reduce vulnerability, improve food security and make more sustainable use of
natural resources. Inequalities of power and conflicts of interest are somewhat
downplayed in this view and will emerge in later discussions of the urban context.

SUSTAINABILITY

Sustainability is considered by DFID to be the ‘core concept’ of the livelihoods
framework when applied to rural areas, without which development effort is
wasted. In this context, sustainability is used to mean not only continuing poverty
reduction, but also environmental, social and institutional sustainability. The
approach therefore starts with people but, it is asserted, ‘does not compromise
on the environment’ (Carney, 1998, p4), which is mainstreamed within the
framework. However, sustainability is a problematic concept and so far in this
introduction its use has been studiously avoided.

To most people, environmental or ecological sustainability (keeping natural
capital intact) is the central element of sustainability. In rural areas, problems



A Livelihoods Approach — Conceptual Issues and Definitions 17

may arise if short-term survival rather than the sustainable management of
natural capital is prioritized by people living in absolute poverty or those trying
to produce more, perhaps resulting in environmental degradation. Nevertheless,
it is possible to conceive of alternative livelihood strategies that do not degrade
the natural resource base and that might be supported by policy.

Urban centres, however, consume natural resources (water, land, energy, raw
materials), irrevocably change the natural resource base and generate large vol-
umes of waste. It is possible to envisage less wasteful resource use, for example,

e increasing densities, to reduce the energy consumed in transport;

e conserving non-renewable resources;

e increasing the use of renewable resources;

o devising waste-management systems which ensure that wastes do not overtax
the capacity of local or global sinks to absorb or dilute them; and

o the conversion of open-ended waste-disposal systems to closed loops by reuse
and recycling.

However, this makes urban centres less environmentally damaging rather than
sustainable in the sense used above and is not the central concern of this book.

Second, the concept of social sustainability is also problematic, as it may so
easily come to mean ‘acceptable within the status quo’ when social change
(redistribution of wealth and power) is what is needed to achieve lasting poverty
reduction. In DFID’s view it is achieved when social exclusion is minimized and
social equity maximized (see also de Haan, 1999).

Administrative sustainability means ensuring that an organization, the tasks
for which it is responsible or the services it provides, continues to function over
the long term and may subsume financial sustainability. Organizational sustaina-
bility might be expected to have a positive relationship with economic growth.
However, the relationship between environmental sustainability and economic
growth is much more problematic, since economic growth generally implies
increased resource consumption and waste generation, while not guaranteeing
decreased poverty and increased equity. Using the concept of economic sustaina-
bility (achieving and maintaining a base-line level of economic welfare) does not
address these problematic trade-offs explicitly.

The most commonly accepted definition of sustainable development is
‘meeting the needs of the present without compromising the ability of future
generations to meet their own needs’. In the urban context, development has been
elaborated as meaning to meet:

e economic needs, including access to an adequate livelihood, and economic
security when unable to secure a livelihood;

e social, cultural, environmental and health needs, including shelter, basic social
and environmental services, a living environment protected from environ-
mental hazards; and

e political needs, including freedom to participate in politics and decision-
making.
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Sustainability may be interpreted as implying doing this in ways which ensure a
high quality environment for urban dwellers, minimize the transfer of environ-
mental costs to people and ecosystems around the city, and meet consumption
needs without undermining environmental capital (Satterthwaite, 1997).

Sustainable is also applied specifically to livelihoods in the DFID framework.
Thus:

A livelibood is sustainable when it can cope with and recover from
stresses and shocks, maintain or enhance its capabilities and assets,
while not undermining the natural resource base (Scoones, 1998,

pS).

This definition embodies resilience, the ability to cope, adapt and improve well-
being, and also avoiding depletion of stocks of natural resources to a level which
results in a permanent decline in the rate at which the natural resource base yields
useful products or services for livelihoods. It is acknowledged that conflicts will
occur and trade-offs will have to be made between these different elements of
sustainability, although questions about sustainability for whom, and by what
criteria, are not addressed.

In practice, it is helpful to separate the two basic elements in this usage. The
ability to recover from shocks and stresses and maintain or enhance assets is more
appropriately termed security. While in rural areas the cushions against shocks
may well be natural assets, this is much less likely in urban areas where people
are more dependent on cash incomes, unless they are able to access land and
housing with secure tenure or rural natural resources. Some urban livelihoods
may depend on natural resources, but the great majority do not draw directly on
natural capital. The wider environmental impact of urban economic activities,
such as manufacturing, transport or construction, is beyond the control of
individuals or households and is not dealt with in this volume.

Because of the definitional difficulties discussed in this section, alternative
terms will be used where possible: social inclusion, acceptability to disadvantaged
social groups, continued and improved organizational functioning, and lasting
or continued poverty reduction. That economic, financial, institutional and social
sustainability are not discussed explicitly does not mean that lasting improve-
ments to organizational capacity and people’s well-being are considered unimpor-
tant. Environmental sustainability can be defined as ‘minimizing or halting the
transfer of costs from city-based production, consumption or waste generation
to other people or ecosystems, both now and in the future’ (Satterthwaite, 1999,
p9). Here, concern will focus on livelihood security (which does not preclude
attention to environmental implications but does not place them centre stage).

CONCLUSION

The adoption of a livelihoods approach has a number of implications for policy
and action. DFID states these as normative principles (Carney et al, 1999):
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e Itisa people-centred approach which views the world from the point of view
of the individuals, households and social groups who are pursuing livelihood
strategies in volatile and insecure conditions and with limited assets. It implies
that:

sustainable poverty elimination will be achieved only if external
support focuses on what matters to people, understands the
differences between groups of people and works with them in
a way that is congruent with their current livelibood strategies,
social environment and ability to adapt (Carney et al, 1999, p8).

e It must therefore be responsive and participatory — poor people themselves
must be key actors in identifying and addressing livelihood priorities. Out-
siders need processes that enable them to listen and respond to the poor.

® Because it is responsive, because people, households and groups do not see the
world in a sectoral way, and because analysis demonstrates the interdependent
nature of factors affecting livelihoods, it needs to adopt a holistic perspective.

e This does not remove the necessity for an understanding of macroeconomic
conditions, and of markets for land, labour, products and finance, nor does
it downplay the role of government and therefore the significance of govern-
ance and delivery arrangements. The approach therefore needs to be multi-
level, ensuring both that microlevel activity informs the development of policy
and an enabling environment, and that macrolevel structures and processes
support people to build on their own strengths (Carney et al, 1999).

¢ Policy-making and implementation therefore implies a continued process of
negotiation, as meanings and objectives are defined and redefined, linkages
and trade-offs analysed, options and choices identified, and decisions reached.
In this context, agreement and action can be achieved only by partnership
between local institutions, involving both the public and private sectors.

Operationalizing a livelihoods approach implies:

e direct support to assets, by providing poor people with better access to the
assets and resources that act as a foundation for their livelihoods and may also
be valued for other reasons; and

e support to the more effective functioning of the organizations, policies and
processes that influence access to assets and the livelihood strategies open to
poor people.

This may involve three types of activity:

® Enabling actions that support policies and improve the context for poverty
reduction.

¢ Inclusive actions that are broad-based and improve opportunities and services
generally, addressing issues of equity and barriers to the participation of poor
people.

e Focused actions that are targeted directly at the needs of poor people.
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Inevitably, there will be conflicts and trade-offs between the principles outlined

above — one of the issues considered by contributors to the remainder of the
book.

NOTES

1 This section draws on earlier work (Rakodi, 1991, 1995, 1999) and also Guhan and
Harriss, 1992; Lipton and Ravallion, 1995; Hanmer et al, 1997

2 Attempts to address this gap in recent years include Grootaert et al (1997), Baulch and
Hoddinott (eds) (2000) and Sahn and Stifel (2000)

3 There may be deficiencies in the diagram and scope for improving its content and
design. However, contributors deliberately focus on discussing the concepts, relation-
ships and processes portrayed and not on a critical analysis of the diagram itself

4 This section draws on Scoones, 1998; Carney, 1998 and Rakodi, 1999
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Chapter 2

Economic Development,
Urbanization and Poverty

Carole Rakodi

The concern of this book is with livelihoods in urban areas. To set the scene
briefly, recent urbanization trends will be described in this chapter and some
background information on poverty and inequality in urban areas will be pre-
sented. However, urban centres cannot be considered in isolation: economic
growth and poverty in towns and cities is closely linked both to national econ-
omic performance and national development policies. Before examining the
urban situation, therefore, broad trends in development are sketched, drawing
attention to the relationships between economic growth, inequality and poverty
reduction.

EcoNnomic DEVELOPMENT: GROWTH, INEQUALITY AND
POVERTY REDUCTION

Between 1975 and 1995 real per capita gross national product (GNP) in develop-
ing countries increased at an average annual rate of 2.3 per cent. However, this
average conceals slow and even negative growth in many countries in the 1980s,
as well as geographical differences: extremely rapid growth (7.3 per cent per
annum) in East Asia, but a decline of —0.9 per cent per annum over the two
decades in sub-Saharan Africa (UNDP, 1999, p183).

Globalization and liberalization have resulted in expanding exports and
phenomenal growth of capital flows, but there are great disparities in experience
across countries and regions:

The top fifth of the world’s people in the richest countries have
enjoyed 82% of the expanding export trade [between the 1970s
and 1997] and 68% of foreign direct investment — the bottom
fifth, barely more than 1% (UNDP, 1999, p31).
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Some developing countries have made major advances, as trade in manufactur-
ing, services and ‘knowledge goods’ has grown, but others have missed out
entirely, reinforcing economic stagnation and low human development.

Conventional economic theory predicts that trade liberalization will increase
productivity and wages, especially for tradable goods, thus expanding jobs and
opportunities for poor people. Some countries, especially in East and Southeast
Asia, have been able to take advantage of global opportunities to achieve econ-
omic growth and reduce poverty. Globalization, however, is bringing not only
economic growth and reduced poverty, but also economic decline, increased
inequality and impoverishment. In Latin America, inequality worsened in the
1980s, following two decades of improvement — the poorest 10 per cent suffered
a 15 per cent drop in their share of income, wiping out the improvements in
distribution before the crisis (UNDP, 1999, p39). However, trends in inequality
vary between countries. In some — for example, Ecuador, 1970-1990, Malaysia,
1967-1989, India, 1970-1979 and Costa Rica, 1970-1989 — average incomes of
the poor grew ahead of per capita GNP, whereas in Brazil and Kenya the reverse
was true (UNDP, 1999). Income inequalities have grown markedly in recent years
in China, Indonesia, Thailand and other East and Southeast Asian countries that
had achieved high growth in earlier decades, while at the same time improving
income distribution and reducing poverty. Despite reductions in the proportion
of poor people in many Latin American countries, they still, in the mid-1990s,
have higher levels of poverty than expected for their average per capita incomes.
Recent research shows that this can be explained by the high level of inequality,
linked to high levels of inequality in income-generating assets, especially human
capital (Attanasio and Székely, 1999).

In addition to recent increases in inequality in many countries, jobs and
incomes have become more precarious. In Latin America, for example, labour
market ‘flexibility” has increased. By 1996, the share of workers with no or more
flexible contracts had increased to 30 per cent in Chile, 36 per cent in Argentina,
39 per cent in Colombia and 41 per cent in Peru. Informal employment had
expanded to 58 per cent, and 85 out of every 100 new jobs were informal (UNDP,
1999, p37; see also UNCHS, 1996). In addition, real wages and informal sector
earnings fell in many countries in the 1980s (Gilbert, 1994). Although there was
a modest recovery in the 1990s, wages did not reach pre-crisis levels and insuffi-
cient jobs were generated to keep pace with labour force growth (Watt, 2000).

Some parts of the developing world have enjoyed levels of growth that are
high enough to reduce poverty in recent decades. The most recent World Bank
estimates show that both the share of population and the number of people living
on less than a dollar a day declined substantially in the mid-1990s, after increas-
ing in the early 1990s, although the numbers rose again in the aftermath of the
financial crisis of the late 1990s! (see Table 2.1). The declines in numbers were
due almost entirely to reduced poverty in East Asia, especially in China, although
progress was partly reversed by the crisis and stalled in China. In South Asia,
despite economic growth, the proportion of people living in poverty declined only
very slightly during the 1990s, and the absolute numbers of poor people con-
tinued to increase. In Latin America and Africa, the share of poor people did not
change and numbers increased, while in the countries of the former Soviet bloc,
both the share and the numbers increased. The incidence of poverty is greatest in
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Table 2.1 Income poverty by region, selected years 1987-1998

Share of population living on less than US$1 a day

per cent
1987 1990 1993 1996 1998
(preliminary)

East Asia and Pacific 26.6 276 25.2 14.9 15.3
excluding China 23.9 18.5 15.9 10.0 1.3
Europe and Central Asia 0.2 1.6 4.0 5.1 5.1
Latin America and the Caribbean 15.3 16.8 15.3 15.6 15.6
Middle East and North Africa 4.3 2.4 19 1.8 19
South Asia 44.9 44.0 42.4 42.3 40.0
Sub-Saharan Africa 46.6 477 49.7 48.5 46.3
Total 28.3 29.0 28.1 24.5 24.0
excluding China 28.5 28.1 277 270 26.2

Source: World Bank (2001) Attacking Poverty. World Development Report 2000/2001 summary,
World Bank, Washington, DC, p9

sub-Saharan Africa (46.3 per cent) and South Asia (40 per cent) (World Bank,
1999,2001). Between 1995 and 1997 only 21 developing countries (12 in Asia)
met or exceeded the 3 per cent per annum per capita increase in growth needed
to reduce poverty (World Bank, 2000, p25).

These figures conceal many differences between and within countries. For
example, in Africa as a whole, growth picked up in the 1990s, but stalled again
following the financial crisis, which resulted in lower commodity prices and
slower world trade growth. Some countries that implemented structural adjust-
ment policies experienced declines in income poverty, such as Cote d’Ivoire,
Ghana, Mauritania and Uganda, but others, such as Nigeria and Zimbabwe,
experienced sharp increases, as did the many countries engulfed in conflict and
those affected by adverse weather conditions (World Bank, 1999).

Measures of health and education provide another perspective on develop-
ment and living standards. What is important here is that many low-income
countries with slow economic growth have managed an improvement in the
indicators of well-being (life expectancy, infant mortality, primary school enrol-
ment, adult literacy, gender disparities). Some of these gains have been eroded by
prolonged economic crisis (UNCHS, 1996, Chapter 3). On average, the life
expectancy of people in developing countries rose from 55 years in 1970 to 65
years in 1997, but 33 countries have seen life expectancy decline since 1990
(World Bank, 1999, p135). For example, there has been a decline in life expectancy
in a number of African countries, including Zimbabwe, Uganda, Rwanda and
Zambia since 1980, which has been exacerbated by HIV/AIDS. Infant mortality
rates continued to decline in the 1990s in all regions except Eastern Europe and
Central Asia, but rose in some countries, including Kenya and Zimbabwe.
Primary school enrolment increased overall between 1970 and the 1990s, but
sub-Saharan Africa has experienced no improvement since the early 1980s and
16 countries suffered a decline in net enrolment in the early 1990s, while less than
half of eligible children were enrolled in nine countries, all except one in Africa.
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Moreover, two-thirds of the children not attending school were girls. The inci-
dence of adult illiteracy fell in developing countries from around 435 per cent in
1980 to 30 per cent in 1995, but almost all this decrease is due to progress in East
Asia. The number of illiterate adults grew in South Asia and sub-Saharan Africa
and two-thirds of them are women (World Bank, 1999, p20-24). Even in some
countries that have experienced periods of rapid economic growth and have
reached middle-income levels, satisfactory levels of well-being and service
provision have not been achieved. In addition, a number of other indicators are
still very unsatisfactory — nearly three-fifths of the population of developing
countries lack basic sanitation, a third have no access to clean water, a quarter
lack adequate housing, a fifth of children have insufficient nutritious food and a
similar proportion do not complete five years of school. Before examining the
patterns of growth, inequality and poverty in urban areas, urbanization trends
will be reviewed very briefly.

URBANIZATION

The world’s urban population is set to rise by almost 1.5 billion people in the next
20 years. In developing countries, the share of the population living in urban
areas is likely to rise from half today to about two-thirds by 2025. Already in
1997, 74 per cent of the population of Latin America and the Caribbean, 67 per
cent in low- and middle-income countries in Europe and Central Asia, and 58 per
cent in the Middle East and North Africa lived in urban areas, but sub-Saharan
Africa (with 32 per cent), East Asia and the Pacific (with 33 per cent) and South
Asia (with 27 per cent) are yet to begin the urban transition (World Bank, 2000,
p47).

The number of cities has increased dramatically and will continue to increase:
in 1970 there were 163 cities with populations of 1 million or more; today there
are about 350. Although most attention tends to be given to the largest cities, in
1995 only 15 per cent of the world’s urban population lived in mega-cities
(population 5 million or more), while 21 per cent lived in large cities, and 64 per
cent in small and medium cities (those with populations of less than 1 million).
Between 1970 and 1990, although in absolute numbers mega-cities accounted for
a very large share of urban population growth, their populations were growing
the slowest of all the city-size categories, while small cities (those with a popula-
tion of less than half a million) grew most rapidly (World Bank, 2000).

The global figures given above must be handled with considerable care. First,
definitions of ‘urban’ vary between countries, and a change of definition by one
or two of the most populous countries — for example, India or China (see Box
2.1) — would make a big difference to the proportion of the world’s population
that is considered to be urban. Second, in many countries, especially in Africa,
economic crises and periods of conflict have resulted in a lack of reliable and up-
to-date censuses, and many urban population figures are in fact extrapolations
(Rakodi, 1997). Third, the administrative boundaries used for estimates of urban
population do not necessarily coincide with the built-up area of towns and cities.
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Administrative boundaries often lag behind population growth, or functional
cities are divided between more than one administrative area. In some places,
urban administrative boundaries are drawn loosely, including large rural areas
within them. Fourth, urban growth is comprised of natural increase, net in-
migration and extensions of administrative boundaries. The latter result in
sudden large increases in the population of an urban centre which distorts both
past growth rates and, in turn, population projections.

Box 2.1 CHINA’S URBAN POPULATION

In China in 1990, just over a quarter of the population was categorized as urban
(302 million, compared with 130 million in 1978). Of the increase since 1978, 35
per cent was due to net in-migration, 25 per cent to natural increase and 40 per
cent to changes in the urban administrative system. If an alternative definition
of urban areas had been applied in 1990, over half of the national population
would have been categorized as urban. The proportion urban is exaggerated by
the inclusion of rural populations within urban boundaries, but this is counter
acted by the failure to count large numbers of mobile/temporary residents as
urban (Kirby, 1994).

However approximate our current and future estimates of the number of people
living in urban centres, ‘the speed of urbanization and the enormous numbers
involved make it one of the major development challenges of the 21st century’
(World Bank, 2000, p47).

URBAN CENTRES: EcONOMIC GROWTH, INEQUALITY
AND POVERTY

Cities as Engines of Economic Growth?

There is a clear association between economic growth and urbanization. How-
ever, this correlation masks complex cause-and-effect relationships. In industrial
countries, economic growth and structural transformation accompanied urbani-
zation. The association between urbanization and rising per capita income has
held in Europe, Latin America and more recently much of Asia. The East Asian
experience with sustained economic growth and successful rural development
suggests that the pattern might be repeated: South Korea transformed itself from
a society that was 80 per cent rural and in which agriculture contributed 37 per
cent of GDP to one that is 80 per cent urban and the share of agriculture under
6 per cent in 20 years (World Bank, 2000, pp47-48). Elsewhere, particularly in
Africa, the link between economic growth and urbanization has not been evident.
Only 9 per cent of Africa’s labour force is employed in industry compared with
18 per cent in Asia, which has seen comparable rates of urbanization (World
Bank, 2000, p130).
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The removal of restrictions on migration, conflicts and the absence of rural
development push people to urban areas which, in the absence of economic
growth and industrialization, lack the resources to accommodate them product-
ively. Some analysts have identified an ‘urban bias’ in policy and resource alloca-
tion arising from the political power of urban populations. This is said to have
prevented the adoption of pro-agriculture and pro-rural policies, hindering
development and encouraging over-rapid rural-urban migration. Many of the
policy reforms associated with structural adjustment were designed to eliminate
perceived urban biases in policy and resource allocation. As a result, any remain-
ing urban bias in wages and policies has now virtually disappeared.

Economic growth is always accompanied by urbanization because goods and
services are often produced most efficiently in densely populated areas that
provide access to a pool of skilled labour, a network of complementary firms
which act as suppliers and a critical mass of customers. For this reason, as
countries develop, cities account for an ever-increasing share of national income.
Urban areas generate 55 per cent of GNP in low-income, 73 per cent in middle-
income and 85 per cent in high-income countries (World Bank, 2000, p126). The
growth sectors of national economies (manufacturing and services) are usually
concentrated in cities where they benefit from higher levels of efficiency related
to proximity and ample markets for inputs, outputs and labour, and where ideas
and knowledge are generated and diffused.

Productivity is highest in large cities (1 million plus), although there may be
diseconomies of congestion in the largest, eventually leading to decentralization
and dispersal. However, firms that do not derive sufficient benefits to justify high
land and labour costs prefer smaller cities which may have specialized economies
and/or provide access to markets in their regional hinterlands.

In addition to urbanization resulting from the structural transformation of
a national economy, cities, because of their locational attractions for high
productivity economic activities, may also contribute significantly to economic
growth. To realize this potential, they must provide efficient and attractive places
to do business. The most important features of cities in this respect are the
availability of basic infrastructure and services, land markets which enable firms
and households to make efficient decisions about where to locate, and a healthy
and knowledgeable labour force. In practice, poor governance, inappropriate
policies and the economic difficulties faced by many countries in the 1980s and
1990s have reduced their efficiency as locations for enterprises. In particular,
inappropriate regulatory policies and a lack of investment in infrastructure and
services increase the operating costs of organizations, including businesses in both
the formal and informal sectors and government itself.

The discussion above has concentrated on the relationship between economic
growth and level of urbanization. However, the latter is likely to reflect not only
the level of per capita gross domestic product (GDP) and the nature of a country’s
economy, but the definition of urban that is used, the nature of agriculture,
physical factors such as the size and topography of the country, political and
cultural factors, and government policies. These influences on urbanization are
not discussed further in this volume.
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Inequality and Poverty in Cities

Supporters of the ‘urban bias’ hypothesis since the 1970s have used the higher
average wages and incomes which typify urban areas to support their case.
However, this use of averages has always been oversimplified and has concealed
gross inequalities in incomes and well-being within urban areas. Although cities
are associated with economic growth, not all residents benefit. The implementa-
tion of wage freezes and other labour policies, public sector retrenchment, the
abolition of controls and subsidies on food and other prices, and reduced public
sector spending during structural adjustment, as was intended, hit urban areas
particularly hard. Within cities, while many middle-income people were affected,
often the costs of adjustment fell disproportionately on the urban poor, at least
in the short term, threatening the security of their livelihoods, reducing their
incomes and resulting in deteriorating access to basic services (Gilbert, 1994;
Ruel et al, 1999). There is evidence, moreover, that the financial crisis of the late
1990s had a particularly adverse effect on urban residents — for example, the
proportion of South Korea’s urban population that was poor increased from 8.6
per cent in 1997 to 14.8 per cent in December, 1998 (World Bank, 1999, p9):

The urban poor were faced with a price-income squeeze, as the
effects of unemployment and downward pressure on wages were
compounded by the marketisation of public goods. The majority
of new recruits to the labour market were left with underemploy-
ment in the informal sector as the only option left open to them
... [This sector is] generally characterised by small-scale,
household-based, insecure, legally unrecognised, and untaxed
work (Watt, 2000, p103).

As numbers seeking income-generating opportunities in the informal sector have
increased, incomes have fallen. The sector has become overcrowded, at the same
time as purchasing power has decreased as a result of falling real wages and job
shedding in the formal sector. Not only was the informal sector unable to absorb
everyone who needed work, as shown by rising levels of open unemployment, it
absorbs some people more easily than others (Gilbert, 1994). Even where jobs are
generated as a result of economic growth or globalization, the poor may not
benefit because of their limited human capital. Women may have greater oppor-
tunities in cities than in rural areas, but more commonly are disadvantaged
relative to men and have been particularly vulnerable to downward pressures on
incomes. In addition, the increasing importance of the informal sector has eroded
the tax base, leading to a growing reliance on taxes on consumption and trade
which are often regressive (Watt, 2000).

Ranis et al (2000) summarize empirical studies that demonstrate the link
between additional years of education and increased earnings. In addition,
educational and skill levels are positively related to the rate of technological
change in industry; thus investment in education and health are also important
to economic growth. They show how health, primary and secondary education
and good nutrition raise the productivity of workers; secondary education,
including vocational education, facilitates the acquisition of skills and managerial
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capacity; and tertiary education supports the development of basic science and
the selection and adaptation of technology. In addition, as education becomes
more widely accessible, low-income people are better able to seek out economic
opportunities, so there are positive effects on their well-being from both increased
incomes and reduced fertility (Ranis et al, 2000).

Inequality is generally greater in urban areas. This can be illustrated with
reference both to incomes and quality of life. The Gini coefficient is a recognized
way of indicating income inequality: it illustrates how far an income distribution
is away from perfect equality; thus higher values mean greater inequality. It is
generally, although not always, higher in urban areas. For example, in the
Philippines, the Gini coefficient is 0.43 in urban and 0.38 in rural areas (Balisacan,
1993, p538). In Madagascar, in the capital it is 0.48, compared with 0.40 in rural
areas (World Bank, 1996a). In Tanzania, the ratio of the per capita expenditure
of households in the richest quintile to those in the poorest was 6.35:1 in urban
and 5.25:1 in rural areas in the mid-1990s (World Bank, 1996Db).

On average, indicators show that people are better off in urban areas, but
poor urban dwellers are likely to be subject to higher levels of air pollution, crime
and violence than better off residents, and health conditions may be worse for the
urban poor than for the rural poor. Among the municipalities which make up
Greater Sao Paulo, for example, the infant mortality rate varied by a factor of
three, with the highest rate being 60 per 1000 live births in 1992 (UNCHS, 1996,
p107). In Bangladesh, the infant mortality rate in 1981 was 112.2 per 1000 in
rural areas, 99.4 per 1000 for the urban non-slum population and 152-180 per
1000 for the slum population (Khundker et al, 1994, p23). A review of infant and
child mortality data from 20 demographic and health surveys found that rates in
rural areas were generally higher than in urban areas without piped water, and
these in turn were higher than in urban areas with piped water. Overall, poor
urban children had a 57 per cent greater under-five mortality risk than wealthier
urban children, but a 17 per cent lower risk than rural children. However, in some
countries, the mortality risk of the urban poor exceeded that of the rural poor
(Bicego and Ahmad, 1996). Figures from Cote d’Ivoire, Ghana, Jamaica and Peru
in the late 1980s show that the proportion of rich urban people (the richest 20
per cent) seeking treatment when ill was between 1.3 and 1.6 times the propor-
tion of poor urban people with access to healthcare (World Bank, 1999, p18).

The locus of poverty is shifting to urban areas, partly because of the effects
of recession and adjustment, partly because of the in-migration of the rural poor,
and partly because of the increased share of the urban population in the total.
Drawing on research work undertaken by the International Food Policy Research
Institute, some available data are given in Table 2.2, for eight low- and middle-
income countries, accounting for two-thirds of the developing world’s people
(Haddad et al, 1999). In a majority of the countries the absolute number of poor
people living in urban areas and urban areas’ share of overall poverty increased
during the period (generally the mid-1980s to mid-1990s) for which data was
available. In India, for example, ‘. . . the number of poor rural individuals was
flattening out in the 1970s, with the numbers of urban poor catching up over the
1980s and 90s, as reflected by an increasing share of the poor living in urban
areas’ (Haddad et al, 1999, p1897). Sahn and Stifel’s (2000) analysis of 11
African countries using an index of household assets (see Chapter 1) also showed
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Table 2.2 Changes in urban and rural poverty over time

Country Survey year Urban Rural Percentage  Number of
poverty poverty of poor in urban poor
incidence incidence  urban areas (000s)
Bangladesh 1983-1984 50.8 60.4 1.5 6737
Bangladesh 1991-1992 45.2 63.0 11.8 7781
Colombia 1978 12.1 38.4 35.8 2052
Colombia 1992 8.0 31.2 374 1825
Nigeria 1985-1986 317 49.5 22.1 8092
Nigeria 1992-1993 30.4 36.4 31.0 10,234
Indonesia 1990 10.3 23.1 16.4 5760
Indonesia 1993 5.2 16.5 14.7 3637
India 1977-1978 40.5 50.6 19.3 64,335
India 1993-1994 30.5 36.7 23.3 75,932
China 1988 6.7 32.7 6.8 20,281
China 1995 8.0 28.6 10.8 29,298
Pakistan 1984-1985 38.2 49.3 24.8 11,622
Pakistan 1991 28.0 36.9 26.2 10,635
Ghana 1987-1988 273 41.9 23.7 1132
Ghana 1992-1993 26.5 33.9 28.6 1348

Source: Haddad et al, 1999, pp1894-1895

reductions in the proportion of urban households below a real poverty line,
except in Kenya, 1993-1998, Madagascar, 1992-1997, Uganda, 1988-1995
and Zimbabwe, 1988-1994. However, in the early 1990s, both increases and
decreases in poverty incidence were relatively small, indicating a general picture
of stagnation.

However, reliable data are not widely available. In particular, relatively few
countries have trend data from at least two successive surveys, which are also
disaggregated for urban and rural areas. The incidence of urban poverty varies
enormously and the figures available are often unreliable because they do not
allow (accurately) for the higher cost of living in cities, are not adjusted for
changes in the cost of living over time, do not use comparable poverty lines
between surveys and countries, may use different definitions of urban over time
or between countries, and generally refer to urban and rural administrative areas
rather than built-up areas or labour market areas. These problems illustrate some
of the difficulties faced by analyses of income poverty and suggest that other
indicators of deprivation are likely to be more useful in assessing the welfare of
urban residents.

Other indicators may or may not bear out findings on the incidence of and
trends in urban income poverty. For example, Haddad et al (1999) examine
undernutrition, using figures for underweight children in 14 countries. Their
findings are similar: although prevalence is greater in rural areas:
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... for 12 out of the 16 country spells [that is, the intervals between
surveys| the absolute number of underweight children in urban
areas is increasing and at a faster rate than the numbers in rural
areas. For 10 of the 16 country spells both the absolute number of
underweight children in urban areas and the share of underweight
children in urban areas are increasing (Haddad et al, 1999, p1897).

RURAL—URBAN LINKS

The discussions of urbanization and urban inequality and poverty above treat
urban areas as distinct. In practice, they should not be dealt with in isolation. Nor
should characteristics or activities be attributed to “cities’ or ‘towns’ when these
apply to actors (politicians, enterprises, households, individuals) who may
operate in both urban and rural areas. Tacoli (1998) suggests that there are two
types of rural-urban linkages: flows of people or goods and sectoral interactions.
Flows of people are complex — they are multidirectional and of differing duration
and variable composition. Sectoral interactions refer to ‘rural’ sectors in urban
areas — for example, urban agriculture — and ‘urban’ sectors in rural areas — non-
farm activities such as manufacturing or the production of building materials.

In principle, urban and rural areas can enjoy mutually beneficial links and
promote economic growth in towns and cities. Improved urban management
does not imply neglecting rural development. Cities benefit when agricultural
productivity increases. Growing rural economies provide markets for urban
services and manufactured goods, including equipment, agrochemicals and
consumer goods. A boom in commercial agriculture boosts demand for market-
ing, transportation, construction and finance. In Africa, every US$1 of additional
output in the agricultural sector generates an extra US$1.50 of output in the non-
farm sector, much of which may be located in urban areas. In Asia that figure is
US$1.80 (World Bank, 2000, p128). Rural areas also benefit from the growth of
cities which provide markets for agricultural products and for rural non-farm
output, and from increased productivity resulting from technology transfers,
services, education and training.

It should be recognized that rural-urban links may also have negative conse-
quences. For example, increased agricultural production to satisfy urban demand
may deplete environmental capital, urban expansion may compete for rural
resources, such as land and water, and urban growth is likely to generate increased
waste and pollution. Care must be taken, moreover, not to equate urban and
rural areas with all urban and rural residents. In rural areas, access to land,
capital and labour determine the extent to which farmers can benefit from urban
markets — smaller farmers may not be able to do so and there may be other
barriers to accessing markets, including physical remoteness or social and gender
obstacles. In urban areas, as noted above, poor people often lack the human and
social assets that are needed to access secure and well-paid jobs and lucrative
business opportunities. Increased interaction between urban and rural areas,
therefore, may increase inequality and the vulnerability of those groups with the
least assets, rather than benefiting them.
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Policy interventions may be needed to tackle bottlenecks that deter positive
interaction between urban and rural areas and the constraints that prevent poor
people in urban, rural and peri-urban areas taking advantage of livelihood
opportunities arising out of that interaction.

Finally, categorizing households and individuals as ‘urban’ or ‘rural’ may be
artificial. Many straddle both sectors, as individuals or by links with other
household and family members via trade, flows in kind, remittances or main-
taining multilocal households. In both urban and rural areas, significant propor-
tions of households rely on a combination of agricultural and non-agricultural
income sources. In addition, as noted above, urban boundaries are often drawn
for administrative convenience. Many households live in peri-urban areas outside
the urban boundary but derive their livelihoods from work within it, while people
living inside the urban boundary engage in activities such as farming, fishing,
collecting wood or trading which take them to the surrounding rural areas.

The issues discussed in this section are taken up and discussed in more detail
in Chapter 4.

NOTE

1 The numbers are estimated from those countries in each region for which at least one
survey was available during the period 1985-1998. For the 1998 estimates the
poverty line used is US$1.08 per day in 1993 purchasing power parity terms, which
corresponds to the median of the ten lowest poverty lines in low-income countries.
Many aspects of this method have been questioned, but the controversies will not be
discussed here
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Part 2

Understanding the Situations and
Strategies of Poor People

The contributors to Part 2 attempt to synthesize what we know about
urban poverty and the livelibood strategies of poor people, drawing
on a range of previous research undertaken by themselves and others.



Chapter 3

The Urban Context and
Poor People

Sheilab Meikle

INTRODUCTION

The livelihoods of the poor are determined predominantly by the context in
which they live and the constraints and opportunities this location presents. This
is because context — economic, environmental, social and political — largely
determines the assets accessible to people, how they can use these, and thus their
ability to obtain secure livelihoods. Furthermore, the short- and long-term
livelihood aims of poor men and women are products of the context of which
they are part, as they are in large part a response to the opportunities and
constraints available.

It is context that makes an urban livelihood distinctive. Both urban and rural
contexts are dynamic and multifaceted, but the urban is more complex. Urban
areas provide a greater number and variety of services. In urban areas cash
transactions are more common; poor urban people are more dependent on cash
incomes and often they lack access to the common property resources, such as
water and fuel, that are available in rural areas. They exist in inferior residential
and working environments and, because of the fragmented and diverse social
environment of urban areas, are less likely to have support from social networks.
As in rural areas, the quality of life of poor men and women is influenced by what
local governments do or do not do. The relationships between the poor, local
governments and other actors in the political context are critical to their well-
being.

The influences of context on household livelihoods and livelihoods in turn on
their context are mediated by policies, institutional or organizational structures
and a variety of processes, which are themselves products of the context. Such
policies, institutions and processes are not restricted to the local level but operate
at all levels — international, national and local — as well as across the public and
private (commercial and civil) sectors.

The variable contexts, together with the policies, institutions and processes
that they incorporate, determine the vulnerability of households. Not only do
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they influence the long-term stresses and short-term shocks that affect household
livelihoods, but they also have a strong influence on how poor households can
respond to such impacts. Every component of an area’s context can incorporate
elements that potentially contribute to increased vulnerability. Although the main
sources of vulnerability may vary from place to place, as discussed later in this
chapter and in Table 3.1, certain elements are common to urban areas through-
out the developing world:

e the informal legal status of poor men and women;

e poor living environments; and

e poor urban men and women’s dependence on a cash economy for basic goods
and services.

Thus the seeds of vulnerability are present in urban areas. If households are to
have more secure livelihoods and be less vulnerable, there is, as discussed in detail
in Part 3, a need for urban contexts to be transformed.

The purpose of this chapter is to identify significant characteristics of the
urban context and their implications for poor people and households, including
the ways in which they determine the assets and entitlements available to poor
people and the extent of their vulnerability. Finally, a range of possible policy
interventions is identified.

THE URBAN CONTEXT AND POOR PEOPLE

Most urban areas, despite distinctive individual attributes, share similar econ-
omic, environmental, social and political characteristics. These have implications
for how poor men and women live and frequently mean that the livelihood
strategies of the urban poor have to be different from those of their rural counter-
parts. Aspects of the economic, environmental, social and political context in
which poor people live are identified below.

The Economic Context

Urban areas can be engines of economic growth (Harris, 1992; UNCHS, 1996;
and see Chapter 2). They are the locations for complex networks of activities
essential to basic human functions of living and working, and operate by drawing
on the skills and labour of their populations (Mattingly, 19935). The actual and
perceived economic opportunities available in urban areas mean that they attract
migrants from rural areas or less developed urban areas in search of work and a
chance to improve their lives. The job opportunities available for the urban poor,
whether migrants or city grown, depend on their skills. While migrants tend to
be younger, more adventurous and more entrepreneurial than those who remain
in their home areas (Harris, 1992; Drakakis-Smith, 1995), the assets of some can
be no more than malnourished children and a variety of diseases.

Despite a generally more buoyant economy in urban, compared with rural
areas, there are often high levels of unemployment and underemployment. Many
urban poor people survive through undertaking a variety of activities which
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mainly take place in the informal sector. Even when they are fully employed, they
produce little towards their social well-being. The most vulnerable, and the least
secure or skilled, engage in a variety of marginal, often illegal or semi-legal
activities, such as begging, waste picking or prostitution.

Not all those working in the informal sector are poor, nor do all those
working in the formal sector avoid poverty. In many countries, such as Tanzania,
upper- and middle- as well as lower-level government employees can be poor or
on the borderline of poverty. In most cases their monthly salaries provide for only
a very small proportion, perhaps only a few days’ worth, of their monthly needs.
They therefore commonly undertake a variety of additional jobs and activities,
mostly in the informal sector, to supplement their incomes. Informal activities
generally provide the poor with low cash incomes and insecure conditions. Some
exceptions who have large incomes as a result of informal activities include loan
sharks, pimps and traders in drugs.

As indicated above, the urban economy depends on cash. Goods such as
water, food and housing have to be bought in the market whereas in rural
locations access to these resources, for many rural households, may not involve
cash purchases. This means that the urban poor need higher cash incomes than
most rural households in order to survive (Wratten, 19935; Satterthwaite, 1997).

The urban economy does not function in isolation. It is affected by national
and international policies (Douglass, 1998), as Pryke explains:

The “liberalisation of the global economy’ has become the domi-
nant force shaping urbanisation in developing countries. City
governments have little choice but to operate along the lines laid
down by the dominant rbythm of neo liberalism (Pryke, 1999,
p229).

Such global forces frequently have mixed impacts on poor households and in
particular on the condition of women (Katepa-Kalala, 1997; Beall and Kanji,
1999; Moser, 1998). Previously, under policies of modernization, formal employ-
ment increased as a result of growth in manufacturing industry and an ever
expanding public sector. However, since the 1980s, policies such as structural
adjustment have affected employment in many areas. Losses of formal manu-
facturing jobs in some countries and sectors, as well as ‘down-sizing’ of the public
sector, have resulted in large numbers losing their jobs. Some have become the
‘new poor’ and others are now on the borderline of poverty. Such men and
women look for jobs in other areas, such as the part-time service sector or the
informal sector (Potter and Lloyd-Evans, 1998; UNCHS, 1996).

Nigeria and Cuba provide good examples of the growing importance of
urban agriculture as a strategy for the urban poor to cope with the household
insecurity and malnutrition that have resulted from negative global economic
impacts. In Nigeria, the poor themselves, in response to their greatly reduced
purchasing power, arising from higher prices and reduced incomes following
economic structural adjustment, undertake urban agriculture on any ‘spare’ piece
of urban land (Ezedinma and Chukuezi, 1999). Cuba demonstrates how govern-
ment intervention can greatly improve the livelihoods of the poor. Here urban
agriculture is formalized by a government programme of self-provision gardens.
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These are provided either on private land or on state land which the gardeners
can use at no cost. It is estimated that Havana has over 26,000 self-provision
gardens (Moskow, 1999).

The Environmental Context

Poor urban men and women live in environmental conditions that are vastly
inferior to the urban middle classes who are located in areas served by basic
services such as piped water and sanitation systems. Poor households are forced,
because of their low incomes, to make a trade-off between the quality and
location of where they live. In order to live in a preferred location with access to
livelihood-generating assets at prices they can afford, they are obliged to live in
cheap, high density, environmentally poor locations. This means that they are
commonly concentrated on polluted land and/or physically dangerous sites which
are close to industrial facilities, toxic waste, solid-waste dumps, contaminated
watercourses, railway lines and roads, or on hillsides and river plains which are
susceptible to landslides and flooding. As a result they suffer from diseases, such
as typhoid, diarrhoeal diseases, cholera, malaria and intestinal worms, which are
associated with contaminated water and food, poor drainage and solid-waste
collection, proximity to toxic and hazardous wastes and exposure to air and
noise pollution.

The poor physical and environmental context which is the lot of the poor is
the result not only of rapid urbanization and industrialization and limited
resources, but critically of a lack of political will of urban and national govern-
ments and individuals to invest in much needed infrastructure. In her work on
India’s politics of sanitation, Chaplin (1999) argues that this lack of political
commitment is because:

... the middle class has been able to monopolise what basic urban
services, such as sanitation, the state has provided. The conse-
quence has been a lack of interest in sanitary reform and the exclu-
sion of large sections of Indian society from access to these basic
urban services (Chaplin, 1999, p145).

She develops her argument further by explaining that this is because the middle
classes now feel safe because they are protected by modern medicine and civil
engineering from the health risks associated with proximity to slum areas. As a
result, they, unlike the middle classes of 19th century Britain, do not pressurize
the public sector for improved sanitation services for urban areas as a whole. At
the same time, in most urban areas, the poor lack the power to influence water
and sanitation policy.

Whatever the reason for the appalling environmental conditions in which
poor people live, the situation is far from satisfactory when their health is
endangered and they are also obliged to devote time which could otherwise be
used for productive income-generating work to obtaining daily supplies of
potable water or fuel. Such activities may absorb the energies of several family
members (Douglass, 1998).
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The Social Context

Cities are more culturally diverse and are likely to be less safe and more socially
fragmented than rural areas, many of which are more homogeneous and socially
stable. Urban neighbourhoods contain a diversity of households which are often
fluid in their structure. This social diversity is likely to create tensions and the
need for different survival strategies from those practised in rural areas (Wratten,
1995; Rakodi, 1993; Moser, 1996). However, a key asset for both the urban and
the rural poor is social capital, which:

... refers to features of social organisation, such as trust, norms,
and networks that can improve the efficiency of society by facili-
tating co-ordinating actions. Further, like other forms of capital,
social capital is productive, making possible the achievement
of certain ends that would not be attainable in its absence. For
example, a group whose members manifest trustworthiness and
place extensive trust in one another will be able to accomplish
much more than a comparable group lacking trustworthiness and
trust (Coleman, cited in Putnam, 19935, p167).

As well as local social relations, social capital may also include the wider net-
works of social relations between poor and non-poor, including systems of
patronage — systems which are not always benign, as, for example, with the
Chinese Triads and the Russian Mafia.

Strong linkages based on kinship or other ties exist between urban and rural
households which may rely on each other for support in response to crises or
shocks, when social capital often transcends the city to include wider rural-urban
linkages (Tacoli, 1998).

It is widely acknowledged, not only by development professionals but by the
poor themselves, that social capital is a valuable and critical resource which
contributes to their well-being, especially during times of crisis and socio-
economic change (Moser, 1996; Dersham and Gzirishvili, 1998; Douglass, 1998).
There is evidence that the existence of informal social networks significantly
decreases the likelihood of poor men and women perceiving their household’s
food, economic or housing conditions as vulnerable (Moser, 1996; Dersham and
Gzirishvili, 1998).

It is difficult to identify the general characteristics of social capital in urban
areas, as the concept is rooted in relationships between specific individuals and
groups, and therefore is tied to specific locations. However, the various theo-
retical interpretations of urban poverty have clear implications for social capital.
One ongoing debate is concerned with whether the urban poor suffer from
conditions of social disintegration and community breakdown or whether they
rely on strong networks of solidarity between groups and individuals.

Today, urban poverty is still characterized in these dual terms. On the one
hand are ideas of urban blight, linking poverty to family break-up, drug use,
crime and social disintegration (which would be expected to undermine the social
capital of the poor), an idea often linked to studies of the ‘inner city’ in developed/
Northern countries (Wratten, 1995). As explained by Moser (1998, p4):
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Community and inter-household mechanisms of trust and collabor-
ation can be weakened by greater social and economic hetero-
geneity. This contrasts with the ‘moral economy’ of rural areas,
where the right to make claims on others, and the obligation to
transfer a good or service is embedded in the social and moral
fabric of communities.

On the other hand are those writers who point to the existence of strong com-
munity and household networks and the importance of ‘social capital’ as an asset
for the urban poor (Douglass, 1998; Dersham and Gzirishvili, 1998). The reason,
it is suggested, that some families in some contexts have been able to improve the
conditions of their lives has been traced to individual, household, social and
community networks of mutual support. While poor communities may have
internal solidarity they may be excluded from wider social networks. Simply by
living in informal settlements, communities may be excluded from neighbour-
hood opportunities and access to the services they need.

The Political Context

The urban poor are linked into structures of governance through their depend-
ence on or exclusion from the delivery of infrastructure and services by urban
institutions, as well as through the impact of meso- and macrolevel policies (Beall
and Kanji, 1999; Katepa-Kalala, 1997). As explained in a recent editorial,
municipal authorities have a significant impact on the livelihoods of the poor:

Urban poverty is much influenced by what city municipal govern-
ments do — or do not do; also by what they can or cannot do. This
is often forgotten — as discussions of poverty and the best means to
reduce poverty tend to concentrate on the role of national govern-
ment and international agencies. One reason why the role of local
government has been given so little attention has been the tendency
to view (and measure) poverty only in terms of inadequate income
or consumption. As an understanding of poverty widens — for
instance to include poor quality and/or insecure housing, inade-
quate services and lack of civil and political rights — so does the
greater current or potential role of local government to contribute
to poverty reduction (IIED, 2000, p3).

The same editorial highlights four matters of commonality and contrast in regard
to how 12 cities do or could address the needs of the poor. Two relate to con-
straints on the power of municipalities which limit how they can act. First, most
have very limited power, resources and capacity to raise revenues and many have
to refer decisions about local level investments to higher level authorities. Second,
complex political economies influence who secures land for housing, infrastruc-
ture and housing. The third relates to how municipalities, through undertaking
inappropriate anti-poverty policies and practices, can harm low-income groups
living in their jurisdiction. Finally, there is a wide range of political structures in
urban areas, some of which are more accountable and responsive to the needs of
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urban poor groups than others. The linkages between the poor and city
institutions are therefore problematic.

A number of analysts have highlighted the weaknesses of specific local
governments which are unable or, because of a lack of political pressure, fail to
address the needs of the poor and in some cases actively exclude and discriminate
against them. Bangalore, as shown by Benjamin (2000), provides an example of
such a ‘divided’ city where public policy treats the poor inequitably, resulting in
disparities between the rich and the poor.

In the light of the inability of the state to deliver, there has been a shift in
state—community relationships, with a renewed interest in decentralization,
democracy and citizen participation (Banuri, 1998). This is linked both to
democracy for its own sake and to state attempts to devolve responsibility to the
poor to pay for their own infrastructure and services. ‘Further . . . the rise of the
NGO movement in many countries has provided substitutes for government
action’ (Banuri, 1998, p2). Such civil society organizations can have a critical role
in urban areas in strengthening democracy, helping to secure inclusive develop-
ment strategies and directly reducing poverty. It should not be assumed, however,
that all civil society organizations play a positive role in urban poverty reduction;
some may have a neutral or even a negative impact (Mitlin, 1999; Douglass,
1998; Beall, 1997).

Whether the poor are actively involved in systems of city governance depends
on their legal status, which can be ambiguous. For example, as discussed earlier,
the high cost of shelter in cities means that poor households are frequently forced
to occupy marginal land illegally. As a result, they lack tenure rights and may be
excluded from the right to register and vote. Migrant workers also generally lack
formal registration or rights, even where they spend long periods residing in
cities. In China, for example, where migrant workers are estimated to represent
20 per cent of the population of many cities, they lack all formal rights to public
services and are excluded from governance decisions. While the tenure status of
many poor urban residents throughout the world has precluded their involve-
ment in urban governance, the situation is better in some places than others.
Changes in ethos and policy approaches have meant that some previously excluded
groups now have a voice in the decision-making process. Two countries where
this is the case are the Philippines and Brazil. In the former ‘squatters’, or informal
occupants, are increasingly integrated into systems of political decision-making,
as in the barangay system in the Philippines (Meikle and Walker, 1999), while in
Porto Alegre in Brazil the poor are included in the innovative participatory
budgeting process which is taking place in that city (Abers, 1998).

THE URBAN CONTEXT AND ASSETS

Entitlements or rights to access assets which households can then manage and
thus transform into an income, food or other basic necessities to secure a liveli-
hood are determined by contextual factors. An understanding of this relationship
is essential if interventions are to reduce successfully the vulnerability and
strengthen the livelihoods of poor men and women. The urban setting results in
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a different emphasis for each type of livelihood asset identified by Carney (1998).
Thus, for example, natural capital is generally of less significance in an urban
setting and financial capital is more significant. Moreover, if there is to be a
complete understanding of the significance of each type of asset, it is necessary
to distinguish between assets that are significant because they are relatively
available — and thus figure largely in the asset portfolios of poor households (for
example, common property resources such as rivers or dump sites) — and assets
that are significant because they are ascribed particular importance or value by
men and women pursuing livelihood strategies and who may therefore make an
extra effort to invest in them or seek them out (perhaps credit, education or
information, for example).

Many of the specific assets that could be expected to fall under the headings
of ‘physical capital’ or ‘economic and social infrastructure’ (for example, sewer-
age, schools, transport infrastructure, banking systems) are not owned by the
men and women who use them as livelihood assets. This highlights the fact that
the existence of assets alone is not sufficient to promote livelihoods — what is key
is their accessibility. This is determined by the entitlements that men and women
are able to command, which largely relate to contextual factors (the institutional
structures and processes that determine people’s legal, social and economic
rights).! This distinction occasionally leads to confusion about what constitutes
an asset and what is a contextual factor determining access to an asset. For
example, the existence of schools is irrelevant to people who are unable to use
them due to economic or legal factors.

Capabilities, such as health, knowledge and skills, are assets in the most
direct form — ‘human capital’ attributes owned by the individual to whom they
apply. However, the ability to build them up depends on access to social and
economic infrastructure, which in turn depends on physical distance from, basic
information about, rights of access to and the ability to meet the costs of the
services concerned. Again access is the key. The services and facilities themselves
belong individually or collectively to or are provided by others.

Chambers’ (1997) distinction between tangible and intangible assets helps to
clarify this by distinguishing between material assets that households may own
or control and factors which enable them to access resources as assets in them-
selves. Some examples of assets and their links with urban contextual factors are
given in Box 3.1.

THE URBAN CONTEXT, VULNERABILITY AND
TRANSFORMATION

Vulnerability, as explained in Chapter 1, refers to the susceptibility of individuals,
households or communities to sudden shocks or longer-term stresses imposed by
changing economic, environmental, social or political contexts. Analysing the
nature of vulnerability involves analysing not only the responses to external
shocks or threats to household welfare, but also the resilience of households in
terms of their ability to recover from any negative impacts and the speed of that
recovery (Moser, 1998; Carney, 1998). Because assets act as a buffer against
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vulnerability, resilience is closely linked to access to and control over assets. Thus
a family employing diversified livelihood strategies and with a number of workers
is less vulnerable to, and will recover more quickly from, a household member
losing a job than a household with only one breadwinner.

It is now generally accepted that understanding the vulnerability of the poor
and the ways that they cope with it is essential for well-informed policy and
action (Carney, 1998; Moser, 1996, 1998; Dersham and Gzirishvili, 1998;
Watkins, 19935). There is ample evidence to show that many past interventions
have contributed to increasing the vulnerability of already vulnerable livelihoods.
Internationally conceived and nationally implemented structural adjustment
programmes (SAPs), which had adverse impacts on the poor in the pursuit of
macroeconomic objectives and locally determined and executed evictions of
informal communities, are examples.

SAPs have increased the vulnerability of many poor urban households,
through the loss of secure public sector employment, the removal of state subsi-
dies on basic goods and services, and the effects of free market policies on
employment. Whether or not these processes have adversely affected the poor
depends on how successful state welfare and employment systems were in reach-
ing the poor in the first place. In India, for example, there is evidence that only
a small proportion of the funds devoted to poverty reduction programmes ever
reaches the poor — meaning that reforms have had more of an effect on the middle
classes than on the poor (Harris et al, 1993). However, because the loss of public
subsidies may affect the conditions of the poor, more socially sensitive approaches
to structural adjustment have been introduced since the late 1980s in an attempt
to diminish the impact of subsidy reductions on the poor. This is to be achieved
by targeting instead of completely removing public subsidies and transfers, an
approach that has been successful in some countries (Mehrotra and Jolly, 1997).

The eviction of informal communities, as explained by Audefroy (1994), can
have wider ranging livelihood impacts than just the loss of housing. In the course
of being moved to other locations, evicted households may also lose access to key
markets or livelihood resources, and the disruption of whole communities poses
significant threats to social networks and capital.

This chapter has shown that the existing context of urban areas, which
incorporates ‘the structures (organizations, from layers of government through
to the private sector in all its guises) and processes (policies, laws, rules of the
game and incentives) which define people’s livelihood options’ (Carney, 1998,
p8), means that poor men and women are susceptible to a wide range of stresses
and shocks. The specific nature of these and the assets available to cope with
them vary from location to location. However, it is clear that lack of legal status,
a poor living environment and dependence on the cash economy for basic goods
and services are at the root of, and contribute to, the insecurity of the livelihoods
of the urban poor. It makes sense therefore to focus transforming activities on:

e Ensuring that the poor have recognized and acknowledged rights to assets and
the opportunity to access assets, including the right to participate in the
governance of the communities in which they live.

e The establishment of healthy living environments, with appropriate infra-
structure and services.
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e Facilitating access to the support mechanisms (financial and social) and
education and training which protect poor residents from the worst excesses
of the market and enable them to participate fully in the local economy.

Box 3.1 Assets ComMONLY USED BY THE URBAN POOR

Financial

Savings Income derived from the sale of their labour, pensions and
remittances from outside the household supply cash flows.
When there is a surplus, some of this flow may be saved as
financial capital or converted into some other asset, such as
jewellery, which can be sold or pawned at a later date (Chambers,
1997; UNCHS, 1996). Mechanisms to facilitate saving can help
in dealing with stresses and shocks and building up financial
assets.

Access to Affordable credit is important for enterprise development,

credit purchasing shelter or funding some forms of infrastructure. It is
also helpful in day-to-day financial management. Until the estab-
lishment of the Grameen Bank and other such formal micro-
credit institutions, the poor tended only to have access to small
community/cooperative credit funds (ROSCAs). The Gamiaya,
which is found in Egypt, where each household contributes a
standard amount each week and has access to all or part of the
fund in times of need, is an example. Such funds were not often
intended for funding enterprises or purchasing shelter.

Human
Labour The capacity to work is the main capital of the urban poor.

Health As the sale of labour is important in the context of urban econo-
mies, health is vital in determining the quality of the labour of
the poor.

Education and Likewise, accessibility to education and training provides the
other skills opportunity for poor men and women to improve the value of
their human capital.

Natural Natural capital is less significant in cities. Nevertheless the
widespread practice of urban agriculture (Rakodi, 1993) means
that for some urban residents, land is an important asset. As
urban agriculture is often practised on marginal or illegally
occupied land, it is frequently vulnerable to environmental
contamination or the threat of eviction. In addition, while natural
resources and/or common property resources (such as rivers or
forests) are generally less significant assets for poor urban
residents, some natural resources are used in urban settings.
Rivers in particular may be used as a source of water for wash-
ing and even drinking, and for livelihood activities, such as
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fishing or poultry rearing (DFID, 1998). In addition, the health
impacts of the environment have an indirect impact on human
capital — clean, safe local environments may therefore be con-
sidered an asset.

Physical

Housing Housing is often one of the most important assets for the urban
poor as it is used for both productive (renting rooms, using the
space as a workshop area) and reproductive purposes in
addition to shelter (Moser, 1998).

Livestock Livestock is generally less important in cities. Nevertheless,
many urban residents undertake livestock rearing for the pot or
for sale. Even downtown residents may rear small animals such
as chickens or rabbits in crowded living spaces (Rakodi, 1997).

Economic Access to education and health facilities provides the oppor

and social tunity for poor households to improve their own "human

infrastructure  capital’ and is often the justification for much rural-urban
migration.

Production Equipment, such as machinery, utensils for preparing cooked

equipment food for sale and motorized or non-motorized vehicles, is vital
to many household enterprises.

Social

Social support The network of support and reciprocity that may exist within

mechanisms  and between households and within communities and on
which people can call may provide poor households with access
to, for example, loans, child care, food and accommodation
(Moser, 1998; Dersham and Gzirishvili, 1998).

Information A key aspect of social networks is access to information about
opportunities and problems — one important area is information
about casual labour markets and other opportunities.

Source: Developed from Meikle et al, 1999

The positive policy approaches of some local authorities show that such trans-
formations are possible through innovative governance of urban areas. This
implies governance which encourages the partnership and participation of all,
including the poor, who themselves, through participating in the decision-making
process associated with identifying their priorities and the ways in which these
can be addressed, are empowered to influence their own conditions. Table 3.1
summarizes some of the vulnerabilities that are common among the urban poor
and provides examples of active transforming interventions that might improve
the situation.
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NOTE

1 Entitlements are defined as a ‘bundle of commodities over which a person can
establish command’ (Dreze and Sen cited in Meikle and Walker, 1998). Furthermore,
entitlements may include access to social services, such as education and health, and
earnings from labour (Meikle and Walker, 1998)
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Chapter 4

Seeking an Understanding of
Poverty that Recognizes
Rural-Urban Differences and
Rural-Urban Linkages

David Satterthwaite and Cecilia Tacoli

INTRODUCTION

Recent conceptualizations of livelihoods have proposed frameworks that seek to
reflect the diversity and complexity of ways in which different groups make a
living. They also highlight how policies must build on the existing strengths of
people’s livelihood strategies in order to expand their options and choices
(Bebbington, 1999; Carney, 1998; Scoones, 1998). These frameworks have been
developed from a rural perspective, and while they are sufficiently broad to
incorporate non-natural resource-based livelihood strategies — for example,
income diversification and rural-urban linkages (Ellis, 1998; Tacoli, 1998), as
well as some variations in the nature of the vulnerability context — their usefulness
in urban contexts still has to be tested. In particular, it is the frameworks’ ability
to account for the specific characteristics of the livelihood strategies of the poorer
or more vulnerable urban groups and to recognize the non-livelihood related
aspects of deprivation in urban areas that needs to be explored. With this in mind,
this chapter discusses commonalities and differences between rural poverty and
urban poverty, and their implications for policy interventions. The underlying
argument is that, while the often neglected sectoral and spatial linkages and
interdependencies between urban centres and countryside are often critical both
for local economic development and for the livelihood strategies of poor (and
non-poor) groups, there are also crucial differences in the urban and rural
vulnerability contexts which require careful understanding and consideration.

Developing a livelihoods framework for urban areas is also complicated by
diversity in urban contexts, not only between different urban centres but also
between different locations within urban centres (especially larger ones). For
instance, in any major city there are many differences between the various
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housing submarkets used by low-income groups in terms of the quality of hous-
ing, the quality and availability of basic infrastructure and services, the level of
insecurity (including the risk of eviction), the nature of social capital and the
accessibility of different income-generation opportunities. So, to understand
poverty and the best means to address it, we need to understand how local
contexts influence poverty and what changes in local contexts can reduce it. The
differences between rural and urban areas is one useful way to emphasize impor-
tant differences in local contexts, but the diversity among different urban areas
(and different rural areas) and the many linkages between rural and urban areas
make the dividing lines between rural and urban contexts imprecise.

The chapter first stresses the importance of agriculture for the economy of
many urban centres, and the extent to which many urban and rural dwellers rely
on access to a variety of urban and rural assets for their livelihoods. It then
highlights the differences in rural and urban contexts of relevance to poverty
reduction, while recognizing the limitations of the distinction. It then relates
differences and commonalities between rural and urban areas to livelihoods
frameworks, with a particular interest in locations that are the interface between
rural and urban areas, and considers how governments and international agen-
cies can respond more effectively to rural-urban differences and rural-urban
linkages.

THE IMPORTANCE OF AGRICULTURE FOR THE ECONOMY
OF MANY URBAN AREAS

Reviews of urban change within nations or subnational regions often highlight
how many of the fastest growing urban centres are within areas with the most
rapid increase in the value of agricultural production (Hardoy and Satterthwaite
(eds) 1986; Blitzer et al, 1988; UNCHS, 1996; Afsar, 2000). Many successful
cities that now have large industrial, commercial and service economies initially
developed on the basis of prosperous agriculture nearby. An analysis of urban
change in Bangladesh during the 1980s found that many of the most rapidly
growing urban centres were serving areas with rapidly growing rural economies
(Afsar, 2000). In the Upper Valley of Rio Negro in Argentina, economic growth
and urbanization were driven by the growing of fruit and high-value vegetables
and the many forward and backward linkages generated by the growing, harvest-
ing, collecting, storing and processing of these (Manzanal and Vapnarsky, 1986).

Important factors influencing the extent to which agriculture supports
prosperous local urban centres include the value per hectare of the crops (the
higher the value, the more local urban development); the potential for local value
added activities (and the scale of forward and backward multiplier linkages); and
the land-owning structure (the greatest stimulus to local urban development
generally being if there are a large number of prosperous, relatively small farms
growing high-value crops).

Other factors also need to be taken into account. These include the market
or institutional arrangements for supplying farmers with inputs (and capital) and
for collecting, processing and marketing their outputs. For example, small
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farmers around Paraguay’s capital Asuncion are unable to benefit from their
proximity to urban markets as lack of access to credit and low incomes prevents
them from investing in high-value cash crops or intensifying their production
(Zoomers and Kleinpenning, 1996). Commercial crops almost always demand
greater outlays on inputs and even on additional labour than traditional subsist-
ence crops and so are beyond the possibilities of low-income farmers. In many
countries, markets tend to be dominated by large local merchants who control
access to transport and marketplaces and, in many instances, to capital, credit
and information, thereby diminishing the incomes of cultivators and often
steering much of the value of agricultural production out of the locality (Tacoli,
1998).

There is little evidence of governments recognizing the potential for prosper-
ous agriculture to support urban development. Many booming agricultural
towns and cities have been starved of the funds needed to support their economic
expansion and to serve the needs of their rapidly growing populations. In some
instances, agricultural policies have prevented or discouraged rural producers
from diversifying production and trapped them in low-profit crops with few
forward and backward linkages, as in many Asian nations where the national
policy aimed to ensure that rice production could feed urban populations.
Comprehensive rural-urban development frameworks and regional spatial
planning in the 1970s and 1980s generally concentrated on trying to expand
industrial production in smaller urban centres and often failed to identify and
support the potential comparative advantage of each locality. However, this
failure to support prosperous agriculture that could in turn underpin urban
development is also related to political constraints — for instance, inequitable
land-owning structures, limited possibilities for farmers to move to higher value
crops and pricing, and marketing structures that keep down rural incomes. While
many of these reflect constraints at the national level, the growing internationali-
zation of trade and production is an increasingly important dimension which
affects local economies through the rise of international agro-industry and the
resulting marginalization of small farmers (Bryceson et al, 2000).

HoUSEHOLD LIVELIHOOD STRATEGIES ALONG THE
RURAL-URBAN CONTINUUM

Many rural and urban residents rely on a combination of both rural- and urban-
based assets or income sources, and access to these is often essential for the
survival strategies of poorer households as well as for the accumulation strategies
of better-off groups. For example, urban demand (and markets) can be critical
for rural producers, while at the same time many urban enterprises rely on
rural consumers. Small and intermediate urban centres are often linked to the
surrounding rural settlements by complex two-way interactions which include
trade, employment and the provision of services such as hospitals and secondary
education (Kamete, 1998). People may move between rural and urban areas
following employment opportunities, often on a temporary basis — for example,
in Colombia coffee farms provide seasonal work for low-income urban residents
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who combine it with informal sector activities in the cities during the rest of
the year (Hataya, 1992). It is now widely acknowledged that access to non-
agricultural employment is increasingly important for rural populations and that
in many cases diversification of income sources is an effective survival strategy
for vulnerable groups with limited access to assets (Ellis, 1998). Some studies
have shown that it is generally farmers with very small holdings who have the
greatest reliance on off-farm income.

For rural populations, migration is an important way to increase or diversify
income and/or to ensure access to assets. In many cases, movement is temporary
and seasonal and complements farm employment. In other instances, one or
several members of the household migrate for longer periods of time but maintain
strong links with relatives in their home areas. These two-way linkages may
include sending remittances from urban to rural areas, but also sending food
from rural to urban areas. In addition, investing in property such as housing, land
or cattle in the home area is often an important element of a migrant’s livelihood
strategy, and relatives and kin are those most likely to take care of these assets in
the migrant’s absence (Afsar, 1999; Kriiger, 1998; Smit, 1998). Rural-based
relatives may also perform the crucial role of bringing up the children of migrants
for whom workloads and living conditions in urban centres can make child care
problematic, while urban-based relatives often provide critical support to new
migrants. However, linkages between migrants and non-migrants are not always
strong, especially where migrants have limited or no access to rural assets such
as natural capital, especially land (because of their gender, income, ethnicity, or
religious and/or political affiliation), and as a result have little reason to maintain
links or invest in their home areas. Nevertheless, there is ample evidence to show
that in many circumstances multispatial households are able to secure access to
a range of assets encompassing both rural and urban locations, which in turn can
provide safety-nets or opportunities for cross-sectoral investment.

Strong rural-urban links at household level mean that increased poverty in
rural areas often impacts negatively on urban areas and vice versa. It is assumed
that falling crop prices or declining rural production mean a sharp rise only in
rural poverty, but these also mean a falling demand for the goods and services
provided by many urban enterprises to rural enterprises or households. An
increase in urban poverty also implies that there are fewer job opportunities in
urban areas for rural dwellers, reduced remittance flows from urban to rural
areas, less urban demand for rural products and possibly more urban to rural
migration, which could increase dependency burdens in rural areas.

Policies which affect the viability and effectiveness of livelihoods that straddle
the rural-urban divide can be divided into at least two broad categories. On the
one hand, national and local level policies tend to neglect the importance of
migrants’ remittances and investment in their home areas. For example, non-
residents may not benefit from services, housing loans and relief measures for loss
of property in rural areas, even if they consider these as home and their invest-
ment benefits the whole settlement. On the other hand, macrolevel economic
reform often does not take into account the fact that policies rarely affect only
one sector of the economy. Moreover, global liberalization of trade and produc-
tion is at the root of significant changes in patterns of agricultural production,
industrialization and internal and international labour migration. These changes
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bring new sets of constraints but also potential opportunities and are reflected in
the increasing complexity of livelihood strategies which are tending in many
places to include a wider range of spatially separated assets and a growing
diversity in the form, direction and composition of population movements. The
key issue for governance is to ensure that the asset bases of both urban and rural
dwellers are protected, and that they are able to influence the setting of policies
and the allocation of public resources.

RECOGNIZING THE DIFFERENCES BETWEEN RURAL AND
URBAN CONTEXTS

While appreciating the multiple connections between many rural and urban
areas, we also need to recognize the differences between them. One of the most
important, in regard to poverty, is the difference in the level of income needed to
avoid poverty. The methods used by most governments and international agen-
cies to define the income level needed to avoid poverty do not recognize just how
expensive essential non-food items are for many poorer groups in many cities.

Many works on poverty assume that the income level needed to avoid
poverty is the same in rural and urban areas. Many governments explicitly or
implicitly assume this to be the case as they set a single income-based or con-
sumption poverty line to cover both rural and urban households. The World
Development Report 2000/2001 also makes this assumption, as it estimates the
scale of poverty globally based on a US$1 a day poverty line (World Bank, 2000).
National or international income poverty lines are generally based on estimates
of the cost of an ‘adequate’ diet with some minor additional amount added for
non-food expenditures (for instance, a 15-30 per cent upward adjustment from
the cost of a food basket based on what is considered to constitute an adequate
diet).

However, studies of the expenditures of low-income urban households show
that many face particularly high costs for non-food items, typically on water
from vendors, sanitation from pay-as-you-use facilities, healthcare and medicines
(especially where there are no government or non-profit services), housing rent
or the cost of land and self-build, schools (especially where government provision
is poor) and public transport (especially where peripheral/distant locations are
chosen because the land is cheaper and/or households have more chance of
developing their own homes without fear of eviction). Of course, considerable
care is needed in drawing on this evidence because it usually shows not the
income needed to avoid poverty but the high cost of inadequate provision. A low-
income family that is paying 20 per cent of its income to rent a tiny room with
no piped water supply and no sanitation facility and another 10 per cent on water
purchased from a vendor (but at prices that are too high to allow the purchase
of sufficient to meet its household needs), is not avoiding deprivation by spending
30 per cent of its income on these necessities. It might need to spend the equiva-
lent of 60 per cent or more of its income to get adequate quality accommodation
with adequate provision for water and sanitation. The link between the extent of
deprivation faced by low-income households and the quality of government is
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obvious, since with efficient infrastructure and service provision the income
needed to avoid poverty is much reduced. Where there is competent, effective
government, poorer urban groups will benefit from better infrastructure and
services because of the economies of scale and proximity that urban areas
provide. But where urban governments are ineffective and unrepresentative,
urban living conditions for poorer groups may be as bad or worse than rural
conditions.

One of the great unknowns is how much the level of income needed by a
household to avoid poverty varies from place to place. Many (or most?) urban
households need a higher cash income than many (or most?) rural households
for:

® Public transport for getting to and from work and essential services; various
studies of urban poor communities show public transport costs representing
a significant part of total household expenditure, especially for poorer groups
living on city peripheries because only here could they find land sites on which
to build housing.

*  Schools, where school fees and associated costs, including getting to and from
school, are higher than in rural areas. Even if schools are free, there may be
other costs, such as the cost of uniforms or examination fees, which make it
expensive for poor urban households to keep their children at school (see, for
example, Kanji, 1995).

® Housing for rent or, if living in a self-built house, because access to a land site
for the house and building materials is more expensive. Many tenant house-
holds spend more than a third of their income on rent. Households who rent
rooms or who live in illegal settlements may also be paying particularly high
prices for water and other services.

® Access to water, and in some instances to sanitation and rubbish collection.
For many urban households, the payments made to water vendors represent
a major item of household expenditure — often 10 per cent and sometimes 20
per cent of household income — with particular case studies showing even
higher proportions (see, for instance, Cairncross, 1990). Many urban house-
holds also have to pay for rubbish collection and for access to latrines. There
is a growing literature showing the extent to which large sections of the
population in many cities have no sanitation facility at all in their home, and
public or communal provision is so poor or so expensive that they resort to
defecation outside, or what is termed in the Philippines as ‘wrap and throw’
(this literature is summarized in Hardoy et al, 2001).

® Food, as food is more expensive, especially for urban households who have
no possibility of growing any food and/or raising livestock.

® Healthcare, if this is more expensive in urban areas or no public or NGO
provision is available and private services have to be purchased. A study in a
‘slum’ area in Khulna, Bangladesh, highlighted the very large economic
burden caused by poor health associated with poor quality housing, and how
the economic cost in terms of income lost from days off work and from
medical expenses was greater than the cost of improving the infrastructure to
eliminate the health problems (Pryer, 1993).
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®  Child care, where all adult household members have to find income-earning
opportunities and child care is needed but there are no low-cost or no-cost
solutions, although often this difficulty is solved through reciprocity at
community level or leaving older siblings in charge.

® Payments to community-based organizations (CBOs), or for bribes to police,
or fines when arrested for illegal street vending.

One reason for the underestimation of the income needed for non-food items
when setting a poverty line may be the inappropriate transfers of experience from
high-income countries. Methodologies for setting income-based poverty lines
which link the income to the cost of food were often developed in countries where
healthcare and education were free and available to all, where virtually all
housing had provision for water, sanitation and drainage, and where there were
separate social programmes to allow people below the poverty line access to
shelter. In such situations, it is more valid to link poverty lines with the cost of
food, since access to adequate quality housing, healthcare and education are
either free or guaranteed through other measures.

There may also be many rural contexts where households face particularly
high costs. Income-based poverty lines may also need to be adjusted regionally
if they are to reflect the income level that is needed to avoid poverty. Much rural
deprivation may also be linked more to the unavailability of services than to the
lack of income. There are also many aspects of deprivation in both rural and
urban areas that are not linked to income levels, including limited or no right to
make demands within the political system or to get a fair response, and discrimin-
ation in (among other things) labour markets and access to services and justice.
Higher incomes do not necessarily guarantee access to basic services, including
good quality education, healthcare, emergency services and protection from
crime and violence.

There are also important differences between most rural and most urban
areas in:

e The mix of assets that best serves poor households in reducing their vulnera-
bility to shocks and stresses — for instance, the economic role of housing as a
production base is important for many low-income urban households (see, for
instance, Kellett and Tipple, 2000). Housing also provides a location within
reach of income-earning opportunities or an income-generating asset in the
form of rooms that can be rented out.

e The constraints on low-income households’ ability to acquire the kinds of
assets that reduce their vulnerability to economic (or health) stresses and
shocks.

e The environmental health risks that low-income households face. Large
populations, highly concentrated in urban areas with a lack of provision for
water, sanitation, drainage and with high risks of accidental fires, produce
some of the world’s most life-threatening settlements (Cairncross et al, 1990;
WHO, 1992).

® The factors that explain the exclusion of low-income households from the
infrastructure and services that are essential for health and development. For
many rural dwellers, the problem is their physical distance from schools,
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health centres, emergency services, courts, banks, politicians and institutions
to enforce the rule of law, and the inconvenience and high cost of transport.
For large sections of the urban population, it is not distance but exclusion for
economic, social or political reasons. A squatter household living 200 metres
from a hospital, secondary school or bank, or 50 metres from a water mains
or sewer can be as effectively excluded from these as a rural dweller living 20
miles away from such a facility (although the squatter household may have
the advantage of being able to tap illegally into a water main). Proximity does
not imply access.

e The extent and nature of the influence of ‘good’ or ‘bad’ governance on
poverty. Amis (1999) suggests that one of the most important aspects of a pro-
poor urban policy is to stop urban governments inhibiting or destroying the
livelihoods and homes of poorer groups. One characteristic of urban areas is
the multiplicity of laws, norms, rules and regulations on land use, enterprises,
buildings and products. Many of these deem illegal most of the ways in which
urban poor groups find and build their homes and develop their livelihoods
(Hardoy and Satterthwaite, 1989). As a result, bureaucratic rules and regula-
tions, and formal and informal institutional structures generally have more
influence in urban areas on access to employment, land and basic services.
They also have a larger potential impact on poorer groups if misapplied, for
example, large-scale evictions, harassment of hawkers, access to resources
through exploitative patron—client relationships, and contravention of civil
and political rights or corruption.

These and many other key differences between rural and urban contexts are not
recognized in much of the literature on poverty. For instance, they are hardly
discussed at all in the World Development Report 2000/2001 which focuses on
poverty (World Bank, 2000).

THE IMPRECISION IN RURAL-URBAN DISTINCTIONS

Having stressed how much rural and urban contexts differ, and how much this
affects the nature of poverty and the best means of addressing it, we have to
recognize how fuzzy the lines are between rural and urban, not only because of
the rural-urban flows and interdependencies noted earlier but also because of
imprecise distinctions. Three examples of this are: the imprecision in urban
definitions; the number of urban dwellers who work in agriculture; and the
similarities in poorer groups’ exposure to environmental hazards in rural and
urban settings.

The criteria used by governments to define urban populations are not very
successful at separating settlements with urban characteristics from those with
non-urban characteristics. If the two most important urban characteristics are
taken to be a concentration of non-agricultural production (and, by implication,
an economically active population that makes a living from secondary or tertiary
activities) and a sufficiently large, high-density concentration of people to
warrant different kinds of infrastructure and service provision than more scat-
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tered and lower density rural settlement patterns, then urban definitions generally
do not succeed in separating these. Most discussions of rural-urban differences
seem oblivious of the lack of precision in such definitions. Virtually all ignore the
fact that the large differences in the ways that governments define urban areas
compromise the validity of international comparisons of rural-urban gaps. For
instance, it is not comparing like with like if we compare the level of urbanization
(the percentage of population in urban centres) of a nation which defines urban
centres as all settlements with 20,000 or more inhabitants, with another that
defines urban centres as all settlements with more than 1000 inhabitants.

The importance of agriculture for the livelihoods of urban dwellers is difficult
to gauge because of the lack of data. Most data on urban occupational structures
come from censuses and it is often difficult to get census data on particular cities
or these are only published many years after the census was taken. Statistics on
urban occupational structures are also unlikely to include most of those who
engage in urban agriculture, especially those working part time or outside their
work hours, or not registered as working in agriculture. Employment surveys or
census forms often require that each person is registered as working in one
occupation (Smit et al, 1996).

Although there are significant differences between rural and urban areas in
the environmental health context, there are also important commonalities,
perhaps most especially in the environmental hazards faced by many low-income
groups in urban and rural areas. For instance:

e No water supply fully protected from contamination (especially from faecal
matter).

e Difficult access to sufficient water (although for many rural dwellers, this is
because of distance, while for many urban dwellers it is more likely to be
because of long queues at standpipes and irregular supplies).

¢ Inadequate provision for latrines.

* High levels of overcrowding within homes made of flammable materials and
with high risks of accidental fires linked to the use of open fires, kerosene
stoves or lights, or candles.

* High levels of indoor air pollution linked to the use of smoky fuels and open
fires, or smoky stoves.

DIFFERENCES AND COMMONALITIES IN LIVELIHOODS
FRAMEWORKS

The differences between (most) rural and (most) urban contexts and the extent
to which local contexts influence the scale and nature of poverty (and the most
effective means of reducing it) caution against any attempt to develop a single
‘sustainable livelihoods framework’ of relevance to both rural and urban areas.
It is worth remembering that the sustainable livelihoods framework developed by
Chambers and Conway, on which much of the new thinking about poverty
draws, was developed in large part to emphasize the diversity of local contexts
(see Chambers and Conway, 1992). Chambers’ and Conway’s work explicitly
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focused on rural areas to challenge inaccurate assumptions about rural poverty.
It was developed primarily to widen an understanding of the needs of those who
obtain their living from agriculture and livestock, and its stress on sustainability
was in part because of the dependence of most poor rural dwellers on natural
capital, so soils, forests and freshwater systems need to be exploited in a sustain-
able manner (and poor dwellers’ access to them also sustained). This cautions
against assuming that the framework developed for rural livelihoods can be
transferred to urban contexts where a much smaller proportion of poor groups
depend for their livelihoods on access to natural capital. In regard to much urban
poverty, there are also limits on what external agencies can do to improve
livelihoods for the poor, as agencies have limited powers to change the structural
constraints on people’s ability to develop better remunerated livelihoods. How-
ever, in contrast to most rural areas, there are more possibilities of reducing other
aspects of deprivation (including access to justice, law and order, and basic
affordable services). A concentration on ‘livelihoods’, moreover, can miss other
key aspects of deprivation, including those that are particularly relevant for many
urban households.

Another reason for caution is the extent to which attempts to generalize
about sustainable livelihoods frameworks (so they have validity for both rural
and urban areas) fail to draw on urban analysis. For instance, there is a rich and
varied urban literature stretching back several decades which highlights such
sustainable livelihoods issues as: the diversity of livelihood sources for poorer
groups (including the importance of self-production for many); the many kinds
of shocks or stresses from which they are at risk; the importance of assets for
reducing vulnerability (and the role of social relations in this); and the importance
of better governance (and of more accountable and democratic government) for
giving poor groups more protection (for instance, of their civil and political
rights) and more influence on policy and resource allocations. A recent paper that
compared the sustainable livelihoods approaches of different agencies claimed
that one important characteristic of this framework was that it helped to bridge
the gap between macropolicies and microrealities, and to guard against anti-
poverty endeavours being conceived and implemented from the national level
(Carney et al, 2000). It also suggested that little attention had been given to the
manner in which (or where) people live and the resources (assets) used for
pursuing livelihoods. While this commentary may be valid for work in rural
areas, it has less validity for urban areas, as can be seen in the large and well-
established literature on both these themes.

However, the sustainable livelihoods framework has certain key concepts
that are valuable for a better understanding of urban poverty (and how to reduce
it) if considered within an understanding of each urban area’s local context. The
stress on more participatory models of engagement between ‘the poor’ and
external agencies and the stress on supporting capabilities (and improving health
and education) obviously has universal validity. The importance for most poor
households of a stronger asset base both for higher incomes and for reducing
vulnerability to shocks and stresses is valid for both rural and urban areas,
although the assets that are most useful for poorer groups will vary from context
to context. Similarly, the need for an understanding of the causes of vulnerability
and the measures to reduce it has universal validity, although the measures that
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most effectively reduce vulnerability will generally differ (both between rural and
urban areas and within different urban areas and different rural areas). Good
governance will be important for rural and urban areas, although differences
exist in the ways in which policies, institutions and governance influence poverty.
As noted earlier, many urban poor groups are particularly vulnerable to ‘bad’
governance.

COMBINING AN UNDERSTANDING OF RURAL-URBAN
CONNECTIONS AND DISTINCTIONS

Thus, we need to evolve an understanding of poverty that:

e encompasses both rural and urban populations and the interconnections
between them;

e acknowledges that where people live and work and other aspects of their local
context influence the scale and nature of deprivation; and

e recognizes that there are typical urban and rural characteristics that cause or
influence poverty, although care is needed in making generalizations because
of great diversity between different urban and rural locations.

Table 4.1 illustrates this. It emphasizes some of the most ‘rural’ characteristics in
the column on the left and some of the most ‘urban’ characteristics in the column
on the right. But these should be regarded as two ends of a continuum, with most
urban and rural areas falling somewhere between these extremes. Earlier sections
highlighted the importance of non-farm income sources for many rural house-
holds (including remittances from family members working in urban areas) and
the importance of agriculture and/or of rural links for many urban households.
For all the other contrasts between rural and urban highlighted in Table 4.1, there
are many exceptions. It is also useful to see in the middle of the continuum
between extreme rural characteristics and extreme urban characteristics a rural—
urban interface in which there are complex mixes of characteristics. For instance,
many of the areas around prosperous cities or on corridors linking cities have a
multiplicity of non-farm enterprises and a considerable proportion of the econ-
omically active population that commutes daily to the city or finds work season-
ally or temporarily in urban areas. Many rural areas also have tourist industries
that have fundamentally changed employment structures and income sources.

THE RURAL-URBAN INTERFACE AROUND CITIES'

Cities generally transform large rural areas around them — for instance, as a result
of growing demand for:

e Land for non-agricultural uses (including housing and industries that seek to
avoid environmental regulations or need large sites).
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Table 4.1 The rural-urban continuum

Rural

Urban

Livelihoods drawn from crop cultivation,
livestock, forestry or fishing (that is, the
key for a livelihood is access to natural
capital)

Access to land for housing and building
materials not generally a problem

More distant from government
as regulator and provider of services

Access to infrastructure and services
limited (largely because of remoteness,
low population density and limited
capacity to pay)

Less opportunities for earning cash,
more for self-provisioning. Greater
reliance on favourable weather
conditions

Access to natural capital as the key
asset and basis for livelihoods

But also
Urban characteristics in rural locations
(for example, prosperous tourist areas,

mining areas, areas with high-value crops
and many local multiplier links, rural areas

with diverse non-agricultural production
and strong links to cities)

Livelihoods drawn from non-agricultural
labour markets, making/selling goods or
services

Access to land for housing very
difficult; housing and land markets
highly commercialized

Vulnerable to ‘bad’ governance at the
local level because of reliance on
publicly provided services and
restrictive regulation.

Access to infrastructure and services
difficult for low-income groups because
of high prices, illegal nature of their
homes (for many) and poor governance

Greater reliance on cash for access to
food, water, sanitation, garbage
disposal, transport to work

Greater reliance on the house as an
economic resource (space for
production, access to income-earning
opportunities; asset and income-earner
for owners, including de facto owners)

Rural characteristics in urban locations
(for example, urban agriculture, ‘village'
enclaves, access to land for housing

through non-monetary traditional forms)

e Land for sport, recreation and tourism (which may expand and diversify
employment in many towns and rural areas close to large cities).

e Water for urban uses (often competing with or pre-empting sources previously
used by rural enterprises or households).

® More diverse and often higher value foodstuffs (although many of these come
from distant areas, especially where transport networks are well developed
and there is a demand for foodstuffs for the production of which the local

ecology is not well suited).

e Locations where city wastes can be disposed of cheaply, often giving rise to
a concentration of households and enterprises based on waste recovery, reuse
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and recycling, and with serious environmental consequences, especially for
water bodies.

e Building materials (seen in quarries, sites from which aggregate is drawn,
cement plants, timber yards, brick-making units, and so on).

These demands also transform occupational structures. The statistics on employ-
ment or enterprises in rural areas around cities often highlight the importance of
non-farm employment and non-agricultural activities and the coexistence of
agriculture, cottage industry, industrial estates, suburban developments, large
commercial enterprises, sport and recreation and other types of land use (see, for
instance, Jones, 1983; McGee, 1987). There may also be a considerable under-
count of non-farm or off-farm employment, if employment surveys only allow
each person to be registered in one occupation, so the non-agricultural work
undertaken by farmers and agricultural labourers is not registered.

The implications of these economic and land-use changes for poverty are
complex and likely to be very location-specific. For existing rural inhabitants,
they are influenced by the distribution of land ownership (or rights to use land),
the extent to which those with rights to land can benefit from changing demands,
and the responsiveness of political and bureaucratic systems to poorer groups’
rights and demands. The benefits for those who own (or acquire) land can be very
considerable, as the value of land multiplies manyfold as it changes from agri-
cultural to non-agricultural use. Land availability for poor rural dwellers who do
not own land - for instance, tenant farmers, share-croppers and those who draw
resources from open access or common property resources — is likely to diminish.
In many countries, traditional land allocation systems, which had long permitted
local populations to acquire land for agriculture, usually become more com-
mercialized and more oriented to urban demands. However, rural households
with small or no land holdings may also benefit from increased employment
opportunities. In general, those who are most at risk are those who have little or
no land, are dependent on wage or casual labour on other farms for part or all
of their income and are unable to take advantage of alternative economic oppor-
tunities in the urban labour market because households and their members lack
skills, contacts, capital or freedom of movement (Rakodi, 1998).

Many farmers with sufficient land holdings benefit from urban demand or
more accessible markets — for instance, around Kumasi (Sarfo-Mensah and
Adam, 1997) and Yogyakarta (Douglass, 1998). Agricultural production may
respond to external demand (including international demand) as urban expan-
sion improves farmers’ access to roads, ports, airports, credit and information
about market opportunities. It is also common for many low- and middle-income
urban households to find better possibilities for acquiring land and building their
own homes outside the main built-up area (including possibilities for illegal
occupation or purchasing a plot in an illegal or legal subdivision).

Although there is a tendency to refer to the rural-urban interface as ‘peri-
urban’, it is generally more complicated spatially than the term peri-urban implies
— that is, it is not simply a circular zone around the built-up area of an urban
centre in which rural and urban land uses and agricultural and non-agricultural
activities are mixed. For instance, it is common for there to be more intense
urban-type development along major transport corridors or around transport
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nodes. Around larger cities, it is also common for there to be a considerable range
of activities and residential communities that are spatially scattered — for instance,
factories, quarries, airports and residential communities from which most of the
workforce commute. Particular settlements spatially separate from the city’s
built-up area but within a peri-urban zone often develop diverse employment
bases with enterprises strongly connected to the main city. Certain natural
features, the preferences of particular landowners or existing road systems can
also keep some peri-urban areas undeveloped, while others that are not con-
tiguous with or close to the built-up area become highly urbanized.

One of the most difficult issues in the rural-urban interface, especially
around or close to prosperous cities, is how to manage the rapid economic and
land-use changes in ways that enhance prosperity while controlling environ-
mental costs, bringing forward sufficient land for housing (so prices are kept
down) and ensuring secure livelihoods for poorer groups. Local government
structures are often particularly weak and ineffective on the edge of large cities’
built-up areas. For instance, they may fall within the boundaries of a large
predominantly rural provincial or district authority (whose headquarters may be
some distance from the large city) or may be part of a newly formed municipality
that remains weak and ineffective. Reviews of growth rates for the districts or
municipalities that make up large cities or metropolitan areas often reveal rapid
population growth rates in peripheral municipalities or districts where local
authorities are particularly weak and household incomes are well below the city
average.

In the absence of an effective land-use plan or other means to control new
developments, cities generally expand haphazardly. Uncontrolled physical
growth impacts most on the immediate hinterland of a city; much of this cannot
be described as urban or suburban and yet much of it is no longer rural. Within
this area, agriculture may disappear or decline as land is bought up by people or
companies in anticipation of its change from agricultural to urban use and the
(often very large) increases in land value that result. There is usually a lack of
effective public control of such changes in land use and no means of capturing a
share of the increased land value, even when it is public investment (for instance,
the expansion of road networks) that creates much of the increment.

Unplanned city expansion produces a patchwork of developments, including
businesses and high-density residential settlements, interspersed with land that
remains undeveloped in anticipation of speculative gain. These include legal
subdivisions for houses or commercial and industrial use that have been approved
without reference to any city-wide plan. Around more prosperous cities, low-
density high-income residential neighbourhoods may also develop, along with
commercial developments and leisure facilities for higher income groups. In many
cities, especially those with high levels of crime and violence, such residential
developments may be enclosed within walls and protected by private security
firms — the gated communities or barrios cerados. There are usually unauthorized
subdivisions as well and where regulation is lax, these may also cater for middle-
and upper-income housing. There are usually illegal squatter communities too,
which originally located here because inaccessibility and lack of infrastructure
gave more chance of not being evicted. In many cities (including Buenos Aires,
Delhi, Santiago, Seoul and Manila), this hinterland also contains settlements
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formed when their inhabitants were dumped there after being evicted from their
homes by slum or squatter clearance (Hardoy and Satterthwaite, 1989; Environ-
ment and Urbanization, 1994). The inhabitants of these settlements may find
themselves again under threat of eviction as the physical expansion of the urban
area and its road network increases the value of the land on which they live (see,
for instance, ACHR, 1989).

The uncontrolled and unregulated physical expansion of a city’s built-up area
usually has serious environmental and social consequences, including soil erosion
which contributes to the silting up of drainage channels, and the segregation of
low-income groups in the worst located and often the most dangerous areas. The
haphazard expansion of settlements may bring greatly increased costs for provid-
ing basic infrastructure, public transport and social services, as new developments
spring up far from existing networks. It is also more expensive to provide public
transport and social services. Around cities, one often sees the paradox of
overcrowding, housing shortages and inadequate infrastructure and services in
particular areas, and yet large amounts of land left vacant or only partially deve-
loped. Informal settlements are often concentrated on sites that are subject to
flooding or at risk from landslides or other natural hazards, especially where
these offer the best located sites on which low-income settlers have the best
chance of establishing a home or simply avoiding eviction. But these are also sites
to which it is more difficult and expensive to extend basic infrastructure.

Environmental health problems may become particularly serious for certain
groups within the rural-urban interface, in part because of the increased concen-
tration of population and activities, in part because government controls are less
effective, which is one reason why polluting activities locate there and why land
subdivisions and developments do not conform to official regulations.

Urban land markets can also disrupt agricultural production and the liveli-
hoods of those who depend on it in areas that stretch far beyond the sites devel-
oped for urban use. Conflicts over land-use priorities between urban-based
demands and environmental perspectives include the loss of agricultural land,
forests, wetlands and other undeveloped sites to industrial estates and residential
developments or to golf-courses and country-clubs. These conflicts generally
involve social conflicts too, as the livelihoods are threatened by urban-based
demands (see, for instance, Douglass, 1998). Kelly (1998) analyses such conflicts
in the zone to the south of Manila, describing how national, local and personal
forces ensure that land for residential, industrial or other urban developments is
favoured over the protection and continued use of highly productive farmland.

SoME CONCLUSIONS

1 To understand the particular deprivations that poor people face and the best
means to address them, we need to understand local contexts and the diversity
of livelihoods within these contexts. There is also great diversity in local contexts
both between different urban areas and different rural areas and between rural
and urban areas. Rural-urban differences include sources of income, the range
and nature of environmental hazards and the form and relative importance of
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different kinds of deprivation. However, the lines between what is rural and what
is urban are fuzzy, in part because the economic and spatial boundaries between
urban and rural areas are not clear-cut, and in part because of the many rural-
urban interlinkages.

2 Most governments and international agencies still act as if urban and rural
economies and societies are not connected and as if agriculture only affects rural
populations and non-agricultural production only takes place in urban areas.
However, strong rural-urban links at the household level (including livelihoods
that have rural and urban components) mean that increased poverty in rural
areas often impacts negatively on urban areas, and vice versa. As noted earlier,
it is common in the literature to see statements that rural poverty increased more
than urban poverty or (although less often) urban poverty increased more than
rural poverty. But increasing urban poverty will usually mean that there are fewer
job opportunities in urban areas for rural dwellers, reduced remittance flows
from urban to rural areas, less urban demand for rural products and possibly
more urban to rural migration, which could increase dependency burdens in rural
areas. There are tens of thousands of urban centres in low- and middle-income
countries whose economic and employment base is strongly connected to agri-
culture, yet most governments and international agencies operate as if agricul-
tural and urban development are independent of each other or in conflict. In
addition, rural-urban interlinkages are intensifying, partly because of increased
opportunities (for instance, improved transport and communication facilities
which increase access to information on new employment opportunities in
expanding export-oriented industrial sectors) and partly because of stronger
constraints (for example, population pressure on agricultural land but also,
importantly, decreasing agricultural incomes). The nature and scale of rural-
urban linkages are affected by the predominant production base and urbaniza-
tion patterns of specific regions and countries. A country’s position in global
markets is also important in rural-urban linkages.

3 Most national government departments or ministries and international agencies
know little about the local contexts in which their projects and programmes
operate. Local contexts have a strong influence on the scale and nature of poverty
and the most effective means of reducing it. Many studies show the complexity
and diversity of urban livelihoods, rural livelihoods and rural-urban linkages, but
almost everywhere, the projects and programmes of governments and inter-
national agencies are planned with relatively little knowledge of local contexts
and what these imply for the best means to address poverty.

4 Appropriate responses to diversity and complexity within each local context.
The only possible way to operate effectively, given such diversity between locali-
ties and such complexity within each locality, is to ensure that the interventions
of external agencies are influenced by the priorities of those who face deprivation
and build on their knowledge and resources. Also, it is necessary to ensure the
effective functioning of institutions that protect poorer groups’ civil and political
rights, and to ensure that they have access to basic services. This is likely to
require institutional innovation, so that the organizations that allocate resources
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and plan and implement interventions can respond to local needs and demands.
This implies the use of more participatory approaches, less to increase the
knowledge of external agencies about local contexts than to allow those suffering
deprivation a greater voice in setting priorities, influencing resource allocation,
preventing measures that threaten their livelihoods and gaining access to justice.
It also means that external agencies must work with and support local organiza-
tions that can implement poverty-reduction measures that respond to local
contexts and work with disadvantaged groups in participatory and accountable
ways. These may include local governments and local NGOs, although with care
taken to ensure that the latter are accountable to low-income groups since many
NGOs work in ways that are non-transparent and non-participatory (see, for
instance, Anzorena et al, 1998). Finally, it implies a better understanding of how
best to support the development of a stronger economic base, while ensuring that
this maximizes livelihood opportunities for those with the least incomes and
assets, despite the difficulty of ensuring pro-poor economic growth when poor
groups have few assets and little political influence (see, for instance, Benjamin,
2000). Perhaps only in these rather general principles are there points that have
the same relevance for all urban and rural areas.

NOTE

1 This section draws primarily on Chapter 5 of Hardoy et al, 2001
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Chapter 5

Living in the Present, Investing in
the Future — Household Security
Among the Urban Poor

Jo Beall

INTRODUCTION

The chapter begins by providing a response to the exponential growth of frame-
works and debate on livelihoods in general. It goes on to make a case for an
integrated framework for thinking about urban livelihoods that focuses on the
interplay between access and resources, starting at the household level. The
chapter then analyses the efforts of poor urban dwellers to survive and cope — the
matter of living in the present. It does so by focusing on how urban people in
poverty make a living and maintain affordable levels of consumption. It goes on
to examine ways in which urban dwellers try to move beyond survival or simply
coping and seek longer-term security — the business of investing in the future.
These strategies include individual and household investments, such as in tenure
security and children’s education, investments in social relations of mutual
support and organized collective strategies, often around struggles for urban
services and area-based improvements. The chapter concludes by addressing the
linkages between smaller urban units such as households and communities, and
the larger-scale social, economic and political processes operating in and on the
city.

REFRAMING URBAN LIVELIHOODS

Since the publication of earlier papers on sustainable rural livelihoods (for
example, Chambers and Conway, 1992), there has been rapid take-up of the
concept in development studies and practice. This is testimony to the resonance
that it has for those concerned to move beyond a money-metric approach to
poverty analysis. The livelihoods perspective is appealing too because it promises
to capture the dynamic, historical and relational processes that inform the
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‘diverse ways in which people make a living and build their worlds’ (Bebbington,
1999, p2021). For this reason the perspective warrants an important role for the
social sciences, well versed as they are in investigating the complexity of social
relations and institutional interactions. However, for policy-makers to engage
with this rather messy reality, some organizing principles are required. It is for
this reason that a proliferation of livelihood frameworks has emerged.

Analytical contributions include Bebbington’s (1999) ‘capitals and capa-
bilities” framework, Moser’s (1998) ‘assets and vulnerability framework’ and
Rakodi’s ‘capital assets’ framework (1999), with the two latter contributions
paying some attention to the urban condition. Frameworks can be a useful
mechanism for the frequently perplexing understanding derived from detailed
social analysis. However, they can also become straitjackets, rigid grids that
awkwardly accommodate the micropolitics of everyday life and the realities of
policy and planning processes. This in turn renders a livelihoods approach open
to criticisms of rigidity and of trying to codify complexity.

Problems include those of language, discipline and analytical starting points.
As Whitehead (2000, p7) has argued, there is a problem with conceptualizing
social relations, processes and institutions in terms of ‘assets’ or ‘capitals’ when
using ideas from anthropology, sociology or political economy. This does not
necessarily mean eschewing the terms that have become intrinsic to a livelihood
approach. Rather it is about preserving their more complex meaning. Whitehead
elaborates:

From the perspective of the latter [political economy], assets are of
course relational: systems for access and distribution and systems
of exclusionary access are intrinsic to the idea. They become torn
out of their relational context in the shift to the language of neo-
classical economics to explore livelibhoods.

The livelihoods debate would do well to take note of Fine’s (1999) recent argu-
ment in relation to social capital, that there is a colonization of the social sciences
by economics that tends to drive out approaches that are ‘inhospitable’ to a
functionalist and reducible view of social interactions. To this end, therefore,
rather than seeing the poor as ‘strategic managers of complex asset portfolios’
(Moser, 1998, p3), it is perhaps more helpful ‘to have a wide conception of the
resources that people need to access in the process of composing a livelihood’
(Bebbington, 1999, p2022, emphasis added).

As Bebbington has cogently argued, a livelihoods perspective offers an
integrated framework for thinking about access to resources. He makes the case
that in the context of livelihoods ‘the distinction between access and resources
breaks down, because access becomes perhaps the most critical resource of all’
(Bebbington, 1999, p2022). Although developed in respect of rural livelihoods,
Bebbington’s emphasis on the relationship between access and resources is
particularly useful for understanding the urban context, for investigation of
urban poverty processes in cities quickly reveals that proximity to resources
means very little when access to them is denied (as noted in Chapter 3). The
experience of many poor people in cities is as much of doors closing on them as
of open windows of opportunity.
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Nowhere is the complex relationship between access and resources more
acutely observed than in relation to intra-household dynamics. Yet many liveli-
hoods analysts, including Bebbington, largely ignore the role played by gender
and generation in influencing differential access and ability to command resources
on the part of individual household members. This stems from the fact that most
livelihoods approaches take their cue from the contribution of Chambers and
Conway (1992) who do not point up explicitly the gender dimensions of liveli-
hood strategies. It is also due to the fact that current livelihoods frameworks have
not fully recognized studies of livelihoods where gender and intra-household
relations are intrinsic to the analysis. Contributions such as that by Grown and
Sebstad (1989, p941) see livelihoods systems as ‘the mix of individual and
household survival strategies developed over a given period of time that seeks to
mobilise available resources and opportunities’. They provide a strong rationale
for incorporating an understanding of intra-household relations into analysis of
livelihoods but perhaps lacking the same propitious audience as the sustainable
livelihoods framework. As a result, this more nuanced understanding has remained
largely confined to gender and development debates.

The problem of gender getting lost in translation extends to the operational
sphere as well. It has been noted that UNDP’s sustainable livelihoods work has
seen gender analysis and intrahousehold relations as being ‘somewhat neglected’
(Carney et al, 1999, p16) and in the case of DFID it has been argued that:

Some important concepts (e.g. power relations, gender concerns)
seem to be under-emphasised in the SL framework and are not
made explicit in the underlying principles. It is important to use
other tools to ensure that these ‘missing ideas’ are reflected in
practice (Carney et al, 1999, p10).

However, as argued elsewhere (Beall and Kanji, 1999) a livelihoods perspective
by definition needs to embrace both productive and reproductive activities and
the social relations accompanying them, notably of gender and generation. Thus
‘additional tools’ to bring back in these ‘missing ideas’ should not be necessary,
as they are in principle intrinsic to the livelihoods perspective itself.

As suggested above, a key issue that is often missing from the various liveli-
hoods frameworks on offer is a recognition of social asymmetries and relations
of power, a useful proxy which might include an understanding of how things are
distributed within urban households and communities. The advantage of a
livelihoods approach that both recognizes intrahousehold relations and starts
from an analysis of the relationship between access and resources, is that it makes
possible a more layered view of low-income urban households according to their
different and most urgent pursuits. These may be to survive, to cope, to seek
security or to increase wealth. A consideration in the concluding section of this
chapter is the extent to which the policy frameworks in use accommodate
pursuits at all these levels. Second, this approach to livelihoods analysis allows
for the illumination of processes not only of production and reproduction but
also of distribution, for while accessing resources is crucial, sharing them is also
important. As Moore (1994) has suggested, it is the mechanisms of redistribution
in society, rather than the processes of production and reproduction, which are
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crucial for understanding the relationship between households and larger-scale
socio-economic processes and institutions.

CoMmrOSING LIVELIHOODS IN AN URBAN CONTEXT

Although, as noted in Chapter 1, there is some concern that the term ‘strategy’
is inappropriate for the very poor, given that it risks overemphasizing the options
available and negotiations possible, clearly, urban people in poverty engage in
multiple and resourceful efforts at survival and betterment. What follows in this
section is an examination of different dimensions of urban household livelihood
strategies against a review of relevant literature and debates analysing the lives
of the urban poor at work, at home and in the community.

At Work

Conventional wisdom would see a discussion of livelihoods beginning with a
focus on people’s productive activities. In an urban context these refer primarily
to labour market participation, engagement in entrepreneurial activities or
involvement in the informal economy. The urban poor are generally to be found
in casual wage labour or as workers in the informal economy, with the division
between formal and informal economic activity becoming increasingly blurred.
However, changes in the world economy such as global trade expansion, increased
international competition, economic reforms, technological changes, the precari-
ousness of employment and deterioration in the quality and conditions of work
have led to an increase in the number of people contributing to the resources of
a single household. As Moser (1998, p4) has pointed out:

The highly ‘commoditized’ nature of the urban sector means that
labor is the urban poor’s most important asset, generating income
either directly in terms of its monetary exchange value through
wage employment, or indirectly through the production of goods
and services which are sold through informal sector self-employed
activities.

It is this aspect of urban life, the earning of income to purchase the essentials for
life, that is generally most flexible, providing the greatest opportunity for poor
households to improve their well-being or adapt to a deterioration in life circum-
stances. It is, therefore, the area of urban livelihoods that has received most
academic attention over the longer term.

Investigation of the informal economy, for example, dates back to the mid-
1970s, following the report of the 1972 ILO mission to Kenya (ILO, 1972) which
made the point that outside the ‘modern sector’ people were ‘not only working
but working hard’ (Allen, 1999, p3). Despite a strong materialist critique which
saw the informal sector as subordinate to the formal sector and global accumula-
tion processes (Arrighi, 1970; Quijano, 1974), by the end of the 1970s a broad
consensus had emerged that the informal sector was benign. Activities in the
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informal economy were seen not so much as the result of evasion or illegality but
of necessity (Bromley, 1978). The view that prevailed praised the ingenuity of the
poor to survive and sometimes prosper in situations where they lacked resources
and access to markets, information and above all connections (Hart, 1973).
Reference to this enduring and extensive body of literature provides a useful
foundation for any analysis or framing of secure urban livelihoods.

During the 1980s a combination of economic recession and the accompany-
ing reform measures served to entrench the informal economy throughout much
of the urban South. Virtually everywhere, the rate of urbanization outstripped the
ability of urban industrial and service sectors to absorb the vast and growing
numbers of unskilled workers seeking work. Moreover, economic growth strate-
gies were not solving the problems of unemployment or poverty. By the 1990s de
Soto (1989) had endorsed informality as ‘the other path’, and governments and
agencies were pointing to the ‘creativity and rugged self-reliance’ of the working
poor (Allen, 1999, p7), so that informality was increasingly endorsed and even
tacitly promoted. The drift towards informalization, which, as Meagher (1995)
has pointed out, serves multiple interests globally, means that historical debates
on the informal sector have never been more relevant than they are today.
Moreover, they are crucial for understanding urban livelihood strategies aimed
at increasing well-being through use of household labour resources.

A livelihoods perspective, with its emphasis on agency and on what the poor
can do for themselves, follows in the tradition of this latter-day approach to the
informal economy. In policy terms, if one can talk of ‘strong’ and ‘weak’ approa-
ches to analysis of urban livelihoods, then a ‘weak’ approach would sit comfort-
ably with the view that emphasizes the resilience and agency of the working poor
in the informal economy. A ‘strong’ approach, by contrast, would be concerned
with structural constraints, as well as the fact that ‘in the context of current
“flexible labour” strategies, self-employment becomes a dubious category, which
may often include unprotected labour treated as self-employed workers” (Meagher,
1995, p267). A strong approach would be concerned not just about the fate
of the working poor, living in the present, but with the perpetuation of their
insecurity into the future.

At Home

People best pursue urban livelihood opportunities and embed themselves in urban
communities and city life from a secure domestic unit.! As noted in Chapter 1,
an important issue in defining urban households is to recognize that the process
of household consolidation is often a lengthy and dynamic process, particularly
for migrant households and younger families. This means that urban households
often remain fluid in size, composition and location for a long time, as members
seek security in the city. Thus it can be argued that the formation and mainte-
nance of urban households is often in itself a livelihood strategy. Urban household
consolidation involves, above all, the accumulation of resources, achieving
security of tenure and becoming engaged and networked in area-based or interest-
based communities in the city. Moreover, in addition to increasing income-
earning activities, the pursuit of livelihoods can include a swathe of responses
within households. Such responses are put under severe strain during periods of
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wider economic stress, as real incomes fall and as welfare services, however
inadequate, are replaced by increased reliance on the caring capacity of families
and communities. There is evidence that structural adjustment policies, such as
liberalization and cuts in social sector spending, at least in the short term, have
had a particularly negative impact on urban poverty (Moser, 1996).

It is difficult to generalize about household level responses to poverty,
vulnerability and stress because impact and outcomes are always context specific,
but common external factors relate to the state of the urban and national econo-
mies and the extent to which these are incorporated into the global economy.
There are an almost infinite number of variables that determine the responses of
poor urban households themselves. Their strategies depend, for example, on
individual characteristics of household members, including gender, age and
human capital endowments. They also depend on household profiles, such as
size, composition, the status of different members and the stage of the family life
cycle.

City-level studies (Beall, 1995; Beall, Crankshaw and Parnell, 2000; Chant,
1991, 1997; Kanji, 1995; Moser, 1996; Thorbek, 1987, 1994) have revealed a
range of social responses to economic crises and austerity. In terms of labour
force participation, these include the long-term or seasonal out-migration of men
to work abroad or in rural areas, and more women and children in the family
taking up paid work. Those household members already in employment work
longer hours and older people work for years longer than they should. Changes
in production processes have in some contexts seen a decline in regular male
employment, while in many places women have entered the labour market in
increasing numbers. The involvement of children in household strategies to
increase resources is particularly worrying and, for many urban children, this
involves long hours of labour and life lived on the streets (Szanton Blanc, 1994).
For 70 per cent of urban children in the developing world this means conditions
of continuous poverty, inadequate housing and food, lack of basic services and
an institutional and legislative framework that is rarely supportive and often
hostile to them (Curtin et al, 1997).

Household responses also extend to strategies once removed from urban
labour markets, such as changing expenditure patterns, reducing overall con-
sumption, changes in family diet, increased indebtedness and a rise in self-
production of food, shelter, child care and healthcare. Efforts to hold back on
consumption include reducing expenditure on housing (squatting rather than
renting), on transport (walking rather than catching a bus or train), or on
clothing (less quantity, quality and diminished choice). Other instances of belt-
tightening exercises reported are labour-intensive solutions to housework and
reducing costs by use of fossil fuels for cooking, even in electrified areas. Even
more harmful are strategies associated with reduced consumption of food,
resulting in child malnutrition, and social services, such as avoiding seeking
medical treatment or keeping one or more children out of school.

Many households engage in risk-spreading behaviour, such as diversifying
income sources. Specific urban strategies include increasing household size to
enhance income (by providing assistance with child care or domestic work) or to
reduce expenditure (co-residence of different household units). The practice of
allegamiento (more than one household sharing the same house or site) is com-
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mon in parts of Latin America. Household strategies can also involve reducing
the number of dependants in the household, as in Southern Africa, where child-
fostering arrangements are common, calling on family members in villages
(Jones, 1994) or the migration of older urban dwellers back to the rural areas
(Bozzoli, 1991). Such arrangements support the argument that the livelihood
strategies of urban households cannot be seen in isolation from their wider
context. As Murray (1981) argues, the notion of the nucleated urban household
ignores both the developmental cycle of household units and the urban linkages
of household members and their kinsfolk (Tacoli, 1998).

The intergenerational strategies employed by urban households are not only
about surviving but are also about investment in security and human capital.
Spacing births or ceasing childbearing altogether is a strategy to reduce consump-
tion and is more a feature of urban than rural areas. However, where a thriving
market for child labour exists, along with the absence of state pensions, it may
still be strategic, in urban as much as in rural areas, to have more children to
increase family income and security in old age. Either way, policy-makers would
do well to heed Murray’s caution (1981) against lamenting the growth of nuclear
households in urban areas and glorifying the extended family in the countryside.
To do so, he argues, falls into the trap of seeing the latter in a residual sense as
‘something that allegedly accommodates everyone (the sick, the unemployed,
older people) in default of decent wages or social security arrangements’.

In urban households, strategies to achieve long-term security involve invest-
ment in human capital and commonly this is directed at the education of children.
When this is not possible for all the children in a household, a common pattern
in poorer families is for older children to leave school early and engage in paid
work. Often this is to fund a younger sibling in completing primary or secondary
education, the hope being that the younger child may find a better job in due
course and bring greater benefits to the household in the long-run. In many
contexts girl children leave school very young. This is often so they can help with
the increased burden of domestic chores arising out of adult women of the
household going to out to work or additional members joining the household.
Alternatively, girls drop out of school because in patrilocal cultures investment
in girls’ education is seen as wasteful, as they are regarded only as temporary
members of a household.

In cultural contexts where dowry or bride-wealth are common, opting for
consensual unions to avoid the costs associated with getting married is sometimes
an option. However, the tenacity with which the urban poor hold on to conven-
tions such as marriage is testimony to the perception of their importance in
maintaining social probity, respect and networks of support and reciprocity. For
example, although women-headed households in the South are more common in
urban than in rural areas, in much of South Asia women still go to extraordinary
lengths to enter into or remain in conjugal relationships for the sake of respecta-
bility. To do so, they may endure domestic violence, abuse by in-laws or frivolous
expenditure of scarce resources by their spouses (Thorbek, 1994). However, lone
parents face less stigmatization in some contexts and here Chant (1997) asserts
that single-parent households are often the outcome of a positive choice by
women. Whether or not this is the case, she shows that family life can be more
secure and stable for women-headed households than those headed by men in
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cities, and that in such households income and resources may be distributed more
equitably among household members.

It is common to portray older urban dwellers as a burden and a drain on
their families’ resources and indeed they often are regarded as such. However,
commensurate with a livelihoods approach, there is an emerging literature that
does not see older people as a liability but that emphasizes their contribution to
development (Box 5.1).

Box 5.1 OLDER PEorLE AND THEIR HOUSEHOLDS

In his study of older people in the shantytowns of Buenos Aires, for example,
Lloyd-Sherlock (1997) shows that older people significantly augment household
well-being and urban life. Rather than portraying older people as the passive
recipients of economic support from pensions, social security systems or their
families, he paints a picture of their pensions providing a valuable source of
guaranteed income in households where younger members are forced to rely on
casual or poorly remunerated work. Work in South Africa also points up the
important role played in particular by older women, in terms of supplementing
household income and providing domestic work, child care and security, simply
by being at home all day in crime-rife areas.

This more up-beat perspective on older people reinforces the value of acknow-
ledging the importance of intra-household relationships in livelihoods analysis
and of recognizing that the struggle for urban livelihoods involves decisions not
only about production but about household-level consumption and distribution
as well. However, it should not distract from the fact that older people often face
terrible abuse and neglect or that they have very specific welfare needs of their
own. This latter perspective opens up the opportunity for addressing the issue of
gate-keeping and power relations, whether around household consumption,
community-level distribution or access to city-wide resources.

Care in the Community

Development debates evolving mainly out of a rural context have long explored
the prospects for broader mutual support strategies. Scott’s (1976) ‘moral econ-
omy’ thesis saw rural communities insure collectively against social risk and
many authors since have explored examples of sharing, risk-pooling and recipro-
cal relations. There has been a tendency to argue that mutuality and social
networks are not as entrenched in urban contexts and that institutions of social
support are, as a result, less robust. Reasons offered have ranged from length of
residence in the city or degree of commitment to urban life, to pernicious corrup-
tion and clientelism, or the prevalence of violence and crime (Beall, 1997a;
Moser, 1996; Moser and Holland, 1997; Rakodi, 1999). This view risks falling
prey to the same essentialism about which Murray (1981) cautions with respect
to seeing rural households as eternally supportive and repositories of social care.
However, as Gonzalez de la Rocha (1994, p13) has argued in respect of poor
urban dwellers in Mexico City, *. . . it is precisely because of poverty that indi-
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vidual survival is not possible and people need to rely on others in their house-
holds and their social networks to make ends meet’.

Thus urban livelihood systems can and do involve wider cooperative behavi-
our beyond the household. Many examples of urban norms of reciprocity parallel
those to be found in rural areas, such as gift exchanges and voluntary labour
pooling. Others are more closely linked to urban lifestyles, such as the provision
of rent-free accommodation. As in rural areas, such acts may be motivated purely
by altruism or may be seen as social credit. Moreover, social networks can be just
as asymmetrical in urban as in rural areas and there are many examples of
vulnerable groups trying to increase their security within the urban system by
entering into dependency relations with social superiors such as labour touts or
middle dealers (Beall, 1997b; Sicular, 1992). Sometimes urban social groupings
mobilize around rural linkages and identities, such as home-town associations or
job-securing networks (Breman, 1985; Cohen, 1969). Alternatively, collective
action in cities can take on a specifically urban mantle (Box 5.2).

Box 5.2 THE COMMUNITY SPHERE: SOCIAL NETWORKS AND
COLLECTIVE ACTION

In Colombo, traditional funeral societies (Maranadara Samiti) and savings groups
(sittu) exist alongside sports clubs, trade unions and community development
organizations (Fernando et al, 1999). In Bangalore, customary savings mechan-
isms such as chit funds play a critical role in the livelihood structures of poor
groups and feed into complex informal land markets (Benjamin and Bhuvanes-
hari, 1999). In Johannesburg there are a range of collective strategies adopted
by people who want to survive, cope and modestly prosper, such as member-
ship of religious organizations and informal savings clubs (stokvels), bulk-buying
schemes and communal eating arrangements (Beall, Crankshaw and Parnell,
2000).

When these communal strategies extend into concerted action, this is often
around efforts to get access to land, housing or infrastructure such as electricity,
water and other basic services. Moser (1992, p24) has argued in relation to
Guayaquil, Ecuador, for example, that frequently it is to obtain basic infra-
structural services in squatter settlements that community organizations are first
formed. She goes on to say that although °. .. women do not necessarily see
themselves as natural leaders they play an important role in the formation of such
organisations’. It has been pointed out with reference to the celebrated communal
kitchens in Lima, Peru, that collective action at community level, particularly by
women, does not link usefully into the broader political picture because such
organizations are geared towards meeting immediate needs and tend not to be
transformative (Barrig, 1996). However, this is a contested view and Lind and
Farmelo (1996) have argued that some affiliates to the communal kitchen move-
ment have played an effective role in community- and local-level politics. What
is clear is that without coordination (coalitions) or aggregation (scaling up) and
a sustained advocacy focus, community-based initiatives and concerted action
cannot on their own influence policy (Beall and Kanji, 1999).
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Moreover, the point here is no more to romanticize communities than to
romanticize households. Cites are not cosy places and care in the community can
be hard to find. Reciprocity entails obligations, often not equal in outcome, and
can result in relationships that are not always harmonious. They can involve, for
example, the exploitation of child labour, the prostitution of women and life-long
indebtedness or labour bondage (Beall, 1997a). People become embroiled in
social networks, such as mafias, criminal syndicates and street gangs, which
engage in harmful and anti-social activities. In terms of the impact of these
networks and behaviours, in a study of urban violence in Jamaica, Moser and
Holland (1997) show how social capital can be eroded through their effect. It is
up for debate whether the alcoholism, drug-addiction, prostitution, gambling and
crime in which unemployed people can get involved are to be regarded as specific
strategies for coping with extreme adversity or merely as the undesirable and
perhaps inevitable outcomes of urban poverty. We may not wish to regard such
activities as sustainable urban livelihoods, but they do persist over a long time.
One reason for this is that they constitute not only economic dealings but also
social exchanges, which in turn constitute considerable investment in social
capital, however perverse.

Even social norms and networks, typically understood in a livelihoods
framework as social capital, that are benign, helpful or redistributive need not
necessarily be sustainable, especially in the case of very poor households and
communities. As an elderly informant said in the context of research on social
networks in urban Pakistan, ‘If one man is hungry and does not have any food
then how can he help another hungry man?’ (Beall, 1995, p435). As I have
argued elsewhere:

... from a policy perspective, it is important to remain clear that
reciprocal relations among the very poorest are particularly fragile
and provide an unstable base for long-term security. For social
networks to constitute viable and sustainable survival strategies,
people require at least a minimum degree of economic stability,
social respect and organisational capacity (Beall, 1995, p435).

Thus acknowledging the importance of social resources, or what in a livelihoods
perspective is referred to as social capital, should not imply that policy-makers
and planners be allowed to rely exclusively on the initiatives of poor urban
dwellers for solutions to problems of poverty and social development in the city.

DRAWING THE LINKS

This concluding section addresses the linkages between smaller urban units such
as households and communities and the larger-scale social, economic and poli-
tical processes operating in and on the city. It does so by looking at macro-micro
linkages in terms of the livelihood strategies of the urban poor respectively at
work, at home and in the community.

Over the last half century the world economy has changed drastically, deeply
affecting cities of the South. The changes that have taken place have been
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characterized as globalization, the physical manifestation of which Mittelman
(1994, p427) has defined as . . . the spatial reorganization of production, the
interpenetration of industries across borders, the spread of financial markets, the
diffusion of identical consumer goods to distant countries’. Some cities have
found a niche for themselves in this changing global economy, while others are
still seeking a viable place in an increasingly unequal world. Many fail because
they maintain relatively weak positions within world markets and are bypassed
by the digital highways that connect the older major cities (Sassen, 1991), leading
Rakodi (1998) to conclude for the case of Africa, for example, that no ‘world
city’ as yet exists on the continent.

Some in poor urban households have found a niche for themselves too, often
by turning their homes into sweatshops as they participate in the global economy
as homeworkers or by taking advantage of jobs opening up in export-oriented
manufacturing industry. Overall, however, the impact of global processes on the
lives of ordinary people has made the struggle for urban livelihoods more com-
petitive and precarious. The impact of the phasing out of the Multi-Fibre
Arrangement in Bangladesh serves by way of illustration (Box 35.3).

Box 5.3 Grosar, COMPETITIVENESS AND HOUSEHOLD
LIVELIHOOD STRATEGIES: THE GARMENTS INDUSTRY IN DHAKA,
BANGLADESH

The impact of the phasing out of the Multi-Fibre Arrangement between 1995 and
2005 in Bangladesh is to remove the quota advantage held by the Dhaka-based
Bangladesh garments industry, leaving it at the mercy of the free market and
competition from other garment producers. In such an event the industry may
be tempted to manipulate its remaining comparative advantage by reducing the
wages of the young single women who make up its labour force or by cutting
production. If such employees lose their jobs, there is nothing else for them and
the families they help to support (Beall, 2000, p434). As Seabrook (1996, p130)
has argued, Dhaka is part of a global putting-out system and yet these young
women do not know that they are in competition with workers in the cities of
Indonesia, Thailand, India or Vietnam.

Another key area of significance for urban households has been recession,
economic crisis and the overriding concern of international financial institutions
and many governments since the 1980s to ensure macroeconomic stability and
address budget deficits by cutting public expenditure and focusing on economic
growth. The qualitative impact of these macrolevel trends at the household level
has been discussed above and some of the linkages are elaborated here, although
it is difficult to quantify the impact of macroeconomic, fiscal and monetary
policies on the poor, both because they are not a heterogeneous group and
because of the complexity of the effects, both direct and indirect, which change
over time (Killick, 1995).

In many countries, adjustment policies involved a redefinition of the role of
the state, which in turn impacted on mesopolicies linked to fiscal and public
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expenditure. In terms of public expenditure, some sectoral policies were impacted
more than others. An important impact in terms of household strategies was a
much reduced emphasis on direct poverty reduction and a reliance on the market
to promote economic growth, with the benefits trickling down to low-income
groups. Mainstream development agencies moved towards more residual
approaches to social policy, supporting limited safety nets, usually basic income-
maintenance programmes, to protect the most vulnerable individuals or
households against adverse outcomes, the rationale being to compensate for
retrenchments and cutbacks in the social sector. These policies were expected to
exacerbate poverty in the short-term, until export-oriented growth and liberaliza-
tion provided the impetus for poverty reduction. Urban populations were seen to
be more affected by structural adjustment because they were more integrated into
cash and wage economies and more dependent on food and other social sector
subsidies which were lifted. Retrenchment packages were specifically directed to
urban workers who had lost jobs, sometimes defined as the ‘new poor’ (Beall and
Kanji, 1999).

The 1990s also saw trends in policy implementation, first towards com-
munity participation and then towards decentralization. The latter in particular
implied a shift in the role of central governments, from direct providers of services
to regulators and enablers (World Bank, 1991), with responsibilities being shifted
to local (public and private) levels. While decentralization has the potential to
provide new opportunities for previously excluded groups to participate in and
to gain access at the local level, much depends on local power structures and the
mobilization of resources remains a critical problem. Rakodi (1999, p323) has
pointed out that:

At subnational (regional/local) levels, the incidence and character-
istics of poverty result from the interaction between macro- or
meso-processes and policies and the particular circumstances of
regionalllocal economies, settlements and households.

As argued elsewhere (Beall and Kanji, 1999), too often the shifts have implied
transferring the costs of social reproduction to individual households and there-
fore to women.

Much of the research on macro—-micro linkages in relation to urban poverty
has focused on impact — in other words, how large-scale processes determine or
constrain the workings of smaller units such as households and communities.
Less attention has been paid to how smaller units influence larger-scale economic,
social and political processes (Beall and Kanji, 1999). An important contribution
of the livelihoods perspective, with its emphasis on the agency of the urban poor,
might be to demonstrate how initiatives by less powerful and microlevel groups
in society can and do influence decisions, access and the allocation of resources
at higher levels.

To illustrate this point, an obvious example for the urban context can be
found in relation to rural-urban migration. Despite sometimes draconian efforts
on the part of governments — for example, in China and South Africa - to curb
population movement, they have been largely unsuccessful. In South Africa, the
infamous ‘pass laws’ were abandoned in the late 1980s as much because they
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were being so blatantly flouted as due to a change of political heart on the part
of the apartheid regime. The question is whether the flouting of migration
controls or the illegal construction of houses are isolated reactions or whether
collectively they have a wider impact. The answer depends on context. For
example, people in a minority community in Karachi, Pakistan, have repeatedly
seen their homes bulldozed and torched over the last decade, but have doggedly
rebuilt them on the land they have occupied for almost 30 years and to which
they have rights (Beall, 1995). However, there is no evidence to suggest that the
political or policy environments have changed in respect of their status in society
or their security of tenure. Writing on urban Brazil, Scheper-Hughes (1992,
pp472-473) emphasizes the futility of collective action by the urban poor:

Their daily lives are circumscribed by an immensely powerful state
and by local economic and political interests that are openly hostile
to them . .. It is too much to expect the people of the Alto to
organize collectively when chronic scarcity makes individually
negotiated relations of dependency on myriad political and per-
sonal bosses in town a necessary survival tactic . . . Staying alive in
the shantytown demands a certain ‘selfishness’ that pits individuals
against each other and that rewards those who take advantage of
those even weaker.

By contrast, Cole’s (1987) touching account of the struggles of the Crossroads
squatter community in Cape Town under apartheid and subsequent events tells
a different story. Cole testifies to the vanguardist role of women in this squatter
settlement, in securing for themselves and their families a permanent place in the
city.

CONCLUSION

An essential point of departure for understanding livelihoods in any context must
be the analysis of social relations in households and the communities of which
they are a part. People’s working lives feed off and into complex webs of domestic
and local-level social relations. These in turn determine how they gain access to
resources and relate to the wider economy and higher level social and political
Institutions.

The great value of a livelihoods perspective as it has emerged in development
theory and practice is that it has opened up the discursive space for addressing
in interdisciplinary and policy relevant terms, the multiple, fluid and often
convoluted ways that people manage their lives. What this chapter seeks to
emphasize is that household relations provide an essential starting point for
understanding the attempts by disadvantaged and less powerful groups to get by,
to advance themselves and to influence policy agendas. Moreover, differences
based on gender and generation, among others including urban identity, are
important to factor into any analysis of livelihoods, as they encode ideas about
the needs of poor people and their rights of access in the city (Beall, 1997b).



84 Urban Liveliboods

The ‘urban poor’ cannot be viewed as an undifferentiated mass. Especially
when understood in terms of dynamics and processes, among people classified as
low-income or poor, there are those for whom actual day-to-day survival is a
struggle, those who cope, those who attain security and those who prosper. And
yet a potential danger with the livelihoods perspective is that it aggregates these
groups, resulting in policies that build only on their proactive energy and endea-
vour. Urban people in poverty are indeed active agents who respond to social and
economic change and sometimes effect it. But there is also a problem in the
livelihoods approach taking as its analytical starting point the ‘wealth of the
poor’, even if the vulnerability context is acknowledged analytically and addressed
in policy terms — for example, through compensatory measures.

What the livelihood perspective does not address is the inefficiency of pov-
erty. Poverty is everywhere expensive (buying things in small quantities always
costs more), time-consuming (standing in queues for bargains takes many hours
out of women’s days), a waste of people’s creativity and potential or, to put it
another way, a waste of human and social capital. Lastly, and this bears repeat-
ing, the inefficiency of poverty is uneven in its impact, not least across gender and
generation, reinforcing existing social relations based on unequal access to and
control over resources. As long as this is the case and without broad and effective
redistributive policies, such as national and citywide transfers and investment in
accessible and affordable infrastructure, we have to ask whether a lasting reduc-
tion in poverty can be achieved. The policy challenge for promoting secure urban
livelihoods and longer-term improvements in well-being is to ensure that people
are not simply condemned to living forever in the present, but that they can invest
in their futures.

NOTE

1 How these units are defined and analysed presents difficulties for both rural and urban
contexts, although the concept of ‘household’ is most commonly used and is employed
here as a matter of convenience. It is recognized, nevertheless, that it is an analytical
category and covers a wide range of residential forms, groupings of people and
functions. The concept ‘family’ is used to imply a broader and more complex set of
relationships and normative assumptions
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Part 3

The Policy Implications of Urban
Livelihoods Analysis

The aim of Part 3 is to analyse the policy implications of what we
know about urban liveliboods, taking into account both the situation
of poor people and the strategies they adopt to cope with
impoverishment, maintain their security or improve their well-being.



INTRODUCTION

Carole Rakodi

The crucial determinants of households’ ability to achieve improved livelihoods
are their access to assets and the effects of external conditioning variables that
constrain or encourage the productive use or accumulation of such assets and
that expose households to risks or threats. A variety of levels and categories of
policy may impact on these and the policy ‘cake’ may be cut in various ways.
Policies are generally categorized in a vertical sense as macroeconomic, meso- or
local policies. But there are cross-cutting distinctions, too: they may be sectoral
or multisectoral/integrated; and they may aim to address directly the causes of
poverty/the needs of poor households or to reduce poverty by indirect means
(Rakodi, 1999).

International and national economic conditions and national macroeco-
nomic and mesopolicies are of critical significance to many aspects of urban
livelihoods. The effects of macroeconomic fiscal and monetary policies are
transmitted to the micro- /household level by the conduits of markets and infra-
structure (Behrman, 1993). It is difficult to assess their impact on the poor
because of the complexity of the effects, which are both direct and indirect and
also change over time, and the heterogeneity of poor groups (Killick, 1995). Care
must be taken to separate the effects of economic crises and the policies which
help to precipitate them and the impact of economic reforms themselves. Views
about the effects of economic reforms on the livelihoods of poor rural people
differ: Sahn et al (1996) suggest that, because of improvements in rural terms of
trade as a result of devaluation, liberalized marketing, higher producer prices and
lower taxes, the incomes of the rural poor, in general, have increased marginally
(see also Farugee and Husain, 1996). However, they acknowledge that export
crop producers, especially of non-traditional crops, have gained more than other
producers and that only some food producers have benefited. They also argue
that the rural poor have not suffered from cutbacks in public sector employment,
increased prices for inputs, or reduced subsidies, as they generally did not have
access to these previously (Sahn et al, 1996). Not all analysts would agree.

The policies that aim at economic stabilization and reform (structural
adjustment) are closely related, so that it is difficult to disentangle their effects.
Moreover, outcomes may be different in the short term from those in the medium
or long term, and are affected by policy design, timing and sequencing. In most
countries, wage freezes, subsidy reductions and public sector downsizing were
part of the policy package, leading, at least in the short term, to falling real
wages, increased prices for some wage goods and loss of public sector jobs, with
knock-on effects on the rest of the economy. These outcomes have had a particu-
larly adverse effect on the urban working poor (Moser et al, 1993; Killick, 19935).
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In addition, over-rapid liberalization has led in some countries to deindustrializa-
tion (Hoeven, 1995). Thus real wage reduction has often been associated with job
shedding and the liberalization of government controls, with increased casualiza-
tion of work, rather than increased full-time wage employment, at least in the
short term. While initially demand for goods produced in the informal sector may
increase because of their lower prices, later aggregate demand falls and too many
people are competing for opportunities in the sector. As a result, the open unem-
ployment rate has increased in many urban areas (Jamal, 1995; Zeleza, 1995;
UNCHS, 1996). To the extent that the urban poor were buying their essential
goods (including food) in parallel markets before the start of adjustment, their
welfare was not adversely affected. But where they had access to cheaper goods,
they were adversely affected by increases in the price of food and other goods and
services (Farugee and Husain, 1996). Although in some countries, especially in
Asia, real wages were restored to former levels after stabilization (and even
increased), in many countries (especially in Africa) they have not recovered to
earlier levels.

Increasingly, it is recognized that, for economic growth to be accompanied
by poverty reduction, it needs to be ‘pro-poor’, although what is meant by this
is by no means clear (Hanmer et al, 1997). Questions of equity are not considered
to be as important as growth by the World Bank (see also, Lipton and Ravallion,
1993), although the Bank does acknowledge that the design of structural adjust-
ment policies, including sequencing, and the type of economic growth achieved
(‘broad-based’, ‘labour-intensive’) matter. Others, for example Watt (2000, p13),
consider that:

Inequality has two effects on poverty levels: it slows economic
growth, and it makes a given rate of economic growth less effective
in reducing poverty. While equity and economic growth are mutu-
ally reinforcing, inequality is socially destabilising, bad for growth,
and of its nature restricts the capabilities of marginalised groups.
Conwversely, equitable access to markets, political power, and social
provision, on the basis of needs, is the fastest and most effective
route to poverty eradication.

In order to reduce poverty, therefore, policies designed to achieve economic
growth need to be accompanied by redistribution of income and/or assets.
Income redistribution can be achieved either ex ante, by designing growth
strategies that increase disproportionately the incomes of the poorest, or ex post
facto, by redistributing income through taxation (see below) (Maxwell and
Hanmer, 1999; Watt, 2000). Growth might be expected to be pro-poor if it takes
place in sectors in which the poor work, but opportunities for urban wage
employment arising from economic growth are often not accessible to the poor
because of their lack of education and appropriate skills. Redistribution of assets
is necessary to enable poor people to take advantage of opportunities, but which
assets are critical varies according to the context. In urban labour markets,
redistribution of human capital assets (education, knowledge, skills, health) may
be as important as the redistribution of productive assets, especially land. How-
ever, some consider the latter to be a prerequisite for reducing poverty and
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inequality, raising efficiency and growth levels and providing a basis for secure
livelihoods (Stewart, 1995; Watt, 2000). These questions, among others, are
discussed further in Chapters 6 and 7.

Ex post strategies, or redistribution on the margins through tax and subsidy
policies and public investment, may be adopted because they are less politically
risky than ex ante redistribution. However, they may not have significant equaliz-
ing effects, may have efficiency costs, and may not benefit the poorest. This
argument is not against such policies, but in favour of their careful design, but
also implies recognition that tackling inequality solely at the level of income is
insufficient, as income levels are more a symptom than a cause of the inequalities
of asset distribution, educational attainment and political power (Watt, 2000).

Fiscal and public expenditure mesopolicies have an impact on secondary
incomes (incomes after tax) and tertiary incomes (incomes after tax and public
expenditure), and also affect the stock and distribution of assets, broadly defined.
They may reinforce, or compensate for, the possible poverty-increasing effects of
macropolicies by (Stewart, 1995):

e Their impact on disposable incomes, by direct taxes, transfers and schemes to
generate employment or raise productivity.

e Their influence on the prices of goods and services consumed by the poor by
means of indirect taxes and subsidies. Taxation of goods consumed by the
poor is regressive, as are reductions of food and other subsidies. Replacing
general by targeted subsidies may increase the proportion of the total subsidy
received by lower income households, but targeted subsidies also tend to leave
out more eligible people than general subsidies.

e Their influence on the availability (and price) of publicly provided goods,
especially health, education and water.

Public expenditure mesopolicies are typically sectoral and may have a significant
impact on the context in which poor people live and work, the assets available
to them and their livelihoods. In practice, taxes may be regressive and subsidies
and public expenditure may not be well targeted to the poor. Some policies may
benefit the poor about as much as middle- and upper-income groups (primary
education and non-hospital health services), but are generally allocated only a
small share of total budgets. Policies that disproportionately benefit the poor are
rare. In addition, reforms may adversely affect access by the poor to publicly
provided services. A wide range of public expenditure policies, generally decided
at the national level, are relevant to the context, vulnerability and assets of the
poor: infrastructure, safety nets, education and training, health, etc. In this
volume there is only limited scope for discussing mesopolicy issues in depth, but
they are referred to in Chapters 7, 10 and 11.

At subnational (regional/urban) levels, the incidence and characteristics of
poverty result from the interaction between macro- or mesoprocesses and policies
and the particular circumstances of regional/urban economies, settlements and
households. Local policies are constrained both by the effects of these processes
and policies and by the allocation of responsibilities for social and infrastructure
expenditure (Dillinger, 1993). The potential for action depends on the extent of
local autonomy, which is limited in most countries so that, although there may
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be scope for local decision-making on expenditure priorities and pricing/subsidy
policies, the design of social policies and safety nets, and measures to support
economic activities, the impact of local policies is likely to be outweighed by the
effects of national policies. Nevertheless, devolution of decision-making to the
local level potentially allows the initiation and design of policy packages that are
appropriate to local conditions, the adaptation of national policies to local
circumstances, and the adoption of a coordinated multisectoral approach to
poverty reduction (de Haan, 1998; Rakodi, 1999). The implications for urban
governance and management of policies to support the livelihoods of the poor are
explored in Chapter 13.

The aim in this part of the book is to assess the implications of the livelihoods
framework for the identification and implementation of policy. Policies designed
to increase poor households’ access to assets may focus on enabling them to take
advantage of opportunities by increasing their capabilities, removing constraints
and assisting them to accumulate assets. Thus human capital is considered in
Chapters 7 and 10, social and political capital in Chapters 8 and 13, physical
capital in Chapters 9, 11 and 12, financial capital in Chapter 7 and natural
capital in Chapter 9.

The scope for individuals or households to increase their stocks of assets
depends on the opportunities for, and relieving constraints on, accessing and
using assets and resources, many of which may also be affected by policy and
amenable to intervention. Enabling and regulatory policies may be as important
in this respect as public expenditure programmes. In turn, the scope for and
outcome of each of the above are conditioned by the broader context, including
national macroeconomic and mesopolicies, political rights and national political
regimes, and processes of social and cultural change. Therefore an attempt will
be made to set the policy discussion in this wider framework. In addition, policy
issues such as prioritizing and sequencing will be discussed.

The policy areas selected for discussion are those which have been demon-
strated in Part 1 to be the most salient to the livelihoods of poor urban people.
They are those that can be addressed within the scope of ‘national urban policy’,
and particularly those with respect to which there is potential for action at the
urban level by local governance actors. Attention will be paid to the policy
formulation process, because:

What is at issue is not just the type or quality of policy that a
government is willing to ‘sign up’ to but also the quality of its
domestic political and bureaucratic processes. The underlying
presumption is that an open and accountable process, in which the
poor have a voice and on which some sustainable coalition has been
built, stands more chance of being sustained (Healey et al, 2000).
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Chapter 6

Municipal Government, Urban
Economic Growth and Poverty
Reduction — Identifying the
Transmission Mechanisms
Between Growth and Poverty

Philip Amis

INTRODUCTION

This paper has two aims: first to explore the relationship between urban
economic growth and poverty reduction within a livelihoods framework, and
second to identify what room for manoeuvre there is for municipal governments
to intervene in this process.! Many of the policy implications are wider than the
municipal level, but it was not felt appropriate, nor is there the space, to become
involved in a wider discussion of the macro policy options around growth and
poverty. The focus is to explore the ‘black box’ of how growth actually does
‘trickle down’ to the poorest in an urban context.

Research in this field characteristically works using aggregate data such as
GDP per capita which is then compared with poverty indicators such as the
proportion of population which is below the poverty line or social indicators like
under-five mortality. This is the method adopted in the World Bank’s reports on
poverty (World Bank, 1990; World Bank, 2000). However, almost all economic
data is collected at the national level and it is difficult to get figures for economic
growth or poverty incidence for specific urban areas. Also, in most cases poverty
analysis in specific urban areas requires the use of proxy indicators, often the
‘urban’ component of a national figure. Generally, there is no single indicator of
urban economic growth that is equivalent to GDP. We are left therefore with an
awkward position in terms of the data because we are unable to determine either
of our two variables.

As a result, in this chapter, rather than examining the relationship between
the health of an urban economy and poverty incidence, the possible ‘transmission
mechanisms’ through which urban economic growth may trickle down to the
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urban poor will be analysed. Our concern is also with the question of how public
sector agencies can facilitate and/or enable the poor to benefit from a process of
economic growth. The focus of the analysis is on the role of local government in
these processes.

At the urban level, flexibility in responding to a changing environment, the
provision of physical infrastructure, often on a large scale, and investment in
human capital are all important to economic growth. The drivers for such
policies are often at a national rather than municipal level, in terms of macro-
economic, labour, trade and industrial policies, although there is also an impor-
tant role for local government. Policies to facilitate urban economic growth are,
in many respects, top-down policies. Where appropriate, we shall also attempt
to address the question in a more bottom-up and negative way — namely, “Why
can the poor not participate in such a growth process?’.? This will involve us in
considering ‘barriers’ to the involvement of poor people, as well as ‘transmission
mechanisms’.

Finally, we should perhaps acknowledge the irony of discussing the theme of
urban economic growth in the post-1997 financial meltdown in South East Asia
and elsewhere. First, the initial work on which the chapter is based was conceived
a few years earlier, which illustrates the current speed of global change.? Second,
it was inspired by work in India — most notably the experience of Visakhapat-
nam, where it was discovered that casual wages had doubled in the second half
of the 1990s (Amis and Kumar, 2000, p188). To acknowledge these contrasts, in
the section on transmission mechanisms we shall also look at how both economic
decline and economic growth are transmitted. A related theme that emerges is the
extent to which municipal governments are able to facilitate or ameliorate such
processes. Municipal governments can be seen as having both an ‘attacking’ role
in enabling the poor to participate in economic growth and also a ‘defensive’ role
in protecting them from the impacts of economic decline. As we shall see, urban
local government may be able to make a more significant contribution in the
latter than the former role.

Tables 6.1-6.4 and the accompanying text map out the relationship between
urban economic growth and assets/capital, which is categorized into four types:
labour capital, human capital, social capital and productive capital. This is an
extension and adaptation of the asset vulnerability approach used to explain
household and community behaviour in four communities in Lusaka, Zambia;
Guayaquil, Ecuador; Metro Manila in the Philippines; and Budapest, Hungary,
when faced with deteriorating macroeconomic and labour market conditions
(Moser, 1998). It was felt that Moser’s framework, which separates labour
resources from human capital, and also identifies productive assets such as
housing, household relations and social capital as the assets on which households
draw in reducing their vulnerability, was particularly appropriate because of its
specifically urban background.

The tables seek to map the impact of economic growth as well as decline, and
to explore in schematic form the potential role of local government. For each
form of capital or asset, the first row in each table outlines which dimension or
aspects of poverty it captures. The second row is concerned to highlight briefly
the impact of urban economic growth and decline on this aspect of poverty. In
addition, an attempt is made to explain the speed with which the transmission
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takes place. The third row is concerned with household responses to urban
economic change. This includes responses to both positive and negative changes.
The latter was the main focus of the Moser study. The next two rows are con-
cerned with the potential roles of municipalities in facilitating positive impacts
of urban economic growth on the urban poor and ameliorating its negative
impacts.

LABOUR CAPITAL RELATIONSHIP TO URBAN
Economic GROWTH

Income measures and the related use of ‘poverty lines’ are often criticized as
representing a narrow definition of poverty. There are many problems in
measurement and in certain quarters a tiresome debate has taken place about
poverty lines, which is best illustrated by the endless reworking of Indian poverty
lines in the journal Economic and Political Weekly. Nevertheless, recent partici-
patory work in India suggests that the income dimension remains very important
to the poor; thus, approximately half the statements made by poor households
in an impact assessment study of DFID supported slum improvement projects
related to incomes, assets and livelihoods. (Amis, 2001, p105). The main asset on
which poor households are able to draw is their labour.

The relationship between urban economic growth and income-based dimen-
sions of poverty is the most well researched; this is particularly the case in terms
of the negative impact of economic decline — with or without structural adjust-
ment. The transmission mechanisms are via the labour market through a reduc-
tion in wages and/or employment and through increases in the cost of living
(Moser et al, 1993). Such changes are transmitted very quickly to households,
their impact depending on the type of growth and the condition of the labour
market. There are also examples of successful trickle-down from economic
growth. In Bogota, poverty fell from 57 per cent of the population in 1973 to 17
per cent in 1991 as a result of large-scale employment growth, much of it in
construction (Gilbert, 1997, pp30-31). In certain situations wages can be bid up
quite quickly. For example, wages in the coastal districts of South China (Guang-
dong) are now 50 per cent higher than in inland China (Watkins, 1998, pp118-
119).

Successful local municipal management can facilitate local economic
development. This requires a new role in ‘enabling’ such development, as well as
providing services. Indeed, it has been argued that the major impediment to
successful urban development is that urban managers have consistently focused
their interventions on consumption rather than considering cities’ productive
roles. Thus it is argued that local governments should see the development of the
local economy as an important objective. The need for such a focus — for large
urban centres — has been greatly increased by processes of globalization; cities
perforce must be as much engaged in reorganizing their economies as in planning
to accommodate changes (Harris, 1996).

Inadequate provision of infrastructure can be a major constraint on urban
economic growth and employment creation. It is now widely accepted that a lack
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Table 6.1 Labour capital relationship to urban economic growth

Labour capital Households draw on labour capital to generate the income

(characteristics) that is crucial in cash-based urban economies. Income is the
classic dimension of poverty associated with household
expenditure and consumption. Well-known measurement
problems, but income remains the central component of
urban poverty.

Impact of urban Changes are entirely driven through and by position within
economic change the labour market and prices (especially food). Involvement
(top-down) depends on the type of growth (capital/labour intensive).

Positive changes can in theory happen quickly but depend to
a very large extent on the state of demand. Negative
impacts associated with structural adjustment are
transmitted very quickly. These are very rapid transmission
mechanisms.

Household Positive: the ability to respond to positive economic changes
responses to is dependent on skill/education and health levels. The
urban economic importance of the absence of barriers (physical and social) in

change (bottom-up)  preventing groups and individuals benefiting from urban
economic change.
Negative: the critical importance of being able to increase
labour within the household and utilize other sources.

Role for municipality Limited role in encouraging economic growth. Important role

in facilitating in providing infrastructure for industrial growth. Ability is

(positive) dependent on local government revenue sources. Major role
in not restricting informal and small-scale enterprise activity.
An appropriate regulatory framework is key and becoming
more important for local government.

Role for municipality Major local employer with the potential to maintain

in ameliorating employment by changing investment priorities. Potential

(negative) involvement in implementing temporary labour creation (for
example, food for work schemes). The provision of support
(training, premises) to small-scale enterprise. Moderate
ability to influence housing market to reduce costs. De facto
acceptance of urban farming as a survival strategy.

of infrastructure provision hinders economic development. Research in Lagos,
Bangkok and Jakarta has clearly shown the costs to manufacturing of inadequate
infrastructure (World Bank, 1991). The poorer the public infrastructure the more
the private sector itself has to carry extra costs. Thus the provision and renewal
of infrastructure remains one, if not the most, important intervention that
municipalities can make, whether as providers, enablers or lobbyists (Harris and
Fabricus (eds), 1996).

The financing of infrastructure, whether from local revenues, grants, loans
or bonds, is a critical element in urban governance. The politics that underlie
resource allocation for this purpose is an important element in urban governance
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and in potential growth coalitions. Whether the industrial sector and/or the
middle class seeks to stay in the system and improve local delivery or effectively
exits and provides its own services is important.* The latter strategy is likely to
hurt small businesses and the poor as a) the system declines, and b) the powerful
no longer have an interest in the system working. In Nairobi the provision of
roads and services became so poor in the industrial area that industrialists, over
the last five years, have refused to pay local taxes and have paid their own agency
to improve the facilities. Inevitably, given limited resources, there will be conflicts
between priorities: the demands of large employers may be very different from
those of low-income residents and small and microenterprises, with respect, for
example, to transport infrastructure. There is no clear evidence to guide resource
allocation between promoting large-scale formal sector economic development
and poverty reduction, or between attracting foreign direct investment and
supporting indigenous enterprises — ultimately the decisions are likely to depend
on the balance of political power (see Chapter 13).

An additional role for the municipality is the regulatory framework. It is
much easier to destroy jobs than to create them, especially in the informal and/
or small-scale enterprise sector. Relocation and/or ‘city pride’ initiatives can easily
destroy local economic activities, often by pushing them to the urban periphery
and reducing their profitability. This practice often affects hawkers.

The opposite is also true: a municipality adopting a laissez-faire approach
can ‘create’ employment opportunities. The clearest examples come from South
Africa after the abandonment of restrictive planning and regulatory practice with
the end of apartheid in the 1990s. In the early 1980s, there were estimated to
be only 300 hawkers functioning in Johannesburg’s inner core; the estimate for
the mid-1990s was 4000 hawkers in the inner core and 15,000 in the Greater
Johannesburg area. There is an international dimension to this dramatic growth
in informal activity: it is estimated that 7000 of the hawkers were from outside
South Africa. The change in official policy from repression to greater tolerance
is the main explanation for this growth (Tomlinson, 1996, pp188-189).

Within India the importance of a flexible and non-master plan approach to
urban planning has been noted in East Delhi, where an area of mixed use became
the main location for Indian suppliers of coaxial TV cables. This, it is argued, was
based upon mixed land use in the neighbourhood, community networks (or
social capital), the use of land and housing as an asset — the concept of ‘neigh-
bourhood as factory’. It was underpinned by a process through which the com-
munity was able to obtain incremental infrastructure installation through
political interaction with local agencies and politicians. Such patronage to
provide legality and security contrasts with more formal planning processes
(Benjamin, 1991, 1993). Thus:

Attempting to attract and sometimes divert public investment,
local development also relates to thwarting centrally planned
projects that conflict with local interests. Often the only way these
areas can get development to happen is by subverting development
(or getting there before it does) and mustering political support
(Benjamin, 1993, pp144-145).°
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The emphasis throughout is on the importance of the local economy, flexibility
and diversity. There is also a clear implication that social capital contributes to
urban economic growth (see below). The role of the municipality is first, not to
destroy the neighbourhood economy through formalization or over-regulation
and second, to provide incremental infrastructure when it is needed to support
economic activity.

HumaN CAriTAL RELATIONSHIP TO URBAN
Economic GROWTH

The importance of human capital — education and health — to economic growth
has been well documented, but is worth underlining, especially when women are
included. The literature focuses on primary education, but as development occurs
secondary education is also important (Watkins, 1998, pp56-57), as well as
vocational skills (see Chapter 7). Health status depends on a variety of factors,
including incomes (to purchase food and medical treatment), access to healthcare
services and environmental standards (see Chapter 10). The effective delivery of
these services has very powerful synergies for overall economic development; they
are important, regardless of whether a ‘growth-mediated security’ or ‘support-
led security’ strategy is adopted (Dreze and Sen, 1989). Increased education,
especially of girls, has been shown to be one of the most effective ways of tackling
gender inequality (Dreze and Sen, 1996). Similarly, increased resources in health
— especially in the public sector — begins to address one of the main causes of
urban poverty — namely, the negative impact on earning capacity and security of
health-related shocks (Amis, 1997).

The provision of access to education and healthcare has been a particular
failure in India. Thus, as Sen notes:

Four decades of allegedly ‘interventionist’ planning did little to
make the country more literate, provide a wide-based health serv-
ice, achieve comprehensive land reforms or end the rampant social
inequalities that blight the material prospects of the underprivi-
leged. Second, while successive Indian governments have been only
minimally active in social development, they have been superactive
in tying the economy up in knots of bureaucracy, control and
regulations, — the so-called ‘licence raj’. The power of government
policy bad been unleashed not on behalf of goals such as providing
schooling for every villager [and slum dweller] but in interference
aimed at restricting people’s initiatives (Sen, 1995, pp28-29).

The government in India has traditionally intervened too much in some sectors
(tradeables), but has often not intervened enough in others (non-tradeables).
Furthermore, India has devoted more attention to direct poverty initiatives, like
Integrated Rural Development Programmes, than most countries, yet has ignored,
despite its rhetoric, the provision of basic needs. Thus Indian government
expenditure on health and education, at 2 per cent each of central government
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Table 6.2 Human capital relationship to urban economic growth

Human capital
(characteristics)

Impact of urban
economic change
(top-down)

Household
responses to urban
economic change
(bottom-up)

Role for municipality
in facilitating (positive)

Role for municipality
in ameliorating
(negative)

Human capital is the classic dimension of poverty
concerned with human potential. This is closely associated
with the provision of health, education and physical
infrastructure (water, sanitation and services). Measured by
indicators of health (infant mortality rate, underfive
mortality rate), literacy, and access to water and sanitation.
UNDP has developed a single human development index.

Growth is seen as a necessary but not sufficient condition,
depending on the extent to which growth is translated into
higher actual allocations and the efficient use of funds.
Dependent upon allocation procedures and local control.
The reverse argument, that human capital improves
growth, has been strongly made from Asia. The positive
impact is long term (>ten years). The negative impact can
be felt in both the short and medium term: expenditure is
sometimes cut during structural adjustment.

Positive: more resources for extra education; increased
attendance at health outlets. Increased perceived return to
improvements in education (secondary) and improved
health status. More funds for water and sanitation.
Negative: withdrawal of children — usually girls first — from
school. Non-attendance at health centres and/or switch to
private or traditional healers, postponement of treatment.
Increased debt to maintain fees (education and/or health)
Substitution with cheaper but unclean forms of water and
sanitation.

Human capital (primary education, health and
infrastructure) is the major responsibility of municipal
governments. This is usually more the case with
implementation than policy formulation. Impact is therefore
related to local government efficiency. Total spend is
dependent upon local government revenue sources and the
degree of earmarking of funds.

A potentially important role in protecting the sector from
the worst impacts of structural adjustment. The possibility
for targeting and/or access mechanisms to protect delivery
to the poor. Introduction of user fees can have a very
strong and quick impact on services for the poor.

spending, is exceptionally low, especially when compared with countries at
similar economic levels (Indonesia, 3 per cent and 10 per cent; Sri Lanka, 6 per
cent and 10 per cent; Kenya, 5 per cent and 19 per cent; the Philippines, 3 per cent
and 16 per cent) (UNICEF, 1998, pp114-117).

The importance of the human capital dimension of poverty has been con-
firmed by the use of panel data from the Céte d’Ivoire. Panel data involves
interviewing the same households repeatedly and therefore allows us to consider
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poverty dynamics — namely, what are the processes that are moving some house-
holds into poverty and facilitating some to escape? Through this method it is
possible to distinguish between those in temporary and chronic (permanent)
poverty and to consider different policy options. The analysis of this panel data
suggests that, in urban areas, human capital is the most important endowment
that explains welfare changes over time. Households with well-educated mem-
bers suffered less loss of welfare over time than other households. What seemed
to matter were skills learnt through education rather than diplomas obtained.
Indeed, diplomas may even have worked against some households in having
orientated workers too much towards a formal sector job when employment
growth came almost exclusively from small enterprises (Grootaert et al, 1995).

The provision of those services that enable households to develop their
human capital is therefore a major responsibility of government, in which local
government may have a significant policy-making or, more commonly, opera-
tional role. The positive impacts of increases in human capital on the poor are
medium to long term. The failure to provide regular and efficient services particu-
larly hits the poorest because, as with infrastructure, they are unable to exit to the
private sector.

SociAL CAPITAL RELATIONSHIP TO URBAN
Economic GROWTH

Social capital is the dimension of assets concerned with households, networks and
community. It is seen as important for facilitating local solutions to problems, but
is very difficult to measure. Indicators usually look at ‘civicness’ and the outputs
of social capital. These are the reciprocal exchanges that exist between indi-
viduals and households which allow ‘local citizens to work together in identifying
and acting on local problems or in taking local initiatives’ (UNCHS, 1996, p419).
These are very important in India — for example, the Self-Employed Women’s
Association (SEWA) in Ahmedabad or the Society for the Promotion of Area
Resource Centres (SPARC) in Bombay. What is critical is that the local authority
provides an environment in which such initiatives can take place. The above are
examples of positive aspects of social capital. Social capital is also important in
providing the networks that support the economic activities of the poor. This has
been clearly illustrated, mainly from South Asia, in the case of local savings clubs
and finance groups that form an important mechanism to allow limited asset
accumulation and to encourage small and/or microenterprises (Rutherford, 2000,
pp31-58; see also Chapter 7). Recent research in Kampala, Uganda, has also
clearly shown the importance of trust and complex networks between households
in allowing small businesses headed by women to develop. This is in sharp
contrast to previous periods in Ugandan history during which the lack of trust
profoundly limited both available credit and economic activity.®

Research has shown that it is the maintenance of security or the absence of
intimidation and violence that is critical in allowing such initiatives to flourish.
The impact of violence on the urban poor, in terms of limiting the development
of enterprises, community activity and social capital, has been well documented.
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Table 6.3 Social capital relationship to urban economic growth

Social capital
(characteristics)

Impact of urban
economic change
(top-down)

Household
responses to urban
economic change
(bottom-up)

Role for municipality
in facilitating (positive)

Role for municipality
in ameliorating
(negative)

Social capital is the dimension of assets concerned with
households, networks and community. It is seen as very
important for facilitating local solutions to problems.
Measuring stocks is difficult (indicators usually look at
‘community-ness’) or the results of differing levels of social
capital.

Urban economic growth usually has a positive effect on
social capital, but stratification can reduce it. Economic
decline tends to weaken social capital, especially dramatic
decline, which is likely to fracture communities and
households. Nevertheless, there is no clear direct
relationship between growth and strengthening social
capital; the local context is important. Changes are likely to
come in the medium term. Infrastructure changes can
change social capital quite quickly.

Positive: increased time and money to support CBOs and
other community activities. This is especially important for
women as they tend to be more involved with community
action. Funds to start credit unions or other activities. It
may be easier in a buoyant situation to forge political
alliances, lessening dependence on patronage/patriarchy
structures. The strengthening of extended families.
Negative: lack of attendance at and involvement in activities
of CBOs, especially by women. Increases in youth gangs,
crime and murder. Increased dominance of illegal activities.
Increased domestic violence. Lack of activity at night.

Very important role in setting the scene, and providing a
facilitating environment and funds. The success of
community organizations (and participation) is often
conditional on flexibility in delivery by governmental
agencies. Providing for law and order is critical. Street
lighting is important.

Potentially critical role in supporting community initiatives.
Importance of preventing violence and destruction of social
capital, with subsequent increases in poverty.

Work in Jamaica — admittedly, a very violent society — makes it clear that endemic
violence undermines local initiatives and any chance of local economic growth
(Moser and Holland, 1995). Communal violence, crime and protection racket-
type patronage in urban India, much of which is concerned with controlling
access to informal sector employment opportunities, may have similar outcomes
(Das, 1990). Thus Das, in a study of the riots in New Delhi after the assassination
of Mrs Gandhi, noted in relation to economic activity, ‘. . . that the fencing
mechanisms and the regulation of entry into most sectors of the informal
economy were a product of several factors — caste and kinship networks, defined
by spheres of influence by politicians and local Big Men, and the constant threat
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of violence to regulate behaviour’ (Das, 1996, p188). These are examples where
negative social capital (gangs) can have very negative effects on development.
Mechanisms for controlling access to the informal sector by kinship, but under-
pinned by violence, have also been observed in sub-Saharan Africa (Chabal and
Daloz, 1999). The maintenance of law and order and a safe urban environment
is therefore an important governmental function.

ProbpucTIVE CAPITAL RELATIONSHIP TO URBAN
Economic GROWTH

Municipalities, through their planning and regulatory processes, can make
significant impacts on the access of the poor to productive capital, especially
through interventions in housing markets. As highlighted in Table 6.4, it is
important for households to be able to use their houses as productive assets in
periods of decline (but also growth), as a base for household enterprise, for
renting and for other activities (Moser, 1998). Indeed, Moser asserts that, in some
circumstances, access to secure tenure is one of the major poverty-reduction tools,
which is, moreover, almost exclusively de facto controlled at the local level
regardless of national legislation.

An impact assessment study of slum projects supported by DFID in India
highlighted the relationship between improvements in infrastructure provision
and environmental conditions, income-earning activities and the development of
productive capital (Amis, 2001). The infrastructure components of the projects
were greatly appreciated by the inhabitants in improving their overall environ-
ment (through reducing flooding, making roads passable and reducing the
burden of collecting water); this was particularly liked by women. In addition,
there was some evidence that these improvements, through effectively increasing
the length of the day (by street lighting) and increasing the use of outside space,
had resulted in increases in economic activity.

One of the main differences between cities, in policy and implementation
terms, is their responses to informal housing and trade. Furthermore, this varies
over time. This, then is a major policy area for municipal intervention.

A longitudinal analysis of informal rents in Nairobi between 1970 and the
mid-1990s showed, contrary to expectations, that they had gone down in real
terms. In this process they followed urban wages down. Given the ruthless nature
of Nairobi landlords, this is startling. Furthermore, because of the dramatic
increase in the supply of informal sector housing, there had been no correspond-
ing increase in overcrowding. The Nairobi authorities, in sharp contrast to their
repressive approach of the 1960s and 1970s, have allowed, whether consciously
or not, the informal sector to build extensively. Kibera, Nairobi’s largest unauth-
orized settlement, has grown at 12 per cent per annum since 1980. It is therefore
possible to assert that the impact that informal housing has had on the urban
poor is neutral or even positive, although this is in terms of a reduction in rents
rather than an increase in ownership, which would allow households to benefit
from using the house as a productive asset (Amis, 1996).
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Table 6.4 Productive capital relationship to urban economic growth

Productive capital Within productive capital, Moser suggests that the use of

(characteristics) housing as a productive asset is the most significant in
urban areas. The extent to which this is so, clearly depends
on the nature of the housing market — in particular, the
extent of ownership as opposed to tenancy.

Impact of urban Urban economic growth is likely to increase the use of
economic change houses as productive assets; furthermore, it is likely to
(top-down) increase property values. This is particularly important for

women and for home-based enterprises.
In periods of economic decline, housing can act as a very
important cushion.

Household Positive: uses additional resources to invest in housing as
responses to urban an asset, either for renting out or improving the existing
economic change structure — for example, improve the roof or provide
(bottom-up) infrastructure on site (water/toilet). Uses more to housing

resources for family and own benefit.
Negative: diversify income through home-based
enterprises and renting out.

Role for municipality ~ Potentially very important. ‘In those urban contexts where

in facilitating (positive) the poor are . . . excluded from formal sector jobs and the
capacity to generate additional jobs is limited, the removal
of tenure-insecurity related obstacles that prevent or
constrain households from using their housing effectively
as a productive asset is possibly the single most important
critical poverty reduction intervention’ (Moser,1998, p11). In
addition the municipality can strongly influence this
process by the provision of basic infrastructure.

Role for municipality ~ The activity of the municipality is critical in influencing the

in ameliorating housing market. A restrictive regulatory environment and/or

(negative) policy of eviction of informal settlements can prevent the
use of housing as a productive asset. This is an area in
which, as far as enforcement is possible, local government
has control over implementation. The legislation is usually
drawn up at national level, but most research suggests that
local implementation is more important than the formal
legislation.

The reverse situation has been noted in Harare, where informal housing has not
been tolerated and the result has been increases in rents, overcrowding and the
development of increasing numbers of backyard shacks in formal low-income
housing areas (Potts and Mutambirwa, 1991; Rakodi, 1996). In Latin America
during a period of recession in the 1980s a similar contrast was found between
Chile, in which self-help housing was restricted and overcrowding increased, and
Brazil and Venezuela, where there was a proliferation of poor quality (informal)
accommodation (Gilbert, 1989).
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In policy terms there are two divergent options regarding housing markets:
an ‘informal sector’ option and an ‘overcrowding’ option. The former is charac-
terized by rapid informal sector growth and low-quality accommodation with no
increase in overcrowding or real housing costs. The second option implies state
intervention to provide relatively high-quality public housing and to limit the
growth of the informal sector. The result tends to be increased overcrowding and
rent inflation in relatively high standard accommodation. At a policy level it is
not possible at present to weigh up definitively the advantages and disadvantages
of the two options. This will clearly vary with local circumstances. However,
what is clear is that, in the short to medium term, it is possible for municipal
governments, through their actions in preventing or facilitating access to land and
services, to exacerbate or mitigate urban poverty and deprivation (see also
Chapters 9-12).

CoNcLUSION: TOWARDS A REINVENTION OF PLANNING

From the above discussion it is clear that municipalities have varying potential
for facilitating and mediating the effects of urban economic growth or decline
upon the poor. This chapter has tried to map out this potential in terms of a
livelihoods or asset vulnerability framework (Moser, 1998) and to consider the
role for the municipality in each case. The strongest findings are highlighted
below.

In relation to labour capital, the main observation concerned the importance
of the provision of infrastructure for successful economic growth. Poor house-
holds and small and microenterprises suffer the most from the non-delivery of
infrastructure, both because they cannot provide their own facilities and because
inadequate infrastructure itself restricts growth. Furthermore, infrastructure
deficiencies accentuate any tendency towards capital-intensive industrialization.
The second area where the municipality makes an impact is through inappro-
priate planning, and by laws and restrictive practices which can substantially
destroy employment opportunities. The provision of infrastructure is necessary
but not sufficient for urban economic growth and many of the other influencing
factors are beyond the control of local government. Therefore not destroying
economic activity is more important than facilitating it; the negative levers are so
much more effective than the positive.

The poverty literature stresses the importance of human capital, built up
through access to services (primary health and education) that are often mediated
and delivered by local government. While the circumstances vary, the effective
delivery of these services is a function of funding mechanisms that depend on
central-local relations of government and also local revenue systems. The resources
available are determined by local governance, revenue structures (whether they
are buoyant or not) and also by local political coalitions. Furthermore, accounta-
bility is a very important component in determining successful local delivery.
Again the poor suffer most from the non-delivery of these services both by not
being able to exit and by not being able to participate in growth due to illiteracy,
lack of education and skills, or poor health.
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The strengthening of social capital is increasingly seen as an important aspect
of development and relevant to household strategies — for example, in accessing
employment opportunities and underpinning relations between small and micro-
enterprises. However, research has shown the devastating effect that crime,
violence and the lack of security have on its formation and on urban economic
growth. Participatory research methods often highlight crime and violence as one
of the main problems experienced by poor people. Here the key role for the
public sector is in law and order to limit these problems. Not letting criminality
take hold in the first place seems particularly important.

The final asset considered is productive capital. In the urban sphere this is
primarily associated with housing and household enterprise. It was noted that
lifting restrictions on using housing as an asset is one of the most important
interventions that municipalities can do for the poor. Regulations, land-use policy
and attitudes to the informal sector can significantly affect access to land and thus
the costs of house acquisition or the rents that poor households have to pay. In
addition, the positive impact at a neighbourhood level of improvements in urban
infrastructure in encouraging and facilitating economic activity was noted. These
are all areas where municipalities can and do actively intervene, as Wu explains:

To compete effectively, a city’s governing coalition needs to crystal-
lise and endorse a vision of the future that is acceptable to both
businesses and citizens. Private and public sectors must collaborate
50 as to share the burden of risk. The public sector should return
to what it does best: keeping urban infrastructure in good mainte-
nance and repair, building new facilities to accommodate new
needs, and policing the public environment (Wu, 1996, p149).

The main policy implication is first, to recognize the importance of municipal
governments and second, to emphasize that they should ‘stick to their knitting’.
Municipalities should concentrate on their traditional roles of providing infra-
structure, ensuring health and education, and appropriate planning and regula-
tion. Despite the hype about city marketing and mega projects, traditional service
delivery may be more critical. For policy-makers this means concentrating on not
destroying employment opportunities as well as undertaking traditional functions
as efficiently and equitably as possible. The poor benefit disproportionately from
the efficient and inclusive delivery of services.

NOTES

1 This is an edited version of a theme paper on Urban Economic Growth and Poverty
Reduction which forms part of a DFID-funded research project on Urban Govern-
ance, Partnership and Poverty that was recently completed at the University of
Birmingham, London School of Economics, Cardiff University and the International
Institute for Environment and Development

2 Iam grateful to Rakesh Mohan for this comment in January 1997

3 The speed of the subsequent ‘melt-up’ in certain Asian economies — South Korea and
Thailand - is already challenging this crisis perception
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4  Exiting out of the economic and political system is one of the clearest developments
in contemporary urban India. Even a cursory look at the advertisements in India
Today for privately run housing and industrial complexes, where the entire infra-
structure is privately provided, illustrates this development

5 Given present-day regulation, except for a very specific range of 38 land uses (which
assume that home-based activities are ‘handicrafts’ and not of any serious conse-
quence), income-generating enterprises within planned neighbourhoods are consid-
ered illegal, requiring some form of political patronage for legalization

6 Personal communication from Julie Gifford, PhD student in the International
Development Department, Birmingham University, May 2001
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Chapter 7

Support for Livelihood Strategies

Stuart Rutherford, Malcolm Harper and John Grierson

Urban livelihood strategies centre on income-earning activities in either the
formal or informal sectors, and as wage employees, unpaid family workers or in
self-employment. In this chapter, a variety of ways in which people’s efforts to
increase their incomes and make them more secure are reviewed. In the first
section, Stuart Rutherford considers ways in which access to financial capital by
the poor can be improved, not just for microenterprise development but for
household financial management more broadly. Malcolm Harper considers the
non-financial constraints on small businesses and suggests ways in which they
can be alleviated. Finally, John Grierson discusses how those aspects of human
capital that are most relevant to income earning activity (education and skills)
might best be developed.

FINANCIAL SERVICES AND THE
LIVELIHOODS OF THE POOR!

Introduction: Rural Credit and Microcredit

One of the strengths of the livelihoods approach to policy-making is that it
encourages its users to examine in detail how poor people manage their lives.
Unsurprisingly, this reveals complexity and diversity. We see this when we look
at how poor people manage their money.

However, the diverse ways in which poor people do manage their money, and
how they may be helped to do it better, has surfaced only recently as an important
issue in the development of formal services for the poor. It was notably absent
from the analyses that supported the two most important experiments in finan-
cial services for the poor in post-colonial times — ‘rural (agricultural) credit’ and
‘microcredit’. Each of these was aimed at a particular subset of the poor for
whom particular objectives were set (Matin et al, 1999). From the 1950s through
the 1970s the focus was on helping poor male farmers, through credit, to adopt
more productive farming techniques. Starting in the late 1970s and building up
to a crescendo in the 1990s, the focus shifted to helping the poor — mostly women
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and not necessarily farmers — to develop off-farm ‘microenterprises’, again
through credit. In each case, support from donors was based on the potential of
such schemes to alleviate or eliminate poverty, and to promote economic growth.
In the more recent case, gender considerations were also important in donor
policy.

The ‘microcredit’ approach has enjoyed many successes. In Asia, especially
in Bangladesh, where the movement began in the rural areas, it brought organ-
ized financial services to millions of poor people who had never before had access
to them. By the 1990s, microcredit in Bangladesh had expanded from the villages
into the urban slums. In Latin America, especially in Bolivia, where microcredit
had from the start been an urban as much as a rural phenomenon, it led to the
emergence of highly sophisticated specialist providers of microenterprise credit.
However, by the mid-1990s it was clear that the financing of women-owned
enterprises was touching only the surface of the myriad financial needs of the
poor. In Africa, for example, where both the Asian and Latin American models
had been taken up enthusiastically, microcredit’s failure to penetrate into the
countryside or to reach the poorer urban households showed that the number of
households that could benefit from just one form of financial intermediation —
credit — for just one use — microenterprise — was limited.

The livelihoods perspective should broaden our understanding of the poor,
helping us to see them not just as farmers or microentrepreneurs but as individual
men and women struggling with the day-to-day business of managing the oppor-
tunities and risks of diverse and complex survival and development strategies. So
far, the livelihoods literature has not contributed much to people’s understanding
of the role of financial services in the lives of the poor.

Financial Services and the Poor

Attention has in recent years switched to the question of the role of financial
services in the lives of the poor. One stream of research investigates the risks and
vulnerabilities in the lives of the poor, and the degree to which these are and can
be mitigated through financial service provision (Platteau and Abraham, 1984;
Alderman and Paxson, 1992; Fafchamps, 1995; Morduch, 1997; Udry, 1994;
Zeller et al, 1996). This has led recently to an examination of the scope for
‘microinsurance’ for poor people, and some donors have funded appraisals of
such services (Brown and Churchill, 2000). Another looks more directly at how
poor people create and use informal financial services (Bouman, 1989; Ruther-
ford, 1996, 2000; Brink and Chavas, 1991). In contrast to ‘rural credit’ and
‘microcredit’ with their large objectives (poverty alleviation and economic
growth) and their specification of a particular form of financial service (credit)
with a specific use (farm inputs and microenterprise financing), informal and
indigenous financial services respond to a much more basic and general demand
from the poor. They have evolved everywhere a general-purpose intermediation
function in response to the difficulties that poor people have in matching their
cash resources with their expenditure needs.

Poor people tend to have small and uncertain incomes, of which a large
proportion is spent on food and cooking fuel. The inevitable consequence is that
much non-food expenditure, even for some low-cost items, cannot be met from
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current cash resources. They must be financed therefore from past income
(through saving), or from future income (through loans which are essentially
advances against future savings), or by some combination.

In short, the poor need financial services. The only alternative is that they
must go without, an all-too-common outcome. The smaller the cash surplus left
over after basic food and fuel have been obtained, the greater will be the need for
this basic financial service, so it can be argued that the poor need financial
services more frequently and more urgently than other groups — and the poorest
most of all (Sinha and Lipton, 1999). This argument appears to be borne out by
observations of the way in which poor people manage their money, as a few
examples given below will show (Rutherford, 2000).

Indigenous General-purpose Financial Services

Deposit collectors in southern India collect tiny savings daily from their slum
clients, and then charge them for storing their money. Users of the service in effect
accept negative rates of return on their savings, and do so willingly, since the
productivity of the investment is a secondary consideration compared with the
overwhelming need to find a safe way to turn savings into a usably large sum. A
typical case is a housewife wanting to save up a few hundred rupees for school
fees. She saves 5 rupees a day for a hundred days and then gets back, from her
deposit collector, nine-tenths of the amount saved, forfeiting 50 rupees which the
collector keeps as a fee for the service. The daily collection ensures that she
maximizes her savings potential despite her tiny income, and the discipline of
daily collection gives her the confidence of knowing that the school fees will be
paid on time. Women around the world see this as a service well worth paying
for, since savings stored at home (something which almost every woman tries
to do, no matter how poor) are notoriously difficult to defend from pressing
expenditure needs.

These informal ‘saving up’ collection services are not always available in
slums and villages for the lack of a suitable collector. In such circumstances poor
people may resort to ‘saving down’ — taking the lump sum from a moneylender
and then repaying it through a series of small savings over the following days or
weeks. The basic intermediation function — turning savings into a lump sum — is
the same, but the fact that it is future savings that are being tapped makes this
service more expensive than those of a deposit collector because the moneylender
bears the risk of default and has to put up the capital in the first place.

Many savings clubs run by poor and not-so-poor groups turn savings into
lump sums using what I have called a ‘savings through’ strategy (Rutherford,
2000). The Rotating Savings and Credit Association (ROSCA) is the clearest
example. A ROSCA’s members agree a timetable of meetings — say, weekly — and
agree to deposit an equal amount of money at each meeting for as many meetings
as there are members. At each meeting one of their number receives the total
deposited on that occasion. The general-purpose financial services function could
hardly be clearer: each member has withdrawn the same amount as they depos-
ited, so the benefit they receive from conducting this elaborate exercise is nothing
more or less than the conversion of a series of small savings into a lump sum at
some point in the process. The enduring worldwide popularity of ROSCAs is
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evidence that the ability to manage this basic swap is of vital concern to many
poor and not-so-poor people.

These three examples merely illustrate three basic ‘swap’ patterns and barely
hint at the richness of informal devices. Work now in progress in villages and
slums in Bangladesh is shedding light on the financial behaviour of slum dwellers
and villagers.? Early results confirm the wide variety of indigenous intermediation
devices, and the frequency and intensity with which they are used. It is rare to
find households that are not users: such cases are either richer households whose
surpluses are stored with formal service providers or the extreme poor who are
virtually outside the cash economy — the elderly disabled who survive by begging.
In Bangladesh it was found, for example, that in a sample of 42 poor, upper-poor
and ‘near-poor” households whose financial service transactions were tracked for
a full year, none had used less than 5 different types of financial services (informal
or formal) during the year, one had used 18, and the average was 10. These
households were found to have pushed some two-thirds of their total income
through financial services and devices, lodging it with money guards, borrowing
from and lending to neighbours and family, borrowing from moneylenders, using
it in various forms of saving club, or by joining microfinance institutions.

The study also confirms the wide range of needs and opportunities for which
poor people seek to turn savings into lump sums (Rutherford, 2000; Holzman
and Jorgensen, 1999). They include life-cycle needs (birth, education, marriage,
homemaking, old age, widowhood, death, bequests), emergencies (personal ones
like illness or desertion and impersonal ones like floods, fires and the bulldozing
of squatter settlements) and opportunities (to buy various assets or to start or run
businesses). Many of these occur repeatedly. Some can be anticipated while others
arrive unexpectedly. Their timescales vary from the very short (borrowing a few
coins to get some food on the table for guests) to the life-long (making arrange-
ments for financial support in old age).

Clearly, loans for agricultural production and microenterprise, important
though they are, are merely two among many competing needs for financial
services. Where the poor have access to modern (microenterprise) ‘microcredit’,
they commonly find ingenious ways to ‘bend’ the credit on offer to their actual
needs of the moment and/or to continue using informal devices in parallel.
Conversely, where farming inputs or small businesses are the need of the moment,
poor people may try to assemble a full set of financial service devices to meet the
need, of which the modern microcredit loans may be merely one element. Thus,
having a microenterprise as a component of one’s livelihood strategy makes it
more, rather than less, important for poor people to have access to financial
services, not just to provide capital for the enterprise, but to cater for the many
contingent needs and opportunities that inevitably arise. One of the most
common causes of enterprise failure is the unavoidable erosion of business capital
to meet other demands on household cash-flow.

General-purpose Financial Services and Sustainable Livelihoods

Seen from the sustainable livelihoods perspective, indigenous general-purpose
financial intermediation is one of ‘policies, institutions and processes’ and is
crucial for creating, enhancing, employing and protecting natural, physical and
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social capital. Among the expenditures that most commonly require poor people
to seek financial intermediation are those that enhance or protect human capital
— education and healthcare. Maintaining social capital, especially through saving
up or borrowing to pay for visiting or entertaining relatives, patrons and other
potential allies is another common example. A record kept by a Dhaka-based
savings bank for slum dwellers showed that one-third of withdrawals were made
for transportation and food costs so that people could visit (or entertain visitors
from) their home villages.

Because of its reciprocal nature, the link between financial services and social
capital is particularly strong. Financial service devices enable people to exploit
their savings to create the financial capital needed to form or maintain social
capital. In return, social capital provides the means through which financial
capital can be formed, by providing partners for reciprocal or contractual money
management behaviour, links to service providers like moneylenders and deposit
collectors, or providing fellow members for savings clubs such as ROSCAs.

By not emphasizing the difference that access to financial services makes to
a household’s ability to secure and use other forms of capital, the livelihoods
literature in the past may have underestimated the significance of financial
services. The Finance and Development researchers (see Note 2) have been
running interviews that focus on episodes in their respondents’ lives during which
they felt a pressing need for a lump sum (whether they actually obtained it or
not), and the resulting stories vividly demonstrate how human capital (life,
health, education) and social capital (marriage and employment alliances) were
won or lost simply as a result of the presence or absence of reliable ways of
turning savings into lump sums.

The research has shown how informal general-purpose financial service
devices are similar in nature in urban and rural settings, at least in Bangladesh.
However, in any given urban area there tends to be a greater range of devices
than in any village. Their urban use is not necessarily more intensive — indeed, the
most common of all devices, reciprocal borrowing and lending between neigh-
bours and relatives, is, if anything, practised more frequently by rural households.
But values tend to be higher in the town. In urban slums livelihoods are often
more monetized. In town the proportion of income gained, in cash, from paid
labour, trading and other services is higher than in the countryside, and the
proportion gained, in kind, from primary production is lower. Basic goods (food,
fuel, shelter and transport) are more likely to be purchased (for cash) than
produced or found. Above all, the range of employment and self-employment
opportunities is greater, and livelihoods that rely on multiple and frequently
changing suboccupations need to be lubricated more frequently with cash.

Policy Implications

A livelihood perspective helps us to understand the frequency and intensity of
demand for financial services from the poor and the myriad ways in which
informal attempts have been made to meet that demand. It should not, however,
romanticize informal services. On the contrary, there is ample evidence of the
weakness and failures of savings clubs, ROSCAs and deposit collections, and of
the high costs, unreliability and unavailability of moneylenders. Prices in the
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informal market everywhere point to severe supply-side constraints on informal
financial services of all kinds. In this competition for access to services, the very
poor are the least well served (Rutherford and Arora 1997; Jalan and Ravallion,
1997; Sinha and Lipton, 1999; Dercon, 1999; Wright, 2000). Their incomes are
more often irregular and unreliable, making it harder for them to join clubs that
require equal and regular pay-ins, and they may lack social or kinship links to
potential informal moneylenders. They may not own their home, a key asset used
as collateral for loans from informal as well as from formal sources, and their
insecure tenure rights to rented or squatted homes may make it harder for them
to settle in one place for long enough to establish residency as a qualification for
joining clubs or using commercial services. Moreover, financial service needs and
opportunities vary with age, gender, social and ethnic group and wealth (among
other factors), and existing informal services do not serve this diversity even-
handedly. For example, in many societies women marry older men and then
outlive them, but informal devices that help women to manage their almost
inevitable widowhood are poorly developed.

The case for supporting the establishment of flexible general-purpose finan-
cial service provision for the poor on a formal or semi-formal basis is therefore
strong (Sebsted and Cohen, 1999). This task has only just begun. A handful of
initiatives are beginning to show that flexible services can be delivered to the
poor. One such is SafeSave, which operates in the slums of Dhaka, Bangladesh
(see Box 7.1). Grameen Bank, the microcredit pioneer, now has plans to offer
long-term accumulating-deposit savings plans to its clients, as well as the oppor-
tunity to invest their savings long term, through the Bank, in the Dhaka stock
exchange. Encouragingly, many donors, including CGAP (Consultative Group to
Assist the Poorest, a consortium of microfinance donors),® are now seriously
examining the arguments for flexible general-purpose financial services for the
poor.

Box 7.1 FINANCIAL SERVICES FOR THE POOR: SAFESAVE IN
DHaAkA

SafeSave recruits clients as individuals, eschewing the constraints of group
formation, and serves them through a daily visit to their home or workplace. On
each occasion, clients can save, or withdraw, or pay down loans, in any sum they
choose, including zero. SafeSave is still very small, with fewer than 6000 clients
in mid-2001. Thus, although three of its four branches are covering their costs
already from income earned on loans, it is by no means clear that such a service
could be offered sustainably — or even offered at all — on the grand scale already
achieved by the much more restricted services delivered by microcredit organiza-
tions in Bangladesh. However, pushed by the healthy need to improve their
products to keep or extend their market share, some of these large organizations
are now themselves experimenting with more flexible services. The ASA (Associ-
ation for Social Advancement), a large nationwide MFI, for example, with 1.5
million clients, has been experimenting with two new savings products in
addition to its basic diet of microenterprise lending.

Source: WWW.safesave.org
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SUPPORT FOR ENTERPRISE: BUSINESS DEVELOPMENT
SERVICES AND THE PoLICY ENVIRONMENT

The Relevance of Enterprise Development to Livelihoods

Microfinance was originally conceived as a solution to the problem of capital
shortage for the microenterprises of the poor. Rutherford and others have now
shown that poor people need a full range of financial services, just like the readers
of this book. Not many of us own our own businesses, but we do all need ways
of intermediating between the times we get money and the times we spend it. This
is common sense, but the sustainable livelihoods approach may have played some
part in making development practitioners realize that it is as true for poor people
as it is for themselves.

Banking is not only for business, but business people also need more than
banking. It is not easy to draw the line between the familiar commercial relation-
ships between businesses and their customers and suppliers, whether of goods or
services, and so-called ‘business development services’ (BDS) which are intended
to help businesses to start, to survive and to grow. This term is understood to
cover non-financial services. The most familiar types of such service are listed in
Table 7.1, roughly classified under the five types of asset which people need for
their livelihoods, as identified by Carney (1998, p6), but excluding financial
assets since these have been covered in the previous section of this chapter.

Table 7.1 Business development services and building assets

Capital asset Relevant business development services

Physical The provision of home-based business space, power, water,
factory sheds, business incubators, land tenure, roadside rights,
transport

Social The development of cooperatives, self-help groups, associations,

clusters, chambers of commerce. Assistance with linkages to
customers and to suppliers

Natural Promotion of sustainable use of raw materials, recycling,
pollution reduction, waste disposal

Human Training, advice, counselling, consultancy, in technical skills,
entrepreneurship and management, the provision of information

Some of these services are directly related to the policy environment, and particu-
larly to policies as they are implemented by local authorities, at the city, ward or
even more local level. The ‘service’, in fact, may be the withdrawal of inappro-
priate rules or other forms of harassment; officials may have to be persuaded to
do less, not to do more (see also Chapter 6).

Many of the other services are also routinely provided to small enterprises
by other small enterprises, at a profit. The only way by which BDS can be
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distinguished from other interbusiness relationships may be that BDS are often
provided by government or NGOs and are free or subsidized.

The aim of this section is to examine whether, if at all, the sustainable
livelihoods approach can inform and improve the provision of services of this
type to urban enterprises. Since we are concerned with livelihoods and the
alleviation of poverty, our focus is on microenterprises, in which poor people are
engaged as part of their attempt to earn a living, rather than with larger, more
formal businesses, which may employ poor people, but whose owners are not
usually poor. Many of those who engage in microenterprise would prefer to be
employed rather than to be self-employed, and the search for a job may have been
the main reason they are in a city. The option is not available, however, for many
people; self-employment of some sort has to be part of their livelihood strategy.

Much of the more recent BDS literature is about services for small and
medium enterprises, with the potential to grow and to employ large numbers (see,
for example, Tanburn, 1999, p535; Gibson, 1997, p12). It is hoped that the poor
will benefit indirectly from their growth by being employed. It is more difficult
to deliver BDS for microenterprises; their owners are less likely to be able to
spend time away from their businesses, so that the services probably have to be
delivered on site. This means that the cost per client reached is higher, while the
benefits in increased incomes, or numbers of jobs created, will almost inevitably
be smaller. Microenterprise clients are less likely to be able to pay even a small
part of the costs, and BDS are also themselves increasingly expected to be sustain-
able (Goldmark, 1999, p5). This is unlikely to be possible for most types of
services, if their clients are predominantly microenterprises.

Business development services, as the title suggests, are intended to develop
businesses. This may or may not mean more jobs; a business owner may be
advised to improve quality by replacing a labourer with a machine, or s/he may
learn how to cost the different activities and conclude that s/he should close down
one which is unprofitable and focus on expanding what remains. The business
will have been ‘developed’ in both cases, but jobs may have been lost. Develop-
ment may mean growth in profits, or sales, or exports, or it may mean improved
technology, reduced pollution or better management systems. The owners’ or the
employees’ incomes may or may not increase, but the sustainability of any
increase, or the equity of its distribution, is not usually considered. Business
growth is an end in itself, which is deemed likely to lead to greater well-being for
all.

The livelihoods approach requires us to take a holistic view of the lives of
those who own, or are in some way dependent on, microenterprise. It is odd that
it should be necessary to state that people should be at the centre of the develop-
ment process, but enterprise development does aim to develop the enterprise and
thus to benefit its owners; benefits to employees, customers, suppliers or society
in general are incidental. We should look beyond the enterprise and its owners,
to the wider context in which it operates.

Perhaps the most important aspect of the livelihoods approach is its emphasis
on vulnerability and the reduction or mitigation of risk. Self-employment is often
perceived as being more risky than being employed by someone else, and formal
employment may also include some form of legal protection against dismissal
and compensation for loss of employment. These generalizations apply mainly
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to jobs in formal large-scale businesses, or, more typically, in government organi-
zations. In the contemporary climate of ‘down-sizing’ and casual employment,
it is as or more difficult to get a job with someone else. Nevertheless, and despite
reductions in the power of trade unions, such wage employment is still more
secure when you have got it than self-employment.

Only a minority of new businesses anywhere survive for more than a year or
two, and this seems to be essential to the nature of a competitive free-enterprise
economy. Their vulnerability can be reduced by attempts to mitigate ‘artificial’
causes of failure, such as official harassment and destruction, but it cannot be
eliminated. The livelihoods approach suggests that it may be more realistic to try
to mitigate the effects of failure through means such as the provision of financial
services, such as those advocated by Rutherford in the previous section.

Business development usually means expansion and innovation, which may
mean that the business becomes more risky, not less. However, microenterprise
failure, even for a poor person, does not necessarily mean total destitution, any
more than the failure of a large business leads to poverty for its owners. The
owner may find another business opportunity elsewhere, or s/he she may find a
job. The occupational biography of Miguel in Cali (Bromley and Gerry, 1979,
p209) shows that he was involved in 24 different enterprises in about 28 years,
some of them on several different occasions. Some failed dramatically, most often
because of theft or official action, and others merely proved unremunerative; in
either case, Miguel lost money and had to change. Enterprise is risky.

It would be less risky, and more to the taste of most microentrepreneurs, if
they could be employed instead of self-employed. Since this is not possible, the
main lesson that the livelihoods approach can teach BDS practitioners is that they
should devote more attention to risk reduction.

Appropriate Support for Business: Service Provision and the
Policy Environment

This book aims to look at the implications of the livelihoods approach for
enterprise development in towns and cities rather than in the countryside where
the approach was evolved and has thus far been most commonly applied. We
should not exaggerate the differences. Many of the same people are involved
in both, there are many ‘rural’ enterprises in cities, such as dairies, vegetable
farms and poultry units, and many household livelihood strategies depend on
exchanges and movement between the two (see Chapter 4). Nevertheless, there
are some critical differences which have important implications for the design
and delivery of BDS. Some of these differences are summarized in Table 7.2, with
relevant broad types of business services grouped again under the five asset
headings of Carney’s pentagon (see Chapter 1), but omitting financial services
and with the addition of risk reduction.

Poor urban people cannot always access these services and facilities, such as
healthcare, markets and training, but they are more available, even to the poor,
in urban than in most rural areas.

Chambers’ seminal discussion paper includes three agenda items which he
suggests can be ‘livelihood intensive’ without economic growth (Chambers,
1995, pp33-34). These are secure rights to common property resources, removal
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Table 7.2 Appropriate business services

Type of business service

Rural situations

Urban situations

Physical facilities, home-
based or elsewhere,
transport, etc

Social grouping,
cooperative development
associations, market
linkages, etc

Natural resources,
environmental services

Human capital, training,
advice and information
about business
opportunities and
techniques

Risk reduction

Homestead and business
premises usually secure,
small but secure
landholdings, land
leasing possible,
transport and utilities
often unavailable

Cohesive small discrete
communities, long-
standing traditions of
informal group working,
formal cooperatives
often fail because of
official interference,
linkages to outside
markets and suppliers
weak

High dependency on
commons, intense
competition for farming
resources, space usually
adequate for non-farm
enterprise

Few training opportunities,
on-site advice available
only for farming, little
information about non-
farm business
opportunities

Major risks from drought,
flood and pests. Also price
fluctuations, input
shortages. Few
opportunities for risk
diversification.

Few healthcare facilities

Insecure tenure of home
and business locations,
need for flexibility, utilities
more accessible but often
inadequate

Individualistic, insecure and
rapidly changing mixed
communities, few formal
groupings, many temporary
groups for particular
purposes, markets and
suppliers accessible,
markets dynamic and highly
competitive

Desperate competition for
living and working space,
high levels of pollution,
locations of all kinds
insecure

Apprenticeships, informal
training and official training
facilities are available, rapid
spread of information, new
opportunities quickly
become overcrowded

Maijor risks man-made,
from theft and official
harassment, although
environmental risks also
significant in many
locations where the poor
live. High and continuous
physical insecurity.
Healthcare facilities usually
available, but may be costly

of restrictions and access to health services. His paper was concerned with the
rural poor and their livelihoods, but these items may provide some clues as to
areas with which urban business development services should be concerned, if
they are to go beyond their present business focus and “place people at the centre’.
Although enterprise development has not focused on health services, except as
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one type of business, the removal of burdens and the improvement of access to
property has been a central theme almost as long as small enterprise has been a
development concern.

In 1977 a senior adviser at the British Overseas Development Administration
stated that small business was irrelevant to ‘third world’ development, and his
view was not unrepresentative of the institution as a whole at that time. Other
donors, and national and local governments, however, had for some time been
involved in urban microenterprise development, and the whole issue of harass-
ment and irrelevant regulation was already at the centre of the agenda over 25
years ago. In spite of their efforts, however, the situation in many countries is
unchanged. In India (Reid, 1993) and worldwide (Harper, 1992, 1996), urban
microenterprises are routinely harassed and forcibly removed from their places
of business in the interests of urban ‘beautification’ and the faster movement of
motorized vehicles which many poor people cannot afford to use.

Table 7.2 shows that urban microenterprises already have relatively better
access than those in rural areas to most forms of BDS, through formal or informal
channels. It may be difficult to find a useful niche for publicly provided subsidized
BDS ‘products’, where the subsidy will not damage existing commercial pro-
viders, many of which may be microenterprises themselves. DFID itself recog-
nized the difficulty in India in the context of its major programme of slum
improvements. Income and asset creation was seen as an important part of any
slum improvement project, but it was less clear how support in this direction
could be implemented (Buckley, 1997, item 1). It may be better for governments
and the donors who assist them to focus on their distinctive competence, which
is their money. They should not pay for physical improvements, but should
demand that their planning and implementation be informed by a recognition
that the reason for the existence of a slum is people’s need for a home and a base
for microenterprise.

There are, however, ways in which microenterprises can be assisted in a
manner which goes beyond the enterprise itself and positively affects the sustaina-
bility of the livelihood to which it contributes.

The first is by improving the policy environment which has been referred to
above. Many of the serious shocks which affect farmers are not amenable to
direct policy intervention, except possibly through major investments in irriga-
tion or flood control which go beyond BDS as it is commonly perceived. Urban
shocks, however, are usually man-made. Some of the men who make them are
thieves and other law-breakers. Policing is notoriously more effective in the rich
than in the poorer parts of cities, and improvements to the quality and the equity
of the security services can reduce the vulnerability of the poor substantially.
Other instigators of shocks, however, are city employees. Some of these, such as
the police, or hygiene, weights and measures or buildings inspectors, may harass
microenterprises on a day-to-day basis, as a part of their own livelihood strate-
gies. Others, such as planners and policy-makers, may be quite unaware of the
damage they do to the livelihoods of the urban poor, but can also be susceptible
to donor influence. This may be through appropriate conditionalities, or through
training and exposure to cities where microenterprises have been allowed to
flourish, and where the community as a whole has benefited rather than suffered.
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A group of street traders in Hyderabad have reduced their vulnerability to
the depredations of thieves and to the often more serious threat posed by the city
authorities, by providing themselves with a group-managed lock-up facility for
their stocks. This initiative owes nothing to official support and is, in fact,
designed to protect the traders from officials (Puroshotham, 1999). This is a very
modest undertaking, but it demonstrates that there is a role for BDS in the
context of urban microenterprises. It is difficult, however, for government
authorities or the donors which support them to recognize that the main threat
to sustainable urban livelihoods may often be their own activities.

Informal conversations with urban microentrepreneurs and more formal
surveys show quite clearly that one of their main problems is harassment from
the authorities. It is always easier for public officials to do new things than to stop
doing old ones, particularly when the activities which they are told to stop are
often unofficially remunerative. External donors also are ill-equipped to promote
city-level liberalization since they lack the levers of conditionality which are
available at the level of central government. Nevertheless, there are positive ways
of promoting urban microenterprises, particularly when city authorities are short
of funds, and donors can play a role in this.

One useful approach is through ‘microprivatization’ (Harper, 2000). Local
authorities, or national governments, with or without subsidy from national or
international sources, can employ microenterprises to deliver urban public
services which are presently costly, ineffective and inequitably distributed. This
creates and sustains microenterprises, and also reduces the cost and improves the
outreach of services such as urban transport and waste removal, which them-
selves serve other microenterprises. It is often argued that it is better to improve
the outreach services of the large formal providers themselves by resisting the
pressure for economies and creating more jobs. Not only would this be very
difficult in today’s climate, but there is also strong evidence, from experiences as
diverse as public telephones in India, community schools in Denmark and irriga-
tion management in the United States, that small local community or privately
owned enterprises can manage the retail provision of public services more
effectively, and less expensively, than the large-scale service providers, whether
they are themselves in the public or the private sector.

This approach has been successfully introduced for many different activities
throughout the world, sometimes with donor support. More effective and effi-
cient street cleaning and waste removal in Dar es Salaam, personal health services
in Managua and waste recycling in Manila, have all been achieved in this way.
This has created large numbers of new microenterprise opportunities and has also
improved conditions for existing businesses. This approach is particularly effect-
ive for the delivery of health services which Chambers identified as being critical
to the reduction of poor people’s vulnerability.

The livelihoods approach thus suggests a more focused policy for interven-
tions to assist urban microenterprises. Efforts should be concentrated on improv-
ing the policy environment and using microenterprises to deliver public services.
For external funding agencies, both methods involve working closely with and
through city authorities, rather than setting up special local projects; the results
may come more slowly, but they are likely to reach more poor people, more
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sustainably, and thus to enable them to make long-term and sustainable improve-
ments to their own livelihoods.

DEVELOPING HUMAN CAPACITY FOR ACCESSING
EMPLOYMENT BY EDUCATION AND TRAINING

The livelihoods framework encapsulates a process of reducing vulnerabilities and
building capacities, largely through the enhancement of assets. This conceptuali-
zation is inherently positive. It is people-centred, it takes as its starting point
existing strengths rather than existing needs and it seeks to understand how
relatively modest increments of support can leverage large-scale improvements
in livelihood outcomes. The focus of this section is on human capital, specifically
on human capital development for employment through education and training.
Reflecting the multidimensional characteristic of livelihoods and the realities
of increasingly informalized economies, education and training for employment
resists tidy packaging in the traditional preparation-for-employment box.
Employment, part-time and seasonal employment, self-employment and enter-
prise are intertwined in the lives of the poor. This is for the most part a positive
thing, although the circumstances that have brought it about may be less so.

Getting to Work

In the preceding sections of this chapter, Rutherford and Harper have described
an array of financial, BDS and policy options in support of those seeking their
livelihoods as entrepreneurs, albeit often reluctant ones. This section focuses on
employment while stressing that employment and enterprise are seldom discrete
and are often intimately interrelated. There are many paths to employment and
enterprise. These intersecting, overlapping and complementary paths have long
been celebrated in literature:

My mama say that if [ am apprentice to this driver, after some time
L will get my own licence and then I can get my own lorry to drive.
And if I save my salary and my chop money, I can buy my own
lorry and then 1 will be big man like any lawyer or doctor. So 1 like
that and after we have paid money to the driver of ‘Progres’ plus
one goat, and one bottle of Gordon gin and one piece of cloth, I
become his apprentice (Saro-Wiwa, 1994).

Life imitates art at least as much as the reverse, as the case of Said Ahmed Elmi
attests (Box 7.2).

Intertwined and interrelated pathways to work are reflected increasingly in
the research that underpins education and training best practice. Over a lifetime,
the work of the poor commonly proceeds in stages or cycles of employment, self-
employment, enterprise and myriad combinations of these. McGrath et al (1995),
in looking at education and training for the informal sector, identified six path-
ways to work. With some risk of oversimplification, these can be summarized as
two:
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Box 7.2 Saip ABMED Ermi, SHOEMAKER: CYCLES OF
EMPLOYMENT AND SELF-EMPLOYMENT

Said Ahmed Elmi is a 34-yearold Somali shoemaker currently living in Hargeisa,
the capital of Somaliland (formerly Northwest Somalia). Said has lived and
worked in many places in the past 15 years, for the most part compelled by
circumstance to stay ahead of the shifting tides of war and civil war. Said's
livelihood strategies have been as diverse as the pathways he has followed
across the Horn of Africa.

When Said was 14 years old he lost the use of his left leg as the result of an
allergic reaction to medical treatment. As a poor youth in a nomadic culture, with
little education and no obvious skills, his livelihood prospects appeared severely
limited. However, Said's assets included a willingness to work with his hands, an
entrepreneurial sense of what he might do and sufficient social capital to get
access to training. In 1986 he joined a donorfunded shoemakers' apprenticeship
programme taught by Omar Ayeda, a master shoemaker from Mogadishu. After
training, Said became a self-employed shoemaker, working as a junior member
of a shoemakers’ cooperative. In 1988, following the outbreak of war, he fled to
Mogadishu and joined his former teacher as an employee. When the war came
to Mogadishu in 1991, Said returned to Hargeisa and again established himself
as a self-employed shoemaker, now working independently. When civil war
broke out in Hargeisa in 1994, he fled for a time to Jigjiga, Ethiopia, where he was
again self-employed. In 1996 he returned to Hargeisa. He is now a member of
the workers' cooperative of the Somaliland Handicapped Training Centre, where
he both produces shoes and trains others. Said Ahmed Elmi initially used a form
of employment-based training (apprenticeship) in order to become self-employed.
When the need arose he then used his enhanced capacities to gain secure
employment. He is currently self-employed and a trainer as well. Said has a solid
base of human and social capital, a demonstrated capacity to overcome advers-
ity, and the willingness and ability to help others to build their livelihood assets.

Source: Grierson, 1997

e from school to employment to self-employment/enterprise; and
e from school to self-employment/enterprise to employment.

Each of these broad avenues subsumes a number of alternative pathways.

Over time, livelihood demands often compel cyclical changes in work status
and encourage opportunistic combinations of employment, self-employment and
enterprise. It is not uncommon to find both pathways used cyclically as well as
simultaneously. This is particularly characteristic of those who are compelled to
start work early in life. Many, such as Said Ahmed Elmi, alternate between
employment and self-employment as their working life progresses. The fluid and
multidimensional reality of livelihoods is such that support for employment must
anticipate that people may prefer either waged work or self-employment, but
may also take up one in the hope that they can transfer to the other in the longer
term.
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Supporting Multiple Options

The flexibility implicit in diverse working lives is both a reaction to insecurity and
a means of reducing it. However, accessing work opportunities is a formidable
challenge. It is increasingly recognized that systems intended to support one form
of work — for example, employment — must at least understand and provide for
other forms of work as well. Livelihoods are multidimensional as well as both
linear and cyclical, as the livelihoods framework makes clear. Education and
training systems are only now coming to terms with the reality that they can no
longer live within the comfortable confines of an homogenous ‘clientele’ and
narrowly defined outcomes. Education and training systems must help to impart
capacities that can both cope with stresses, such as loss of work, and recognize
and create opportunities, such as self-employment in lieu of readily available
employment.

‘Education’ and ‘training’, respectively, need to respond in quite different
ways. The fundamental difference between them, from the livelihoods perspect-
ive, is that education makes a broad general contribution to asset enhancement,
while training usually makes a specific and more immediately applicable one.
Each wields a considerable ‘transformation’ potential, although in very different
ways.

Education is in a very real sense the basic element in human capital. More-
over, a solid foundation of basic education enhances all other efforts to build
human capital. Hence the urgency and practicality of calls for education for all.
Support for education works best when it is delivered early, when most other
options for young people are either impractical (for example, many types of
training) or undesirable (for example, child labour). Even basic education results
in general capacities that can be widely applied over time. Education lends itself
to large-scale systematic delivery of standardized products. Even if only in the
basics — reading, writing and arithmetic — education results in a sustained positive
effect in many civic, social and economic areas. The ability to access, absorb and
apply virtually all employment-related skills is a function of the educational base
of those undergoing training.

Due to the very different nature of ‘training’, it is unlikely that there will be
calls for training for all. With few exceptions, training needs to be both special-
ized and situation specific. It is specialized in the sense that it seeks to impart a
precise set of skills which can then be applied to a narrow range of tasks. The
application of such training-acquired skills is most effective when the training-
to-work transition is short. Training must be situation specific in the sense that
it is most effective when it responds to both the aspirations and the ideas of those
undergoing training and to the opportunities currently available in highly differen-
tiated fast-changing local labour markets. Due to the high levels of specialization
and specificity ‘. . . the large-scale delivery of standardized training programmes
is not likely to be viable’ (Middleton et al, 1993).

The report of a recent Population Council/International Council for Research
on Women (2000) workshop summarizes the elements of good training for
livelihoods:
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e recognizes the wider economic environment;

o offers training in new, demand-led growth areas and is wary of training in
already crowded sectors;

e ensures that skills offered are matched to the needs of communities;

e encourages women and girls to train in new and growing sectors that are not
characterized by gender stereotypes;

o keeps programmes simple and consistent;

o exploits traditional knowledge while being wary of traditional barriers; and

e recognizes that a business-like approach is both realistic and holds far greater
potential for long-term success.

While the respective contributions of education and training remain sharply
differentiated, the roles and responsibilities of education and training systems are
becoming less and less so. It is not uncommon to find education programmes that
include ‘entrepreneurship’ components and experiments with ‘vocationalizing’
primary and secondary curricula. Neither of these approaches as yet has proved
themselves in practice, in part due to the very lack of the specificity of generalized
approaches to enterprise and vocational training. Correspondingly, . . . it has
become very common to regard a re-orientation towards self-employment as a
major contribution towards revitalising’ training programmes (Hoppers, 1994).
Vocational training in developing countries is now at least as much about enter-
prise development and self-employment as it is about its traditional role of
preparation for employment (Grierson, 2000). These very recent reforms are for
the most part crisis driven; they have yet to be tested and proved.

Responding to Need Amid Crisis

Worldwide, many education and training systems are in crisis; they are failing to
respond to the needs of growing populations and stagnant economies facing the
challenges of globalization (UNESCO, 1996). In all cases the crisis is largely one
of outreach and equity. Globally, education for all, although deemed a useful and
attainable goal, falls far short of even its quantitative objective. Although many
countries have achieved universal primary education and are now concentrating
on secondary education, in the poorest parts of the world as few as one in four
girls complete primary school (Madavo, 2000). In training, the crisis is one of
relevance and equity; there is a mismatch between the training on offer and the
demand in local labour markets, as well as greatly restricted access for those most
in need of productive skills. In both cases there is a crisis of cost. The funds
available for education and training have declined in real terms in many coun-
tries, certainly relative to population growth, and increased charges for public
services have often had inequitable outcomes.

There are no models or proven approaches to mark the way forward. Hence,
it is thought most useful at this juncture to offer a general sense of the factors that
influence design, implementation and assessment rather than descriptions of
particular approaches or programmes. Table 7.3 summarizes the key factors that
influence education and training interventions in support of employment.

The four influencing factors are interrelated. In virtually all cases, modifying
any single factor will affect one or more of the other factors. The art of designing
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Table 7.3 Factors influencing education and training for employment

Factor Problem Description/Remedies

Relevance There is a mismatch between the available education and training
opportunities on offer and the skills and capacities in demand in
local labour markets:

e Education should provide the base on which livelihood-
oriented human capital assets are built.

e Training should respond to local labour market demand and
result in work (employment, self-employment or enterprise).

Cost Education and training are expensive; education due to the
outreach needed to yield broad-based positive outcomes, training
due to specialization and relatively high unit costs:

e The social and economic returns to basic education are well
established; support for education, particularly basic
education, should be increased to reflect this.

e Training can be made more efficient by greater cost sharing
and by making better use of traditional knowledge and
available facilities, particularly those of local enterprises.

Equity Education and training are often difficult to access and difficult to
use, especially for those who, due to social or economic
disadvantage, are in greatest need of work-related skills:

e Education: provision should be made to overcome economic
and social barriers to access and participation by, inter alia,
adequate funding for basic provision, scholarships/vouchers
for those in greatest need, and restructuring schooling in
terms of, for example, location, vernacular languages and
class schedules, in order to accommodate the circumstances
and multiple obligations of those in need.

e Training programmes should reflect and accommodate the
backgrounds and customs of those they serve. Training
schedules and structures should accommodate the
circumstances and multiple obligations of those they are
intended to serve.

Asset Education and training initiatives should be designed and
enhancement assessed in terms of the degree to which they enhance the
human (and social) capital of those participating:

e Education at all levels should be structured to provide a sound
(even if modest) general basis for the acquisition of specific
work and income-related skills.

e Training should provide the skills needed to grasp existing
work opportunities and to identify future opportunities; asset
enhancement should be assessed in terms of increased income,
greater flexibility, reduced vulnerability to crisis and enhanced
access to economic support networks.

Source: Derived from Grierson and Schnurr, 2000
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useful employment support interventions is that of finding an appropriate
balance of factors in relation to local resources and circumstances.

Making Best Use of the Tools Available

Large-scale unemployment and underemployment is a function of three inter-
related problems: skills shortages, the lack of equitable access to employment
opportunities and a severe shortage of employment (Crump et al, 2000). The
near universal response in low-income cities has been a structural shift in the
direction of self-employment and the informal sector, followed by belated attempts
to make the best of this largely unwelcome situation. Education and training can
do little to resolve the underlying problem — the dearth of jobs. Appropriately
structured economic growth is the key to solving the job shortage problem.
Human capital development initiatives, however, can do much to expand the
diversity and quantity of relevant training and to improve equitable access.

Support for education and training is likely to be most effective and efficient
when cast within a context of pro-poor growth. Overall employment must be
growing if further subdivision and displacement is to be avoided. Initiatives
intended to ‘. . . enhance welfare and employability . . . should be undertaken in
the broader context of policies aimed at enhancing overall labour absorption
capacity’ (ILO, 1999). John Mellor, in surveying the literature on pro-poor
growth, found that expanding education for the poor is an important contribut-
ing factor. In his analysis the “. . . facilitation of the growth of small scale non-
farm enterprises, largely producing non-tradable (i.e. locally consumed) goods
and services’ is central to pro-poor growth (Mellor, 1999). These small enter-
prises are, he suggests, the key to tomorrow’s employment.

Urban enterprises and urban employment manifest characteristics that reflect
the density, diversity and dynamism of urban areas. Hernando de Soto makes
a compelling case for the role and potential of urban housing as an economic
asset, an aspect that can complement without diminishing housing’s shelter
function (de Soto, 2000). Pro-poor urban livelihoods initiatives are most likely
to be effective when they focus on sectors that offer good growth prospects (such
as transportation and waste management), many entry-level microenterprise and
self-employment opportunities (such as housing) and good prospects for dis-
aggregation rather than economies of scale (such as light construction and many
types of services, from appliance repair to hairdressing). Many sectors, such
as waste collection and sorting, tend by their nature to favour local (that is,
community-based) enterprises. New sectors, the bulk of which are urban or
urban based (such as electronic assembly), may be ungendered at the outset.
Similarly, traditional sectors may lower gender barriers when they modernize and
adopt new technologies (such as machine-based shoe manufacture). Many rural-
urban differences are pronounced and significant in terms of livelihoods generally
and human capital development specifically. Training initiatives in support of
urban livelihoods work to best effect when they are designed to identify and
increase access to opportunities in urban growth sectors that have significant pro-
poor growth potential.

Beall closes Chapter 5 with the thought that support for urban livelihoods
should help people to invest in their own futures. Education and training, when
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set within the context of pro-poor growth opportunities, can do much to encou-
rage and reward such investments.

NOTES

1 Financial services that allow money to be transferred across national or local bounda-
ries, or currencies to be exchanged, are also very important for many poor people, but
are ignored in this brief treatment

2 By the Institute for Development Policy and Management at Manchester University
for the Finance and Development project funded by DFID (www.man.ac.uk/idpm)

3 Consultative Group to Assist the Poorest (www.cgap.org), based at the World Bank
and including DFID as one of its leading members
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Chapter 8

Social Capital, Local Networks and
Community Development

Sue Phillips

INTRODUCTION

The last two decades have seen an increasing emphasis on community participa-
tion in urban development programmes. As experience has grown, approaches
to participation have evolved and become more sophisticated and central to such
programmes. While generally not explicit, the purpose of participatory develop-
ment initiatives is often to help build social capital among the urban poor. Social
capital — that is, the relationships and networks developed and drawn upon by
the urban poor to survive and improve their livelihoods — is now recognized as
a vital part of their livelihood strategies.

The following chapter draws on the author’s own experience of state-funded
urban development projects in South Asia, many of which were funded by DFID
(see also Chapter 14). The projects analysed stretch over a 15-year period. The
analysis examines the approaches to participation used by these projects, explores
the extent to which these approaches have increased social capital and draws
some implications for urban policy and practice from the findings.

The analysis uses a livelihoods framework to analyse social capital. As the
following analysis shows, social capital is indeed a highly useful concept. One of
its most valuable aspects is that it forces the user to take existing networks,
relationships and organizations used by poor people as a starting point. What
works and doesn’t work? Who benefits and who is excluded? What are the
constraints which prevent the accumulation of social capital, particularly among
poorer groups? The critical question then becomes for outsiders: how can
external agencies (governmental, NGO or donors) support the processes and
structures used by poor people to improve their livelihood opportunities?
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WHAT 15 SociAL CAPITAL AND WHY DOES 1T NEED
STRENGTHENING?

The Habitat Agenda that emerged from Istanbul in 1996 commits the inter-
national community to supporting the development of social capital as an
important strand of urban poverty reduction:

We commit ourselves to . . . encouraging the establishment of
community-based organisations, civil society organisations and
other forms of non-governmental entities that can contribute to
the efforts to reduce poverty to improve the quality of life in
human settlements (Habitat Agenda Commitment C: Enablement
and Participation).

This commitment reflects a long tradition in urban policy that can be traced back
to John Turner and the self-help movement of the 1970s which influenced the
emergence of sites and service, and slum and squatter upgrading projects during
the 1970s and 1980s. The concept of participation took on a new importance in
the late 1980s and 1990s with the broader shift towards mainstreaming people’s
participation in development. This period saw the emergence and evolution of
urban development programmes which focused initially on involving community
groups in the implementation and maintenance of projects and, later on, the
involvement of people from the outset of project planning and design. The
distinction is often made between participation as a means to an end and partici-
pation as an end in itself. Much of the emphasis of the last two decades, particu-
larly within government programmes, has been on building community groups
as a means to an end, in order to achieve more effective and efficient outcomes.
Since the late 1990s the emphasis of urban policy and programmes has been
increasingly on governance and a belief that poor people have a right to partici-
pate. The empowerment of poor people has become an important end in its own
right and a means of obtaining accountable government. ‘Partnership’ has
become the buzz word. Associated with this shift towards governance we have
seen the re-emergence of the concept of civil society and a belief that accountable
and responsible government can be achieved by strengthening civil society.
While it is not new, social capital re-emerged in the late 1990s as an analyti-
cal concept in development theory and practice. Although commonly used, the
term is often confused and has many definitions. As defined in Chapter 1, social
capital is regarded as a resource that people use to achieve certain ends. It is
argued that social capital is particularly important to the poor as a survival
mechanism. In the absence of other assets, poor people rely on their relationships,
associations and networks to survive on a day-to-day basis — for example, sharing
and reciprocating labour, cash, food, information, friendship and moral support.
In times of crisis, such as ill health, death, land clearances or fire, social capital
is one of the few resources upon which poor people can draw (see also Chapter 5).
The relationships and networks formed by the poor are, of course, not just
with other poor people. They also draw on relationships with better off groups
(for example through caste, kinship or political links). Furthermore, social capital
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may not always be harmonious. The poor utilize patronage networks that may
be highly exploitative but nonetheless a vital part of their livelihood strategies,
providing access to land, housing, credit and jobs. (See, for example, Chapter 6
on the relationship between social capital and economic growth.) Some forms of
social capital, such as gangs, are referred to as ‘negative’. This terminology belies
the fact, however, that there are often both costs and benefits deriving from
participation in any network or relationship. Both the poor and their patrons use
patron—client relationships for their own advantage, as illustrated by the recogni-
tion by politicians that the urban poor constitute an important source of electoral
support and that political control of an urban area can often be won or lost by
the support or absence of support of the poor population.

WHAT DO WE KNOwW ABOUT SociAL CAPITAL IN
URBAN AREAS?

There is much debate in the literature and in development practice around the
question of whether social capital is weaker or stronger in towns and cities than
it is in rural areas. Boxes 8.1 and 8.2 list typical social networks in urban areas
and the factors influencing the formation of social capital. The opportunities for
and barriers to its formation are discussed below.

Box 8.1 ExampPLES OF SocIAL NETWORKS IN URBAN AREAS

Neighbourhood-based groupings

Gender- and age-based networks and associations

Kinship-based associations (including rural-urban linkages)

Networks based on a common area of origin

Political-based networks

Religious and ethnic linkages and associations

Savings and credit groups

Employment-based networks and associations (such as trade unions, informal
associations, trading networks)

Linkages with NGOs and other external civil society organizations

Opportunities

Some of the main opportunities for social capital formation in urban areas arise
from the following:

e Reciprocal relations and social networks and associations in urban areas are
diverse, drawing on rural-urban family linkages (Tacoli, 1998), networks
based on kin and place of origin, and more recently formed local networks.
Relationships form around short-term reciprocity, centred mainly on money
and responding to crises such as death and illness, and longer-term reciprocity
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Box 8.2 FacTors KNOWN TO INFLUENCE THE FORMATION OF

SociaL CAPITAL IN URBAN AREAS

Barriers Opportunities

Heterogeneity of populations Richness of social contacts

Mobility Links with rural areas

Breakdown of traditional New networks needed for

networks survival

Cultural norms Cultural norms

Social exclusion Social change

Relative poverty Common struggles

Exploitation Resisting exploitation

Crime and violence Common adversity

Restrictive policies Supportive policies

Restrictive laws Supportive laws

with respect to food, water, space and child care (Moser, 1996). Networks and
associations are not just based on neighbourhood, but also religion, ethnicity,
politics (Mitlin, 1999) and labour (Beall and Kanji, 1999; Rakodi, 1999;
Harrison and McVey, 1997).

Organization in cities can provide greater potential benefits for poor people.
This is in large part because of the greater availability and diversity of resources
and opportunities in urban areas — for example, jobs, infrastructure, health
and education. It is also due in part to the need to organize to secure basic
needs — for example, for land and infrastructure. The most documented
examples of organization are around land tenure, infrastructure and basic
services and housing (Mitlin, 1999). In fact, ‘conflictual negotiation’ can be
an important vehicle for strengthening social capital (Moser, 1996). Access to
information is also an important reason for association in urban areas (Meikle,
1999). On the other hand, the greater availability of resources by no means
guarantees access for poor people.

Social relationships — for example, based on gender, ethnicity, caste/class and
age — are transformed in cities, providing increased inclusion for some and
greater vulnerability and social exclusion for others. This transformation of
social relationships affects the relative strength of social capital among and
between social groups. For example, women and lower caste groups are often
less constrained by traditional values in urban areas. On the other hand,
ethnic or religious minorities may be more vulnerable as cities bring together
opposing groups in close proximity. Equally, the elderly and children can be
left out due to the breakdown of traditional family and community support
structures.

Barriers

Although there are opportunities for the formation of social capital in urban
areas, the barriers are significant:
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e Urban ‘communities’ are highly differentiated and tend to be more hetero-
geneous than rural ones, being made up of individuals and households from
different social, economic and geographic backgrounds who come together
as strangers. The relative size of cities is also a factor. In reality, of course,
while rural communities are often perceived as homogeneous, these too are
made up of diverse households and individuals with different interests,
positions and access to resources.

e It is often argued that social capital is weaker in urban areas because of the
heterogeneity and mobility of the population. This is likely to be particularly
true in areas of rental housing and newly established settlements. The break-
down of social capital and the ‘moral economy’ is often manifest in crime and
violence, drug and alcohol abuse, threats to personal safety and increased
isolation (Moser and Holland, 1997). Increases in crime and violence then
lead to a further breakdown in trust and community, leading to a downward
spiral of social breakdown and poverty.

e There is evidence that the poorest avoid reciprocal relationships because they
cannot meet their obligations and that those people without social connec-
tions are the most impoverished of all (Moser, 1996; Gonzales de la Rocha,
1994). Experience in India, for example, is that poorer households are least
likely to participate in neighbourhood groups and women casual labourers
are unlikely to participate in savings and credit groups (IDD, 1997).

e The poor are often forced to engage in networks and associations which are
exploitative in order to access the basic resources that they require for sur-
vival. For example, the patronage of politicians, community leaders, gangsters
and drug barons may be the only way to secure access to resources such as
land, housing and credit. Such patronage relationships are threatened by
attempts to create less exploitative forms of social capital.

In summary, what emerges is a picture of dualism, with weakened social capital
resulting from the breakdown of traditional relationships and networks on the
one hand, and on the other, a rich associational life resulting from the need to
form new and varied reciprocal relationships and networks in the complex social
milieu of the city (Beall, 1997). Like rural areas, the extent to which people
participate in and benefit from this rich associational life depends on their
existing economic, social and political resources.

WHAT cAN WE LEARN FROM PAsST EXPERIENCE?

While the term ‘social capital’ is a relatively recent arrival to urban poverty policy
discourses, there is a long tradition internationally of policy approaches that
promote community-based approaches to urban development. In exploring the
usefulness of social capital as an analytical concept in urban policy, we have
therefore a wealth of experience on which to draw. The following analysis draws
largely on experience from DFID-funded projects in South Asia. It analyses
approaches adopted for supporting social capital in government-supported urban
programmes and then examines three basic questions:
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e Have these projects added to stocks of social capital?

® Do these programmes address those factors which influence the formation of
social capital in urban areas?

e Has this helped to reduce vulnerability to shocks, trends and seasonality?

Although this analysis draws heavily, though not uniquely, on Indian projects
funded by DFID, this experience is not unique and the models and approaches
adopted are mirrored in those of other donors and governments.

Supporting Social Capital Formation in Urban Projects in India

The Slum Improvement Projects (SIPs) analysed here were a series of integrated
projects in the five Indian cities of Hyderabad, Visakhapatnam, Vijayawada,
Indore and Calcutta.! The projects were implemented through municipal corpor-
ations or development authorities. They started in the late 1980s and early 1990s,
and included settlement upgrading, with infrastructure (water, sanitation, paving,
drainage and electricity), and the provision of health, education and community
development facilities and services.

Community participation was seen as a necessary part of the SIPs pro-
gramme. In the early stages of these projects, the objective of participation was
to facilitate greater ‘community’ involvement as a means of ensuring that facili-
ties and services were maintained and continued beyond implementation.
Following an earlier UNICEF urban basic services (UBS) model, community
participation focused on the formation of Neighbourhood Committees (NHCs)
as the interface between government and slum communities, and as an instru-
ment for mobilizing people’s inputs into the project (for example, assisting the
authorities to plan and implement programmes, monitoring, voluntary action
and managing community halls). In some cases, separate women’s committees
were established in recognition that women would need space to overcome social
and cultural norms which discouraged their participation in community decision-
making. In practice, these subcommittees became sidelined into health, education
and income-generation projects (reproductive and productive roles).

Subsequent DFID-funded urban poverty projects in India and Pakistan, and
other government-supported urban projects in India, have continued to use either
an externally driven model or a Government of India (Gol) model. Table 8.1
summarizes the community structures used in a variety of urban projects in India
and Pakistan. All these projects originated in the mid- to late 1990s. The main
difference in the community structures used in the recent projects tends to be the
development of more localized institutions (that is, neighbourhood or street
level), in addition to slum-level structures. We also see the emergence of city-level
networks of local-level groups (such as in Cochin). In the Gol model (the Swarna
Jayanti Shahan Rozgar Yojana programme) we also see a shift away from mixed
to women’s only groups. A significant departure from the basic neighbourhood
group model has been the introduction of savings and credit groups, again
targeting women. In Faisalabad, management groups were also established
around specific activities — for example, schools, health clinics and literacy
classes.
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Table 8.1 Examples of approaches to social capital in South Asia

Project

Main community

structures created

Comments

Cochin Urban Poverty e
Project °

Cuttack °

Chinagadili °

Neighbourhood groups
Area development
societies

Community development
society (CDS)

Savings and credit groups

Neighbourhood
Committees (NHCs)
Programme Monitoring
Committees (PMC)
Project Steering
Committee (PSC)
Savings and credit groups

Followed Government of
India model to be
replicable

Structure based on
women'’s organizations.
Men sometimes invited
to participate

Increased role for people's
participation in project
planning, implementation
and monitoring.
Community action
planning mechanisms
developed

Poverty focus places
greater emphasis on social
inclusion and programmes
to address priority needs —
for example, financial
services, emergency relief
fund, safe shelters for
women and children

The poor disaggregated
into the better-off poor,
average poor, poorer and
vulnerable

Project designed following
urban poverty profile study

Infrastructure-focused
project

People's participation
through community action
planning

Recognized the importance
of existing associations
(sanghams and mahila
mandals), NHCs act as
federations of existing
groups

NHCs required to consult
existing associations
NHCs, PMCs and PSC are
forums for project planning,
decision-making and
monitoring at different
levels PMCs and PSC
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Table 8.1 Examples of approaches to social capital in South Asia (contd)

Project Main community Comments

structures created

Andhra Pradesh Urban
Services for the Poor

Faisalabad Area
Upgrading Programme

Bangalore Urban
Poverty Project

Swarna Jayanti Shahari
Rozgar Yojana
Programme (SJSRY)

Neighbourhood groups

Area Development Societies
e CDS

Multi-purpose community
organizations (MPCOs) at
lane, neighbourhood and
area level

Women's groups formed
around savings and credit,
literacy

Health, school
management and literacy
committees

Slum Development Teams
(SDTs)

Street and block groups in
larger slums

Women's groups and
networks based on
savings and credit
(Bembala)

Neighbourhood groups

® Area Development

Societies
CDS

consist of community,
government and
NGO representatives

Municipal planning process
based on participatory
poverty assessments
(PPAs)

Municipal authorities
prepare Municipal Action
Plans for poverty reduction
(MAPPs) based on PPAs

MPCOs select from menu
of inputs

Government staff help
MPCQOs to prepare projects
MPCOs put projects to
government project
approval income
generation and
committee

Cost sharing with MPCOs

Strong emphasis on
empowerment

Slum Development Plans
prepared by SDTs with
project staff help

Main aim is to empower
slum communities.
Projects undertaken to
further that objective

Central mechanism for
delivery of urban poverty
programmes

Focus on women
Neighbourhood to city-
level planning based on
community-based action
plans

Programme driven rather
than needs driven

All these projects aim to encourage greater community participation in govern-
ment programmes than earlier projects. The aim of building social capital is
broadly consistent across the projects — that is, to develop the knowledge, skills
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and organization of poor people in order to increase their access to resources. In
all projects this is to be achieved through the establishment of community groups
to provide an effective ‘interface’ between poor people and government. Again,
although the stated objective is to empower poor people, the intention remains
essentially instrumental.

These projects are also characterized by a more explicit poverty reduction
focus. The best have been designed following participatory poverty assessments,
highlight the needs of different categories of poor people and aim to promote
social inclusion and reduce vulnerability. All these projects are characterized by
the use of participatory methodologies and tools to help achieve greater and
genuine participation — for example, through community action plans (CAPs)
and participatory poverty assessments (PPAs). These projects and programmes
therefore represent a significant departure from earlier urban projects in India,
both in terms of objectives and approaches, although their impact has yet to be
assessed. However, the basic organizational structures intended to facilitate
participation remain the same.

Have These Projects Added to Stocks of Social Capital?

One of the traditional ways of assessing the impacts of urban programmes on
social capital is to use indicators, such as the number of new groups formed, the
size of their membership, the representation of men and women, or the activities
undertaken. Unfortunately, these indicators tell us little about whether projects
really build on, and have contributed to, existing networks, relationships and
associations in urban areas. The following analysis explores the extent to which
the models used in India built on existing social capital.

Although it was a major breakthrough at the time, in retrospect the Neigh-
bourhood Committee model can be seen as externally driven and simplistic,
simplifying complex social and political reality for administrative and managerial
convenience. The model was based on one neighbourhood committee per slum,
regardless of settlement size or composition, with a standard formula for mem-
bership and representation, and a set of prescribed roles and responsibilities.
As such it was a technical solution to facilitating interaction between govern-
ments and communities. Without exception, all the models adopted in later
programmes (neighbourhood groups, savings and credit groups, and others, such
as school management committees in Faisalabad) were also externally imposed
forms of organization, following variations of the basic neighbourhood group
concept.

With the exception of the Chinagadili project, none of the projects makes any
attempt to either identify or build on existing social organizations, networks or
relationships. Slum neighbourhoods are highly complex social entities. Indi-
viduals and households have extensive networks based on friendship, kin, eth-
nicity, religion, work, child care, employment, economic and social reciprocity.
In effect, all existing formal and informal relationships, networks and associa-
tions were overlooked in introducing an organization from outside. This included
ignoring any other organizations that had been set up in the past through other
government or NGO programmes. Also, there was no recognition that poor
people have lives, relationships and networks that go beyond the physical
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boundaries of a given slum and that a slum is not a bounded unit in social,
economic and political terms.

Furthermore, with the exception of the Cochin project, no attempts appear
to have been made to analyse existing social capital (what Moser, 1996, refers to
as a community institutional analysis). Where participatory poverty assessments
have been undertaken, they have not explored issues of networks and relation-
ships in depth or used the information to develop alternative models for strength-
ening social capital. More in-depth analysis would be required to identify
whether the projects had in practice worked with networks and associations
beyond those established through the respective projects. However, impact
assessments of the SIPs (IDD, 1997), Faisalabad Area Upgrading Project (Phillips
with ActionAid, 1997) and Bangalore Urban Poverty Project (Phillips et al,
1997), found these projects to have ignored existing networks and associations
(see Box 8.3). It would appear that project designers have assumed uncritically
that social capital is weak or non-existent in urban areas and therefore is some-
thing that needs to be developed through external assistance.

Box 8.3 IGNORING EXISTING SOCIAL CAPITAL IN BANGALORE

In Bangalore, the study found existing formal community-based organizations in
11 out of the 14 project settlements, based on neighbourhood, gender, age and
caste interests. Residents saw the Slum Development Team (SDT) as a tempo-
rary, project-related organization and the CBOs as long-term organizations. This
finding completely undermines the objective of the SDTs, which was to streng-
then rather than duplicate existing CBOs. A simple participatory appraisal Venn
diagram exercise identified organizations and their linkages to external organiza-
tions. A more in-depth analysis would have been able to identify more informal
associations, relationships and networks.

Source: Phillips et al, 1997

The impact assessment undertaken of the India SIPs identified a number of useful
but not unexpected findings about the impact of the projects on social capital. On
the positive side, NHCs were used by ‘communities’ as a vehicle to access govern-
ment resources (at least those that were available through the project). A few
NHCs, despite being externally introduced, had taken on a life of their own. In
Vijayawada, a city-wide network of NHCs was spawned. The projects had also
helped to develop skills among NHC members through their interaction and
negotiation with government and had legitimized poor people’s right to partici-
pate in the management of programmes designed to benefit them. The NHC
model (or its variations) has now been institutionalized within government as the
mechanism for involving people in poverty programmes.

Unfortunately, the NHCs’ appropriateness for institutionalization is ques-
tioned by other findings from the study. NHCs were found to be dominated by
a limited number of people who were often, but not exclusively, men. Member-
ship was also often along caste or political lines. The majority of the slum
population did not participate or feel that they received any benefits from the
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NHCs. By the time of the assessment, many of the NHCs were inactive and their
sustainability beyond the end of the projects was in serious doubt. Residents
involved in the survey were unable to identify any direct poverty reduction
impacts of NHCs. Finally, although NHCs were seen as community-based
mechanisms for poverty programmes, they were not linked to wider democratic
structures such as ward committees and were not mainstreamed, therefore, into
governance processes.

From other impact assessments in Faisalabad and Bangalore it is also poss-
ible to conclude that there has been some increase in social capital in some areas.
This is evident from the new institutional structures that have been created.
Again, in some areas neighbourhood groups appear to have brought people
together successfully for the first time for collective action. However, the projects
had limited impact on poorer and marginalized groups. The most significant
impacts have been on women, which is understandable because of the significant
attention given to gender in all these projects (see Box 8.4).

Box 8.4 WOMEN’S INCLUSION IN FAISALABAD
Noticeable changes have occurred for women:

They have become involved in decision-making and implementation.
More than half the organizations are female organizations.
Collective organization has developed among women and given them a
stronger voice in articulating their needs.

* \Women have begun to be more confident about the role that they can play
in their own and their communities’ development.

Source: Phillips and ActionAid, 1996

The experience with savings and credit groups appears in some places to have
been more positive (see Chapter 7). The review of the Bembala savings and credit
programme in Bangalore, for example, found a number of positive impacts
resulting from this scheme: increased access to affordable credit when required,
increased self-esteem, the nurturing of new leadership, the empowerment of
women and networking across the city. Benefits mainly accrued to women. Also,
although these schemes have been initiated by outsiders (in this case the Project
Management Unit of the Bangalore Urban Poverty Project), they can nurture
local ownership very quickly. Equally, they tend to fail where they are seen as
government schemes. It would appear that savings and credit groups have more
potential to develop social capital than experience to date with neighbourhood
groups, suggesting that the former are perceived by users to be valuable.

In conclusion, although social organization has taken on new forms in the
cities considered here as a result of these slum improvement projects, it is ques-
tionable whether they have really built social capital. It is difficult to draw firm
conclusions because a number of questions remain unanswered. Have neighbour-
hood groups been most effective where social capital is already strong — for
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example, where ‘open democratic models’ of social organization already exist
(IDD, 1997)? As importantly, has the model tended to perpetuate existing social
relationships, just channelling them through a new institutional structure? Have
those relationships been strengthened as a result of the project, even though the
formal structures established may not continue beyond the life of the project
itself? If there has been a strengthening of the social capital of some individuals,
households and groups within a ‘community’, and this has enhanced the reputa-
tion and control over resources of elites and better-off groups, have these
increased stocks of social capital benefited those with the lowest stocks? Has the
formalization and expropriation of social capital by outsiders weakened informal
networks and associations? These are questions that need to be answered if we
are to improve policy and practice. However, the lack of information on existing
levels of social capital and comparative data to assess project impacts is a major
constraint.”

Do the Projects Address those Factors which Influence the
Formation of Social Capital in Urban Areas?

A range of complex social, economic and political processes influence the forma-
tion of social capital in urban areas and therefore any attempts to support the
development of social capital should seek to understand and build on those
processes. It is clear from the above analysis that this is unlikely to have happened
in the case study projects.

One of the basic criticisms of the SIPs is that the model failed to consider the
processes which might lead to the inclusion or exclusion of individuals, house-
holds and social groups in neighbourhood groups. As such, access to resources
and services was likely to be inequitable and biased towards those best placed to
participate in and control neighbourhood organizations.

To overcome this weakness, the later projects (especially the DFID-supported
projects) recognize the diversity of urban populations. Similarly, the economic,
social and political processes which lead to the domination of organizations by
individuals, households and social groups with better social and political con-
nectedness and those who are more economically secure, are also recognized.
Social analysis and participatory learning and planning methodologies are used
increasingly to understand the issues that contribute to the poverty and vulnera-
bility of different groups. The Cochin project, in particular, started with an urban
poverty analysis and disaggregated the poor into different categories based on
relative levels of poverty and deprivation.

Based on such information, these later project designs have attempted to
create more inclusive forms of social capital, especially through the promotion
of women’s groups. In Cochin, for example, following Government of India
(Gol) policies, the project works with a network of women’s groups. Attempts
are made to try to ensure that these groups represent different interests among
women by localizing groups to the level of lanes. It remains to be seen, however,
to what extent poorer and traditionally excluded women participate in and access
benefits through these groups. Are the groups addressing the factors that prevent
excluded women from participating? Furthermore, groups that strengthen the
social capital of other marginalized groups, such as the elderly, children, ethnic
minorities or members of scheduled castes, have rarely been formed.
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One aspect of social capital formation in urban areas that does not appear
to have been addressed specifically in the projects reviewed is that urban popula-
tions are often mobile and transitory, in contrast to the assumption underlying
all these projects, that the population is largely stable. The India SIPs Impact
Assessment Study did indeed find that turnover was limited to 10-15 per cent of
households - that is, 85-90 per cent of the households surveyed had been living
in the same location at the beginning of the project. Part of the reason may be
that the project targeted formal recognized slums which had been in existence for
some time. Newer and more marginal slums (which tend to be more transitory)
were excluded. The study did not examine seasonal migration or movement
between rural and urban areas of different household members, so we know little
about movement patterns even within so-called stable areas. As urban pro-
grammes aim to work increasingly with poorer households, who are likely to be
the most mobile, it would be advisable for future programmes to consider the
issues involved in building social capital among transitory populations.

Another issue that is commonly overlooked or oversimplified is that of
power relationships and the ‘exploitation’ of the poor by those who control
access to resources, such as local and national level politicians, money-lenders,
‘barons’, local leaders, landlords and the police. These individuals tend to have
been seen as negative forces that will be neutralized by the development of
alternative support networks. In reality, building social capital is about power
and any attempts to build alternative support mechanisms among the poor are
likely to be contested. In the SIPs, this resistance manifested itself openly in
examples of group domination by these leaders, political infiltration and the
manipulation of groups, and resistance to the whole concept of neighbourhood
groups by local politicians. In Visakhapatnam, this political pressure from local
elected representatives extended to a call for the disbandment of NHCs and even
of the Urban Community Development Department (UCD). This experience
suggests that greater attention needs to be paid to the political implications of
social capital formation. This can be approached through analysis of political
interests (stakeholder analysis with communities), the development of project
activities to address influences perceived as negative, and the greater inclusion of
leaders and power brokers in the development process. For example, in a later
project in Visakhapatnam (Chinagadili), elected representatives were included in
project committees.

Government policies and laws will impact on the more formal types of social
organization — that is, associations and institutions. In many contexts there are
laws that constrain the conditions under which groups can form and operate. In
India, registration is required if community-based groups wish to access govern-
ment or donor resources. While this brings benefits, it also brings such groups
within the orbit and surveillance of government. In other contexts, such registra-
tion can be highly restrictive.

Has the Building of Social Capital Helped to Reduce
Vulnerability to Shocks, Trends and Seasonality?
It is difficult to assess from the available documentation whether the building of

social capital in the SIPs has reduced vulnerability, largely because of the lack of
base-line data on pre-existing relationships, networks and associations used by
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poor people to reduce vulnerability. Box 8.5 lists the poverty perceptions of poor
people interviewed in the SIPs Impact Assessment. Lack of support from relatives
and friends emerged as the third most important aspect of poverty and vulnera-
bility (after assets and livelihoods) among slum residents questioned about their
experiences of poverty. Women, orphans, the elderly and the chronically ill or
disabled were the most commonly mentioned vulnerable groups. Vulnerable
individuals were seen as unable to support themselves and lacking support from
others. People were unable to support themselves either through their inability
to gain employment or their physical incapacity to work. Others, such as widows
and female-headed households, were socially marginalized because of their
cultural ostracism. Poverty was compounded by having too many dependants,
particularly those who are unable to contribute to household income, such as the
elderly, relatives and the ill.

Box 8.5 INDIA IMPACT ASSESSMENT: POVERTY AND
VULNERABILITY

Insecure and unpredictable income
Unskilled labour

Casual labour

Living in rented accommodation
Physical incapacity to work

Lack of support

Social marginalization — for example, widows and female-headed households
Too many dependants

[l health

Industrial accidents

Alcohol abuse

Domestic violence

Indebtedness

Risk of fire

Source: Based on IDD, 1997

While other components of the SIPs were found to have had a positive impact on
some of these aspects of poverty and vulnerability, it was not possible to identify
a direct correlation between the strengthening of social capital through neigh-
bourhood groups and reduced vulnerability. Given the overall limited impact of
the social institution building components of the projects, this is not surprising.
Furthermore, as neighbourhood groups were commonly perceived as a vehicle for
accessing government resources, it is not surprising that these groups have not
developed to embrace a wider supportive role within their communities. A
relationship between groups and external agencies was established in which roles
and outcomes were prescribed, not evolved or developed. The Bangalore and
Faisalabad impact assessments came to similar conclusions.

Another reason why the links between strengthening social capital and
reduced vulnerability are unclear is because the SIPs did not aim directly to tackle
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many of the issues listed in Box 8.5. However, a greater poverty and vulnerability
focus in the later stages of the SIPs did result in the inclusion of new components,
such as savings and credit and legal literacy. Subsequent projects, such as the
Cochin and Bangalore Urban Poverty Projects, addressed poverty and vulnera-
bility quite explicitly. A greater correlation between social capital formation and
the reduction of vulnerability would be expected, therefore, in these projects.

Again, more in-depth research would be required to assess the extent to
which social capital developed through these projects helped individuals and
households to deal with their poverty and vulnerability, or what other strategies
could be adopted to build social capital to tackle critical issues affecting vulnera-
bility. For example, it is not clear whether it would be more effective to focus on
supporting or building employment-based associations and networks (such as the
SEWA), trade unions and employment collectives, as well as savings and credit
groups. In terms of alcohol abuse, the anti-liquor women’s movement in Andhra
Pradesh demonstrated the power of the mass mobilization of poor women, when
they succeeded in obtaining a statewide ban on alcohol consumption. Youth
groups, elderly groups and support groups for victims of domestic violence are
other examples of a more targeted approach to tackling vulnerability, through
building linkages between people who are facing similar difficulties.

WHAT ARE THE PoLiCcY IMPLICATIONS?

The final section outlines some thoughts on the policy implications arising from
this analysis.

Supporting Existing Social Capital

The above analysis highlights the need to have a much greater understanding of
existing relationships, networks and associations before the development of
programmes which are designed to build poor people’s social capital. This means:

e The starting point for policy and practice should be to identify, understand
and support the strengthening of existing social capital used by the poor to
survive and improve their livelihoods (with obvious caveats on the forms of
social capital which have negative outcomes). This will mean a less formulaic
approach to building interfaces between poor people and external agencies.

® More detailed research into social capital in urban areas is needed, with a
view to developing better mechanisms of support. In particular, there is a need
to examine whether existing social capital, particularly in its more informal
and less visible forms, can provide a basis for dialogue and collaboration
between poor people and government or other external agencies.

e Ata project or programme level, participatory methodologies should be used
to analyse existing social capital and the economic, social and political pro-
cesses that affect the formation of this asset among different individuals, house-
holds and communities of poor people. What exists? What factors constrain
the development of relationships, networks and structures for reciprocity? For
whom? How can what exists be supported to enhance livelihoods?
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* TParticipatory methodologies and tools need to be better developed and used
to empower poor people through analysis of their own social capital, rather
than merely to help outsiders develop their own understanding.

e There continues to be a need for developing, testing and disseminating
approaches to support the strengthening of social capital among the poorest
and socially excluded because, for this group, poverty is in part due to the fact
that supportive networks have broken down and they are unable to partici-
pate in reciprocal relationships because of their inability to meet the obliga-
tions that follow.

* More sophisticated indicators for measuring change need to be developed.
Indicators for assessing community development impact remain crude and
abstract. Indicators and monitoring mechanisms need to be developed which
are both simple and practical and capable of capturing changes (both positive
and negative) in social capital.

Alternative Development Strategies

The projects analysed above can be seen as aimed at supporting poor people to
improve their claim-making strategies (Mitlin, 1999). The question that this
analysis raises is whether SIPs are the most appropriate vehicle for helping the
poor to build their social capital. This has a number of implications for policy,
research and practice:

1 More in-depth research is needed on the impact of externally imposed forms
of social organization. Do they enhance supportive relationships and net-
works among poor people, or are they primarily an administrative conveni-
ence to enable external agencies to interact with poor people? What are the
impacts of formalizing social organizations, particularly for the poorest, who
are likely to be the most dependent on informal networks?

2 If the aim of building neighbourhood or other community-level groups is to
increase the ability of poor people to influence government to redistribute
resources in their favour, are project-related community organizations the
most effective mechanisms for achieving this end? Would it not be more
appropriate to build on existing political arrangements and/or to institu-
tionalize local-level structures as the grassroots level of governance? Such an
approach would involve the development of participatory planning and
monitoring processes and other mechanisms to increase accountability
and representation. As the above analysis demonstrates, suitable methodolo-
gies have been developed (certainly in South Asia), and in places they are
mainstreamed in government poverty programmes, but they are not used
more broadly as mechanisms to improve governance.

3 More emphasis on savings and credit groups as a means of building social
capital through addressing a key livelihood constraint may be appropriate.
These groups appear to provide an additional bonus by being particularly
popular among women. Attention needs to be given to examples of good
practice which demonstrate that models can be externally driven but must be
designed and operated to be managed and owned by members. More atten-
tion should thus be given to supporting indigenous savings and credit
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mechanisms. Research on whether these savings and credit groups strengthen
and expand existing reciprocal relationships or only provide an alternative
institutional structure for existing ones would also be highly informative.

4 The review also questions whether working through government to build
social capital is appropriate at all. Would it be more appropriate to concen-
trate resources on civil society organizations, as has become increasingly
popular among donors? Traditionally, community-based groups have been
the focus of urban programmes, whereas support to trade unions, employ-
ment associations, youth groups and other non-settlement-based organiza-
tions might also help to improve livelihoods.

5 This alternative approach does not necessarily mean working solely with
NGOs. It is well documented that NGOs often try and impose their own
models and approaches and can sometimes stifle local level initiatives (see, for
example, Mitlin, 1999). However, some NGOs such as the Asian Coalition
of Housing Rights, People’s Dialogue in South Africa and SPARC in India,
support people-based membership organizations. They attach high import-
ance to advocacy and the mass mobilization for civic action of the members
of the grass-roots organizations (GROs) with which they work. Research on
the impact of this type of organization on social capital formation would
make a valuable contribution to the development of an urban livelihoods
policy approach.

6 Direct support to civil society organizations would not necessarily exclude
working with government, but would imply a focus on tackling the ‘enabling
environment’ to make it more conducive to civil society action (such as by
addressing the legislative and policy context).

NOTES

1 Legislation in India requires all informal settlements to be categorized. Only those in
certain categories (‘recognized’ slums) are considered eligible for regularization and
public investment in infrastructure improvements. The term slum is therefore used in
the Indian context for all informal settlements and includes a range of land tenure
arrangements. In the space available here, it is not possible to do justice to the full
complexity and local diversity of practices and outcomes in these projects, or to
describe in detail the extent to which there has been learning from experience in
successive projects (but see Chapter 14). The views are those of the author and are not
necessarily those of the DFID or the Indian public sector agencies involved in the
projects

2 DFID has recently commissioned research through its engineering research pro-
gramme (ENGKARS) which aims to help develop methodologies for identifying,
analysing and building up indigenous social capital
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Chapter 9

Tenure and Shelter in Urban
Livelihoods

Geoffrey Payne

INTRODUCTION

Access to secure land and shelter in locations which facilitate access to employ-
ment opportunities, services and public amenities is a precondition for survival,
not just success, in urban areas. Whereas the quality of land is an important
consideration in rural areas, its location becomes more important in urban areas,
as households seek sites with good access to livelihood opportunities, public
services and amenities. The rapid rates of urban growth experienced in many
countries during the latter part of the 20th century intensified competition for
land, especially in central locations considered to offer the greatest livelihood
opportunities. This has created a major dilemma for urban policy-makers,
administrators and developers, not to mention the poor majority who are least
able to compete on equal terms with more affluent and influential social groups.
In rural contexts, as noted in Chapter 1, land is conceptualized, along with
environmental resources, as natural capital. However, in urban areas it is more
appropriate to see it as a physical asset that enables households to access shelter,
has locational attributes that provide access to other livelihood possibilities and
has investment potential. A livelihoods approach provides a perspective, from the
viewpoint of the poor themselves, regarding the difficulties they face in seeking
secure land and shelter, and the challenges they face in taking advantage of the
opportunities which these may provide.

LAND AND LIVELIHOODS

Land and shelter issues in urban areas are both complex and dynamic since they
are partly determined by cultural traditions and social aspirations as well as
resources. This section identifies and considers three aspects of the function of
land in livelihoods — namely, access to land, which includes issues of location, cost
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and credit availability; security of tenure, in terms of de jure and de facto status;
and function, in terms of land use and servicing.

Access to Land

Access to land is a key factor since the poor depend for their survival and progress
on living in or near locations which maximize livelihood opportunities. Time and
money spent in travelling to distant locations is a major constraint on their efforts
and many therefore prefer to live on undeveloped land or pavements in central
locations. However, these areas are highly visible and therefore attract the
attention of the police, making such groups particularly vulnerable to evictions
and abuse. Furthermore, central locations attract the most intense competition
from all income groups, forcing up prices for formal development to levels which
the poor cannot afford without expensive subsidies. It is not uncommon for land
to represent more than half of the total shelter costs in inner urban areas.

To compound such problems, experience suggests that subsidies invariably
end up benefiting higher income groups, thereby defeating their purpose. For the
majority who are unable to obtain subsidies, a common solution is to live in
central locations in the oldest and lowest standard accommodation at high
densities.

Many such practices operate in defiance or ignorance of official regulations,
standards and administrative procedures. This is commonly because such regu-
latory regimes impose costs which are too high for lower-income households to
bear (see Box 9.1) and governments are unable to bridge the gap with subsidies
on a long-term basis to all those in need. They also impose too many obstacles
to households seeking official documentation (see Box 9.2).

Box 9.1 PLANNING STANDARDS IN KENYA

Discussion of planning and housing standards in Kenya dates from the early
1970s when the World Bank commissioned a review as part of its initial urban
loan to Kenya. The review noted that planning standards were too high to be
affordable to many households and recommended that they should be relaxed
or revised. A later study by Tuts (1996) noted, however, that the planning and
building standards established during the colonial period were largely still in
place and were ‘prohibitively high'. Although some amendments were made in
1995, little has changed on the ground and most land and shelter development
continues to ignore official norms.

For households able to bear the time and cost of travel from less central locations,
land is more easily available in suburban locations. Plots may be acquired legally
or through commercial land subdividers who operate outside the formal develop-
ment processes. In many cities, the latter option is the single most common form
of land supply (Payne, 1989), partly because the official standards raise develop-
ment costs to levels which are unaffordable by the poor or even many lower
middle-income groups. Low and irregular incomes constrain access to formal
credit and this in itself may preclude access to legal home ownership.
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Box 9.2 PLANNING PROCEDURES IN PERU

An influential study by de Soto (1989) examined why a high proportion of urban
development in Peru took place without official approval. The study revealed that,
in order to comply fully with relevant legislation and administrative procedures,
applicants had to complete 159 bureaucratic steps in order to legalize their
settlement, receive titles to their plots and be officially incorporated into the city,
a process which took an average of 20 years. It was hardly surprising therefore
that most people simply ignored the official requirements and developed new
settlements according to their own needs and resources.

Security of Tenure

For the majority of the poor, who are unable to gain access to legal shelter with
formal title, the issue of tenure security is vital. However, the lack of titles may
not be critical in itself, and tenure security involves perceptions of risk as much
as legal status. For example, if a household is alone in living without legal
protection, it may feel highly vulnerable, but if a large proportion of an urban
population is in the same category, then the perceived and practical risk of
eviction may be negligible. In the first case, it is likely that households will
concentrate their efforts on reducing their vulnerability to external threats rather
than investing in home improvements. In the second case, perceived security may
stimulate a positive environment for home improvements and economic activity
which can improve living standards and help to lift people out of poverty through
individual or collective efforts. An important way to assess the impact of these
processes on the poor is to undertake participatory assessments which enable
households themselves to express their views and responses to given situations.

As Figure 9.1 shows, in any urban area there may be several forms of legal
tenure and rights (such as statutory, customary and religious), together with a
range of extra-legal categories (such as squatting, unauthorized land subdivisions,
houses constructed or expanded in contravention of official norms, or without
official permits). In many cases there are local terms which capture these varia-
tions, such as favela, bidonville, pueblo juvenes, gecekondu, jhuggi jhonpri,
bustee or kampung. English or local terms may subsume important submarkets
in which land and shelter command different market values and meet the needs
of different groups. In some cases, more than one form of tenure may actually
exist on a single plot, as in Calcutta where many plots are let to thika tenants,
who in turn rent out rooms to subtenants, who then rent out beds to sub-sub-
tenants, who rent time in the beds to shift workers on a ‘hot-bed’ system. In these
situations, each tenure category fulfils a distinct, if unrecognized, role in land and
housing markets, and action in any one has a direct and indirect impact on the
others and the relationships between them. In addition, the capability of the land
registration system to process applications for land transfer and development also
influences the ability of land markets to respond to the changing needs.

While statutory tenure systems are more common in urban areas, especially
in countries where towns and cities were established during the colonial period,
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Tenure Security in Law Tenure Categories

Least Pavement dweller

/A Squatter tenant

Squatter ‘owner’ — unregularized

Tenant in unauthorized subdivision
Squatter ‘owner’ — regularized

Owner — unauthorized subdivision

Legal owner — unauthorized construction
Tenant with contract

v Leaseholder

Most Freeholder

Note: For simplicity, this illustration omits customary and Islamic tenure categories
De facto rights may vary considerably

Figure 9.1 Urban tenure categories by legal status

urban growth has absorbed large areas of peripheral rural land. Where this is also
held under statutory tenure systems, landowners are usually able to obtain
attractive prices by subdividing or selling land for conversion to urban use.
Urban development agencies may seek to control such processes by acquiring
peri-urban land in advance of demand so that it can be released at affordable
prices when required. In practice, such approaches have invariably failed because
agencies either lack the capability to develop land in ways which reflect effective
demand or succumb to the temptation of developing it for more lucrative purposes.

In areas where land is held under customary tenure systems, such as parts of
sub-Saharan Africa, government attempts to acquire and develop land may
create ambiguity in the relationship between local chiefs who have traditionally
allocated land and shelter to their communities and the elected authorities who
have officially taken over such responsibilities, but may not be able to match
demand through a lack of resources or inefficiency. Where this is the case, people
understandably look to the chiefs for support, exacerbating tension between the
customary and statutory authorities, especially in peri-urban locations.

The high cost of land resulting from market forces and restrictive regulatory
frameworks tends to exclude large numbers of people, especially the poor, from
obtaining legal access to land and shelter. As a result, non-formal tenure cate-
gories have expanded to fill the gap and are now the largest and most rapidly
expanding category, including between 15 and 70 per cent of total urban popula-
tions (Durand-Lasserve, 1996). As they have expanded, so they have diversified
and various submarkets have evolved to cater for different needs and local
conditions. These range from around 250,000 people living on the pavements in
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Mumbai, India, to millions living in extra-legal commercial subdivisions or
squatting. Each submarket provides different levels of de facto security and access
to other livelihood opportunities at a corresponding range of social and economic
costs. Some expose households to the threat of forced evictions and others to
abuse by landowners or officials. Many are forced to settle in areas which place
them at risk from environmental hazards. These include steep slopes in ravines
or on river banks, and areas which are vulnerable to landslide or other environ-
mental hazards, such as pollution from nearby industrial plants. The disasters in
Bhopal, India, in 1984 and recently in the peri-urban areas of Caracas, Venezuela,
are telling reminders of the vulnerability which poor urban households are forced
to accept as a price for obtaining access to other livelihood opportunities. Less
dramatic, but equally serious, examples can be found throughout the cities of the
developing world.

However, evidence also suggests that where the number of households in
non-formal tenure categories reaches a critical mass, or when they include
government employees, they begin to enjoy de facto security and political protec-
tion through the weight of their votes and/or contacts with senior officials (see
Box 9.3). This situation varies from one time and place to another, and makes it
difficult to assess the ways in which tenure impacts on the well-being and liveli-
hood opportunities of the poor. It is vital therefore to assess perceived tenure
security levels. Participatory assessments can reveal the degree of de facto security
which households themselves consider they possess in a given political or institu-
tional environment. In Bogota, for example, households in pirate subdivisions do
not appear unduly concerned that they lack titles or other formal rights since
the constitution guarantees them access to public utilities, provided they pay
the connection and consumption charges. In Karachi during the 1980s, about
100,000 households in illegal settlements were offered freehold titles to their
plots, but only 10 per cent took up the offer, presumably because the simple fact
that the areas were now officially recognized reduced the need for a piece of
paper to prove it.

The scale of non-formal tenure developments can be considered largely as a
reflection of the extent to which tenure policies have failed to reflect the needs
and resources of the urban population within the broader economic environment.
Inappropriate policies therefore force households into the very unauthorized
settlements that governments seek to prevent. This issue can only be addressed
by central governments, as they create the legal, financial, institutional and poli-
tical framework within which urban development takes place. They also establish
the legal procedures (civil and criminal) by which disputes over land are resolved.

Secure tenure is therefore a necessary, but not sufficient, condition for
creating sustainable urban livelihoods. Unless the type of tenure available to
households provides an adequate level of perceived security, it is likely that they
will be forced to allocate scarce resources to increasing their security or finding
more secure shelter, rather than meeting other needs. Of course, the type of tenure
which households consider appropriate to their needs will vary widely. In some
cases, cultural or financial considerations may foster a demand for individual
statutory titles, with the long-term benefits these offer. In other cases, households
may prefer the flexibility of rental occupancy so that they are free to respond to
livelihood opportunities in other locations. In Kenya, the ‘owners’ of unauthor-
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Box 9.3 NON-FORMAL SETTLEMENTS IN ANKARA, TURKEY

During the 20th century, the population of Ankara increased from 20,000 to over
3 million. The municipal authorities lacked the financial resources that were
required to implement conventional planning and housing programmes, so most
of this growth was accommodated within gecekondus, or unauthorized settle-
ments. These expanded dramatically from the 1950s when rural-urban migration
accelerated. While initial settlements were removed, the settlers became adept
at winning protection from local politicians seeking their votes. Every time the
municipal boundaries were expanded to reflect the increased population, these
areas were granted mahalle or ward status, giving them a claim on municipal
budgets for public utilities and services. While formal titles were rarely granted,
the poor were able to obtain access to land, housing and services. Key factors
in this process were the active participation of residents and the collaboration of
the authorities.

ized housing have exploited the commercial opportunities to provide rental units
in the form of rooms or complete buildings and in Nairobi, where land available
for informal settlements is limited, multioccupancy has become the norm (Amis,
1984).

Tenure policy is driven increasingly by economic considerations and a desire
to impose an arbitrary formal order on urban growth and development. The
realities with which the policy has to deal are, however, too complex for such
approaches to succeed and they also deny the opportunity for developing more
people-centred approaches. However, the evidence suggests that people them-
selves have taken initiatives to create new forms of tenure which enable them to
obtain land in areas where they need to live. Their perceptions of what constitutes
secure tenure and their priorities for access to land in different locations can
provide the basis for more informed policies and programmes of urban land
management.

While land tenure and property rights raise important technical and proce-
dural questions, they are ultimately political and can be considered to reflect
benefits and responsibilities in other areas of public life. Societies which place a
high priority on communal interests are more likely to advocate customary or co-
operative tenure systems, while those which give priority to individual rights are
likely to favour private tenure systems. Either way, tenure policy will need to be
consistent with other components of urban policy in creating dynamic, efficient
and equitable urban areas.

Land-use Policy

Land-use policy also impinges on livelihood opportunities for low-income
households. Planning methods which separate residential, commercial and
industrial areas through land use zoning reduce the livelihood prospects which
can result from the interaction of different activities. Solomon (1999) has demon-
strated, in the case of India, that the concentration of mixed land uses, as widely
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found in older or unauthorized urban areas, can stimulate dramatic increases in
both informal and formal economic activity. He concludes that government
action is relatively ineffective in creating such conditions, but can inhibit them
through inappropriate or restrictive planning methods.

SHELTER AND LIVELIHOODS

The issues affecting urban shelter have much in common with land. Just as a
small plot without formal tenure but in a good location may be preferred by
many over a larger plot with title in a peripheral location, so similar considera-
tions apply in housing. As Turner (1976) noted, a shack can be more supportive
for a poor household and better meet their social and economic needs, because
living in a more substantial house increases vulnerability when repayments
cannot be met.

Unfortunately, many governments still define their shelter policies in quanti-
tative terms, rather than in terms of the role that shelter plays in livelihood
strategies. Data on housing deficits, which indicate a notional number of dwell-
ings required in a country or city, are frequently based on definitions which reflect
middle-class perceptions of a desirable house. As such, it is not surprising that
projects provide solutions in which the design and location are inappropriate for
the needs of poor people. High standards also raise costs to unaffordable levels
and depend on the availability of subsidies which are unsustainable.

As with urban land markets, a range of unofficial solutions has emerged to
fill this gap. In the early stages of urbanization, many settlements were developed
through land invasions or incremental settlement and developed strong com-
munity ties. The increasing commercialization of land and housing markets has
reduced the scope for these processes and increased the role of commercial
developers, so that virtually all urban houses, even shacks on roadsides, now
possess a market value. Access to shelter is therefore based on being able to afford
what the market offers. As the earthquake in Turkey in 2001 demonstrated,
many such shelters are badly constructed and expose households to severe risks,
while those constructed by their occupants generally fare far better.

This suggests that people themselves are the best judges of the type of shelter
appropriate for their needs. A key consideration for most poor households is the
need to enhance livelihood prospects by providing a base for income generation
through domestic economic activity, or by subletting rooms to tenants (see Box
9.4). In addition, the location of shelter is vital in facilitating access to essential
services and non-residential livelihood opportunities, whether in the formal or
informal economic sectors.

For all these reasons, shelter in urban areas is more than just a place to live
or the provision of an adequate number of dwelling units, but involves a complex
mixture of social, economic and cultural considerations. For many poor house-
holds, economic factors outweigh the need for decent accommodation, and
housing is seen as a financial asset which can give access to other livelihood
opportunities. Consequently, they are prepared, or forced, to accept unhealthy,
unsafe or insecure shelter to maximize the potential for enhancing other liveli-
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Box 9.4 HOUSING AND LIVELIHOODS IN ISMAILIA, EGYPT

As in many cities, a large proportion of Ismailia’s population lives in informal
settlements. Provided residents pay a ground rent known as a hekr, they are free
to improve or extend their houses and to use them to increase their incomes and
capital assets. Many households construct basic rooms for rent, the income
from which provides the cheapest housing for new migrants and valuable
incomes for the ‘owners’. From this, they can further improve or extend their
houses and repeat the process. Over a 30-year period, this incremental develop-
ment process has provided housing and employment opportunities for most
income groups, especially the poor, and has raised incomes and the value of
assets on a largely self-financing basis.

hood prospects. This may involve occupying sites along roads, railway lines or
river banks which are unsuitable for formal development. In some extreme cases,
it may even involve occupying parts of the pavement, or demolishing dwellings
in the morning and rebuilding them in the evening to prevent the confiscation of
materials by public authorities. Simply by living in urban areas, many households
are accepting far lower environmental conditions than were available to them in
rural areas, a limitation considered acceptable because of the livelihood oppor-
tunities which are only available in towns and cities.

Within these limitations, international experience has shown that most poor
people are capable of organizing their own shelter construction, maintenance and
improvements. In fact, the majority of all urban housing in many cities is devel-
oped in this way. What poor households are #ot able to achieve without external
assistance is access to secure tenure and services at prices they can afford and in
appropriate locations. Given the diversity of needs and resources between
households, different strategies are required to satisfy their priorities.

Policies by governments and international agencies have all too often over-
looked these aspects and defined shelter simply in terms of the number of units
required to accommodate a given number of people. This emphasis on quanti-
tative aspects negates the livelihood considerations which are of primary concern
for the poor themselves and produces developments which may actually trap
people in poverty rather than help them out of it. For example, dwellings in low-
density settlements on the urban fringe isolate people from easy access to places
of employment opportunity and the social interactions and spatial clustering in
which economic opportunities can flourish.

Regulatory frameworks may also impede households from being able to use
shelter for enhancing livelihood possibilities. For example, regulations which
prohibit or discourage home-based economic activity or impose high standards,
reduce the resources that are available for other investment and force households
into accommodation which may expose them to environmental hazards. Since
public sector projects are required to conform to official norms, standards and
administrative procedures, costs are invariably higher than households can
afford, requiring subsidies which in turn reduce the number of units which can
be provided. Regulatory frameworks also impose costs which impede the formal
private sector from attempting to meet the needs of low-income households. At
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the same time, the formal private sector is generally unwilling to serve low-
income shelter needs, especially when there is ample demand from the middle and
higher ends of the market. For these reasons, the main source of shelter for the
urban poor is likely to remain the informal commercial sector which bases its
forms and standards of provision on market-based costs and levels of afforda-
bility. Even this sector is not always able to reconcile disparities between the cost
of land, shelter and services and the low and often irregular incomes of the poor.

For those who prefer ownership, empirical evidence suggests that where
incomes are low, accessing credit for house purchase, construction or improve-
ments is difficult and most construction is financed from savings. Conventional
private-sector financial institutions have rarely been effective in making credit for
shelter available to low-income households. In many developing countries, less
than a quarter of all new housing is financed through formal credit systems.
Information on informal credit systems is limited, but anecdotal evidence suggests
that informal commercial lenders charge interest rates which are well above those
levied by banks. However, they provide short-term, small-scale credit on flexible
repayment terms which matches the needs of households on low and irregular
incomes (see Chapter 7). Other households appear to obtain credit through
support networks of relatives and friends.

GENDER, LAND AND SHELTER

In many countries, women are not able to obtain access to land and shelter on
equal terms with men. Both customary and statutory tenure traditions frequently
discriminate against women, despite their generally higher credit-worthiness.
Addressing the gender issue is therefore central to the development of equitable
and sustainable tenure systems and to enhancing the livelihood opportunities for
the urban poor.

Current research being funded by DFID is reviewing the experience of
innovative approaches to increasing tenure security for the urban poor. One
question being considered in the project is the possibility that various ‘inter-
mediate’ forms of tenure status, such as ‘occupation permits’ or ‘certificates of
use’, may help to improve the position of women, since such options do not enjoy
the same legal or social status as statutory titles and therefore may be more easily
accessible to the poor, especially women.

OPTIONS FOR INTERVENTION IN LAND AND
HoUSING MARKETS

A livelihoods framework provides a means of identifying options for transform-
ing policies, structures and processes so that the poor can reduce their vulnera-
bility to environmental risks, build up their assets and improve their well-being.
In assessing options for change, it is important to note that the increasing linkage
of urban areas into global economic activity is effecting a major change in the
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options that are available to central and local governments to regulate land and
property markets, and to protect the interests of vulnerable groups. Options for
intervention are influenced by both global economic developments and short-
term political imperatives. Policies to permit or deny the right of property
ownership to selected groups (as in Malaysia), or nationals rather than foreigners
(as in Lesotho), significantly affect decisions on investment and economic devel-
opment which may enhance or impede livelihood opportunities for the urban
poor. Globalization is tending to favour policy regimes that encourage statutory
private land-tenure systems and the repatriation of profits, both of which offer
limited benefits for the poor majority of urban households. They also discourage
public sector approaches that are dependent on subsidies, among other reasons,
because these undermine the ability of the private sector to compete on equal
terms.

Another key factor is that central governments may lack a detailed under-
standing of the intricacies and dynamics of land markets in individual cities,
while local governments commonly lack the resources to intervene effectively in
their own areas of responsibility. Where local governments act as collection
agencies for provincial or central government departments, there is little incentive
to collect revenues or accept responsibility for failure to realize policy objectives.
This suggests that national governments should establish the legal and regulatory
framework applicable to land management and shelter provision, but that urban
governments should be empowered to retain a sufficient proportion of property
taxes and other revenues to meet stated objectives and be accountable to their
constituencies for the outcomes. Providing secure access to land and shelter in
ways which meet the needs of the poor, are financially sustainable and minimize
distortions to urban land and housing markets, constitutes a major challenge for
national and local governments.

Interventions in land tenure need to be within the administrative capacity of
the relevant agencies to implement. For example, a policy that entitles residents
of all unauthorized settlements to statutory titles will be ineffective if it imposes
demands on the land registry which cannot be met. Similarly, interventions that
allocate such benefits to a selected few may be within the administrative capacity
to implement, but may generate severe distortions in urban land and housing
markets (Payne, 2001).

Research on urban land tenure does not yet provide sufficient evidence to be
able to predict policy outcomes or their impact on vulnerable social groups.
However, it is becoming increasingly clear that donor-assisted policies which
emphasize the benefits of private statutory titles have undermined, on occasion,
traditional practices such as customary tenure systems (Quan, 1998, p177),
further intensified already distorted land and housing markets (Kundu, 1997) and
led to the eviction of tenants and subsequent gentrification in regularized settle-
ments. This suggests that, until greater knowledge of policy outcomes is avail-
able, emphasis should be placed on approaches that increase de facto rights of
residents in extra-legal settlements.

Such approaches may involve the provision of occupancy permits or certifi-
cates of use which can enable communities to obtain access to public utility
networks and credit through innovative finance institutions. This will reduce
exposure to forced evictions, help to stabilize existing situations and also provide



Tenure and Shelter in Urban Liveliboods 161

a major practical advantage for urban management agencies and land registries.
This is because land records in many cities are neither accurate nor up to date and
few are presently computerized. As a result, the potentially dramatic increase in
land values generated by the allocation of formal titles can be expected to lead
to disputes over who has the strongest claim. Such disputes may lead to litigation
and social conflict, rather than increased security and social cohesion. While
formal tenure systems may be desirable in the long term, the administrative
capacity to manage the transition needs to be strengthened and change intro-
duced gradually and at the city scale. Providing intermediate forms of tenure may
help to diffuse tension and conflict during the interim.

In terms of shelter provision, it is important to recognize that housing does
not exist in isolation from other aspects of urban life. While polluting industries
clearly require segregating from other land uses, in many cases a mix of residen-
tial, commercial, industrial and recreational uses can stimulate economic activity
within neighbourhoods, reducing poverty and improving the quality of urban life.
Replacing rigid single-use zoning with mixed uses, based on local action plans
which reflect local conditions, can facilitate this process (see also Chapter 12).

Vulnerability to environmental and institutional threats can be reduced by
making it easier for households to gain entry to legal shelter. Given the low
incomes of many households and the inability of governments to provide large-
scale, long-term subsidies, entry costs to legal shelter can only be reduced by
revising regulatory frameworks. This will entail:

e Relaxing planning and building regulations to permit commercial uses and
small-scale, non-polluting industries within predominantly residential areas
and enable residents to provide rooms for rent or to start home-based enter-
prises which can increase their incomes and capital.

* Reducing the entry costs to new land and shelter developments by relaxing
standards for initial plot development so that low-income households can get
on to the bottom rung of the legal housing ladder. In practice, this may entail
permitting smaller plot sizes, smaller buildings and basic standards of infra-
structure provision. Improvements and extensions can then be financed from
future incomes, as in most informal settlements.

e Introducing ‘one-stop-shops’ or other means of streamlining administrative
procedures.

Maximizing the options available for a given cost level provides households with
more control over their livelihood options and is just as, if not more important,
for the poor than for less vulnerable social groups. Developments therefore
should include a range of options at each cost level. For example, it may be
possible to include different plot sizes and levels of initial infrastructure for a
given cost, allowing households to select the option that best meets their needs.
Monitoring the take-up of each option can provide a quick and cost-effective
basis for planning subsequent developments. Quick surveys or focus group
meetings can then assess the reasons for user preferences and identify new options
for later inclusion.

Careful consideration should be given to subsidies, since there is ample
evidence to suggest that these often distort land and housing markets and benefit
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higher income groups than those intended. Where subsidies are considered
essential, they are likely to be most effective in reducing the cost of access to basic
infrastructure, such as clean water and sanitation.

Because of the high cost of shelter in relation to incomes, access to credit is
commonly regarded as essential. The lack of collateral in the form of title deeds
is often held to be a major constraint on the ability of the poor to access formal
credit. Certainly, this is a common requirement among banks and other financial
institutions lending for home purchase or improvements. However, it can also be
argued that it is the terms and conditions imposed by such institutions, rather
than the issue of collateral, which is the main impediment. If formal institutions
lend for housing at all they prefer to lend large sums on long-term loans to
middle- or high-income groups, as this reduces both transaction costs and
perceived risks (Okpala, 1994). For such loans, title deeds represent an obvious
form of protection. However, the poor are by definition unable to service large
debts, even if they are able to demonstrate creditworthiness; their need is often
for small, short-term loans to build an extra room, add a floor or improve the
roof, which finance institutions do not consider attractive. The provision of titles
will not remove this constraint.

Despite these limitations, a number of innovations have emerged to bridge
the gap. In Bolivia, South Africa, Thailand and many other countries, credit
unions have made great strides in improving access to credit for households who
are unable to provide collateral in the form of formal titles (Mathey, 1995). Since
the mid-1980s NGOs have become involved in promoting savings and loan
arrangements for low-income communities based on informal group savings
schemes and collective or personal guarantees for repayments. Such schemes
often provide support with house construction and skills development as well as
access to credit, but are limited by the availability of capital. One response is for
loans to be provided by a formal institution while the NGO provides a guarantee,
although conservative practices by both governments and banks have inhibited
the initiation or expansion of such solutions in practice (Mitlin, 1997; see also
Datta and Jones (eds), 1998).

One impact of globalization has been to demonstrate that the state on its
own cannot meet the diverse and changing needs of increased populations
through direct intervention. Similarly, it appears that markets have structural
limitations in their ability to meet the needs of all sections of society, while
customary management systems find it increasingly difficult to operate efficiently
as urban populations become more heterogeneous. Improvements will only be
achieved in the long term therefore through the combined efforts of public,
private and customary sectors working in positive partnership with civil society.
While much attention has concentrated on the potential benefits of public—
private partnerships (PPPs), the latter generally exclude the vital contribution of
civil society which lends them social credence. This suggests that instead of
public—private partnerships, policies should be based on encouraging multi-
stakeholder partnerships (MSPs) in the provision of shelter. These can take
various forms and, if well managed, may be able to provide shelter for low-
income groups as part of commercially viable projects which include a mix of
income groups and land uses.
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It is important that the methods of formulating policies themselves should be
participatory and responsive to the needs of diverse groups. Assessments using
qualitative as well as quantitative research methods therefore should be under-
taken regularly to ensure that policies respond efficiently to changing needs.
These should include a focus on the constraints that impede access to legal,
affordable and appropriate shelter for the urban poor. While such assessments
may add to the initial time and cost of policy formulation and project design, the
benefits will considerably outweigh these costs. They can also offset the lack of
detailed and up-to-date information on land and shelter which often constrains
the formulation of responsive sectoral policies. Proposals made on this basis are
more likely to be accepted and ‘owned’ than projects with higher standards that
may not reflect people’s needs or interests. Participatory approaches therefore,
may both reduce project costs and also provide a stronger basis for meeting other
development policy objectives.

A livelihoods framework has not yet been applied in full as a means of
developing or implementing urban land or shelter policies. However, it provides
a holistic basis for integrating these policies with other developmental objectives.
The capabilities, material and social assets and activities required for a means of
living are influenced significantly by the factors which determine access to land
and shelter. Livelihoods are held to be sustainable when they can cope with and
recover from stresses and shocks, and maintain or enhance their capabilities
and assets on a long-term basis. When applied to land and shelter, this has to
include social acceptability, financial viability and institutional capability, as well
as environmental sustainability. Achieving some without the others will lead
invariably to failure.
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Chapter 10

Health, Health Services and
Environmental Health

Trudy Harpham and Emma Grant

INTRODUCTION: A MULTIDIMENSIONAL ANALYTICAL
APPROACH FOR A MULTIDIMENSIONAL ISSUE

A livelihoods approach reflects an intersectoral, holistic understanding of people’s
lives whereby sectors such as health, education, employment and environment
are seen as being intrinsically linked. Thus, sectoral analysis of the approach is
in some ways paradoxical. However, the value in taking a sectoral perspective
here lies in the potential for increasing cross-sectoral understanding of the ways
in which the approach can be used. The objective of this chapter is to assess the
relevance of a livelihoods approach with regard to current urban and peri-urban
health debates and to identify policy implications.

Health (a component of human capital) is both a determinant and outcome
of livelihood strategies. Health and livelihood strategies are linked, in that good
physical and mental health status are needed for production, reproduction,
learning, participation and citizenship, for example. But in turn, livelihood
strategies affect health, as expenditure on competing basic needs, living in a poor
environment and the non-use of services may lead to poor health. A social and
environmental model of health, as opposed to a purely biological or medical
approach, is increasingly promulgated by those working in public health research
(Harpham and Blue, 1997), which complements a livelihoods approach.

DFID (2000a) presents one framework for analysing livelihoods (see Chapter
1). Before considering how this framework can be used to understand the role of
health in livelihoods, it is useful to consider briefly the main themes within urban
health.

Issues commonly debated in urban health include the particularly wide range
of diseases to which urban populations are exposed, ranging from health prob-
lems of poverty, such as malnutrition and infectious diseases, to problems relating
to ‘industrialization’, such as mental ill-health, cancers and heart disease. Linked
to this is the wide range of determinants of urban health, from individual factors
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(the proximate determinants of health) to socio-economic causes (the distal
determinants of health). There has been a renewed interest recently in the distal
determinants of health, which are closely related to poverty and livelihood
strategies, rather than the proximate determinants. These factors were first
highlighted in the Victorian public health movement in the UK (Ashton and
Seymour, 1988).

While some health patterns are similar in both rural and urban areas, non-
communicable diseases are more prevalent in urban areas (Bradley et al, 1991).
Even in terms of diseases of poverty such as malnutrition, the urban poor are
sometimes more vulnerable than their rural counterparts (Haddad et al, 1999).
Urban areas are characterized by a multiplicity of both health and environmental
service providers which may diversify health-seeking strategies for the urban
poor. Also critical is the need to disaggregate urban health data by income and/
or geographical area. Such disaggregation has often not been feasible due to a
lack of routinely collected community-based health data, but on the rare occa-
sions where it has been possible, it has demonstrated that the urban poor suffer
‘the worst of both worlds’ in that they have a higher prevalence of both com-
municable and non-communicable diseases than their more affluent urban
neighbours (Bradley et al, 1991).

VULNERABILITY CONTEXT

There is a tradition of analysing health in vulnerability terms. Vulnerability can
be equated with the accumulation of risk factors. The ‘upstream’ determinants
of health have long been recognized as changes in the environment (economic,
political, social, physical) which create risk factors for ill health. For this reason,
this chapter begins the analysis of urban health and livelihoods by considering the
vulnerability context which surrounds and impacts on the everyday livelihood
strategies of urban residents. In health terms, there is a difference between
vulnerability (societally induced) and susceptibility (genetically induced). This
chapter will consider only vulnerability because the focus is on the social model
of causation.

The vulnerability context, according to the livelihoods framework, consists
of shocks, trends and seasonality. It is difficult to separate shocks from trends,
although DFID (2000b) suggests that trends are ‘more predictable’. This diffi-
culty is analagous to a debate in the health field regarding the difference between
long-term difficulties and life events (both key social determinants of mental ill-
health). Harpham (1994) suggests that life events occur due to a change in the
external environment which happens sufficiently rapidly to be approximately
dated, while long-term difficulties are more ongoing processes. For this chapter,
life events will be analagous to shocks and long-term difficulties will be analo-
gous to trends. Trends, seasonality and shocks are considered in turn below, with
particular attention to trends since these encompass multilevel economic,
political, demographic and social changes.
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Trends

Trends can change people’s exposure to health risks. They provide a dynamic
backdrop to health status and can have both positive and negative health impacts.
Within the context of developing country cities, certain key trends can be identi-
fied which have particular implications for health.

International Level Trends

SAPs provide an example of an international level trend. It has been argued that,
because of their dependence on the cash economy, urban populations are particu-
larly vulnerable to the effects of adjustment policies, including civil service
retrenchment, job shedding by the formal sector and saturation of the urban
informal sector (Dubresson, 2000). There is much debate regarding SAPs and
their effect on health. Generally, research in this area fails to prove an association
between structural adjustment and health because of the methodological diffi-
culty of carrying out longitudinal (prospective) studies to demonstrate change in
health status over time and attributing such changes to particular policies.
However, there are studies which demonstrate that deterioration of health,
particularly among children and mothers, is associated with certain outcomes of
structural adjustment (for example, changes in child and maternal nutritional
status in Brazzaville, Congo, following the 1994 devaluation (Martin-Prével et
al, 2000)).

National and Municipal Trends

Health sector reform, encompassing decentralization, privatization and the
introduction of health insurance and user fees, has been the dominant trend at the
national level for the last decade. This trend has largely been driven by inter-
national aid agencies, but is implemented at the national level with implications
for the municipal level. This trend, however, has only affected health services that
fall under central ministries of health and has largely neglected environmental
health services which typically fall under other ministries such as public works
or local government. The trend has prompted reliance on a multiplicity of urban
health service providers (public, national, district and municipal; private; NGOs;
traditional; and retail ‘over-the-counter’ remedies). The introduction of user fees
has sometimes been associated with a reduction in the use of public health
services by the urban poor (Gilson, 1997), while health insurance has been
difficult to implement, particularly in the urban informal sector (Tangcharoen-
sathien, 1990). The decentralization of services to the municipal level has often
increased the responsibilities of local government without an accompanying
increase in financial resources. This has sometimes resulted in urban district
health authorities (which are accountable to central ministries of health) provid-
ing care that would normally be the responsibility of the municipality (for
example, in Lusaka, Zambia (Atkinson et al, 1999)). Finally, safety nets designed
to provide exemption from health service fees for the poorest people have failed
in some cases to benefit those intended due to difficulties in raising awareness of
such schemes and the inability of the most vulnerable to access the necessary
individuals, forms, and so on (as in Lusaka, Atkinson et al, 2000).
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The privatization of environmental health services (water supply, sanitation,
solid-waste management) is occurring increasingly at the municipal level (see
Chapter 11). The health implications for urban residents are linked to the fact
that the urban poor are either not covered by such services (particularly peri-
urban populations) or have to pay charges that often exceed those paid by their
middle- and upper-income counterparts (Hardoy et al, 1992). This leads to a
further polarization between the poor and non-poor in terms of access to basic
services.

Population Trends

One population trend affecting urban health is the increase in female-headed
households, although there is some debate as to whether this phenomenon is
urban-specific. The health implications are tied to the need for women household
heads to acquire income through employment, often outside the house, in addi-
tion to child-rearing and household chores. Although such a triple workload is
not confined to women who are household heads, the total burden for the latter
and the consequent strain on health are greater. This situation can also mean that
children are left at home with inadequate supervision and are thus more exposed
to health risks.

Population trends also include changes in lifestyle, such as increased smok-
ing, worsening dietary habits and increased alcohol consumption. These trends
are closely tied to societal factors (for example, an association between urban
stressors and alcohol consumption). In developing countries, urban areas are
leading the health (epidemiological) transition: this means that they are witness-
ing an increase in chronic as opposed to communicable diseases — for example,
cancers, obesity, mental ill-health and heart disease.

In addition to the health transition, urban areas are characterized by an
ageing population as a result of age-selective rural-urban migration, reduced
fertility, reduced adult mortality and changing patterns of adult morbidity. The
health effects of ageing contribute to the health transition and to increased and
qualitatively different demands on health services.

The health and demographic transitions, in addition to other trends described
above, are by nature outcome trends — that is, they are the downstream, end
result of policies and processes. In contrast, SAPs, health sector reform or the
privatization of environmental health services are policy trends. In policy terms,
it is important to differentiate between outcome trends and policy trends since,
in order to address causes rather than symptoms, action needs to be at the policy
level. In practice, actors such as NGOs or CBOs may not focus their energies on
lobbying macrolevel policy-makers, but choose instead an ameliorative
approach, addressing the ‘symptoms’. For example, in countries where SAPs are
being implemented and national governments are cutting back on health sector
expenditure, NGOs typically choose to offer alternative/supplemental healthcare
provision, such as an immunization programme.
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Seasonality

There is a well-known association between seasonality and health, although little
work has been done concerning the particular links between seasonality and
urban health. In low-income, overcrowded urban areas, the wet season is strongly
associated with exposure to water-borne diseases such as cholera and diarrhoea
(Cairncross and Feachem, 1983). In addition, breeding conditions for mosquitoes
which transmit malaria and dengue are affected by seasonality. Environmental
events may also be seasonally determined — for example, flooding and landslides
which may affect living conditions in precarious housing.

Other associations between seasonality and health are seasonal food short-
ages (including shortages of urban agricultural produce), consequent price rises
and resulting increases in malnutrition. Seasonal unemployment among peri-
urban residents with agriculture-related jobs and the subsequent decrease in their
resources for health-related expenditure has been documented. For example,
Scheper-Hughes (1992) discusses the association between child mortality and
unemployment, which in turn is related to the post-harvest dry season in peri-
urban Brazil. Seasonality also affects urban health through in-migration of rural
workers to urban areas during months when rural employment opportunities are
low (Bryant and Bailey, 1997). At these times, cities may experience a substantial
influx and consequent over-crowding, including saturation of the informal sector,
with potential health impacts, such as the spread of communicable diseases, over-
burdening of health services and reduction in income for those working in the
informal sector (Bocquier and Beauchemin, 2000).

Shocks

From an urban health perspective, shocks represent a sudden exposure to health
risk factors. For example, loss of employment, separation from a spouse, migra-
tion, illness/incapacitation or death in the family can increase stress and in turn
lead to mental ill-health. Such shocks, or ‘life events’, may also impact on
physical health through, for example, the loss of earnings and subsequent lack of
finance to spend on medicine, food, shelter and health services. The effect of
shocks may be buffered by assets such as social capital, which will be discussed
in the next section (see also Chapter 8).

Shocks may also occur at the macrolevel. For example, sudden devaluation
of a currency may particularly affect urban populations, with the resulting
decline in real incomes leading to cutbacks in household expenditure on health
services or health-related expenditure, including food. Box 10.1 summarizes the
health effects of the sudden economic crisis in Indonesia at the end of the 1990s.

LIVELIHOOD ASSETS

Assets in the livelihoods framework are human, social, physical, financial and
natural capital. Capital is defined as assets whose economic effects must have
some persistence over time (Collier, 1998). Health status is included in human
capital. However, human capital must not be seen in isolation from other assets
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Box 10.1 Econowmic Crisis AND URBAN HEALTH:
A CASE STUDY OF INDONESIA

Indonesia suffered an economic crisis in 1997-1998 which saw output fall by 15
per cent in a year and an annual inflation of 80 per cent. Unusually, a longitudinal
study interviewing the same 1934 households in 1997 and 1998 was able to
track the health impacts of the crisis. The proportion of households below the
poverty line rose by about 25 per cent, with a larger increase in urban than in rural
areas. In both urban and rural areas there was a significant increase in the
proportion of household budgets spent on food and especially on staples (mainly
rice). For men, urban residence appeared to be protective of employment status
relative to their rural counterparts. Urban women, however, were more likely to
have lost a paying job by 1998 than rural women. The use of health services
declined and shifted from public to private and traditional practitioners. There was
a significant reduction in the proportion of children receiving vitamin A which
protects against various illnesses. The quality of public health services, relative
to private providers, declined, but both raised their fees. There was little change
in contraceptive use: 'the stability of contraceptive prevalence in the face of
economic crisis suggests that for the majority of couples. . . contraception is a
more appealing option than the risk of having an additional child in the current
economic environment’ (p64). In terms of health status, the nutritional status of
adults had substantially worsened, but children appeared to have been largely
protected from the crisis.

Source: Frankenberg et al, 1999

as there are intercapital relationships and a potential for substituting between
different forms of capital.

Inter- and Intracapital Relationships

One example of intercapital relationships is the linkages between human and
social capital. Seminal research in the United States has demonstrated that
components of social capital (trust, reciprocity and membership of voluntary
organizations) explain a significant proportion of life expectancy, infant mortal-
ity, heart disease, violent crime and self-rated health (Kawachi et al, 1997;
Sampson et al, 1997). These associations persist after controlling for income
(see Box 10.2). While work in developing countries has demonstrated the link
between social capital and general household welfare (expenditure, assets, access
to credit, savings and employment) (Narayan and Pritchett, 1997; Grootaert,
1999; Grootaert and Narayan, 1999; and Grootaert et al, 1999), there is little
research on the link between social capital and health in the South. This is of
particular relevance to urban populations because, as noted in earlier chapters,
there is some evidence to suggest that social capital in urban areas is lower than
in rural areas (Krishna and Shrader, 1999).
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Box 10. 2 ASSOCIATION BETWEEN SOCIAL AND
HumAaN CAPITAL

A cross-sectional study of 39 states in the United States measured social capital
in terms of the per capita density of membership in voluntary groups and the
proportion of residents who believed that people could be trusted. The 1990 age-
standardized total and cause-specific mortality rates were also obtained. Income
inequality was strongly correlated with group membership and lack of social
trust. Both social trust and group membership were associated with total mortal-
ity, as well as deaths from heart disease, cancers and infant (under one year of
age) mortality. This study supports the notion that income inequality leads to
increased mortality via disinvestment in social capital. This research has yet to
be replicated in developing countries, but is currently being developed in South
Africa and Colombia.

Source: Kawachi et al, 1997

In addition to the linkages outlined between human and social capital, there are
links between human capital and other assets. For example, physical capital, such
as housing, is an important determinant of health status (Dunn, 2000); financial
capital, such as savings, is closely tied to food purchasing; and natural capital,
such as air, can affect health through the association between pollution and
respiratory problems.

The relationship between different types of capital also involves extensive
‘substitution’ or ‘exchange’ activities. For example, in times of extreme financial
hardship, households may wish to exchange physical capital - for example, a
consumer durable such as a bicycle — for financial capital which may be used to
protect human capital — for example, purchasing food or medicine to maintain
health.

Education is considered to be another component of human capital. Educa-
tion affects both health status and access to health services. Female education
status is a critical determinant of child mortality in developing countries and a
mediating factor is widely believed to be a mother’s ability to access health
services and other structures (Cleland and van Ginneken, 1988). An interesting
and somewhat controversial finding from qualitative research among low-
income women in Dar-es-Salaam (Van Eeuwijk, 2000) is that women with higher
levels of knowledge regarding the link between environmental conditions and
health (in particular, the need to reduce malaria by controlling mosquitoes
through window screening, burning mosquito coils and sleeping under impreg-
nated bednets), but without the means to act upon this knowledge in order to
protect their children, experienced higher levels of emotional distress as a result.
However, women with high levels of knowledge as well as access to financial and
social resources stated that knowledge was an enabling factor for them. This
suggests that high levels of education (human capital), in the absence of other
forms of capital, such as financial or social capital, do not necessarily lead
to improved health status. In this instance, mental ill-health resulted from
this frustration. The controversy is that one policy response might be to limit
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environmental health education/promotion to those with the assets to act upon
the advice.

Assets and the Vulnerability Context

The vulnerability context has an important effect upon people’s assets and the
livelihood strategies they employ. A good example of the vulnerability context
affecting livelihood assets, particularly health, is the erosion of various types of
capital due to violence (see Box 10.3).

Box 10.3 THE IMPACT OF VIOLENCE ON LIVELIHOOD ASSETS

Violence constitutes an important trend (and shock) within the vulnerability
context, to which low-income groups face the greatest exposure. Its impact upon
the assets bundle is multiple:

® Physical capital — violent attacks on infrastructure, such as vandalism of
community facilities.

® Financial capital — losses due to robbery.

® Human capital — night-school drop-out rates increase through fear of street
or public transportation crime; increased homicide and injury rates.

® Social capital — destruction of trust and cooperation.

® Natural capital — displaced populations fleeing violence often flow into urban
areas, exacerbating environmental problems such as solid waste disposal
and water contamination.

Source: Partly drawn from Moser and Shrader, 1999

However, assets may also mediate the effect of the vulnerability context upon
health in that stocks of capital may buffer an individual or household’s vulnera-
bility to shocks. For example, social capital, by providing emotional, instru-
mental or informational support, may reduce the threat of mental ill-health.

PoLicIES, INSTITUTIONS AND PROCESSES

There is considerable overlap between ‘policies/institutions/processes’ and the
trends discussed above. For example, legislative change, privatization, decentrali-
zation and the formation or destruction of safety nets are both trends and
policies. In order to maintain a distinction, this section considers organizational
arrangements and processes at the microlevel as opposed to the macrolevel which
was considered above as part of the vulnerability context. Policies are not
considered in this section because it is difficult to identify microlevel policies that
are not linked to the macrolevel.
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Institutional and Organizational Arrangements

The attributes of institutions may affect livelihood strategies — for example,
through the accountability of providers to residents or their geographical loca-
tion. Residents whose needs are not met by their local health centre or who have
to travel long distances to access tertiary care, may seek alternative pathways of
care to satisfy their health needs. In addition, the quality of health services may
also affect health-seeking behaviour. Poor quality public health centres at both
community (primary) and hospital (tertiary) levels may lead urban dwellers to
use home-based treatment; to use retail outlets which are known to sell drugs in
an unregulated, inappropriate and sometimes dangerous manner; or to consult
private and/or traditional practitioners (Harpham and Molyneux, 2001; Atkinson
et al, 1999). One example of adaptation to the needs of vulnerable groups is in
Cali (Colombia) where health centres in low-income areas have increased their
contact with youth groups, started to offer outreach programmes in sexual and
reproductive health and violence reduction, and offered their facilities for youth
group meetings.

The policy implications are threefold: improving accessibility, increasing the
quality of care and the sensitive identification of needs. Health sector reform and
decentralization offer increased opportunity for local decision-making by local
governments and health centre staff, which can directly affect these three aspects.
Mechanisms by which user groups can express their healthcare needs are crucial
for improved responses. Neighbourhood health committees that communicate
needs to local health centres in Lusaka, Zambia, have had some degree of success
in developing such a mechanism (Atkinson et al, 1999).

Processes

The urban environment has characteristics that may be conducive to ill health.
In low-income urban communities, long-term difficulties can include living in a
poor, overcrowded environment, with high levels of crime and violence and
insecure tenure. In addition the change from a subsistence to a cash economy may
be accompanied by a need to acculturate migrants. There is evidence that such
long-term difficulties, if not buffered by social support, can lead to mental ill-
health (Harpham, 1994). In low-income urban areas, mental ill-health is typically
twice as high among women as men because of the different level and nature of
stressors experienced: in the case of urban women, these result from the demands
of combining productive and reproductive roles in a cash economy and poor
physical environment (Harpham, 1994). Particular difficulties are associated with
specific physical health outcomes — for example, overcrowding is associated with
an increase in accidents (Reichenheim and Harpham, 1989).

Risk factors mediate the relationship between livelihood strategies and
health. For example, in Colombia, young people (aged 15-24 years) constitute
the group most at risk of violence due to their greater exposure to risk factors,
such as alcohol consumption and access to arms (Weaver and Madaleno, 1999).
At the community level, strategies to reduce both stressors and risk factors might
include strengthening social capital by reducing social conflict, increasing social
cohesion and providing increased social support, including information, practical
and emotional support.
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LIVELIHOOD STRATEGIES

Livelihood strategies are the activities that people undertake and the choices they
make in order to achieve their livelihood goals. They can be captured largely
through verbs. In terms of health, these could be saving for the event of illness;
attending a traditional healer; borrowing money to pay for medicine or a health
insurance scheme; or migrating for healthcare purposes, such as giving birth. As
regards environmental health services, strategies might include sharing tap
connections; paying for tanked water; mobilizing to lobby for connections to the
city sewerage system; or connecting illegally to a water supply.

The objective of a livelihood strategy is to achieve well-being and security by
increasing a household’s asset base. Thus, for example, the objective of health-
seeking strategies is to increase human capital, but this is not a one-way relation-
ship. HIV/AIDS is an example of bidirectional linkages between livelihood
strategies and health status: livelihood strategies can determine health status and
health status can affect livelihood strategies. A number of studies in sub-Saharan
Africa have reported large HIV prevalence differences between urban areas,
roadside settlements and rural areas (Boerma et al, 1999). HIV prevalence has
often been observed to be four times as high in urban as in rural areas. This may
be associated with the different composition of the population (age, sex, occupa-
tion), different sexual lifestyles, or different community characteristics, such as
more exposure through greater contact with mobile populations. However, high
rates of rural-urban migration, rural-urban circulation, return migration and the
considerable disruption in familial and sexual relations that these can involve,
suggest that rural-urban links will continue to facilitate the spread of HIV to
rural areas in this region. The spread of disease from rural to urban populations
can also result from migrants lacking immunity to an endemic disease: serious
epidemics can result from their susceptibility. Livelihood strategies influence
health status and, in particular, health policy needs to target the most mobile
populations.

In turn, HIV/AIDS status affects livelihood strategies. Caring for the ill often
imposes constraints on already vulnerable groups. Within the context of increas-
ing HIV/AIDS, Robson (2000) has shown how women and young people are
disproportionately burdened by the restructuring of health services and the
increase in home-based care in urban Zimbabwe. Young people (especially girls)
are becoming carers in the context of increasing health-service fees and decreas-
ing household income resulting from adult incapacity due to HIV/AIDS. Robson
argues that these young carers are largely invisible to researchers and policy-
makers. The failure of outreach services from urban health centres first, to
identify home-based care needs and second, to support carers, needs to be
addressed in policy terms. Urban health services by and large remain within the
boundaries of health centre walls and past failures in experiments with commun-
ity health workers, which have mainly relied on voluntary workers rather than
on professional outreach workers, make the health sector reluctant to develop
outreach services in the context of severe resource constraints. However, limited,
targeted support of home-based care is necessary and may be feasible.
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The current volume has a particular concern with rural-urban links (see
Chapter 4). In terms of health, treatment-seeking strategies and disease trans-
mission illustrate these well. A recent study on the Kenyan coast demonstrated
similar treatment-seeking strategies by low-income rural and urban mothers in
response to childhood fevers and convulsions (Molyneux et al, 1999). This
similarity in rural and urban maternal strategies was unexpected, given differ-
ences between the two groups in socio-economic status and physical access to
health services. One potential explanation is the exchange of information and
ideas about illnesses and appropriate therapy between urban and rural residents;
the outcome of strong rural-urban interdependencies established and maintained
through migration, mobility and households split between rural and urban areas.

The importance of moving ‘beyond the rural-urban divide’ in urban health
thinking is highlighted by studies exploring referral systems within districts and
countries (see, for example, Akin and Hutchinson, 1999; Okello et al, 1998) and
by studies revealing return urban—rural migration of sick family members (see,
for example, Kitange et al, 1996). The livelihoods framework could be usefully
applied in the future to develop a more systematic understanding of the influence
of rural ties on livelihood strategies in urban populations.

CoNcCLUSIONS: PoLICY IMPLICATIONS

Some health policy implications considered below derive directly from the
components of a livelihoods framework — for example, livelihood strategies and
links between assets — while others relate to changing the ‘routine activities’
associated with the health sector, such as information collection and evaluation.

Information Collection

It would be difficult to compare results from the application of a livelihoods
framework, either between populations or over time. This lack of comparability
creates a barrier to applying the framework as a means of identifying the most
vulnerable. For example, an urban district health manager seeking to reassess
levels of vulnerability on an annual basis in order to allocate resources equitably
would need to measure asset distribution at a household and community level
each year. The difficulty lies in quantifying and weighting bundles of assets in
order to compare households and communities over time. Quantification of the
asset bundle as a whole has rarely been carried out and documented. Moreover,
the livelihoods framework fails to provide any new answers to the problem of
identifying the relative importance of assets. These methodological and practical
problems need to be addressed in the development of instruments to measure
household assets.

A key policy implication concerns the nature of the information that needs
to be collected. In health, information is typically obtained from: routine health-
service facility data (which captures only users and neglects non-users); sentinel
surveillance systems (which are often limited to pre-disaster situations); and ad
hoc community household surveys (which are expensive). These measures usually
fail to incorporate household priorities, assets, strategies and the vulnerability
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context. It is inconceivable that the health sector alone could collect all this
information; therefore, a coordinated intersectoral approach to shared data
collection and analysis is needed.

Links Between Assets

The livelihoods framework could also be helpful in facilitating policy-makers to
identify and act upon links between assets. Health status is part of human capital,
and this chapter has emphasized the fact that the links between assets provide
various avenues for acting upon urban health — for example, by strengthening
social capital. This is already being done by the local government in Cali,
Colombia, where the Health Department is investing in projects that strengthen
social capital with the objective of reducing violence among low-income urban
youths. This type of intervention suggests that the concerns of the health sector
must be much broader than provision of health services alone. Indeed, perhaps
the most important health policy implication of a livelihoods approach is the
need for the health sector to recognize non-health service issues such as employ-
ment or housing and their effects on health. Addressing such linked problems
implies intersectoral coordination. Experience of attempts to achieve such
intersectoral action suggests that a necessary first step is for sectors to plan
together, but to implement independently. Initiatives in which joint implementa-
tion of activities has been attempted have often failed due to the perceived loss
of power and ownership by the individual sectors.

The Synergistic Effects of Macro- and Microcontexts

The way in which a livelihoods approach emphasizes the synergistic influences
on health emerging from the vulnerability context reinforces existing trends
towards simultaneous consideration of macro- and microlevel factors. For
example, household-level long-term difficulties may be offset by decentralization
within national health sector reform, allowing and encouraging increased
responsiveness to local needs. Thus, attention to both the broader social, econ-
omic and political context, and the characteristics and situation of communities
or households is critical for developing an understanding of the health needs of
a population and devising appropriate interventions.

Livelihood Strategies

A livelihoods approach prompts the need to consider competing livelihood
strategies. The health-promotion approach assumes that seeking an increase in
human capital is an acceptable prioritized component of a livelihood strategy, but
does not take into account the competing uses of assets which might prioritize
other outcomes — for example, a low-income family might prioritize saving (for
a daughter’s wedding, perhaps) rather than spending money on more nutritious
food. The policy implication for the health sector relates to the need to under-
stand competing strategies and priorities and adapt programmes, such as health
education, accordingly. However, the implications for non-health sector policy-
makers and practitioners may be rather different: the livelihoods framework
suggests potential intervention paths which might not focus directly on livelihood
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strategies. Thus, in the above example, a programme to provide food at a reduced
cost could be a more effective route to improving nutrition than encouraging
families to change their selected livelihood strategies.

To focus on livelihood strategies requires recognition of the importance of
informal sector activities among the urban poor. The health risks of such activities
tend to be neglected by government health agencies, but emerge from analysing
the impact of livelihood strategies on assets.

The Role of Health Services

The main implication of a livelihoods approach for health services is the need to
take a comprehensive primary healthcare approach as opposed to a narrow,
curative perspective. Although the international declaration on primary health-
care in 1978 (at Alma-Ata) advocated a focus on the broader determinants of ill
health (such as water supply, housing and work conditions), there is still a
reluctance in many countries to move away from a curative emphasis in health
services. The current focus of the World Health Organization on specific disease
control measures — for example, malaria and tuberculosis — hinders moves
towards more comprehensive treatment of health. Achieving such a transition
will require that the training of public health professionals incorporate the kinds
of analyses and interventions that a livelihoods approach promotes.

Evaluation

A livelihoods framework can be used as a tool to critically assess projects which
have multisectoral action as an objective — for example, Healthy City Projects
which began in the North but in the last five years have spread to the South.
These projects aim to put health on the agenda of all sectors at the municipal
level. This objective is replicated in a livelihoods approach through the inter-
sectoral manner in which livelihoods are seen to encompass multiple aspects of
human development and needs, including health. Practitioners and policy-makers
could use a livelihoods framework to identify the roles and activities that impact
upon health but are the responsibilities of other sectors.

In conclusion, while many aspects of the livelihoods framework are not new
to the health field, the approach provides useful insights into:

e The linkages between assets, which have not been widely considered by the
health sector.

e Disaggregation of the vulnerability context into shocks, trends and season-
ality which adds greater depth to the analyses of vulnerability that the health
sector requires.

e Competing livelihood strategies that impact on health.

The current volume assesses the relevance of a livelihoods framework for urban
settings. In health terms, such a framework is applicable to both urban and rural
contexts, and can also focus attention on the health issues which are specific to
peri-urban areas.
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Chapter 11

Infrastructure and Environmental
Health Services

Mansoor Ali

INTRODUCTION

Infrastructure and environmental health services (IEHS) directly and indirectly
contribute to income and employment. Productive activities are not possible
without basic IEHS such as water, sanitation and drainage; and absence of [EHS
has adverse impacts on both human health and the environment. There are
various types of IEHS and their relative importance varies according to the
context in which they are provided and the livelihood goals targeted. For exam-
ple, irrigation systems, drainage and all-weather roads may be important in a
rural setting where the livelihood goal is agricultural production and marketing.
In the urban context, the residential and work environment and health may be
more important to sustaining a means of living. Consequently, water, sanitation,
drainage and solid-waste management become a higher priority. Box 11.1
highlights the importance of these services, each of which is strongly linked with
income, employment, health and the local environment of the urban poor.

In the past, IEHS have been seen mainly as a requirement to protect health
and the local environment. Environmental factors are responsible for almost a
quarter of all disease in low-income countries (DFID, 2001). Wastewater collec-
tion and treatment systems, measures to improve the quality of air, the control
of noise and proper management of solid-waste disposal sites are an important
part of protecting health and the urban environment. As cities and populations
grow, open land becomes scarce and expensive. Open areas in the vicinity of
living space become important assets and need to be kept clean. As population
densities increase, the importance of certain IEHS over others also increases. The
importance of IEHS in protecting health and the environment is unchallenged.
However, the poor have not been considered seriously as IEHS providers,
although a large number are involved in service provision both as formal sector
employees and as informal sector entrepreneurs. This chapter considers the
conceptualization of IEHS provision as not only environmental and health
related but also livelihoods related, in terms of its potential for income and
employment generation for the poor.
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Box 11.1 THE IMPORTANCE OF IEHS IN THE URBAN CONTEXT

Water supply

Adequate and safe water inside the house or within easy reach is an important
part of controlling water-borne and water-washed diseases. Increasing the
quantity of water available is important for bringing about health improvements,
but leads to the accumulation of wastewater if drainage is inadequate. As water
from formal sources is unavailable or inadequate, water vending by local entre-
preneurs is common in poor areas.

Solid-waste

Solid-waste management is important because of its impact on both health and
other infrastructure. The health risks to residents resulting from poor solid-waste
management involve:

the spread of disease by vectors and other animals;
the spread of disease by direct contact;
groundwater contamination;

contaminated air;

fire risk; and

unhygienic overflowing of drains.

Large quantities of urban waste can adversely affect water, sanitation and
drainage systems. This may result in poor water quality, stagnant water and
floods, which lead to further risks to human lives. Poor solid-waste management
also affects people directly involved with the waste — waste workers and waste-
pickers, and those who are in direct contact with it through a carrier. Proper solid-
waste management is an important IEHS for urban areas. It has strong linkages
with the livelihood strategies of the poor because of the presence of a large
number of waste-pickers and collectors.

Drainage

Drainage is the systematic removal of rain and wastewater. It is mainly provided
to remove surface run-off from rain, but is also frequently used for carrying
domestic wastewater and toilet flushes. Poorly maintained drainage systems
can lead to flooding and the spread of many diseases. They provide sites for
mosquito breeding and can cause damage to roads and properties. The provision
and maintenance of urban drainage is important for reducing threats to physical
assets and for protecting public health.

Sanitation

Sanitation refers to the proper disposal of excreta and household wastewater. It
implies a separate place in houses for excreta disposal which is conveyed either
t0 a soakpit or to a sewer which conveys it to a treatment plant. The provision of
sanitation is important for the protection of health, while the treatment and reuse
of excreta and wastewater benefits the environment. Sanitation provision
through local masons and small-scale contractors is common in poor areas and
provides income and employment opportunities.
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IEHS AND URBAN LIVELIHOODS

The provision of IEHS has always been considered important for quality of life
because of their direct impact on human health and the local environment. These
constitute components of human, physical and natural assets. The reliable opera-
tion of IEHS reduces the vulnerability to disease of the urban poor, as they live
in an environment of congested working and living spaces. Studies have found
strong linkages between adequate and safe water, sanitation, drainage and levels
of health (see, for example, Cairncross and Feacham, 1993). For formal housing,
provision is often, through state structures and processes, regulated by building
and services codes. However, for the poor in low-income countries, IEHS do not
come automatically with housing.

Many estimates are available which illustrate the scale of the failure of
governments in poor countries to provide IEHS to rapidly growing urban popula-
tions (Cairncross, 1990). While there was considerable progress during the 1980~
1990 water and sanitation decade, in terms of extending services, improvements
could not cope with increasing urban populations. To achieve the international
development target of halving the population with unimproved water supply by
20135, an additional 1.6 billion people will require access, of whom 64 per cent
will be in urban areas (WHO, 2000, Table 2.2).

Urban livelihoods and the provision of IEHS are linked through three
pathways:

e Through the protection of human health, which is important for human well-
being and reducing vulnerability to shocks (see Chapter 10).

e Through the protection of the local and city environment, which is important
for other assets on which residents depend, such as land, water resources and
air.

® Through the protection and provision of employment opportunities.

In the past, the provision of IEHS to the poor has been considered a priority to
protect health, which in turn is important for pursuing various livelihood goals
and reducing vulnerability. Conventional approaches to IEHS provision establish
links with residents for cost recovery, operation and maintenance. In some cases
communities are also involved in the planning and design processes. However, the
role of the poor as IEHS providers has never been considered seriously.
Nevertheless, they are significant providers of IEHS in informal and low-income
urban areas, and many are able to find employment and earn incomes in doing
so. This suggests a number of opportunities for the provision of IEHS to benefit
the poor through enhancing income and employment. The principal objectives
of the provision of IEHS therefore could fit well into the livelihoods approach by
developing a more holistic picture, covering human health, the local and natural
environment, and employment. Table 11.1 shows the intended impact and links
with livelihood goals of some examples of IEHS.
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Table 11.1 Livelihood goals and infrastructure and environmental health

services

Type of IEHS

Intended impact

Livelihood goals

Water supply

Sanitation and
drainage

Solid-waste
management

Reduce waterborne disease
Reduce waterwashed disease
Less time on water collection
Less payment for good quality
water

Reduce waterborne disease
Reduce water-based disease
Reduce waterrelated disease
Protect the local environment
Protect infrastructure and
property

Reduce vectorrelated disease
Improve the appearance of

Reduced vulnerability to poor
health

More time available for income
generation

Reduced vulnerability to
poor health

Productive natural capital:
better land, water resources
Sustainable physical capital

Reduced vulnerability to poor
health

urban areas

Protect the local environment
Protect infrastructure and
properties

Better living space
Productive natural capital

Sustainable physical capital

Barriers to Access and Inclusion

Despite all the arguments supporting IEHS, as a result of increased urban popula-
tions, emergencies, conflicts and wars, lack of finances and poor political will,
there are major shortfalls in the provision of IEHS to the urban poor. There are
a few examples of how it has been done well, but generally, past efforts to provide
IEHS to the poor have ended up too expensive and residents have had to continue
to rely on informal mechanisms. The following are some of the major barriers to
access and inclusion at the operational level:

e Urban agencies lack the financial and managerial capacity to provide and
manage basic urban services.

e TEHS provision requires substantial initial capital which increasingly is
expected to be recovered from beneficiaries, along with the costs of operation
and maintenance.

e JEHS are expected to meet certain standards which can help to make them
prohibitively expensive.

These three points are elaborated below.

Urban agencies and municipal authorities are generally responsible for IEHS
provision, but they generally lack the capacity to provide and manage infrastruc-
ture, despite attempts to decentralize government. In addition, they are still
largely geared to acting as service providers. Non-conventional approaches
designed to enable the urban poor to both acquire conventional IEHS and play
more than just a user role have been tried in only a few places. In some cases,
politicians do not support such approaches. In a few cases, parallel authorities
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have developed to fulfil the needs of poor areas and gradually move them to a
legitimate status (see the examples in Box 11.2).

Box 11.2 EXAMPLES OF INNOVATIVE APPROACHES TO
IEHS PROVISION

Sindh Katchi Abadis Authority (SKAA)

In one of the four provinces of Pakistan, an autonomous body was formed to
legalize and upgrade 1293 settlements, with a total population of 3.705 million
in 1987. Upgrading and the provision of IEHS to squatter settlements was an
important issue from the government’s perspective. The creation of a new
authority gave freedom to act relatively independently on matters relating to
standards, cost recovery and making conventional procedures accessible to the
poor (Sohail, 1997). The staff of SKAA worked closely with local NGOs and
community groups.

National Housing and Development Authority (NHDA)

The NHDA in Sri Lanka has pioneered a number of innovative approaches to
providing IEHS to the urban poor over the last 15 years. The authority promoted
local Community Development Councils (CDCs) and provided them with a
significant role in community contracts for IEHS. A number of conventional state
procedures have been modified to make IEHS accessible to the urban poor.

The provision of IEHS in a conventional manner needs large amounts of capital
and implies considerable operational costs. It also needs established state struc-
tures and processes, backed up by political stability. To be entitled to IEHS,
residents often need to have legal entitlement to the land they occupy. The process
of the legalization of informal areas can take many years and some settlements
are unsuitable for legalization. As a result, large numbers of poor urban people
remain without IEHS, living in illegal settlements and relying on the informal
sector. For example, an estimated 20-30 per cent of the urban population in low-
income countries are served by water vendors (Briscoe, 1985). Many pilot
projects ignore the informal systems in place and develop new systems through
the provision of funds for capital costs, but the means of recovering operational
costs are not always considered. Ideally, projects should be designed on the basis
of what poor people are ready to pay, rather than on a supply-driven approach
in which the cost of the project is merely divided by the number of beneficiaries.

IEHS are expected to meet certain standards to minimize the risks to human
health and the environment. In many cases the poor cannot afford such protec-
tion, but other stakeholders are not ready to use low-cost standards. For example,
funders may be unwilling to compromise on what are considered desirable
standards of provision. As a result, the poor remain outside the mainstream
provision of IEHS. Increasingly, economic reforms include the removal of sub-
sidies and the commercialization of services. While changes to pricing policies
and increased cost recovery may be necessary for financial sustainability, they
may make IEHS even more expensive for the poor. If reaching the urban poor does
not take higher priority on the political agenda, the situation will become worse.
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IEHS: An Income for the Poor?

Conventional approaches to IEHS provision do not prioritize income and
employment for the poor as an objective. Driven by environmental and health
agendas, projects and programmes are often judged on the basis of efficiency,
value for money and timeliness. There is a perceived contradiction between these
objectives and the informal provision systems developed by poor residents in the
absence of official provision, many of which generate work opportunities. If
improved IEHS are to be made accessible to the poor and existing livelihoods
maintained wherever possible, this means recognizing, integrating and strength-
ening existing informal IEHS provision.

There are many ways in which the provision of TEHS can be linked with
incomes and employment for the poor. Two of these relate to water supply and
solid waste management.

The formal water supply systems of house connections and standposts
provide water to an average of 85 per cent of the urban population in developing
countries (WHO, 1992). Those who are supplied often find that the quantities do
not meet their requirements. As a result, a large proportion of the urban popula-
tion relies on buying water from private and often unregulated providers. Water
vending exists because there is a demand for water that the formal system cannot
fulfil. It is an important service for the poor, both as consumers and providers.
There are, of course, problems with the system. The main issue tends to be the
price of water as vendors reportedly charge between 4 and 100 times the official
rates charged by the water authorities, depending on the adequacy of the piped
supply and the amount of local competition. The other issue is the quality of
water which may be poor, although this may also be the case where a formal
water supply is in operation (Rakodi, 1998).

The second example of linkage between incomes and IEHS relates to solid-
waste management. Municipal authorities in low-income countries employ large
numbers of men and women to sweep the streets. Municipal sweepers may enter
into informal agreements with households to carry domestic waste to the nearest
official dumping point for an agreed monthly or weekly payment. Some house-
holds also enter into agreements with private sweepers — persons not in the
employment of the municipality — for sweeping their yards and removing house-
hold waste. Tips, gifts and food items often supplement payments. The service
and payments are generally agreed between sweepers (as service providers) and
households (as users of the service). In addition, sweepers may also agree with
fellow sweepers ‘not to compete’, although in some places competition is cut-
throat. They may also be forced to make regular payments to municipal supervisors
so that the latter do not interfere with this private work — a form of institutional-
ized corruption. These formal and informal systems within which sweepers
operate provide an essential waste collection service to a wide range of income
groups and to local commerce (for further details see Ali, 1997; Beall, 1997).
According to one estimate, municipal sweepers in Karachi are able to collect
informal payments equivalent to the operational budget of the Metropolitan
Corporation.

A recent study of waste-pickers in Dhaka showed that provided waste
remains available and accessible, waste-picking is an activity that can provide a
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steady and reliable income for as long as a picker is healthy. However, the
livelihoods of waste-pickers can be threatened by improved city conservancy if,
for example, they are excluded from dump sites rather than improvements in
environmental control being used to reduce the health hazards of their occupa-
tion. In addition, the waste pickers consulted felt that they are marginalized from
numerous aspects of society. They are not integrated into the formal financial
system; they have little access to the legal, health and education systems; and
many do not enjoy municipal services such as electricity, clean water and sanita-
tion (Rouse and Ali, 2001).

Poor people are therefore often active in providing IEHS. Nevertheless, they
are rarely recognized as legitimate stakeholders in infrastructure systems. They
are frequently ignored when improvements are planned and marginalized from
the decision-making processes and structures of the formal service provider
agencies.

CoNcLUSION: THE PooR As USERS AND
ProviDERS OF IEHS

The provision of IEHS, which supports health, environmental and employment
goals, can be a challenging task, particularly in situations when there are contra-
dictions between these goals. A livelihoods approach serves to emphasize two
factors: first, the importance of access to IEHS (physical capital) for the poor, for
use in productive and reproductive activities and in building human capital in the
form of good health; and second, the potential for IEHS provision to provide
income-earning opportunities, whether as employees of public sector providers
or as part of local informal service provision arrangements. This chapter argues
for poor people to be mainstreamed in IEHS, both as users and providers.
Moreover, the livelihoods framework recognizes the importance of contextual
economic and political factors, and the significance of policies, formal organiza-
tional arrangements and official processes of decision-making, operation and
maintenance in determining access by poor residents to services.

Future projects must consider the ways in which various groups of poor
residents can best be provided with appropriate services and integrated into
provision systems as providers. Community contracting and microenterprises are
some of the tested options to include the poor in IEHS delivery (see Chapter 7).
Residents from poor communities have entered successfully into contracts with
funders to provide IEHS. They can be included in the planning, provision and
operation of IEHS, with the aim of increasing incomes, promoting entrepre-
neurship and cooperating with formal institutions (Sohail, 1997). An example is
a collaboration between Water Aid, a UK-based charity and a local NGO,
Dushta Shasthya Kendra (DSK) in Dhaka, which extended water connections,
with the approval of the local water authority, through providing loans to local
community groups (Paul, 1999). This has resulted in improved health, a cleaner
local environment and increased cost recovery.

The main value of a livelihoods framework is in suggesting potential linkages
and interrelationships which may result in improved, more appropriate and
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sometimes innovative approaches to the provision of IEHS. However, space for
examples is limited here and further detailed work will be necessary to identify
users and informal providers of specific types of IEHS in order to establish
appropriate policies and strategies for meeting their needs, collaborating with
formal providers and exploring the potential for achieving income-generation
objectives alongside health and environmental improvement goals.
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Chapter 12

Spatial Planning, Access
and Infrastructure

Alison Brown and Tony Lloyd-Jones

INTRODUCTION

Complexity is inherent in the spatial distribution of the livelihood activities of the
urban poor, with variations between those who live in inner city slums and
inhabitants of the urban fringe, between recent migrants to the city and long-term
residents, and between people of different life-stages, ethnic groups or gender.
The members of any household may adopt a range of livelihood strategies which
involve different interactions with urban space at different times. There may also
be significant variation between cities, depending on the local economy and
municipal approaches to regulation and control (see Chapter 3).

Access is often a problem for poor households because facilities and services
are too distant to reach or too expensive. It is not uncommon for poor people
living in peripheral locations to spend several hours a day travelling on over-
crowded buses or minibuses, and the money and time lost in travel represent an
often unrecognized cost for the poor. Many resources available to poor men and
women are communal and not individually owned, and access to these can be
denied through regulation, cost or social exclusion.

This chapter considers the spatial and access implications of urban liveli-
hoods analysis and the implications for urban spatial planning policy. ‘Urban
spatial planning’ is interpreted in a broad sense to include land use and transport
planning at different scales, from metropolitan to neighbourhood. Planning is
considered in relation to development processes, and both the physical and
regulatory dimensions of access are considered. The first part of the chapter looks
at the spatial context of urban livelihoods and issues of space and territory. The
second part considers how city-wide issues, such as city structure and develop-
ment processes, impinge on the livelihood assets and strategies of the urban poor.
The next part discusses urban transport both as a means of access and a source
of employment. The fourth section considers the role of mixed land use at the
neighbourhood level. The final section considers the policy implications of the
analysis.
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THE SPATIAL CONTEXT OF URBAN LIVELIHOODS

A large proportion of the urban poor derive all or part of their income from small
or informal enterprises which may be classified into four main groups: retailing
and wholesale; craft, manufacturing and production; services; and transport and
construction (excluding marginal or illegal activities such as begging and street
crime). Their interaction with urban space is not well documented. Many small
businesses draw most of their custom from other poor households, but those
which successfully attract a middle- or higher-income clientele make a significant
cash contribution to the low-income economy (Islam and Khan, 1988). Location
thus tends to be of major importance to small-scale operators.

Some attributes of urban livelihoods which can be gleaned from the literature
on urban poverty are discussed briefly below and their implications for space and
location are identified.

o [Informal sector Informal enterprises make a significant contribution to the
economy of some low-income cities, accounting for up to 70 per cent of
employment (Sethuraman, 1981). In Latin America, 85 per cent of all new
jobs in 1998 were in the informal sector (Latin American Weekly Report, 24
August 1999). The size of the informal sector has an effect on urban form.

e Complexity The urban poor often adopt short-term survival strategies which
may be opportunistic rather than planned. They may include mutual help,
casual labour, the labour of additional family members, seasonal work, or
mortgaging and selling assets. Such strategies are complex, rapidly changing
and responsive to shocks and change (Chambers, 1995). Their characteristics,
including their spatial distribution, are thus difficult to track and analyse.

e Size Informal enterprises tend to be very small. For example, a survey in
Colombo found an average of 1.9 people per establishment (Karunanayake
and Wanasinghe, 1988). This has implications for their space requirements
and means that much informal enterprise can be home-based. However,
insecurity of dwelling tenure or insensitive planning regulations can stifle such
enterprise (see Chapter 9).

e Location This is particularly critical for informal sector activities, partly
because informal traders cannot afford high transport costs and partly because
they need good access to markets (see Box 12.1). In some locations — for
example, in the city centre — high land values and rentals make access to
appropriate, well-located accommodation impossible and microenterprises
often occupy the interstices between formal and legal activities — pavements,
vacant sites or land unsuitable for building.

® Accessibility The link between the accessibility of an area and its trading
potential is as strong for low-income enterprises as it is for large commercial
organizations. The most accessible areas of the city — transport termini and
the commercial core — are often those which are most strictly controlled.

e Mobility The mobility of the poor is constrained by lack of access to cheap
and affordable transport. This may limit the extent to which they can access
urban resources. A study in Bangkok found that most of the self-employed
poor operate their businesses within Skm of their place of residence (Hongla-
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darom and Isarankura, 1988). A recent study of a squatter settlement in Delhi
(see Box 12.1) confirms that residents are often too poor to use public transport.
e Linkages The complex trading and economic environment of large cities
provides the best conditions for informal enterprises to flourish and to find a
market niche (Clarke, 1995). The network of spatial, financial and social links
on which the poor depend may be city-wide and may also extend to rural areas.

Box 12.1 CONTRASTS IN Two DISTRICTS OF DELHI

Recent studies of two poor urban communities in Delhi (Motia Khan and Peera
Garhi) found that most residents work at home or within 20 minutes’ travelling
time of where they live and rely on informal livelihood activities (although a
minority of people in both locations commute for much longer periods).

In Motia Khan, a community of mixed religious backgrounds which is close to
the old city and 2km from the centre of New Delhi (Connaught Place), a large
proportion of people work in the informal sector. Many buy the raw materials
they use to make bamboo baskets, catapults and a variety of other household
products from nearby markets in Old Delhi. As most people in Motia Khan are
very poor and space is a limiting factor (with a density of 804 families per ha) the
finished products that are sold back to wholesale markets in the surrounding
area tend to be basic, small scale and portable. Other notable livelihood activities
include domestic service, singing, monkey training and petty trade.

The relationship between working location and home is significant. The settle-
ment’s proximity to working opportunities in surrounding markets such as those
in Old Delhi, the tourist trade in Central New Delhi or adjacent middle-class
residential neighbourhoods is an important reason why 70 per cent of those
interviewed in Motia Khan walk to work. It may also help to explain why people
continue to live in Motia Khan, despite the fact that it is poorly serviced, over
crowded and suffers from crime.

In Peera Garhi, which lies some 13-14 km from Connaught Place, residents
have access to higherpaid employment opportunities and tend to work in service
industries as, for example, self-employed painters — for example, manual workers,
drivers and security guards. VWomen in Peera Garhi, which is a Sikh community,
tend not to work in domestic service because it is regarded as being culturally
unacceptable.

Although residents from both neighbourhoods rely on established business
networks (social capital) the territory that the residents of Peera Garhi draw on
for their livelihoods is larger. In Motia Khan the physical range of opportunity is
limited by the fact that the majority of people walk to their workplaces. In Peera
Garhi people use a wider range of travel methods to commute to work (public
transport, 34 per cent; bicycle, 17 per cent; walking, 34 per cent) .

The very poor in Motia Khan are able to access a large range of livelihood
opportunities within walking distance and to subsist on incomes that would not
pay for other forms of transport. In Peera Garhi, the density of livelihood oppor
tunities in the surrounding area is lower, which means that the majority of people
need to earn more to pay for transport. This suggests that relative accessibility
and transport costs are an important factor in comparing the conditions of the
poor living in different parts of the city and in the development of spatial planning
policies to support their livelihoods.

Source: Max Lock Centre, 2000
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®  Spatial exclusion Conventional approaches to urban spatial planning and
land-use regulation have contributed to the isolation of the poor by creating
a dual structure of land tenure and economy, and excluding the livelihood
activities of the poor from large parts of the city. For example, much informal
activity is street-based and affected by controls on the use of public space.
Isolation is a dimension of deprivation, both geographical isolation and
exclusion from services, markets and economic support (Chambers, 1995).
Men and women’s access to space is often unequal, depending on social and
cultural norms and the acceptability of different types of work.

Assets and Urban Space

Economic activities in urban areas benefit from the spatial proximity of large
markets, economies of scale and the aggregation economies that ensure plentiful
supplies of labour, services and finance. In contrast to rural areas, where access
to natural capital is key, it is access to the concentration of people and their assets
and services that is important for the urban poor. Spatial planners need to
recognize the asset base of poor people in cities and how this can be strengthened.

The urban poor have only their labour to sell. Thus, human capital, in terms
of their health, capacity and skills, is paramount. Accessing livelihood oppor-
tunities in urban areas means being well located in terms of physical proximity
to opportunities or access to appropriate public transport. Physical capital, in the
form of a place to live (frequently also a place for home-based economic activity),
as well as access to appropriate workspace, tools and transport, is also a funda-
mental livelihood asset. This asset framework sets the basic criteria for urban
planners to address the needs of poor communities.

Knowledge of livelihood opportunities is another key factor and, more often
than not, this depends on social linkages and is gained by word of mouth. Who
you know and trust in cities is critical. This aspect of social capital for the urban
poor is crucial in safeguarding against vulnerability (see Chapter 8). Spatial
planning policy can be profoundly destructive of social capital as, for example,
in slum clearance that results in the wholesale relocation of communities. The
consequences are difficult to monitor, but the loss of social capital that may have
been years in the making is often incalculable.

Many of the most important vulnerability factors that affect the urban poor
are economic in character, but some are also spatial. Poor communities often live
in the most precarious conditions — for example, in inaccessible locations, on sites
which are vulnerable to floods or landslides, or in makeshift housing which is
liable to fire damage or collapse. Better urban planning and infrastructure
provision can have an impact on reducing vulnerability by facilitating the supply
of secure, serviced land for housing or the relocation of those most at risk to new
locations which are sensitive to their livelihood needs.

Space and Territory

Urban space is a key element of physical capital in livelihood strategies for the
urban poor. Its use is controlled by a series of physical boundaries, regulations
and social conventions, which distinguish between the private and public realm
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(Madanipour, 1999). Private space is the internal territory, identified by custom,
barriers or signs, where strangers are deterred. Public space is the external
territory which is accessible to most people. Between the two extremes there are
spaces with less clear functions which can be considered as either semi-public or
semi-private such as the sur (walled quarters) or al-fina (transition spaces) of
Arab towns (Nooraddin, 1998).

Public space has social and economic importance as a place for trade and
communal activities, or as a channel for movement. It is also politically impor-
tant, as the control exercised over public space demonstrates state or municipal
authority, reflected in restrictions on its use. For the urban poor, public space is
a crucial resource as their private space is more restricted and fragmented than
that of higher-income groups (Lloyd-Jones, 1993). Dewar (1994) argues that
public space is an essential form of social infrastructure for the urban poor but
is ignored if there is a narrow policy focus on housing and shelter.

Public space is, however, subject to extensive regulation and control — by
municipal authorities, the police or adjoining owners. It may be possible to have
physical access to space but not to the activities which take place there, as
illustrated by restrictions on informal sector trading. Municipal policy can vary
between repression, tolerance or promotion, but control tends to be more rigor-
ous in central business districts or elite residential areas than in informal settle-
ments (Gilbert, 1988).

Several recent development trends serve to exclude the urban poor from
public space. The increasing domination of urban streets by traffic has marginal-
ized activities such as pedestrian movement and street trading to residual areas
of land. Traffic management and highway improvements may have similar
effects. Increasing incidence of crime and violence in some cities is a further
deterrent to the use of public space. For example, crime is commonly blamed for
the flight of businesses from the centre of Johannesburg, although economic
factors may have also played a part (Tomlinson, 1999). Privatization of urban
space — for example, in central area shopping malls or in the gated communities
of wealthy suburbs, also excludes the poor (Firman, 1998; Woods, 1998).

For many small and informal enterprises, access to public space is critical and
they may pay considerable amounts for the privilege. A study in Dhaka found
that two-thirds of a hundred producers and entrepreneurs operated from public
land or land with unclear ownership (Islam and Khan, 1988). Although they may
never pay taxes or licence fees, payments are made to local syndicates who
control key trading locations, to the police or to other officials. In Zimbabwe,
petty traders sublet space from licensed stallholders at a mark-up of approxim-
ately 100 times the municipal licence fee (Brown, 2000).

There is a significant gender divide in the extent to which people have access
to public space. Bose (1998), in her study of slum dwellers in Calcutta, describes
how the range of settings used by women varies with their stage in the family
life cycle, household structure, household size and economic necessity. Young
unmarried women and women in their child-bearing years are subject to the
greatest spatial confinement. With regards to livelihoods, nearly half the working
women reported that they would like to engage in home-based work and over 20
per cent said that this was the only activity which they were allowed to under-
take. Selling in the public arena was seen as a last resort. Culture also has an
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impact, and Chowdhury (1992) vividly illustrates the divisions in the use of space
in Islamic settlements in Bangladesh.

CITY-WIDE SPATIAL ISSUES

Urban spatial patterns and the processes of development impinge to a significant
extent on the livelihood assets of the poor. The spatial development of a city is
the result of historical, cultural, economic and regulatory forces which have
shaped the urban form, and this section discusses some of the influences which
affect fast-growing, low-income cities of the South.

The spatial segregation of rich and poor neighbourhoods, together with the
spatial separation of the poor from areas with income-producing potential,
occurs in many developing world cities. The desire of the rich to protect their
investment in property has been reinforced by the operation of planning policies
and land-use zoning controls. Government approaches to the provision of low-
income housing often reinforce the separation by providing large low-income
housing projects aimed at a single target group. Even the upgrading of existing
informal and unplanned settlements, while addressing the immediate needs of
poor communities for shelter and secure tenure, can consolidate social segrega-
tion. The polarization in character and appearance between formal and informal
trading environments is highlighted by Sinha and Kant (1997) in their study of
Lucknow. They compare the thronging market street, Chowk, with the spacious
but sterile Hazratganj, the colonial commercial centre, which offers relatively few
employment prospects for poor people. The colonization of urban space by large
international companies is a by-product of globalization, but its effect in further
reinforcing the divided city is highlighted by Benjamin (2000) in his study of
Bangalore (see Box 12.2).

Fast-growing cities often contain large areas of unregulated development as
shortages in the supply of serviced land, escalating land prices and unregulated
land markets force poor households to seek affordable land on the edge of the
city (Khan and Lanarch, 1995). Typically, 70 per cent or more of all new urban
development is concentrated on the peri-urban fringe, spreading into agricultural
land and creating low-density settlements that are prohibitively expensive to
service. In such cities, the poorest people have to travel furthest to reach employ-
ment opportunities in the city core. The trend is intensified by high land values
in the centre and the planned relocation of slum neighbourhoods which exclude
the poor from central areas. In cities with relatively strong development authori-
ties, such as Delhi, poor residents from inner city communities (together with
newcomers to the city) are typically relocated in huge public housing estates or
sites and services projects on the urban fringe (Max Lock Centre, 2000). Such
new developments are often relatively devoid of livelihood opportunities and
displaced residents may move back into the city to survive.

Furthermore, fast-growing cities often create pressures for growth well
beyond their urban boundaries (UNCHS, 1996; Aguilar, 1999), which can
impact negatively on poor households. Regional planners in global mega-cities
such as Delhi and Cairo have promoted new growth ‘centres’ far enough away
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Box 12.2 LAND-USE PLANNING IN BANGALORE

Benjamin (2000) has shown the adverse effects of the economic and spatial
strategy adopted in Bangalore. Bangalore is one of India’s fastest growing cities,
with a current population of around 6 million. Dubbed India’s ‘Silicon Valley’, the
plan to make Bangalore globally competitive through [T-led growth became a
political slogan. The Bangalore Development Authority drew up a comprehensive
spatial development plan and national funds were channelled via a new financial
corporation to relocate the traditional iron and steel markets and fund the
construction of a modern infrastructure, including ring roads, flyovers and
satellite towns. Yet Bangalore is a divided city — some 25-40 per cent of the
urban population lives in slums and almost a third has no access to piped water.
For the poor, master planning had the effect of reducing employment oppor-
tunities by restricting mixed land use and making it more difficult for poor families
to establish their claims to land, with the result that many have had their plots
taken over. Furthermore, the construction of infrastructure and new markets has
reduced trading opportunities. Land-use restrictions promote enclaves from
which the poor are excluded, and attempts to decongest the city have resulted
in the relocation of many informal sector businesses and reduced takings for
others. The master planning process has thus had the effect of increasing
poverty.

Source: Benjamin, 2000

from the central city to become partially autonomous. The result can be a system
of interconnecting urban centres, creating urban sprawl on a massive scale — for
example, the Pearl River Delta region on the eastern seaboard of China and the
urban regions of South Korea and Taiwan. As regional economic systems, such
urban agglomerations are thriving, but their dispersion has environmental
consequences (Lloyd-Jones, 2000) and means that, for low-income households,
affordable housing locations may be very far from the economic hub.

Development Processes and Spatial Planning

The development process is a significant contextual factor within the broader
setting of urban governance and management which impacts on the livelihood
assets of the urban poor. It is influenced by different actors and institutions
working within markets organized on the basis of supply and demand (Madani-
pour, 1996). The property development system is usually regulated by municipal
authorities, based on a legal code that establishes land ownership and use rights,
and defines criteria for state intervention. It is also influenced by the availability
of development finance and by the investment decisions of government agencies,
private sector institutions and individuals.

Urban spatial planning contributes to the development process through the
regulation of land use and development. The aim of urban planning should be to
provide a context in which people can access services and shelter, which promotes
economic development and environmental protection, and which improves the
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quality of life, particularly for poor people. Yet traditional approaches to land-
use control and regulation, including master planning, single-use zoning and
decentralization, have often exacerbated urban sprawl and disadvantaged the
urban poor (see Box 12.2). The disbenefits include unrealistic development
standards which force people to invest outside the formal land economy, the
clearance of unauthorized development and increased segregation of poor
communities.

The failure of traditional ‘end-state’ plans to create a useful framework for
fast-growing cities has led to experiments with a planning framework which is
more flexible, action-oriented and participatory, and seeks to achieve greater
integration between agencies which are involved in urban development, both
public and private (Clarke, 1992; Davidson, 1996). In such an approach, stra-
tegic planning becomes broad brush, and local or action-oriented plans provide
a focus for tackling specific problems within an established spatial framework.
Despite this new emphasis, administrators and planners often fail to recognize the
economic contribution and locational needs of the urban poor who pursue
activities at variance with the planners’ concept of a modern city (Yeung, 1988).
Zoning, plot development regulations, traffic control and public health regula-
tions combine to restrict the activities of small and informal enterprises, which
are often seen as causes of street congestion, environmental problems or street
crime, and may be subject to regular harassment by the police and municipal
officials (Brown, 2000).

The poor are marginalized from the physical environment, have no access to
development agencies or resources, are hindered in their livelihood strategies by
development regulation and control, and are forced to rely on the social environ-
ment to survive. The aim of livelihood strategies should be to broaden their access
to other assets through the development process. One way in which this can be
done is by improving their access to and security within the public domain by
decreasing the risks which small and informal enterprises face. A second is a more
flexible approach to regulation and control.

TRANSPORT, LIVELIHOODS AND SPACE

Urban transport is a means of access, a method for transporting materials and
goods, and a source of employment and investment for the urban economy.
Transport is inherent in the way a city functions and can have a profound effect
on its spatial development and investment patterns. Several concepts are relevant
to a livelihoods analysis and will be explored briefly here.

The accessibility of a location is the ease with which it can be accessed by a
variety of means of transport. There is a strong link between accessibility and the
economy (see Figure 12.1) as areas with good accessibility, which attract large
numbers of people, are also those which are most attractive for commerce. This
link has been widely explored in studies of major investment in, for example, light
rapid transport, expressways and major new office locations. The link is equally
important for the informal economy, but is much less widely recognized, and for
informal traders, the best sites are those which are highly accessible — for exam-
ple, bus stations.
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Figure 12.1 The link between transport and land use

People’s mobility is affected by various factors, including income, health, life-
stage, gender, availability of means of transport and its affordability, and there
are usually very significant differences between the rich and poor. Those who
own and have use of private transport (cars, motorcycles and, to a lesser extent,
bicycles) have the greatest mobility. In major cities, car ownership per head of the
population is closely related to GDP, but the availability of transport used by the
lower-income population varies considerably. For example the availability of
buses varies from 0.33 per 1000 people in Calcutta to 5.3 in Manila (Dimitriou,
1990).

The efficiency of use of transport infrastructure is greatly influenced by its
management, capacity and the geographical character of the city. In many cities
of the South, traffic congestion, pollution and traffic accidents are major hazards
(although car ownership may be quite low), which leads to major problems in the
use of the limited infrastructure. The predominance of a single, high-density
central area encourages congestion by attracting large numbers of trips to the
central core and promoting long journeys from outlying areas, creating a demand
for low-cost public transport from those least able to afford it (Hilling, 1996).

Despite many variations, several key characteristics can be identified in the
transport systems of cities of the South:

Road networks tend to be poorly developed and managed, with a limited extent
of tarred roads and chronic central area congestion. Even where the tarred roads
are provided throughout the city, maintenance may be poor, with limited facilities
for pedestrians. Management of the existing system, where it exists, is usually
intended to maximize the vehicular capacity of roads without considering pedes-
trians or other users.
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Public transport systems usually depend on a combination of conventional large
buses and paratransit (informal transport). Paratransit systems range from
collective taxis or minibuses which run on set routes with variable stops, such as
the jitneys of the Philippines or dolmus of Turkey, to the motorcycle transport and
cycle rickshaws of south Asian cities. There are considerable variations in the
level of informality of paratransit operations in terms of their regulation and
licensing, and in the availability of public transport suited to the needs of women
(see Figure 12.2). Paratransit is often a major contributor to urban road traffic
congestion because it is poorly organized (Poernomosidhi, 1992).

Walking is a key means of transport in low-income cities, but its importance is
rarely recognized. For example, around 40 per cent of all journeys were made on
foot in Harare in the early 1990s (Mbara and Maunder, 1994). Long journeys to
work (of over an hour) reduce people’s productive capacity and their effective
working day, and those reliant on walking waste productive time on travel.
Walking may make people, especially women, more vulnerable to crime and
violence. In cities where more than half of all journeys are made on foot, the lack
of recognition of the needs of pedestrians is scandalous.

Transport is normally considered in terms of its physical aspects, including routes
(streets, paths, public transport routes and tracks), infrastructure (vehicles, stops,
termini and depots) and organization. This takes in transport operations, includ-
ing the operators, policing and management systems, licensing, routing and
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Figure 12.2 Operating contrasts between paratransit and conventional transit

Source: Based on Britton, 1980
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pricing. Less commonly considered are the effects of transport strategies on
livelihoods for the urban poor, which include:

Exclusion The transport poor are those who have limited access to transport to
support their livelihoods, either because there is no appropriate facility or because
it is not affordable. Transport poverty is linked to life-stage and gender, as the old,
the young and women with children have more limited mobility.

Employment opportunities The informal transport sector is a major source of
employment, with relatively low entry costs for unskilled jobs such as fare
collectors. Taxi or rickshaw drivers may hire a vehicle on a day-rate basis, while
owners of bicycles or handcarts may rent these out.

Movement of goods Limited access to transport is a major constraint on small
and informal enterprises. Loads are limited to those which can be carried on foot
or crowded public transport, or wheeled on a handcart.

Transport regulation The effectiveness of informal transport is often limited by
inappropriate regulation and control (see Box 12.3). Informal transport is seen
as a cause of urban congestion, instead of a vital support for the low-income
economy.

Trading opportunities Public transport stops and roadsides provide some of the
best opportunities for informal trading because of their accessibility and the
numbers of people who pass them. Yet informal trading is often restricted, with
a view to reducing traffic and pedestrian congestion.

Box 12.3 Puric TRANSPORT IN FAISALABAD

In Pakistan bus services are subject to extensive regulation, but generally
provide inefficient, unreliable and poor quality services. Faisalabad is one of the
fastest growing cities in Pakistan, with an estimated population of 1.63 million
in 1994. Public buses were introduced in 1983 but were gradually replaced by
minibus services. A visit by the prime minister provided a spur to improve public
transport, and in 1994 the divisional commissioner created an NGO, the Faisala-
bad Urban Transport Society (FUTS), to manage public transport in collaboration
with local operators. FUTS membership is dominated by private transport oper
ators and is administered by a governing body drawn from government officials,
the police and members (of whom 25 per cent are elected on to the board).

The object of FUTS is to improve urban transport, traffic management, road
safety and the environment. Operators enter into a contract with FUTS to provide
a service, and the society makes a monthly charge which is used for supervision
and administration. This allows FUTS to operate outside the official, but inefficient
and corrupt regulatory system. Fares are set at levels which allow operators to
make a profit. A rapid improvement in public transport services and an increased
number of minibuses on the roads resulted, although there are still capacity
problems at peak times.

Source: Anjum, 1997
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MIXED-USE NEIGHBOURHOODS

At the neighbourhood level, land uses and the organization of space can have a
significant effect on livelihood opportunities for the poor. Areas with mixed use
and mixed tenure provide a rich environment in which a variety of livelihood
activities can flourish, particularly areas nearest to the city centre. These are
precisely the activities that may be condemned by authorities for exacerbating
traffic congestion or street crime and hindering the modern development of a city.
Mixed-income development, which maintains high population densities while
avoiding overcrowding, can support economic growth and development within
existing urban areas, reinforcing the existing livelihood systems of the poor. It
may provide a particularly conducive environment for women’s income-earning
activities. In contrast, single-use areas, such as low-income housing or employ-
ment areas, provide more limited opportunities for income generation. However,
where the planning regime is sufficiently flexible, single-use neighbourhoods can
change over time to accommodate the informal economy. Buraglia (1998)
describes this effect in Bogota (see Box 12.4).

Mixed-use areas also support spatial linkages, thus supplementing the
physical capital of poor households. There may be links between home-based
operations and those which take place outside the home, such as the preparation
and selling of cooked food. Family members and children may help the main
worker, or there may be a degree of casual and part-time working. There may
also be links to the formal sector — for example, for outworking or the purchase
of materials. Other enterprises, such as plastic recycling or waste sorting, make
use of waste products (see Chapter 11).

Within mixed use areas there are also key locations with particular potential.
Some, such as street intersections, have significant opportunities for trading and
commerce. Others have opportunity because of their proximity to a market — for
example, a government office or a hospital.

Box 12.4 URrBaAN EvoLuTioN UNDER A FLEXIBLE PLANNING
REGIMEN

Bogota had become spatially polarized, with poorer groups living on the out-
skirts. New housing schemes were mostly single-use complexes, with single-
storey dwellings or low-rise apartments. Jobs were concentrated in the central
area and the outlying settlements were effectively dormitory suburbs. A weak
system of planning control permitted individual adaptations, with houses trans-
formed into shops, offices, schools or industrial units. It allowed some houses
to be amalgamated into collective family dwellings and others to be subdivided
into smaller apartments. Even apartment blocks have been converted to com-
mercial use on the ground floor. This has dramatically changed the character of
new areas by creating an environment which is reminiscent of the traditional
barrio —a mixed-use neighbourhood with a strong cultural identity.

Source: Buraglia, 1998
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As Chapter 4 stresses, it is also important to consider a specific and widespread
livelihood activity, that of urban agriculture. Smit and Nasr (1992) argue that
urban agriculture occurs on a wide scale, quoting the examples of Kenya and
Tanzania where two out of three urban families are engaged in farming, and
Taiwan where over half of all urban families are members of farming associ-
ations. Designing new areas with large garden plots may be unrealistic because
of the land take required, but there are other ways in which urban agriculture can
be accommodated. Areas which are too steep or wet for intensive building may
be cultivated using appropriate methods, and there is significant potential for
temporary use of idle or under-used land, but a major shift in attitudes or regula-
tions may be required to release this. Community land — for example, in schools
— has been successfully cultivated in some cities, while the potential use of
rooftops and balconies are numerous. The authors cite examples of medicinal
herbs in Santiago, silkworms in Delhi, rabbits in Mexico and orchids in Bangkok.

PoLicy IMPLICATIONS

The final section looks at the policy implications of this analysis of spatial
planning and access within a livelihoods framework. The arguments tend to
favour urban areas which maximize interaction between communities and reduce
isolation so that people can benefit fully from the opportunities that cities
provide. These arguments mirror the debate on sustainable development which
promotes mixed-use areas and a compact urban form (Haughton and Hunter,
1994). They also point to the need for a radical reappraisal of conventional
planning approaches which result in spatial segregation, and regulations that
inhibit the economic activities of poor households. The policy implications are
grouped under four broad headings — city-wide initiatives; transport and access
initiatives; local action; and approaches to regulation — but many are cross-
cutting and cannot be confined to the specific context identified.

City-wide Initiatives

The focus of economic and commercial activities in the city centre, typical of many
fast-growing cities, tends to restrict the access of poor households to employment
opportunities in both the formal and informal sectors because of the time and
cost that are needed to reach the city centre from outlying low-income areas. The
growth of a polycentric city and decentralization of commercial activities can
provide a more even distribution of opportunities, but this needs to be supported
carefully by appropriate transport and infrastructure links. Such an approach
must be balanced against the adverse effects of urban sprawl which can result in
the isolation of poor families in peri-urban areas and the loss of agricultural land.

Planning policies and development processes which lead to the spatial
segregation of high- and low-income households, or to the relegation of poor
communities to the urban fringe, mitigate against the ability of the poor to pursue
effective livelihood strategies. These can include policies such as slum relocation,
master planning and single-use land-use zoning. Areas which allow mixed land
uses, a variety of plot sizes and mixed tenure have a much greater potential to
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support a variety of livelihoods than single-use, homogenous areas. Mixed-
income areas permit a trickle-down effect of cross-subsidy from richer to poorer
households. They allow small and informal traders good access to a wealthier
clientele, and often provide a variety of short-term and inexpensive tenures for
employment activities. However, policies that allow poor households to live close
to areas with a choice of employment opportunities must be supported by
appropriate regulation to enable them to access opportunities — for example, by
allowing street trading in key locations.

Globalization and foreign direct investment by major companies is usually
seen as a positive force in improving the wealth of an urban economy. However,
such investment can have an immediate and adverse effect for the urban poor by
excluding them from areas such as new office locations and segregating them
from potential wealthy markets. The extent to which the informal sector itself
contributes to the urban economy may not be fully recognized. This sector has
spatial requirements and depends on linkages which need to be better under-
stood. These include production and consumption linkages for activities which
take place at both fixed and variable locations. Policies intended to support
livelihoods for the poor should recognize the interconnected nature of enterprises
and avoid disrupting established linkages.

Transport and Accessibility

Access to affordable and appropriate transport is of critical importance in
widening the employment opportunities of the urban poor who need cheap
access to centres of economic and commercial activity. In low-income cities,
paratransit has a key role in meeting this need and serves both as a means of trans-
port for poor households and as a source of employment in its own right. The
management of paratransit should reflect this dual function and improve ease of
entry for potential operators and other workers. Innovative forms of regulation
which involve operators can improve access to transport services for poor people,
and also increase the efficiency and profitability of the services. The transport
system should accommodate the needs of small entrepreneurs to transport goods
and materials, and should pay particular attention to the needs of women.

For the very poor, walking is the only possible means of travel. The needs of
pedestrians should be understood so that road improvements, traffic manage-
ment or other development do not make pedestrian journeys more difficult or
prohibit pedestrians from using large parts of the street network. Low-density
development limits the employment potential of those who cannot afford trans-
port. Within a city centre, pedestrian links to and from bus termini are particu-
larly important. Bus termini and other transport nodes have considerable potential
as trading locations, and locations for informal sector trading on the main
pedestrian routes should be allowed. These should be managed so that the very
poor are not excluded from these trading locations by inappropriate levies or
local syndicates.

Local Initiatives

The function of the home as a place for both shelter and income-generating
activities is not fully recognized. Building types that accommodate both residen-
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tial and livelihood functions, such as the ‘shop-house’ that is typical of parts of
Southeast Asia, are to be preferred over single-use types, and regulations
which restrict homeworking and other income-generating activities should
be reviewed. Homeworking is particularly important for women because of
its potential to combine earning with child care. A lenient planning regimen
which allows easy conversion to new uses, amalgamation or subdivision of
units, and increasing density, can enable new employment opportunities to
emerge.

Access to public space for trading is vital for small and informal sector
enterprises because their private space is so circumscribed. This includes space
within the city centre, and other underused land. Access may include space for
trading, the temporary use of open land or shared activities at certain times of the
day (such as a car park used as a night market). The provision of well-maintained
amenities and infrastructure near markets and other trading locations is impor-
tant, including water taps, toilets, shade and lock-up facilities. Women traders are
particularly vulnerable and may need special support — for example, through
cooperative enterprises. Children living or working on the street are also vulner-
able, needing both social support programmes and protection from crime and
harassment.

Regulation for an Enabling Approach

The livelihoods framework points to the need for policy approaches which enable
poor households to supplement their social and human capital with better access
to physical capital, so that they can be more resilient to shocks and change. This
entails a review of all regulations and other restrictions which affect informal
entrepreneurs in order to increase their income security, and to reduce both their
anxiety and humiliation, and the petty rents they pay to officials (Chambers,
1995). This may involve a review of regulations on zoning, plot development,
traffic control and public health, and of bylaws controlling markets, food sale,
vendors, services and licensing.

The security of livelihoods is an essential component of family security.
Security of tenure at the place of trading for informal enterprises is important in
order to promote the local economy and limit illicit payments to informal regu-
lators. For example, the potential for flexible licensing or cooperative manage-
ment of space could be explored, and municipal authorities should work with the
police to reduce the harassment of informal traders. Small entrepreneurs are
particularly vulnerable to petty crime, but innovative methods of community
protection may help to reduce this as part of wider initiatives to reduce crime in
housing areas and on the streets.

An enabling approach to the support of urban livelihoods will necessitate
new means of conflict resolution. At neighbourhood level, conflicts may occur
when enterprises adversely impinge on residents — for example, through noise or
air pollution, or for social reasons. A neighbourhood council or committee could
manage the process, so long as this is not controlled by a profiteering syndicate.
At the city level, the problems of congestion and competing demands on the
common resource of urban space are more difficult to resolve, as the views of
major property interests usually prevail. This indicates that a fundamental



Spatial Planning, Access and Infrastructure 203

reappraisal is needed of some of the tenets which underlie current spatial plan-
ning philosophy and the mechanisms through which it is achieved.
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Chapter 13

Urban Livelihoods — Issues
for Urban Governance
and Management

Nick Devas

INTRODUCTION

Urban livelihoods analysis is concerned with how the urban poor, given their
capabilities and assets, can maintain and enhance their means of living in a secure
and sustainable way. This chapter considers how the structures and processes of
urban governance and urban management impinge on the ability of the urban
poor to achieve secure livelihoods, and what patterns of urban governance and
urban management might facilitate, or hinder, urban livelihoods.

Limitations of the Livelihoods Framework

The principles of the livelihoods framework, as outlined in Chapter 1, are wide-
ranging and all-embracing. This raises questions about whether such a frame-
work can be applied at all rigorously, especially when the principles encounter
conflicts and trade-offs. In particular, the model so far developed does not seem
to address adequately two key contextual issues: economics and politics. The first
concerns the constraints of operating within a local and global market economy
which is highly unequal. This can be illustrated by a typical dilemma faced by city
governments all around the world: a version of the classic growth versus equity
dilemma. On the one hand, a city government may recognize the pressing needs
of the urban poor and may wish to use its resources to enhance the livelihood
opportunities of the poor. On the other hand, it perceives that economic growth
and prosperity provide both the opportunities for the poor to improve their
position and the resources for the city to address the needs of the poor. Thus, in
order to encourage investment, the city government diverts its limited resources
from the immediate needs of the poor to provide facilities to serve commerce and
industry. Worse, the shortage of prime land for industry means that the poor are
forced off land that they have occupied informally, while regulations designed to
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promote an attractive environment for investors and tourists destroy the liveli-
hoods of informal sector traders. But the alternative of ignoring the needs of
formal sector commerce and industry, investors and tourists, risks economic
stagnation and decline, which would not be in the interests of anyone, least of all
the poor. Thus, city governance faces economic and political choices which are
not simply pro- or anti-poor, and the choices about what does or does not
support secure urban livelihoods are not clear-cut.

The second issue is the nature of political power. The principles and object-
ives of the livelihoods approach are highly laudable, but how they can be
achieved within highly unequal political power structures is not addressed. Even
within an open, democratic society, political power is highly unequal - all the
more so in countries where institutions are weak and political power is often
exercised in arbitrary ways without adequate democratic safeguards. In such
circumstances, the poor are at a huge disadvantage. Given the unequal nature of
political power, it requires more than statements about the desirability of secure
livelihoods to change what actually happens. Moreover, political conflicts and
conflicts of interest are not merely about rich versus poor, but arise within and
between groups of the poor. For example, pollution from informal industrial
processes from which some poor people may derive their incomes contaminates
the air and water for nearby poor residents. Regulations to protect children from
exploitation may also prevent them from earning a living. How does a livelihoods
analysis help us to resolve such dilemmas? The real world situation of the
poor presents us with political and economic conflicts and dilemmas which a
livelihoods approach as it stands may not enable us to resolve. Thus, further
development of the approach is needed to take more account of the institutional,
economic and political context within which poor people have to try to maintain
their livelihoods.

Having said all that, there are ways in which we can use a livelihoods frame-
work to analyse issues of urban governance and urban management. One way
is to apply the assets and vulnerability analysis (Moser, 1998) to identify how
urban governance and management impact on the various forms of capital on
which the poor depend.

Urban Governance and Management

The livelihoods of the urban poor are primarily determined by how individuals
and households respond to the circumstances in which they find themselves and
the economic opportunities available to them. City (and national) governments
may be perceived as largely irrelevant to the livelihoods and survival of the urban
poor, offering them few, if any, benefits. Nevertheless, the actions of the institu-
tions of city governance can significantly affect the circumstances and oppor-
tunities which confront poor urban people, whether positively or negatively. It is
important, therefore, to consider the particular ways in which the structures,
processes, policies and activities of the institutions of city governance influence
the livelihoods of the urban poor.

Urban governance is concerned with the whole range of structures, processes
and relationships between civil society and the local state which determine how
a city functions and what takes place within it. It is much broader than just city
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government, although the city government, as an organization, may be the most
obvious player. Thus, urban governance includes a range of organizations that
between them control or influence what happens within the civic—public realm
at city level: national (and state level) government, local agencies of national (and
state) government, special purpose public agencies operating locally, private-
sector businesses, NGOs and a host of civil society organizations (see Figure
13.1). Nor is urban governance concerned simply with the formal organizations
and processes, but with a mass of informal relationships and processes that may
often be more significant than the formal processes in determining what actually
happens.

The distinction between urban governance and urban management is not
precise. Urban governance tends to refer to both the formal and informal political
processes which determine, or at least influence, what happens in a city. Urban
management generally refers to the more formal, technical-bureaucratic struc-
tures and processes of implementation which operate within the wider political-
governance framework. In practice, though, the boundaries are unclear. Urban
management and implementation often involve de facto political choices,
whether they are subject to any structure of accountability or not, and often
involve informal as well as formal arrangements. Meanwhile, the political
processes of urban governance are often concerned with the minutiae of manage-
ment and implementation, not just with policy choices. Conventional analyses of
urban management (and urban government) tend to view things from a top-
down point of view, whereas the perspective of livelihoods analysis is bottom-up
— from the microlevel of the poor household to the macrolevel.
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T Informal
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APPLYING A LIVELIHOODS FRAMEWORK TO URBAN
(GOVERNANCE AND MANAGEMENT

In this section, we analyse the impact of urban governance and management on
the livelihoods of the poor, using an assets-vulnerability framework (Moser,
1998). Table 13.1 summarizes the ways in which governance action may enhance
the assets of the poor or increase their vulnerability. These are analysed according
to the various forms of ‘capital’ which are important for the livelihoods of the
poor — natural, human, financial, physical, social and political.

Political capital is treated separately from social capital because, in the
context of a discussion of governance issues, it has distinct characteristics (see
also Chapter 1). Political capital is essentially the scope which individuals and/
or groups have to exert influence on decision-making which affects them,
decision-making being defined widely to include both formal and informal
processes of de facto as well as de jure decision-making.

In the following sections, we look at a number of aspects of urban govern-
ance and management in terms of how they impact on the livelihoods of the
urban poor. Not all the items listed in Table 13.1 will be considered in detail since
earlier chapters have already covered a number of these aspects. These include,
in particular, decisions about the use and development of land, the development,
operation and pricing of infrastructure and services, and the regulation of the
local economy and trading activities (see discussions in Chapters 6, 9, 11 and 12).

First, though, it is important to recognize that those in positions of power,
whether they are politicians, administrators or activists, may have a very limited
understanding of urban poverty, particularly of the differentiated nature of
poverty and of the livelihood systems of the poor. Information about poverty at
city level is often seriously inadequate and rarely goes beyond broad, quantitative
indicators. Despite the official rhetoric, many involved in city governance may
have little real commitment to reducing poverty. But even where they have,
communication with the poor and understanding of their livelihood situations
may be so limited that policies adopted and actions taken may be quite inappro-
priate. Worse, many actions of city governance institutions can be seriously
damaging to the livelihoods of the poor.

Formal Political Systems

Representative democracy is, in principle at least, one of the main ways in which
the urban poor can bring their influence to bear on decisions affecting their well-
being. Direct, competitive elections for mayors and councillors give citizens an
opportunity to express their views. Since poor people constitute a large propor-
tion of the urban population, this should provide in principle a mechanism for
them to influence the agenda of city government. In practice, the electoral process
is often firmly in the hands of elite groups. Electoral arrangements may exclude
poor people through such factors as illiteracy, failure to register voters, the
exclusion of migrants who do not qualify to vote locally and intimidation. Urban
poor people may also exclude themselves because they feel that the process is
irrelevant to their needs or offers no real political choice. Minority groups and
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those who oppose the current order may fear to make themselves visible, particu-
larly if voting secrecy is not secure.

But the political system can also work for the poor. The fact that their votes
count gives them some leverage, especially at election time. In India, ‘vote banks’
in poor communities can be and are used to their advantage to achieve real
improvements in services. The use of their votes helps to account for the fact that
electoral turnout in poor communities is significantly higher than it is in middle-
class neighbourhoods. Of course, such arrangements reinforce patron—client
relationships between elected politicians and poor communities, but clientelism
can deliver tangible benefits for the poor. In Cebu, in the Philippines, like many
other cities, the poor have become skilled at informal negotiations with the
Mayor and other politicians which enable them to obtain improvements in their
conditions and protection from harassment (Etemadi and Satterthwaite, 1999).

Box 13.1 WarD COUNCILLORS IN BANGALORE

‘An active councillor means more to a slum than a lot of broad-based policy
objectives . . . A slum which does not meet the criteria to be part of an improve-
ment programme, but has an active councillor, can be better provided in terms
of infrastructure than an adjacent constituency that does meet the criteria but
has no one to endorse them . . . The authority, be it a political one like a councillor,
or a non-political one like an NGO, is regarded as a source of goods . . . a source
to be treated with respect, do not bite the hand that feeds you . .. Only the
political source is accountable, needs something from the dwellers as well, and
can be voted out of office, whereas the NGO remains aloof, untouchable!

Source: Dewit, M ‘Slum perceptions and cognitions’, in Schenk, H (ed), 1996,
pp109-110, quoted in Benjamin and Bhuvaneswari, 1999, p106

In recent research on poverty and urban governance we have observed that:!

e In those systems with executive mayors direct election does bring a degree of
accountability to the urban poor since they represent a large proportion of the
city’s population. By contrast, appointed mayors (or equivalents) are answer-
able to no one locally.

e In systems based on decision-making by elected councillors, ward-based
councillors can provide an accessible avenue of influence for poor communi-
ties (see Box 13.1). In contrast, electing councillors by proportional repre-
sentation from a city-wide party-list system gives more power to the party
machinery. In Colombo, Sri Lanka, the shift from a ward-basis to a party-list
system is perceived to have made elected members more remote from their
constituents, thereby reducing the voice of poor communities (Fernando et al,
1999, p59). The 74th Constitutional Amendment in India required the replace-
ment of multicouncillor divisions with single councillor wards in order to
make representation at ward level more effective (Benjamin and Bhuvane-
swarl, 1999, p13)
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* However, the ward-based councillor system tends to disadvantage women
and minority groups. Thus, some countries — for example, South Africa —
adopt a mixture of the two systems, while others (notably India) reserve seats
for women and minority groups. While the reservation of seats has its weak-
nesses (weak accountability to the groups notionally being represented, and
risks of capture by political parties and business interests (Blair, 2000, p24)),
it does provide an opportunity for at least some disadvantaged groups to have
a voice at the centre of city government.

e Unfortunately, elected councillors often perform poorly, particularly in Africa,
as they are interested in maximizing personal gains before they are thrown out
of office. As a result, they may not be regarded by the urban poor as effective
avenues of influence and support.

®  Multiparty competition can help to clarify issues — for example, whether the
agenda is pro-poor or not. Contesting local elections on individual merit
rather than on a party basis, as in Ghana, might sound good, but prevents the
development of any coherent platform for action. However, in many cases
party agendas are unclear and parties may simply reinforce ethnic or other
divisions.

e Electoral turnout does indicate, to a certain extent, the degree of confidence
in local elections. In our case studies, turnout ranged from 65-84 per cent in
recent local elections in Cebu to 27 per cent in Kumasi, Ghana, where the city
government is totally dominated by the centrally appointed mayor and
elections are contested (officially, at least) on non-party lines.

Decision-making and Accountability

How representatives are elected is one thing; how decisions are made, in principle
and in practice, is another. In some systems, mayors, whether elected or appointed,
have all the power, and councillors have only a marginal role in challenging
executive decisions. In other systems councillors are part of the executive and so
have a greater role. What matters is the extent to which those making the deci-
sions are accessible and accountable to the urban poor. This partly relates to the
electoral arrangements mentioned above (elected rather than appointed mayors,
ward-based rather than party-list councillors), but it also relates to the degree of
transparency of decision-making. All too often, decision-making is done behind
closed doors, through lobbying and deal-making behind the scenes, through the
exercise of political power and patronage, and through informal negotiation.
Nor is decision-making limited to elected representatives: many of the
decisions which most affect the poor are taken by officials as part of the imple-
mentation process. Where administrative discretion is large, there is scope for
rent-seeking abuse, usually with little or no scope for complaint or redress.
There is often a serious lack of accountability to citizens for the decisions
made. Basic information is not available — for example, the budgets and accounts
of the local government are either not available, out of date or in a form which
is incomprehensible to most people. Indicators of performance on local service
delivery (such as the proportion of the population served, the quality and relia-
bility of the service, and unit costs) are not available — indeed, performance may
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not even be considered. Even basic data on who is being served with what
services may be unavailable.

In this context, the media can play a significant role in raising and investi-
gating issues, if allowed to and if the capacity to do so exists. However, the press
often limits its coverage to national and capital city issues, leaving local issues
unreported. The media are generally owned by businesses whose interests are
likely to be very different from those of the poor. In a number of places local radio
has developed as an adjunct to traditional print media, and perhaps one which
is more locally accessible. Civil society organizations and NGOs also play a
crucial role in holding elected representatives and decision-makers to account.
This will be discussed further in the next section.

One key area of decision-making — perhaps #he key area — is the local govern-
ment’s budget. Whatever plans and policies are adopted, it is the choices made
in the budget which really determine who gets what local services. Yet this
process is often tightly controlled by the finance professionals together with key
politicians, such as the mayor. Other elected representatives may have little or no
say in how resources are used. In practice, the position may be even worse since
the formal budget process, in which elected representatives have some say, may
actually be replaced by a ‘shadow budget’ in which the real use of resources is
determined by a very small group. This typically occurs where, as in many local
governments in Africa, revenue projections are not achieved so that ad hoc
decisions have to be made about how the more limited resources will be used. But
it also reflects the political realities in many places where ad hoc decisions are
made in response to lobbying and political pressure, and to facilitate political
patronage, regardless of the formal budgeting process. The absence of informa-
tion and transparency ensures that no one can be held to account.

There have been interesting attempts in Brazil to open up the municipal
budgeting processes to ordinary citizens through ‘participatory budgeting’. In a
number of cities this has radically altered the way in which budget priorities are
assessed and has greatly increased the transparency of the process, reducing the
scope for clientelistic relationships. But the system is far from perfect, with
questions about the extent to which the poor really participate, the small propor-
tion of the budget subject to the participatory process, the discretion left to the
executive to manipulate the approved budget, and conflicts between this process
and the role of elected representatives (Souza, 2001; Melo, 2001). The practice
of participatory budgeting is gaining momentum, but has still been adopted in
only a few municipalities and is vulnerable to changes in political control.

At the heart of the budgetary process are fundamental choices about how
resources are to be used. In this, there are issues which go beyond simply whether
expenditures are pro-poor or anti-poor. For example, investing in improved road
infrastructure to a city’s port or industrial area might not be perceived imme-
diately as being pro-poor, but if, as a result of failure to invest, the city’s economic
base is constrained and employment shrinks, the poor will suffer along with
everyone else. Another sort of choice is whether to use the limited resources
available to extend the city’s water distribution network into low-income housing
areas or to upgrade the capacity of the bulk water-treatment facility. Responding
to pressure from poor communities may result in the former rather than the latter,
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with the consequence that the poor have taps but no water comes forth because
there is insufficient bulk supply.

Another critical issue in relation to decision-making and accountability is the
fact that many of the services on which the poor depend are not the responsibility
of the elected municipal government but of various special purpose agencies
which lack any direct democratic accountability. For example, of the 23 members
of the board of the Bangalore Development Authority, only two are elected
members of the Municipal Corporation. Even where services are provided by
state or national government, lines of accountability are very tenuous. The study
of Bangalore indicated how the middle and upper classes are able to use their
networks to influence state government and semi-autonomous agencies, while the
urban poor have a greater chance of influence through their ward councillor.
Therefore, the tendency over recent years to shift responsibilities from municipal
government to special purpose agencies and to state government has further
eroded the limited influence which the poor might have over vital services
(Benjamin and Bhuvanewhari, 1999).

Relationships Between Civil Society and City Governance

Civil society organizations (CSOs), including CBOs and NGOs, can play a vital
role in city governance, whether in representing the interests of sections of society
or in lobbying city government on behalf of the poor. Most towns and cities have
a range of CSOs and NGOs, but from our case studies we found great differences
between cities in terms of the capacity of these organizations to engage with city
governments on behalf of the poor. On the whole, CSOs were strongest and most
dynamic during and after ‘struggle’ situations (apartheid in South Africa, the
Philippines under Marcos and Chile under Pinochet). Once the struggle has been
won, CSOs may become less active (a retreat from solidarity into private space
(Rodriguez et al, 1999, p2)), and many activists move from NGOs to the govern-
ment. Nevertheless, civil society may remain more dynamic than elsewhere.
Thus, in Cebu, a forum of local NGOs scrutinizes the electoral platforms of
mayoral candidates in terms of their agenda for the urban poor and seeks to hold
to account those elected during their term in office (Etemadi and Satterthwaite,
1999).

Of course, not all CSOs are pro-poor. The most powerful community organi-
zation in Johannesburg is the Sandton Ratepayers Association (SRA), represent-
ing the interests of the affluent white suburbs. In order to protest against a
substantial rise in property tax, SRA organized a highly effective tax boycott
which virtually crippled the Greater Johannesburg Metropolitan Council (Beall
etal, 1999).

Where the poor organize themselves, whether on an area or occupational
basis, they may be able to exert influence on the decision-making process
through, for example, lobbying, demonstrations and the organization of voters.
But almost by definition, they have limited capacity to do so on their own. The
fact that they are poor means that they have few resources of either time or
money to devote to organizing and sustaining collective action. In addition, they
have to deal with internal differences and conflicts which undermine solidarity
and sap the energy of the leadership. One way to increase the influence of the
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poor is through the networking of community organizations in pursuit of a
common cause (see also Chapter 8). This has been a successful technique adopted
by street vendors in Cebu to defend themselves against forced removal (Etemadi
and Satterthwaite, 1999).

Relationships between community organizations and elected representatives
can be difficult. Elected representatives may view community organizations as a
threat to their position as the voice of the local people (for example, Colombo
(Fernando et al, 1999, p112)), while community organizations may be highly
critical of elected representatives. In other cases, elected representatives or their
political parties may seek to capture community organizations and community
leaders may be bought off with rewards or offers of jobs (Rodriguez et al, 1999,
p61). Political divisions, like ethnic or religious divisions, can undermine solid-
arity within community organizations. In the end, the avenues of influence for
community organizations of the poor, whether direct or through their elected
representatives, can only bear fruit if the municipal government has something
to offer in terms of responsibilities for services, resources and the capacity to
deliver. This will be addressed in the next section.

Another branch of civil society which traditionally in Western democracies
has been a key player in bringing about social reform in the interests of the poor
is the trade union movement. In South Africa, trade unions were deeply involved
in the struggle against apartheid, but in many developing countries today trade
unions appear to be comparatively weak. Where they are significant, their
concern is primarily for their members who are generally formal sector employ-
ees, rather than with the poor. Trade union action - for example, by municipal
workers unions in India and South Africa — may even inhibit the reforms which
are necessary to make resources available for the urban poor.

Trade associations can be quite effective in protecting their members’
interests — for example, associations of traders, taxi operators and vehicle
repairers in Kumasi (Korboe et al, 1999, p156), but may not represent the
interests of the really poor. Indeed, there may be conflicts of interest with the poor
— for example, over the level of taxi fares. One of the most positive examples
of a trade association is SEWA in Ahmedabad which has had a huge impact on
the livelihoods of poor urban women (Dutta and Batley, 1999, p115).

Churches and other religious organizations have often been associated with
the struggles of the poor, notably in Latin America and South Africa, but there
seem to be few current examples from our case study cities. Such organizations
can have an independence and authority which, if allied with the interests of the
poor, can be influential, both at national and local level.

Constraints Within which Municipal Governments Operate

The ability of municipal governments to respond to the livelihood needs of the
urban poor is constrained, often severely, by a number of factors:

1 Municipal boundaries which do not reflect the pattern of urban growth (see
also Chapter 2). As a result, a large proportion of the urban poor may live on
the periphery, beyond the municipal boundary, in jurisdictions which are even
less capable of addressing their needs for services and infrastructure than the
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city government. Larger urban areas may be fragmented between a number
of jurisdictions, making it difficult to address infrastructure and service needs
properly across the city.

2 The limited range of their responsibilities, often excluding those services
which most affect the urban poor, such as water supply, education and health
services, policing and security. Even such key matters as land and housing
may be the responsibility of separate agencies, such as development authori-
ties in many Indian cities. This fragmentation of responsibilities between
agencies not only makes for problems of coordination and accountability, but
also (as already noted) limits the influence which the poor might have
through the democratic process.

3 Municipal governments are often severely constrained by their lack of skilled
and capable staff. Low rates of remuneration and low job status make it
difficult to attract and retain staff, and contribute to rent-seeking by employ-
ees. As a result, municipal governments often have very limited capacity to
deliver services to anyone, let alone the poor. The secondment of senior staff
from central government can bring needed expertise, but can also create serious
tensions with elected representatives and undermine local accountability.

4 Internal organizational structures and procedures may also constrain munici-
pal governments in responding to the needs of the poor. Departmental bound-
aries and rivalries, and attempts to maximize departmental budgets, may
prevent the efficient use of resources and service delivery. Professional priori-
ties may inhibit responsiveness to the poor. In Ahmedabad, engineers were
reluctant to divert water-supply lines into low-income areas for fear of
reducing supplies to regularly serviced areas (Dutta and Batley, 1999, p76).
In Johannesburg, the city government’s ability to redirect resources to meet
the needs of the urban poor has been constrained by the culture of high
standards carried over from the apartheid era.

5 Arelated issue is that of the different time horizons to which city governments
have to work. Longer-term strategic planning is constrained by the annual
budget cycle, and undermined by short-term political expediency and uncer-
tainty over financial resources. Politicians have their sights fixed on the next
election and are concerned with those activities that will bring short-term
gains. Thus, there is a reluctance to put effort and resources into longer-term
investment in economic development, bulk infrastructure and poverty reduc-
tion, which are essential to the well-being of the poor.

6 Ina number of systems, there are legal constraints on providing infrastructure
and services to informal housing areas. Until the mayor obtained a dispensa-
tion, Colombo Municipal Corporation was legally prevented from spending
money in underserved settlements which were not included in the property
tax system (Fernando et al, 1999, p67). In India, the various state Slum Acts
establish an elaborate system for classifying slums, and the ability of the
municipal government to intervene depends on the classification.

7 Intergovernmental conflicts can be another constraint on responsiveness to
the poor. State-municipal conflicts are common in India and are usually party
political in origin. In Bangalore, the municipal government is effectively
prevented from regularizing land tenure because land is a state matter. In
Colombo, the Western Provincial Council (which is dominated by the national
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governing party) has persistently obstructed attempts by the Municipal
Corporation (which is opposition controlled) to invest in poor communities
and has impeded the flow of central funds to the city (Fernando et al, 1999).

8 One of the greatest constraints for most municipal governments is the paucity
of financial resources. Local revenue sources are often unsatisfactory, difficult
to collect and impinge negatively on the poor. Resources transferred from
national or state governments are often inadequate and erratic. The resources
which are available are badly managed. Some of these issues will be discussed
further in the next section.

Financial Resources and Their Use

Municipal finance impinges on the livelihoods of the poor in a number of ways:

o the inadequacy of resources available to improve the infrastructure and
services for poor residents and microenterprises;

o the impact of local taxes and charges on the poor;

o the way that decisions about budgetary choices are made; and

e accountability, or the lack of it, for the use of resources.

Municipal governments are often heavily dependent on fiscal transfers from the
centre, whether in the form of grants or shares of national taxes. However,
transfers are often allocated in non-transparent ways and without proper con-
sideration of relative expenditure needs or local revenue capacities between
municipalities. Transfer amounts may vary unpredictably from one year to the
next and be provided in ways which do not encourage effective or efficient use
of resources (such as grants which just pay for the costs of staff and grants to
cover deficits). In addition, agreed transfers are often not actually paid, or are
paid late, thereby undermining the budgetary process and preventing municipal
governments from delivering agreed services. In Uganda, attempts have been
made to increase the local governments’ accountability for transferred resources
by publicizing locally the amounts involved.

Municipal governments generally have a range of local revenue sources:
taxes on property, taxes on economic activities, taxes on individual consumption
or assets, charges for services, and fees for permits and licences, as well as
transfers from central or state government. The boundaries between the cate-
gories are not always precise.

In most countries, the largest revenue sources, and the ones which have the
least negative impact on equity, are assigned to central government. Local
governments are generally left with a number of small and problematic local
taxes. The most common tax for urban local government is on property (whether
on land or buildings or both). This has the advantage of an immovable tax object
which can be clearly assigned to the right local government. However, if revenues
are to keep pace with inflation, properties have to be revalued regularly, which
requires skilled valuers. The high visibility of the tax makes it relatively un-
popular and it can be difficult to collect. Revenue collection performance is often
quite poor, with as much as half of the potential revenue going uncollected.
Inasmuch as the tax is based on property values, and property values tend to
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reflect the ability to pay, the tax can be said to be crudely equitable. However, the
relationship with ability to pay is only approximate, and if the poor pay a larger
share of their income on housing than the rich, then the tax can be regressive.
Some systems give an exemption to low value properties (for example, in Indo-
nesia), or do not include informal housing areas in their tax registers. Overall, the
impact of property tax on the poor is probably less a result of the direct burden
of the tax than the indirect effect on municipal resources of the problems of
collecting the tax from those who can afford to pay.

Other local taxes may impinge rather more on the poor — for example, taxes
on bicycles and non-motorized vehicles, business licences (effectively a tax) on
informal sector traders, market fees (also effectively a tax in most cases since the
fee greatly exceeds the cost of the service provided), road tolls, taxes on agri-
cultural produce and poll taxes (even if graduated according to income). In
Uganda, the graduated personal tax, the main local revenue source, has a basic
minimum amount which all have to pay so that its impact is clearly regressive.
Attempts to collect the tax involve draconian punishments, and people have been
known to spend days in the bush trying to avoid tax collectors. All this can have
a serious impact on the livelihoods of poor households.

In most countries, business licence fees vary only modestly according to the
type of business so that the burden on small and informal sector businesses is
relatively much greater than on large businesses. Other local taxes, such as those
on electricity consumption, entertainments and fuel (passed on to the consumers
of public transport), may affect the poor. But they generally impinge much more
on higher income groups and so can be used to generate resources to benefit the
poor.

Charging for services raises some difficult issues. Economists normally
advocate full cost recovery for those services with private benefits, such as water
and electricity, as being both efficient and equitable (in the sense that those who
benefit should pay). But this raises problems of affordability for the poor. The
solution is not a general subsidy which would benefit only those connected to the
system — usually the rich. All too often, the poor pay much more dearly for water
than the rich by having to buy from a private vendor or use distant and/or
polluted water sources (see also Chapter 11). They would benefit more from an
expansion to the public system which enabled them to connect to it, even at full
economic cost, than from a subsidized public system from which they are effect-
ively excluded.

Subsidies for a small, basic needs volume of water (or electricity) may be a
way to help the poor without upsetting the overall viability of a water-supply
system. Another approach is to cross-subsidize between high-income and low-
income consumers, where it is possible to identify income groups clearly, which
is rarely the case. However, adopting progressive tariffs by volume on the
assumption that the rich consume more than the poor, can penalize those poor
who share a tap between a large number of people — a common situation in many
urban areas (such as Kumasi (Korboe et al, 1999, p74)). One of the main obsta-
cles to accessing to the public water system is the high initial cost of connection.
Subsidizing this cost or spreading it over a period of time, can be a better way to
ensure access to the system by the poor than a general subsidy. Free or subsidized
public standpipes are another common solution. While public taps have their
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disadvantages (such as queues, having to carry the water, contamination of
containers, breakage of taps and waste of water), public standpipes do serve large
numbers of the urban poor who would otherwise not be served in India and
elsewhere.

In the case of services with substantial public benefits, such as sanitation,
waste disposal, health and education, subsidies can be justified on efficiency as
well as on equity grounds. But that still leaves the problem that there may be
inadequate funds to finance the service unless there is a direct charge. In
Mombasa, privatization of the waste-collection service resulted in a large increase
in the charge; since the poor were unable or unwilling to pay this, the private
contractor simply abandoned collections in poor areas, leaving the municipality
with the problem (Gatabaki-Kamau et al, 1999, p44).

Charges for public or shared toilets can be a real burden to poor households,
and the resulting indiscriminate defecation poses a serious health hazard (for
example, Korboe et al, 1999, p80). On the other hand, the absence of any
charging mechanism means that resources are not available to maintain and
extend facilities. The Sulabh privately-provided toilets in India are an example of
charging which enables the service to be maintained to everyone’s benefit. There
may also be potential for CBOs, such as women’s groups, to manage communal
toilets at the local level.

In the case of health services, there is a long-standing debate over charging.
There is a wide consensus that the cost sharing (that is, charging) systems intro-
duced in many countries for health services create a serious burden for the poor
and discourage use, and that attempts at exemptions for the poor do not work
(see also Chapter 10). Yet even the poor would prefer to pay for a service that
they actually receive (as exemplified by their use of private dispensaries), rather
than being offered a service which is nominally free but turns out to be non-
existent because there is no money to pay the staff or replenish the medicine
supply.

In practice, official charges are often not the main problem. Where services
are in short supply, those allocating them are often in a position to extract an
informal charge or bribe to access the service. For example, the real cost of a
clinic visit in Kumasi is said to be around ten times the official charge (Devas and
Korboe, 2000). Thus, subsidies are effectively creamed off by the gate-keepers.
Rules - for example, that schools may not charge fees — may be unenforceable
where parents are willing to pay under the table to register their child. Such
payments clearly impinge on the poor without any commensurate increase in the
resources available for the service.

One way in which the poor may be able to gain access to free services such
as water and electricity is through illegal connections. Such methods are
extremely unsatisfactory: mortal risks from illegal electricity connections;
contamination of water through illegal pipe connections; uncertainty of provi-
sion; and the bribes which have to be paid to those making the connections or to
officials not to disconnect. In practice, illegal connections are not free, and the
damage caused to the overall system increases the costs to everyone else, includ-
ing those who pay to use the service. Yet for many, illegal connections may be the
only way to obtain access.
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Another important financial issue is the poor revenue collection performance
in many municipal governments. A large proportion of money due is not coll-
ected, and a further proportion is not accounted for after being collected. Collec-
tion costs absorb yet more of what is collected. All this reduces the resources
which could be used to provide essential services for the poor. A similar issue
relates to poor management of expenditures, with large amounts being siphoned
off by politicians and officials, and more being wasted or not accounted for.
Financial procedures are not followed, financial controls are not effective and the
misuse of public money is widely accepted. Again, all this reduces the resources
available to address urban poverty.

CONCLUSIONS

The livelihoods of the urban poor are deeply affected by how cities are governed
and managed. There are many actions which city governments can take to
improve the well-being and livelihood opportunities of the poor, but frequently
they are heavily constrained by limited financial and human resources, and other
institutional constraints. All too often, the actions of city governments, whether
through ignorance or deliberate choice, undermine rather than support the
livelihood strategies of poor households.

Poor people face a vicious circle: they are poor because they lack the resources,
the influence and the power to change their circumstances. The institutions of city
governance should be responsive to their needs. But decision-making is (almost
by definition) dominated by elites and the powerful whose interests are likely to
be very different from those of the poor. That need not always be the case. For
one thing, in a democratic system, those seeking election need the votes of the
poor. This gives them some leverage, especially if they manage to organize
themselves. Informal networks and negotiations through elected mayors or local
councillors can bring results, albeit often on a clientelistic basis. By persistence
and by solidarity, the poor can achieve certain results. The more accountable,
transparent and participatory the decision-making processes, the greater the
chances of success.

If that influence is to yield real results, city governments also need to have
sufficient powers, resources and staff to be able to deliver services. If city govern-
ments are not responsible for the services on which the poor depend, if they have
no financial resources to extend those services, and if they lack skilled staff and
management capacity, then no amount of influence is likely to produce results.

Making the institutions of city governance more supportive of the livelihoods
of the poor requires a combination of factors: a better understanding by those in
power of the livelihoods of the poor, political commitment from the leadership,
resources to do something about the situation and a dynamic civil society which
brings pressure to bear on the decision-making process. Democratization at the
local level, together with greater accountability and transparency, can produce
results which benefit the urban poor, but it takes time and a great deal of effort.
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NOTE

1 DFID funded research on Urban Governance, Partnership and Poverty, conducted by
an international team from the University of Birmingham, International Institute for
Environment and Development, London, London School of Economics and Cardiff
University, together with local researchers, on ten cities in Asia, Africa and Latin
America, 1998-2000
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Part 4

Urban Poverty Reduction:
Lessons from Experience

In this part of the book, practical experiences with attempts to reduce
urban poverty are reviewed. The first three of these are drawn from
projects supported by DFID and the fourth from a recent research
project which compared a number of projects in which NGOs have
had a significant role. These illustrate a variety of roles played by
central and local governments, CBOs, indigenous NGOs, and external
donors and NGOs. They reflect long-standing and more recent experi-
ence, and they represent different scales and levels of intervention.



Chapter 14

Reducing Urban Poverty in India —

Lessons from Projects Supported
by DFID

Susan Loughhead' and Carole Rakodi

INTRODUCTION

DFID has been supporting urban poverty reduction efforts in India since the mid-
1980s. During the late 1980s and early 1990s, DFID was the largest single
bilateral donor in the urban sector, spending £120 million in Hyderabad, Indore,
Vijayawada, Visakhapatnam and Calcutta, which affected 1 million people. The
lessons learnt from these projects (see also Chapter 8) have been built into the
design of DFID’s current urban portfolio in India — in Cochin, Cuttack and, more
recently, 32 towns in Andhra Pradesh. A new project currently in the planning
stages in Calcutta will take this process one stage further. The scale and diversity
of the programme precludes any detailed discussion here. Instead, some of the
key lessons learned are summarized below in two sections. The first demonstrates
how DFID India and its partners in local, state and central government have
deepened their understanding of the causes and symptoms of urban poverty over
the last 15 years, and have begun to change their policy and programme response
accordingly. This has involved an increasing engagement with social protection
measures, as well as more traditional development work. The second demon-
strates the importance of getting the policy and institutional context right before
sustained reductions in urban poverty can take place.

URBAN POVERTY AND VULNERABILITY

The first DFID-supported urban poverty projects were consistent with the Govern-
ment of India’s approach to urban poverty at the time. The Environmental
Improvement of Urban Slums scheme which began in 1974 was paralleled by
state programmes focusing on a standard package of environmental infrastruc-
ture improvements, the granting of patta (tenure rights) and shelter upgrading.?
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The DFID-supported SIPs in Hyderabad, Indore, Vijayawada, Visakhapatnam
and Calcutta concentrated on infrastructure improvements in registered slums:
roads, drains, latrines, street lighting, water supply and community halls. The
projects were engineering-led and the design of infrastructure improvements was
heavily influenced by the package and standards specified in existing public
sector programmes. Over time, a number of community development activities
were included in these area-based programmes. These ranged from supporting
CBOs, promoting financial services and providing vocational training, to
supporting pre-school non-formal education, primary, mainly preventive,
healthcare, legal literacy and gender awareness training.

A series of impact assessment studies of the projects in Visakhapatnam,
Indore and Vijayawada (IDD, 1999) and Calcutta (PIAS, 1997) commissioned
by DFID in 1996 and 1997, revealed the extent to which these projects had
improved the quality of life of the urban poor and suggested where improvements
could be made in future programmes.

Lessons from Earlier Slum Improvement Projects

The assessments were unequivocal in their view that infrastructural improve-
ments (roads, drains, street lighting and water) within slums had made a signifi-
cant impact on poor people’s lives. They had reduced environmental hazards and
reduced the drudgery in many women’s lives. Road improvements were appreci-
ated for improving access for both pedestrian and vehicular traffic, changing the
image of a slum, increasing social integration with surrounding areas, stimulating
investment in housing, increasing land and property values and rents (apparently
without significant displacement effects) and enabling increased economic
activity. Improved access was of key importance to the latter, but the increased
availability of well-drained outside space and the longer day enabled by the
provision of electric lighting were also important. The improvements in water
supply, drainage, access and lighting particularly benefited women. They appreci-
ated the overall improvement in cleanliness, especially private bathing areas and
latrines, as well as reductions in flooding, the increased availability and versatility
of public space, and the provision of street lighting which increased their security
at night.

The impact of other activities on poor people’s lives was variable. One of the
reasons why infrastructure improvements were so successful was because the
benefits were non-divisible, benefiting a whole slum, not particular areas or
groups of people within it. The projects were much less successful in meeting the
needs of particularly vulnerable groups, or in strengthening the capacity of slum-
based organizations to address the variable needs of all slum members. In effect,
many existing power relations were simply reproduced. Slum-based community
organizations remained heavily influenced by the wider context within which
they were developed or strengthened — for example, the presence of local political
leaders or other elites. Benefits which were targeted at individuals, such as
vocational training, did not necessarily reach those most in need.

As far as health changes were concerned, it was hoped that a combination
of basic infrastructure provision, environmental improvement and improved
health care would result in improvements in the health status of slum popula-
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tions. Although it was not possible to measure health outcomes in the 1996-1997
studies, let alone to attribute them solely to initiatives undertaken as part of the
DFID-funded projects, studies demonstrated increased health awareness and
immunization rates, as well as increased use of Oral Rehydration Solution for
diarrhoea, family planning and antenatal care. However, the programmes did not
reach many residents, did not tackle some important health issues — such as
curative care and tuberculosis (TB) — and nor did they address ill health-poverty—
indebtedness linkages.

In order to assess impacts, the IDD study had sought to understand poor
people’s priorities and then to link these to actual project interventions. They
found that poor urban people highlight employment, income, assets and savings
as the key determinants of their well-being. This is heavily related to the security
and predictability of income, as well as to the security of assets, such as land and
tenure — that is, secure tenure rather than ownership per se. The studies also
found that support and dependency are critical factors. These relate to instances
where people cannot look after themselves or obtain support from others, and/
or those having an excessive number of dependants, which compounded their
problems. Women, the elderly, the chronically ill and the disabled were com-
monly described as the most vulnerable.

Directly related to these vulnerability factors, the poor highlighted the link
between ill health and the cost of treatment, indebtedness and the loss of work.
Ill health was associated with chronic illness, such as TB, industrial accidents, or
alcohol and drug abuse. In addition, alcoholism and drug abuse was often related
to domestic violence, and the diversion of household income to drug and alcohol
purchases. The poorest households experienced a combination of many of the
above factors: erratic employment, consumption constraints, domestic violence,
alcoholism and drug abuse, and insecurity of tenure.

It is useful to summarize the impact assessors’ poverty framework here. They
concluded that poor urban people’s needs can be categorized broadly under three
headings: survival, security and quality of life. These conditions are not mutually
exclusive; rather, they each have relevance for poor people at different stages in
their lives.

e Survival The bottom line for all poor people is a fear of destitution and
homelessness, and a desire to survive. In times of crisis, they need access to
ready cash to purchase the items required for survival — food and shelter — and
access to support systems.

e Security The next key objective for poor people is a search for security. This
is associated with reliable income streams, access to consumption and invest-
ment savings and loans, educational opportunities which are an investment
for the future, and strong social networks to support families in times of crisis.
For women, improved security includes income as well as protection against
violence and discrimination.

®  Quality of life Once these needs are met, but also alongside them, poor people
are interested in improving their quality of life. They may want to participate
in local politics and in decisions about their local area. They are interested in
participating in skill training programmes which may offer them the chance
of better employment prospects in the future. They may also want to invest
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time and resources in lobbying for, and maintaining, basic environmental
infrastructure, and in attending courses to improve basic hygiene and
healthcare.

Many of these lessons were already apparent to DFID’s urban team in India. The
studies were useful, however, because, for the first time, they documented and
provided substantive conclusions about the strengths and weaknesses of the SIPs
supported by DFID. Before these studies were completed, DFID had already
begun to develop a new phase of urban projects, drawing on the lessons from the
past and making specific reference to the experiences of poor people’s lives.

Recent Urban Poverty Reduction Projects

The Cochin Urban Poverty Reduction Project, approved in 1997, focuses on the
needs of the poor and the vulnerable, irrespective of their location in the city. It
recognizes that poor people do not necessarily live in officially recognized slums.
An effective poverty-reduction programme must also embrace the needs of those
who live on illegal sites, often located in the most precarious and untenable
conditions (such as along canal banks and railway lines) where there is constant
fear of eviction and natural disasters, as well as those who live on pavements, in
brothels and in scattered dwellings alongside richer houses. The Cochin project
aims to improve and sustain access to, and the usage of, a broad range of services
that poor and vulnerable people need and want, ranging from in-slum environ-
mental improvements to de-addiction programmes, homes for abandoned women,
support to the mentally ill, TB care, and eye camps. As part of a programme to
reach women, it works through a federal CDS which links neighbourhood groups
representing vulnerable women and their households to Area Development
Societies at ward level and the CDS at city level. In this context, women’s empower-
ment is seen as an end in itself, as well as a means to an end. One experimental
part of the project involves building on the lessons learnt from earlier projects’
support to vocational training as a way to improve poor people’s opportunities
in competitive labour markets. It includes a specific economic development
component aimed at developing business opportunities and linking the develop-
ment of poor and vulnerable people’s skills more specifically to market needs.

More recently, the statewide Andhra Pradesh Urban Services for the Poor
Project, which began in 1999, includes a component to address the specific needs
of poor and vulnerable people in 32 towns. Towards this end, the project has
supported a PPA aimed at identifying the needs and interests of poor people,
which has involved local partners in the process. It includes a fund to support
initiatives from NGOs, CBOs and municipalities, aimed at addressing these
identified needs.

A new project being planned in Calcutta is likely to build on this type of
initiative. It is also likely to take the economic development component of the
Cochin project one stage further, by identifying opportunities to work within the
macroeconomic and regulatory framework that affects the context within which
poor people obtain access to, and security within, the labour market.
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Disaggregating Poverty, Developing Policies and Projects

Alongside the development of new projects, the urban team in Delhi found that
the International Development Department’s (IDD’s) classification of poor urban
people’s needs and priorities provided a useful starting point in developing its
own framework for understanding urban poverty (IDD, 1999). Project experi-
ence has shown that many households encounter a number of interlinked shocks
and stresses at any one time, and that they spend the majority, if not all of their
lives, in a highly precarious state, balancing potentially difficult situations so that
they can survive. This means that urban poverty is a dynamic condition. Both its
characteristics and external influences change over time, and together these
determine a household’s capacity to cope, to improve its well-being, or its
vulnerability to entrapment in chronic poverty or further impoverishment.

In 2000, therefore, DFID’s urban team in India developed its own framework
to understand poverty and vulnerability (Loughhead et al, 2001). It is intended,
where possible, to incorporate this thinking in both future programme planning
and support to on-going projects. DFID also links this understanding to discus-
sions with the Gol whose own policies and Five Year Plan (Planning Commission
1999) recognize the need to incorporate different aspects of vulnerability in
planning frameworks and anti-poverty programmes.

The framework builds on poor people’s own priorities, described above, and
captures the dynamic nature of their experiences. It demonstrates that house-
holds, and the individuals within them, move between three dynamic categories
at different points in time. These categories can be described as follows:

e [mproving households have a range of assets, including tenure security, more
sons than daughters in a dowry culture, links to local leaders and saleable
skills; they are in a position to increase their well-being and to take positive
actions (such as investment in education) to do so.

e  Coping households have some assets and are able to meet their basic needs,
but they have no resources to deal with shocks and stresses, so are vulnerable.
They are unlikely to increase their security and well-being without help.

e Declining households lack assets, suffer from multiple deprivation and are
extremely vulnerable to shocks such as loss of earning, illness, eviction or a
breakdown of support. These people include the elderly without families, the
dying, the destitute, abandoned women, and victims of disability and severe
illnesses, such as TB.

Table 14.1 demonstrates how these dynamic categories can be matched against
poor people’s priorities. It illustrates how all three categories of poor people — the
declining, coping and improving — want their varied needs to be met, but that the
way in which these needs should be interpreted and responded to differs accord-
ing to their current conditions.

This analysis demonstrates that poor people require a wide range of interven-
tions in order to support their varied needs. Traditional SIPs are clearly neither
essential nor sufficient for meeting survival and security needs. Basic infrastruc-
ture and environmental services need to be part of a wider range of activities. In
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Table 14.1 Poor people’s priorities

Declining poor

Coping poor

Improving poor

Survival

Security

Quality of life

Free and accessible
healthcare

Cash, pensions,
unemployment and
disability benefits

Food subsidies,
legal aid

Housing/shelter
Income stream
Tenure rights
Basic education,
plus some skills
training

Savings schemes
Community support
systems
Participate in
decision-making
about matters of

immediate concern

Environmental
improvements

Free or affordable
healthcare

Food subsidies
and public works
programmes

Financial services

Community-based
support

Income stream

Secure housing
tenure/ownership

Skills up-gradation
opportunities
Education, legal
support

Savings and credit
Participate in
community-based
decision-making

Environmental
improvements

Affordable healthcare

State and employer
insurance schemes

Regulations against
discrimination, etc

enforced

Financial services —
loans

Income stream

Home ownership

Enterprise development
schemes

Loans for enterprises

Legal support

Health and safety at
work

Environmental
improvements

Political role

addition, those activities need to be differentiated to meet the needs of diverse
households in very different situations, distinguishing particularly between
households which can translate development opportunities into positive out-
comes and those which are unable to take advantage of these opportunities or
need special support to do so.

DFID’s current programme in India is designed to take account of these
diverse needs. The agency and its project partners have begun to take a more
proactive and innovative approach towards urban poverty and vulnerability.
Activities on the ground are increasingly combining a range of development and
social protection measures. The former are targeted at those who are able to
translate development opportunities into productive outcomes (such as to turn
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a training opportunity into a better job or a participation opportunity into a
decision-making role). The latter are designed to:

e insure the improving poor against a reversal of fortunes;

e protect the coping poor against risk and to ensure some graduation prospects;
and

e provide safety nets for declining households and individuals in order to
support those who are unable (and may never be able) to look after them-
selves, and to create the possibility for graduation into the coping and improv-
ing categories.

A suggested list of activities, which many of the projects are beginning to unpack,
is shown in Table 14.2. Activities to improve the capacity of poor people to take
advantage of development opportunities include a range of educational and skills
enhancement schemes, as well as improvements in the broad regulatory environ-
ment within which transactions are made, better access to loans for enterprise
development, and the promotion of real opportunities to participate in political
decision-making at council, ward and community level.

The long list of social protection measures on the right-hand side of the table
demonstrates the diversity and importance of these interventions for all poor
urban people. These create the enabling environment within which investments
in social action programmes can produce social, economic and political returns.

This analysis of poverty and vulnerability, identifying the type and range of
services that poor people need, has been complemented by a parallel examination
of the wider institutional context which determines whether and how these
services can be provided. Changes in how projects have been conceptualized as
a result of this analysis are discussed in the next section.

PovERTY REDUCTION AND (GOVERNANCE

As stated above, DFID India’s earlier urban projects concentrated on the micro-
level, namely the provision of environmental services to officially recognized slum
communities in particular cities. The SIPs demonstrated that municipal services
could be extended to slums on a large scale and permanent basis. This has
contributed to an on-going programme of in-situ upgrading and regularization,
preventing the disruption to livelihoods caused by relocation and contributing to
the social integration of slum populations into cities. However, this site-specific
approach often gave rise to serious problems when the infrastructure provided
in slums was either not connected to city-wide networks (such as drainage), when
city-wide systems lacked the capacity to serve extended areas (such as water
supply, waste collection and disposal), or when the agencies responsible for
operation and maintenance (such as drain cleaning and repairs to standpipes) had
not been involved in implementation. The latter resulted in some systems break-
ing down soon after a project ended.’

As a result, there was increased recognition that the way that different service
providers in a city are organized and financed affects the quality and efficiency
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Table 14.2 Examples of developmental and social protection activities to
reduce urban poverty

Social action

Social protection

Improving poor Appropriate education and
skills training, matched to
the job market

Improvements in the
regulatory environment to
assist job creation and
economic growth

Opportunities to participate
in decision-making about
distribution and usage of
resources (within
community and at municipal
level)

Financial services, such as
loans for enterprise
development

Coping poor Strong community-based
social capital

Opportunity for secure tenure
rights

Skill upgrading programmes

Community-based financial
services — for example, loans
for enterprise development

Declining poor  Improve asset base (tenure,
equipment and so on)

Participate in decision-making
about how to improve quality
of life

Essential social services: basic
education, healthcare, water,
sanitation, drainage, solid waste
collection

State and employer (or employee)
insurance schemes (unemploy-
ment benefit, pension)

Laws outlawing discrimination
and exploitation (for example,
core labour standards) enacted
and enforced

Financial services — savings and
loans

Food subsidies and public works
programmes

Free and accessible healthcare

Community-based support
systems — for example, financial
services (savings plus small loans
for consumption purposes)

Free and accessible healthcare
services

Income (pensions, loans,
insurance, disability benefit, and
so on) to address immediate
consumption needs (such as rent)

Food subsidies
Legal aid

Housing/shelter for the
abandoned elderly, women, the
disabled, children

Source: Loughhead et al, 2001
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of the service provided, and their capacity to maintain and replicate improve-
ments. From the mid-1990s onwards, this led to an increasing focus on a more
holistic approach to service provision, involving greater attention to an appro-
priate allocation of responsibilities, activities to support financial management
reform and efforts to promote increased coordination between potential service
providers. This city-wide approach to improvements in particular services has
been adopted, for example, in the Cuttack Urban Services Improvement Project,
which was approved in 1997. Emphasis has been placed on developing mechan-
isms to improve the linkages between environmental services provided within
slums and city-wide systems — drainage, water, waste collection — accompanied
by support to operation and maintenance systems.

In Cochin, the analysis has been taken one stage further. Here, emphasis is
placed on developing the capacity of urban bodies to plan and manage their
resources on a city-wide basis, and to link work with poor people to a broader
city-wide poverty-reduction strategy. In this project, this capacity is being
developed through the Urban Poverty Alleviation Department of Cochin Corpor-
ation which is tasked with delivering direct services to poor people, as well as
acting as a nodal point for information for other service providers whose work
impacts on the poor. These include other departments in the Corporation, other
agencies in the city and NGOs.

Alongside these experiences in Cuttack and Cochin, DFID has also learnt
that improvements in urban management at city level alone are necessary but not
sufficient to reduce poverty on a sustainable basis. Changes in one city will not
necessarily impact on state or national policy, or be replicated in other cities.
More importantly, a city government’s room for manoeuvre is constrained by the
wider policy, institutional and economic context within which it exists. This
means that sustainable reforms require an engagement with the broader policy
and institutional environment at state and national levels, where policies are
framed that determine the capacity of city-level players (local government, the
private sector and civil society) to effect systemic change. DFID in its newer
programmes has therefore increasingly sought to build on the opportunities
afforded by India’s constitutional reforms which promote decentralized govern-
ment and some local autonomy.

These changes in the urban programme parallel recent thinking within DFID
India as a whole. All new programme development is framed within the context
of state strategies and state partnerships, guided internationally by DFID’s
commitment to work with other donors and national governments to achieve a
set of International Development Targets.

The Andhra Pradesh Urban Services for the Poor Project, which began in
2000, is therefore based on a state-level partnership with the Government of
Andhra Pradesh and covers 32 towns with populations in excess of 100,000. It
aims to support the government’s efforts to improve performance by bridging the
gap between the responsibilities of municipalities and their ability to deliver
services. In order to do this, it focuses on municipal reforms (improved financial,
planning and implementation capacity), as well as financing direct support to the
poor, including measures to strengthen civil society. Finance for slum improve-
ments will be directed, on a challenge basis, through municipalities that achieve
performance improvements in respect of revenue generation, financial manage-
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ment and development of an urban poverty strategy, and also demonstrate
capacity and commitment to operate and maintain the infrastructure provided.
A separate civil society fund should ultimately improve the capacity of poor
people to make demands on the system.

Similarly, a new project currently being designed in Calcutta will work with
the State Government of West Bengal and more than 40 municipalities in the
Calcutta Metropolitan Area. It will also aim similarly to support institutional and
financial management reforms to ensure the sustainability and replicability of
interventions designed to benefit the poor directly and indirectly. The new
Calcutta Urban Services Project is also likely to take some account of the econ-
omic and regulatory framework which affects the urban economy and hence the
capacity of city governments to raise revenue, the role of the private sector, and
the interrelationship between poverty and access to labour markets. Present
discussions are focusing on local economic development efforts by municipalities
in partnership with the private sector. In addition, this project is being framed in
the context of a new partnership with the Asian Development Bank which is
aimed at achieving environmental improvements in Calcutta.

DFID India’s new Urban Poverty Reduction Strategy illustrates this progres-
sion (Table 14.3). The framework demonstrates increasing levels of complexity
from the bottom to the top of the table, by showing the progression of DFID’s
projects over the last 20 years or so. The programme has built on the lessons
learnt in earlier years and incorporated these in new project designs. Slum
upgrading, for instance, is still an integral part of the current project portfolio,
but is now packaged within a much more complex reform agenda.

CONCLUSION

The above sections have summarized the increasing complexity of DFID’s urban
projects in India. These projects have built on lessons learnt from past slum-level
interventions and have become increasingly sophisticated not only in their
analysis of poverty and vulnerability, but also in their understanding of the need
to work at policy level. To meet their survival, security and quality of life needs,
poor people need sustained access to appropriate services, as well as to labour
markets. The necessity of engaging with the economic and institutional contexts
which affect their access is now acknowledged.

The key lessons learnt during a 20-year period have been a recognition that:

e Poverty and deprivation is multidimensional and far from static. Responses
therefore need to be wide-ranging and flexible.

®  While some households are able to attain secure livelihoods and improve their
well-being, many are unable to do this without assistance to increase their
asset base and enable them to take advantage of development opportunities.
Programmes therefore should directly engage in social protection measures
for the most vulnerable.

e All households, whether improving, coping or declining, are vulnerable. They
are vulnerable to shocks and stress, resulting from natural disasters, ill health,
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Table 14.3 DFID India’s evolving urban poverty reduction strategy

Intervention

Emphasis

Poverty angle

DFID projects

Urbanization

Urban
development

Urban
governance

Urban

management

Urban services

Slum
improvement

O Rural/urban links
O District/state-level
planning

O Investment
O Employment
0O Economic growth

O Municipal reform
O Pro-poor policies
O Decentralization

O City planning
O Municipal finance
O Capacity building

O City systems

0O Stakeholder
participation

O Vulnerable groups

O Physical
improvements

O Area specific

O Community
initiatives

O Considers all poor
O Addresses poverty
at source

O Good labour markets

O Well-regulated
employment
opportunities

O Responsible and
accountable elected
representatives

O From patronage to
civic rights

O Poor ‘planned’ into
city

O Sustainability of
services

O Formal/informal
sector partnerships

O Poor included in the
city

O Stakeholder choice

0 Non-slum poor
included

O Improved
environmental
conditions within
recognized slums

O Improved ‘quality of
life" for the better-off
poor

O Skills upgrading

Calcutta 2

Andhra Pradesh
Urban Services
for the Poor

Cochin,
Calcutta 1c

Cuttack

Hyderabad, Vizag,
Vijaywada,
Calcutta 1a/b,
Indore

Source: DFID India, 2001

violence, unemployment, a surplus of daughters, and so on. Appropriate
social protection measures are necessary to protect all from risk and to ensure
that reductions in poverty are sustained.

e Slum upgrading is a necessary but not sufficient condition for improving
services to poor people. Infrastructure installation in slums needs to be linked
to improvements in city-wide provision systems.

e City government management systems need to be improved to ensure that
services are planned, financed and managed effectively, and meet the various
needs of city populations.

e Reforms at city level need to be integrated with changes to state- and national-
level policy frameworks. In an Indian context, this implies active engagement
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with the decentralization agenda and government moves to increase local
autonomy and democracy.

NOTES

1 Susan Loughhead was Social Development Adviser with the DFID Urban Poverty
Group in Delhi from 1998-2000. This chapter has been prepared in consultation with
a former member of the Urban Poverty Group, Dr Onkar Mittal, Health Adviser

2 Inaccordance with that policy, informal settlements (termed slums) had to be categor-
ized into those eligible for regularization and upgrading, and those which, because of
the ownership of the land on which they were situated or their unsuitability for
residential use, were not considered suitable. Recognition as a ‘slum’ was desired,
therefore, in order to qualify for infrastructure installation

3 In 2000, DFID was planning a second impact assessment in the same locations four
years on from the original studies, in order to learn further lessons on the long-term
sustainability of the improvements
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Chapter 15

The Jamaica Urban Poverty Project

Sue Jones and Kingston Restoration Company

INTRODUCTION AND BACKGROUND

Starting with a pilot in one area, action is now being taken in 11 of the 17 or so
inner city areas in Kingston, Jamaica. The Jamaica Urban Poverty Project (JUPP)
illustrates what an NGO funded by donor agency money and working with
communities can do to promote community action in poor and violent inner city
areas. This case study focuses on how an urban poverty project, based on partici-
patory planning and a people-centred approach, is developing and refining an
implementation strategy as part of the process. The analysis first considers the
way in which the project evolved. It then reviews what has been achieved. Finally,
it assesses the contribution that this experience can make to the debate on urban
livelihoods.

The political upheavals and feuding of the 1970s in Jamaica meant signifi-
cant social and physical as well as economic changes in downtown Kingston.
People fled from areas that were in turmoil and where buildings were being
destroyed by fire and riots. The middle classes fled the country. People squatted
where they could find space. Residents defended their areas, at times escalating
into periodic gun battles between opposing groups over territory. Areas increas-
ingly developed alternative systems of protection.

By the 1980s downtown Kingston was a series of blighted and dilapidated
areas that presented a grim picture:

e An estimated 21 per cent of residents were below the poverty line.

e Practically all the children of poor families left secondary school (if
they attended at all) without a certificate and ended up in the ranks of the
unemployed.

e Poor or non-existent social amenities.

e Poor access to water, sanitary facilities, electricity, health provision and good
quality education.

e Extremely high densities, as people squatted and built dwellings of temporary
materials in what used to be middle-income housing compounds (yards)
where basic facilities were inadequate for such large numbers.
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* High rates of crime and violence.

e Abandonment of the areas by government services because of the disruptive
violence.

¢ Disillusioned young people (61 per cent of poor residents are below 25 years
of age), with little prospect of employment, given the high rates of unemploy-
ment (42 per cent of the labour force) and the stigma of an inner city address.

By the 1990s, gunfights had become the main way of resolving differences and
territorial disputes. Police enforced a zero tolerance policy. Everyone was affected
by the insecurity in these areas — children as well as adults and women as well as
men. Gunmen would run into schools as protection. They knew the police would
not risk a shoot-out in a schoolyard. During times of hostility, people could not
leave their areas or cut across other communities to reach shops or services or to
go downtown. When any trouble erupted, the few municipal services that were
still being provided were immediately suspended. Taxis would not go into these
areas.

So residential areas in the inner city were marginalized communities with
little chance of changing their circumstances within the existing municipal
management system. But there was also within these areas a strong sense of
community and a determination on the part of residents to take action them-
selves. In the early 1990s, the Government of Jamaica (GoJ) had committed itself
to a National Poverty Reduction Policy and to the use of a community-based
approach. With a resurgence of violence in 1992, the National Inner City Com-
mittee asked Kingston Restoration Company (KRC), a non-profit public purpose
organization, to undertake a pilot revitalization project. KRC had already built
up a reputation and expertise through its regeneration work in downtown
Kingston, rehabilitating productive space, improving the public environment and
promoting community action.

KRC’s new work began in 1995 in the pilot area of Jones Town. Planning
students had made a physical and quantitative assessment of conditions in the
area. With DFID support, KRC began to explore the possibility of developing this
into a community-based, participatory approach to the problems of the area,
promoting GoJ’s poverty policy approach.

STAGES IN PrROJECT EVOLUTION

The Early Pilot Work

A DFID-funded project, JUPP, began in 1997 with a series of participatory
planning exercises with residents in Jones Town, using Participatory Rapid
Appraisal (PRA) and Planning for Real techniques. At that stage there were very
few local organizations to work through. An Area Council was in operation, but
it had very limited membership and representation. Working with the Area
Council and the local councillor, KRC worked directly with as many people in
the community as it could. Based in the area, KRC field staff encouraged local
people to become involved in developing community maps for their localities on
street corners, by local bars and in local halls. The aim was for as many residents
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as possible to be involved in the process of identifying problems and possible
action.

What emerged from this planning exercise was the priority given by the
community to action in four key areas:

®  Education for change To support children to keep them in school, to guide
youths away from the drug gangs and to focus on the younger generation to
help them to expect a different life.

e Supporting enterprise Identification of a range of business and employment
opportunities for men and women.

® Safer communities To address the wide range of violent circumstances that
people faced.

o Security, shelter, services and the environment Adequate and safe living
conditions.

Residents, with help from KRC, identified initial entry points related to each.
This became the basis of an implementation strategy for work in Jones Town.
Starting with these four entry points, KRC helped residents, in participatory
sessions, to identify small-scale actions that they could take themselves. The aim
was to respond to what people saw as their needs, give the community the
confidence that it could make a difference and show the government that some-
thing positive could happen (fairly easily) in these difficult areas. Residents who
suggested small-scale action were encouraged to involve people in their locality,
put together a proposal and organize and arrange action in a participatory way,
with support from KRC. In this way local groups of people, many of whom had
not previously been involved in any action, undertook a number of initial activi-
ties —a community newsletter, youths building a fence around an empty lot that
they made into their own park, a mobile stage that could be rented out for
musical events and improvement of an empty lot for a football pitch.

Consolidation in the Pilot Area

With this experience, people in the community began to gain confidence and to
suggest new activities to KRC. The Jones Town Area Council had also benefited
from its involvement in the initial community actions. It began to expand its
membership significantly, especially of the more marginalized women and men
within the community, to identify representatives for each locality and to play a
larger part in project activities. The success of some of this community action, in
spite of periodic local violence, meant greater confidence and some action in the
area by government and utility agencies.

All of this was a gradual process, but by 1998 more substantive improve-
ments, proposed by residents, were being undertaken by different ‘committees’
of local people in Jones Town. These eventually included the provision of signs
for the area, made by local craftsmen; urban farms on vacant lots run by commit-
tees of local ‘farmers’; a refuse amnesty to remove rubbish that had accumulated
over the previous 10-135 years, creating a health hazard as well as providing cover
for gunmen; a programme of support for the elderly; and supervised school
homeworking and computer training in the office that KRC had constructed.
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Community contracts were introduced whereby the local group undertaking
action — for example, in the provision and management of sanitation in the yards
— agreed to make contributions and take over the management of the facility
concerned.

Expansion of the Project into Other Areas

No one had known what was possible at the beginning. By November 1998,
KRC was helping four adjoining communities at their request, after they had seen
the action in Jones Town. Based on the pilot area work, KRC had developed an
overall framework for action with a community. By July 1999 this had expanded
to an outreach programme in nine communities, with an established KRC team.
KRC’s work (and role) was beginning to expand in several directions:

Upwards: KRC was more able to advise and become involved in strategic
discussions with the National Poverty Eradication Unit and the Go].

too began to approach KRC for support.

<:> Outwards: as other areas saw the changes that were taking place, they

@ In depth: as KRC saw the possibilities, it began to consider how to con-
solidate the initial actions into more strategic support for the communi-
ties concerned and to build up income generation and shelter strategies.

m Inwards: bringing in other partners (local groups and NGOs) to work
with KRC and to help the communities themselves to develop as partners
through strengthened Area Councils.

Through its work, KRC had also now identified the different types of com-
munities that can be found in Kingston and the level of support/self-help needed
in each:

Type A A (relatively) inactive CBO, with few or no current developmental
activities but a community in need, often with particularly difficult circum-
stances (such as violence). Such a community needs intensive support to
generate any action.

e Type B A weak CBO, but in operation and wanting to take action. Such a
CBO has some community support but limited capacity to undertake action
without assistance. The community faces considerable problems. Compre-
hensive support is needed to generate community action.

e Type C One group within the community is promoting a specific development
activity (such as youth actions), which might form the basis for wider com-
munity action, but at present has little community-wide support. In such a
situation, the first focus is on generating some specialist action.

e Type D The community has already come together to take action and has

undertaken some community action itself (‘now’ style action). Sometimes the

community has been promoted/supported by an outsider (for example, an

MP or donor agency), but residents have shown the capacity to organize
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themselves, have a programme of action and are aware of possible sources of
funding or agencies that might give help. Such a community is looking for
support and/or sources of funding for bigger problems that it wants to tackle.

e Type E The community is taking action but this is generally generated or
organized from above or by an outside agency or a wider group (maybe with
political support). Any initiative has to go through these ‘gatekeepers’ and the
possibility for generating ‘bottom-up’ action is affected.

This understanding was important because it indicated the different levels of
support needed to help different types of communities to help themselves. With
this understanding and experience of what action worked, KRC developed a
more substantive and flexible model for inner city action (see Figure 15.1).

In each community

Guided by the National Poverty Eradication Policy

v

Assessment of the current situation in an inner city area
(Level of services, population, poverty statistics, etc)

Development of links with government institutions and
agencies that would be involved

v

Community-based needs assessment of the selected
area using a now, soon, later model
Designing/implementing some ‘now’ action

Then deciding whether a more comprehensive programme
will be developed, whether private sector funding is
[ available or whether the community can take over action
themselves and no further involvement of KRC is needed

v

If decision on more comprehensive action:
Then develop with the community a
Financial package
Operational strategy
Implementation strategy

v

> Participatory impact assessment
Evaluation

v

Feed back results to the National Poverty Eradication Policy

Figure 15.1 The revised (July 1999) urban poverty-reduction approach of the
Kingston Restoration Company
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Current Actions of JUPP

By 2000 the project had expanded to tackle inner city issues more broadly. KRC
now:

e Has consolidated its work in 11 inner city areas with a modest team of five
staff, a team leader and a secretary.

e Understands the dynamics for providing effective support in a range of
communities and responding to different types of needs.

e Is currently handling or helping Area Councils/CBOs to undertake 74
community-based projects.

e Has established procedures and systems for a manageable outreach pro-
gramme.

e Has established community contract arrangements that are accepted and
adhered to.

e [s working with 27 private, public and NGO partners.

e Has helped to ensure that at least seven service providers have now returned
and provide services in these areas.

e [sincreasingly handing over local control and management to Area Councils
and CBOs.

Most importantly, KRC has gained significant credibility with other key players.
Both the Social Development Commission and the Jamaica Social Investment
Fund, the other agencies concerned with social development and poverty reduc-
tion, are interested to develop joint work with the NGO.

KRC has also learnt some important lessons about approaches that do and
do not work that will help others to develop poverty-reduction responses. The
JUPP process has indicated just how long it can take to set up this type of partici-
patory, demand-led work. A three-year cycle is clearly too short a period of time
for pro-poor projects that aim to have a direct impact. Only now has KRC
developed sufficient action and evidence of how GoJ’s poverty policy can be
operationalized to begin to influence policy. Just as significant, it has taken three
years to reach and maintain the spend profile that was forecast for the project.
Substantive community action/poverty responses require great patience to unlock
action through a whole series of negotiations.

But it is not just the actual achievements of JUPP that are important. It is also
what the project has done in terms of increasing the access of residents to
decision-making, helping to open up a channel so that communities can say what
they want, take action and show others the way forward. Increasingly, the Area
Council in the pilot area has become a more democratic group with broader
membership and local election hustings. Very gradually, it has taken over the
management of local action. This process will be encouraged in other areas. JUPP
has helped to strengthen social capital not only for residents, but especially for
poorer and more marginalized groups within these areas who it has positively
tried to involve in decision-making, through encouragement of their involvement
either in the Area Council or in the residents’ committees. All this had to be
developed over time and in response to residents’ needs.
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Table 15.1 Quantifiable achievements of JUPP

Action in terms of Identified numbers that have benefited
Environmental management 15,000 beneficiaries
Water and sanitation 846 beneficiaries, 30 housing compounds

(yards) with improved water/toilet facilities,
built and managed by the yard residents

Security and emergency services 500 beneficiaries

Health services 48 elderly people in Drugs for the Elderly
programme

Transport On average, one route taxi/minibus every 40

seconds where before there were none

MEASURING THE PROJECT’S ACHIEVEMENT

Table 15.1 provides some quantifiable measurements of what JUPP has achieved.
But an assessment of impact and a more qualitative understanding of achieve-
ments from the communities’ perspective has been an integral part of the project.
An impact assessment has been undertaken as a participatory process with the
communities. When residents decided on the indicators that were of most concern
to them, safety and security were high on the list. The baseline and subsequent
assessment of indicators, developed by and with the communities, confirmed the
importance of improved safety and security for residents. But it is the actual
words of a resident, Craig Town, that illustrate the changes in security:

For the past year and a half violence is low low. You can stand up
at your gate until 2, 3 o’clock at night and nothing happen. You
can sleep with the windows dem open and not a soul bother you.
First time you could not go on certain streets. You just have to hold
your corner. Or, you would hear someone shout ‘Dem a come!” -
who fi run, run gone lock up and who fi defend, tek up position.
All dem tings de done now.

The participatory monitoring of the indicators, in June 2000, showed how
residents saw the impact of the project:

e The rate of violent crime had been falling dramatically.

e People’s mobility between inner city areas was high, whereas at one time it
was not possible to cross into another area without being in danger.

e The general provision of private transport services was good.

e There had been a significant growth of CBOs.

® Many examples were apparent of community-led problem solving.

However, since then there have been some interruptions in progress and occa-
sional outbreaks of violence, so one cannot expect to measure success or impact
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in a straight line within such urban contexts. Rather, measurement needs to be
made of the contribution of project activities to people’s sense of security at
different stages. An urban poverty project has to recognize its limitations: it can
support people’s attempts to improve their circumstances and livelihoods, but it
cannot necessarily affect the underlying structural issues that make areas and
households poor.

So while much progress has been made, the project cannot be seen in terms
of clear before-and-after conditions. It has been a much more iterative process,
responding to community needs; taking action as the community, groups of
residents, vulnerable people and the Area Council identify and prioritize needs
and request action; and also coping with the periodic violence that has disrupted
action and has to be accommodated within the project. In such potentially
difficult circumstances, the project was a learning process in a number of ways:

o [n terms of implementation In the early days the focus was on entry point
‘now’ action that the community could take by itself. But increasingly it was
clear that small-scale action was not enough and additional or related activi-
ties were organized — for example, an income generation strategy.

o [Interms of the approach The pilot approach was an all-inclusive community
development package, but it became clear that this was very resource intens-
ive and not necessarily appropriate for all types of communities and the
different circumstances of different poor groups.

o [n terms of the geographical spread of the project KRC now operates in a
wide range of community contexts where communities have different capaci-
ties to help themselves.

o [nterms of the community partnership arrangements that were built up The
initial proposal for a community development partnership was replaced by
more local partnership arrangements owned by local people - strengthened
Area Councils and community contracts.

JUPP AND A LIVELIHOODS APPROACH

It is interesting to consider an urban poverty project like the Jamaica project
alongside the livelihoods approach now promoted by DFID and other agencies,
such as CARE and UNDP.

JUPP provides a particular illustration of one type of urban poverty response.
It did not begin as a large, national urban poverty-reduction programme. It
started from a microlevel (a pilot in one neighbourhood) and has expanded from
there into a further 11 inner urban areas, based on what did and did not work.
Other agencies have adopted similar approaches in other inner city areas in
Kingston, so the approach is now used more widely in the city. The project was
in 2000 trying to engage policy-makers at the macrolevel. It is very much an
illustration of an urban poverty implementation approach, addressing the prob-
lem from a bottom-up, participatory planning starting point. This is perhaps its
most significant contribution to the current urban livelihoods debate.
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Looking at JUPP in relation to a livelihoods approach, there are two ques-
tions to ask. If the livelihoods guidance and framework had been available from
DFID at the time of project development for JUPP, would it have been designed
differently? Conversely, what does the experience of JUPP contribute to the
livelihoods debate?

The JUPP is based on participation. It is concerned with identifying different
groups of vulnerable people in poor localities (such as youths, the elderly, children
and women) and addressing their needs. The project began with an assessment
of people’s coping strategies. People themselves undertook a local skills survey.
Action was based on their assessment of needs. Entry points identified by the
community were used to start the process of addressing poverty issues. The
project has been concerned to make macro-micro links and especially to begin
to feed the experience back into policy considerations.

With hindsight, perhaps the most significant contribution the livelihoods
guidance could have made, if it had been available at the time JUPP was being
developed, would have been to give the design process greater legitimacy. A
livelihoods approach would have provided an agreed approach within which to
work, that was acceptable to the various stakeholders. At the time of the design
of JUPP, no agreed framework or strategy for analysis and no approach for DFID
urban projects was available. As with Stakeholder Analysis, the livelihoods analy-
sis framework could have provided a useful categorization of interventions
recognized by the donor agency. Especially with urban poverty projects, it can be
difficult to convince a donor agency that projects can have an impact in such high-
risk, poor circumstances. Urban poverty contexts are often so complex, so linked
to difficult urban circumstances of insecurity and violence and so beset by
political complications that donor agencies need to be convinced that a substan-
tive output can be achieved. The way around this in the JUPP was to include, as an
integral part of the project, a participatory impact assessment. An accepted liveli-
hoods approach could have helped to establish indicators (with the community)
that would have had immediate legitimacy with the donor agency. The partici-
patory impact assessment indicators developed during the project have done this
effectively.

In turn, the experience of JUPP indicates how a number of additional factors
need to be taken into account in developing an effective livelihoods approach to
tackle urban poverty: disaggregated analysis of poor households and their
livelihood strategies; more guidance on the type of implementation process to
adopt; and a more realistic (and pragmatic) assessment of potential achievements,
given the political and community tensions and conflict that can affect the project
process. These are elaborated below.

Analysis

The Jamaican experience demonstrates that, in an urban context, a livelihoods
approach needs to make an explicit, disaggregated analysis of poverty:

e It needs to identify the different groups of poor people with different needs
that typify urban poverty.

e It needs to take into account not only assets but constraints on the access of
poor groups to resources and services.
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e The framework for analysis needs to be able to reflect a very complicated
social capital context. For example, in urban Jamaica, people do not just see
themselves in household units or as individuals concerned with their own
livelihoods. They are dependent on and concerned for each other, closely
interlinked as they try to make ends meet. For example, youths meet together
on street corners each day and often share their cash resources to organize
food for themselves. This local social capital is critical.

* An understanding of how informal sector activities operate and intertwine
with other aspects of individual and household strategies is essential.

e A livelihoods approach needs to assess the multilayered nature of urban
poverty in a particular locality in order to be realistic about any improve-
ments in livelihoods that can be expected. The problems are too intertwined
and complicated for the full range to be tackled.

Implementation Guidance

As it stands, DFID’s livelihoods framework would not have been able to provide
guidance on an implementation strategy for JUPP. It needs to provide more
guidance on the mechanisms or processes involved in addressing the needs of the
poor in ways that they see as effective. In the JUPP, after the initial implementa-
tion period, it became clear that the small-scale actions being undertaken needed
to be consolidated into more strategic activities covering each community more
generally, as well as incorporating actions to address the special needs of vulner-
able groups, such as the elderly or unemployed youths.

A More Realistic (and Pragmatic) Assessment of Achievement

Livelihood improvements in urban contexts are likely to result from negotiation,
to be affected by outside circumstances and therefore to fluctuate. Attention
needs to be given to the range of political and local circumstances that can disrupt
livelihoods, treated only schematically in the summary diagram (see Chapter 1).

The implementation of support to the livelihoods of different groups of poor
people in an urban context has to be capable of small-scale actions, providing
scope for evolution and allowing for setbacks. The JUPP experience illustrates
clearly that such flexibility and responsiveness, based on participation, com-
munity ownership and action, is the key to an urban poverty-reduction project.



Chapter 16

Strengthening Urban Livelihoods in
Zambia — PUSH II and PROSPECT

David Sanderson and Darren Hedley

INTRODUCTION

In peri-urban settlements in developing countries, securing a livelihood can be
complex and confusing. Peri-urban residents live in uncertain environments, with
urban growth which outstrips economic opportunities, government services
which are often reducing and deteriorating, rapid cultural change and increasing
crime. People employ varied strategies, often living on credit and networks of
support, undertaking seasonal work, earning incomes in the informal economy,
shifting from one temporary household arrangement to another (see Chapter 1).
Strategy outcomes often do not meet even the most basic of households’ needs,
increasing the vulnerability of those already marginalized.

Within this muddle, livelihoods-based approaches provide a map for analys-
ing the problems of the urban poor and developing appropriate interventions.
The starting point is vulnerable households and their livelihood strategies — how
they secure the means of living, what assets they build up, the resources they need
and use, and importantly, who controls these resources and how they do it. Since
the mid-1990s CARE International has been implementing and refining its own
livelihoods approach, household livelihood security (HLS). Born from rural
methodologies concerning food security, livelihoods approaches find remarkable
resonance in helping to interpret the complexities of urban living. Key aspects of
the approach include:

e Vulnerable women, men and children are the starting point.

® The building and enhancement of household-level assets (both tangible and
intangible) is at the heart of programming activities.

e A holistic analysis of programming problems and opportunities is followed by
the implementation of focused intervention strategies that may be single or
multisectoral.

e Interventions address different levels, from household-level asset building to
municipal-level control of resources.
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® Programming tools that are participatory and aimed at empowering those
involved at all stages are used.

e Programmes require coherent information and learning systems. This implies
not only good monitoring and evaluation, but also reflective and self-critical
practice, feedback among participants and a knowledge base for the pro-
gramme which is consciously evolving.

The following case study from Zambia seeks to illustrate these points. The study
describes CARE’s experiences of implementing urban livelihoods-based pro-
gramming in two projects: PUSH and its successor, PROSPECT.

Transitions FROM PUSH 1o PUSH II AND
PROSPECT

One of the first projects that CARE Zambia implemented was PUSH (Peri-Urban
Self-Help), funded by the Canadian International Development Agency and the
World Food Programme. The two-year project involved 2000 poorer residents —
mainly women — in rehabilitating roads and drains and solid-waste removal, in
return for which they received food rations. In response to initiatives of the
project participants and requests by the municipal councils concerned, CARE
began a second phase in 1994, PUSH II, with funding from DFID, to elicit a more
sustainable community development focus. PUSH II took place in three settle-
ments or ‘compounds’ in Lusaka and one in Livingstone.

The aim of PUSH II was to reduce poverty by strengthening people’s capa-
bilities to initiate and maintain their own development. Key to this was ‘owner-
ship” of the prioritization of needs and the means of achieving improvements, as
well as a shared understanding of the situation and nature of the challenge. To
these ends PUSH II was designed as a process project, wherein specific outputs
and activities were defined in consultation with residents. Hence the project
began with an extensive Participatory Appraisal and Needs Assessment (PANA),
which involved training residents and co-conducting exercises to prioritize and
characterize critical issues affecting their livelihoods. Activities included semi-
structured interviews, institutional inventories, listening surveys, role play to
stimulate discussion and group analysis of the key issues.

In 1998, after extensive evaluation and consultation, PUSH II was super-
seded by PROSPECT (Programme of Support for Poverty Elimination and
Community Transformation). PROSPECT maintains the PUSH II focus, but is
considerably scaled up to 14 settlements with a population of 600,000, empha-
sizes institutional and policy strengthening and the role of the urban council, and
includes a new element of environmental health. The following case study refers
to PUSH 11, as well as some innovations within PROSPECT.
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Figure 16.1 PROSPECT conception of household livelibood security

ComroNeNTs OF PUSH 11 anp PROSPECT -
Houvistic ANALYsIs, STRATEGIC Focus

Based on the conclusions of the 1994 PANA, PUSH II was structured into three
components: personal empowerment (now renamed microfinance to convey the
actual strategic focus), social empowerment (or institution building) and infra-
structure improvement. This is represented in Figure 16.1, a diagram used
currently by PROSPECT staff and the project’s partners to show the interrelated
nature of these programming components in support of livelihood security.
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The programme interventions are founded on a base of participation and
partnership, gender equity, and information and learning systems (including
monitoring and evaluation), and ideally lead to a virtuous cycle of livelihood
improvement through personal and social empowerment.

Personal Empowerment/Microfinance

Personal empowerment focused initially on the training of the 2000 food-for-
work participants. A savings and loan system was designed specifically for
income-generation needs, emphasizing group solidarity and opening a savings
account as a guarantee for the loan. In PUSH II, 900 people formed savings
groups and saved US$18,000, while loans were issued to 73 groups for a total
value of US$10,000. These were 92 per cent repaid without recourse to drawing
on the savings that were used as a guarantee. Monitoring is done through the
composite indicator of ‘livelihood categories’, comprising elements such as
number and content of meals and being able to send children to school. Over 70
per cent of residents reported having stable or improved livelihoods, in contrast
to only 11 per cent in control groups. Since the prevailing view was that micro-
finance may be unsustainable for the very poorest, these achievements were
encouraging.

In PROSPECT, this component has been revised to give greater emphasis to
savings and institutional sustainability, and early pilot results show surprisingly
strong capabilities in this regard. While repayments on the PROSPECT loans of
US$15,000 are as expected, more notable is the fact that all the financial services
societies — with some 1000 members — have been issuing loans from their own
savings, worth approximately US$8000. PROSPECT’s focus remains on the
lower two of the four livelihood categories, as other microfinance providers
(including CARE’s PULSE) target the more economically active and advanced
entrepreneurs, although as yet few of the very poorest are participating.

Particular concerns for the PUSH Il empowerment training were women and
their ability to retain control over resources. Prior to the training, many women
stated that they did not participate in decision-making on household issues such
as family planning or the use of income. Half of these women found a significant
improvement following the training. An outgrowth of this activity was the
training of groups of voluntary gender facilitators for educating the community.
These facilitators also serve as referral agents in cases of property grabbing, a
serious problem which frequently occurs following a man’s death, in which his
relatives seize all the family assets. This leaves the widow destitute and unable to
support the children. In 2000, groups were at work in five areas and in some
cases had evolved into universally recognized institutions of conflict resolution.

Social Empowerment/Institution Building

The aim of social empowerment has implied working concurrently at two levels:
at neighbourhood level through the formation of representative area-based
organizations (ABOs); and at City Council level through supporting policy
reform and improved provision of services. Both activities aim to improve the
supply of resources by mobilizing and managing at one end primarily internal
resources, and at the other end accessing government resources.
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Within neighbourhoods, given the weakness of existing organizations, a
democratic process was initiated leading to the election of Zone Development
Committees (ZDCs). A federal structure combines ZDCs into an area-wide
structure (a Forum of Zone Representatives from which a development com-
mittee is elected). The structure and mode of formation are shown in Figure 16.2
and Box 16.1. Approximately 2000 members of ABOs have received training in
leadership of community development, with topics such as participation and self-
help, consultation and conflict resolution, planning and evaluation. People are
encouraged to participate in ways they find familiar and culturally appropriate,
such as with local proverbs, to help people find a deeper resonance with some of
the ideas discussed. For example, Uwawa, taimina (Bemba) — ‘He who falls does
not rise on his own’; Kupa nkwaanzika (Tonga) — “To give is to store’, implying
that giving is a form of savings, since the people you give things to will come to
your aid in time of need.

Residents’ Development Committee (RDC)

« Elected by members of the Forum of Zone Representatives
« To provide compound-wide coordination

T

Forum of Zone Representatives

« One man and one woman from each zone
« Coordination and decision-making on policy issues

A AN N N
I

Zone Development Committees (ZDCs)

« Several meetings and exercises to discuss and plan projects
« Grassroots accountability of ABO and project implementation

Figure 16.2 The structure of area-based organizations in project areas
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The ABOs play several roles. The most obvious is the organization of serv-
ices, in particular water supply. However, their impact has been far greater. The
process of neighbourhood organization has produced a platform on which
residents can engage with Lusaka and Livingstone City Councils. Project activi-
ties have focused on improving the City Councils’ ability to work with ABOs.
These efforts include direct training of Council staff and their collaboration in
project work in each settlement, regular meetings of ABOs and councillors, as
well as the formation of a steering committee which oversees a number of issues,
such as the ABO legal framework.

The Lusaka City Council (LCC) has been responsive to this approach, and
has requested CARE to continue this support and also to assist in strengthening
relations between Council staff and existing neighbourhood organizations
(known as Residents’ Development Committees) in all of Lusaka’s informal
settlements. Interest has also been shown by national government. Several
ministers have visited neighbourhood initiatives, while the vice-president offi-
cially opened one of the water projects.

Water Supply and Infrastructure Improvement

The third major area of PUSH II was the implementation of projects to provide
services, ranging from supporting pre-schools and gender educators to building
bridges. The major priority of residents, however, was to have a piped water
supply. To this end, CARE collaborated on a Japanese-funded project in George,
Lusaka, a large informal settlement regularized and improved in the late 1970s,
and from 1996 to 1997 implemented a water project in Chipata, an informal
settlement on the northern periphery of the city.

The water scheme in Chipata is managed and owned by the RDC in the
name of the residents of the area, with support from CARE and Lusaka City
Council. The project involved extensive involvement of ABOs, which organized
and educated residents. ABOs were key in the planning of the scheme, deciding
the location and design of communal water points, the level of service required,
and the residents’ monthly fees and capital contributions. Community participa-
tion was such that an estimated 70 per cent of the families each contributed five
days’ labour in laying pipes (see Box 16.2).

Fees for using the water supply are paid to trained local residents who are
employed by the scheme. By mid-1999 over 4000 families had subscribed. All
operating costs are paid from these fees and the scheme already has US$13,000
banked towards capital replacements. In addition to CARE’s support services,
financial management support has been provided by the Council, and operational
assistance from the Lusaka Water and Sewerage Company (LWSC).

After the Chipata scheme had been operational for two years, a major review
was conducted, comprising extensive consultations and a survey, recommenda-
tions for improvement of the scheme, and a discussion among all stakeholders
about the optimum future management system. The scheme assets will be handed
over to the Lusaka City Council, and leased for a long term to a Trust with
members from the ABO, other community members, LCC, LWSC and CARE.
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Box 16.1 OVERVIEW OF AREA-BASED ORGANIZATION
FORMATION WITHIN AN APPRAISAL PROCESS

The model for moving into a new area and starting work is to operate in very
close partnership with the Council in a combined PANA and ABO formation
process. The following are the steps taken, although in reality, the various parts
of the process often do not follow a straight line.

Surveillance (intelligence gathering)

CARE and Council officials begin to discuss what is known about the community,
consulting with other agencies that may have worked in it. The Council officer
then calls together some CBOs and other leaders to introduce PROSPECT. They
discuss the major needs felt by the community, the number of CBOs and their
relationships, the history of the compound and types of activities done in the
past, as well as their willingness to work with CARE and to plan the next steps,
including the eventual formation of a full ABO. Mapping, Venn diagramming, and
historical time lines are some of the participatory tools used. At this stage, the
concern is to understand some of the issues which will be faced in the process,
but to avoid raising expectations too early, thereby running the risk of setting in
motion distortions and biases.

Area-wide rapid appraisal

The existing RDC (or other CBOs) mobilize a group of residents to meet at a
central point. The purpose of the meeting is explained to them, after which they
are divided (disaggregated) into three groups — men, women and a mixed group
—to confirm the issues discussed at the surveillance stage, expand the analysis
and obtain more information. A number of participatory tools are used, such as
causality analysis, problem ranking, an activity profile, a seasonality calendar and
a historical time line. Residents are also asked about their knowledge of the
existing RDC to get their perspectives on its representativeness.

Area-wide appraisal

At a certain stage, when CARE is sure that it is in a position to begin operations
soon in an area, the process moves into a more intensive PANA phase. The area
is divided into two or more sub-areas, depending on its size, and meetings are
held in each area, facilitated by Council and PROSPECT staff and some com-
munity leaders. In addition to the procedure of the compound-wide meetings,
residents arrive at a consensus on zone demarcations. From this meeting, a
group of people volunteer to assist with the ABO formation process.

Zone-level meetings and elections

Zoning volunteers undergo a week-long training in non-partisan community
participation, the role of an ABO and its structure, and how to facilitate discus-
sions on the qualities of people to be elected to the ABO. After trial-run meetings
to build the confidence of the volunteers, a series of three meetings are held in
each zone, with a specific agenda for each, including election of the ZDC in the
third meeting. Council officials facilitate the elections and generally residents
nominate about 15 people who are qualified to be in the ZDC. Out of these, each
person secretly writes ten names on a ballot sheet, each of which is counted in
full view of everyone. Issues which come forward from the meeting are recorded
for future reference.
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Box 16.2 PARTICIPATION IN COMMUNITY DEVELOPMENT WORK

Noah and his family members said that they were very active in the implementa-
tion of the water project in Chipata. He had come to appreciate the need for the
project, in large part due to the education that was provided by the project staff
on the need for clean and safe water. The rest of the family members said that
they were motivated to work because the water they drank previously was from
shallow wells and was not clean, the source was very far and they paid a lot of
money for it. They also said that some people died in search of water, while
others spent sleepless nights in long queues. All family members had to get
involved, as water had to be fetched from a distance, but this is no longer so.
Everyone felt the impact and was motivated to work. Noah was very involved in
mobilizing people to work and would wake up his family early, leave them
working on site and go to mobilize other people. His children participated in
digging trenches, laying concrete and plastering. His wife Agnes dug trenches
and poured water on the concrete. They said that they volunteered their services
because they were convinced the project was going to bring them a lot of good.

Source: Excerpt from ‘life story’ of Noah and Agnes Musanshiko and Family,
Chipata, Lusaka

KEY COMPONENTS OF LIVELIHOOD PROGRAMMING

The livelihoods approach provides a framework with which to map out factors
that affect people’s lives. These range from everyday relationships to achieve a
common goal, to the influences which governments and other organizations have
on those lives. The tools of livelihoods programming therefore seek to build
household assets, improve resource access and control, reduce vulnerability and
improve shared control over resources by making structures and processes more
equitable.

Within PUSH II, components for implementing livelihoods programming
were experimented with and refined. These components — participation, develop-
ing capabilities, building links between sectors — are already within the main-
stream of development practice and are by no means unique to livelihoods
thinking. This illustrates an important point: that a livelihoods approach as yet
does not necessarily offer new tools for implementation; rather it provides a fresh
perspective on existing problems.

PUSH has been noted in evaluations for the high degree of participation by
residents. Key lessons learned in refining this process include:

® Guided participation, not ‘participationism’. Participation fundamentally
involves ‘handing over the stick’, letting residents take an increasing leader-
ship role. It is, however, easy to fall into the trap of ‘participationism’, seeing
development as a simplistic process of asking the community to ‘identify the
project they want to implement’, or taking the opinion of a small group as
being that of ‘the community’. The key to meaningful participation is to
establish respectful but honest relationships and equitable consultation.
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e Taking time to avoid a disempowering charity approach. The fundamental
question is always: how can residents be assisted to do this themselves in the
long term, when outside agencies are not around? If a community avoids
taking responsibility for what it can and should do, asking the project to pay
members to participate, that must be challenged in a way that leads residents
to realize that it would be in no one’s long-term interest. Poor urban dwellers
are sitting on a huge renewable resource — their own human and social capital.
Development projects must tap that resource and use limited project resources
strategically.

Capabilities can be thought of as the ability to do something — for example, the
capability to work in teams, to consult equitably or to exercise leadership. Part
of the project approach is analysing that capability in terms of what concepts,
skills, attitudes and qualities are needed. In training to develop these capabilities,
respect and support is needed for the way that residents understand them - for
example, in Zambia love and prayer are commonly included among the ingredi-
ents of leadership or conflict resolution. Traditional proverbs and stories, power-
ful images and metaphors, songs and dances need to be drawn on to help people
develop capabilities.

CARE sees its role partly as working to strengthen the three sectors of society
— public, private and civil. PUSH focused more on the third sector, developing
grass-roots capabilities and institutions. PROSPECT is expanding that focus by
building links to achieve more effective coordination and policy impact with
councils and the government, as evidenced by the work on community manage-
ment of water supplies.

The livelihood aspects of PUSH II may be summarized as follows:

Building household level assets The project seeks to build assets in several ways:

e Through the promotion of income-generating activities and the development
of savings and loans services to improve financial status (financial assets).

e Through personal empowerment and livelihood improvement training to
increase knowledge and skills (human assets).

e Through involvement in ABOs and gender groups which builds community
relationships for better group-based activities (social assets).

e Through the provision of local services, especially improved water supply
(physical assets).

The building of assets is intended to lead to more secure livelihoods (such as
through the increased ability to access resources, more available income to eat
better or pay for education) and better resilience to shocks and stresses (such as
increased quality and quantity of water, leading to fewer water-related diseases).
For the long term, the building of household assets and community-owned
structures and processes strengthens both households and communities for
longer-term efforts to address other problems without outside intervention.

Using social capital CARE has seen the presence of many capable, enthusiastic
residents who are willing to participate for the benefit of themselves and their
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communities. They have shown that they can construct and manage, relatively
independently, complicated water-supply systems and bridges, intervene in cases
of gender abuse, save money and manage loans. Women and the poor are among
the best participators, which makes it even more important to ensure that they
reap the benefits and are not subsequently marginalized from a newly established
service.

Challenging structures and processes Council staff have enthusiastically taken on
ABO formation and support as a legitimate role for themselves, and are begin-
ning to gain credibility and the trust of residents. They have spearheaded the
formation of 12 area-wide ABOs in Lusaka, have a task force which can assist
in resolving conflicts, and are providing invaluable financial management train-
ing and auditing services. Some mayors and councillors have been very coopera-
tive and played strategic roles in facilitating projects, while other politicians
continue to make moves to control community participation for their own
benefit. In addition to the established agreement with stakeholders on community
management of water supplies, PROSPECT is now working to stimulate greater
recognition among political leaders of the benefit of autonomous community-
based development organizations.

Infrastructure development as the vehicle to promoting liveliboods Water-supply
development is seen in the eyes of household members — and in particular, women
and children — as providing a service that directly increases their livelihood
security. The poorest save up to one-third of their incomes, previously spent on
water from makeshift and inadequate sources, and improved health means
reduced stress and medical expenses, and increased time available for productive
work. It is also crucial that the process of infrastructure development and its sub-
sequent management, combined with training and access to income-generating
activities, strengthen capabilities for increasing the security of livelihoods.



Chapter 17

Lessons from the Experience of
Some Urban Poverty-reduction
Programmes

David Satterthwaite

INTRODUCTION

This paper discusses the experiences of a number of urban poverty-reduction
programmes in Africa, Asia and Latin America and relates them to the livelihoods
framework described in Chapter 1. These programmes highlight the importance
for poverty reduction of changing the ‘policies, institutions and processes’
identified in Figure 1.1, both to improve the relationships between urban poor
groups and government institutions, and to ensure responses from these govern-
ment institutions that better serve poorer groups’ needs and priorities. These
programmes also demonstrate how tightly related the different components of
the livelihoods framework are, and how challenging it can be to discuss any one
of these outside the context of their mutually reinforcing relationships.

THE URBAN POVERTY-REDUCTION PROGRAMMES

This chapter draws mainly on a series of case studies of urban poverty-reduction
initiatives that were prepared during 1999-2000 (see Box 17.1) as part of an
International Institute for Environment and Development (ITED) project funded
by DFID and the Swiss Agency for Development and Cooperation (SDC). In
most instances, the authors of the case studies were involved in the formulation
and implementation of the programmes they describe and they were asked to
reflect on these programmes’ strengths and weaknesses. This chapter also draws
on a series of workshops on urban poverty-reduction held between 1995 and
1997 and the documents prepared for them with support from the Swedish
International Development Cooperation Agency (Sida) and the Dutch Govern-
ment (see Anzorena et al, 1998, for a summary of the findings).
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Box 17.1 Tue CASE STUDIES

Participation and sustainability in social projects: the experience of the Local
Development Programme (PRODEL) in Nicaragua — Alfredo Stein

The age of cities and organizations of the urban poor: The South African Home-
less People’s Federation and People’s Dialogue on Land and Shelter — Ted
Baumann, Joel Bolnick and Diana Mitlin

Urban poverty reduction experiences in Cali, Colombia: Lessons from the work
of local non-profit organizations — Julio D Davila

Poverty reduction in action: Participatory planning in Barrio San Jorge, San
Fernando, Buenos Aires — Ricardo Schusterman, Florencia Almansi, Ana Hardoy,
Cecilia Monti and Gaston Urquiza

Community-driven water and sanitation: The work of the Anjuman Samaji
Behbood and the larger Faisalabad context — Salim Alimuddin, Arif Hasan and
Asiya Sadiq

El Mezquital, Guatemala City — A community’s struggle for development —
Andrés Cabanas Diaz, Emma Grant, Paula Irene del Cid Vargas and Verénica
Sajbin Veldsquez

SPARC (Society for the Promotion of Area Resource Centres) and its work with
the National Slum Dwellers Federation and Mahila Milan women'’s groups in India
— Sheela Patel and Diana Mitlin

Each of the above is published by IIED as a working paper within a series on
poverty reduction in urban areas.

All the poverty-reduction programmes studied are a combination of direct action
by low-income residents working to develop their homes and neighbourhoods
and represented by CBOs, with some support negotiated from one or more
external agencies (local government, national agency, national or international
donor). Most work on different fronts, in response to the multiple deprivations
that low-income groups face. All have the improvement of housing and living
conditions and/or the provision or improvement of infrastructure and services as
important components, both in recognition of the key role that these play in
supporting household livelihoods, and because they also directly reduce such
aspects of deprivation as ill health, injury and premature death, and heavy
physical workloads. Most of the case studies also had, as a central goal, improving
relations between urban poor groups and government (and improved perform-
ance by a range of government agencies). Most included support for employment
generation, but the scale and scope of such support was limited by what was
possible.

The experience of these programmes is discussed in terms of their contribu-
tion both to increasing low-income households’ asset base and income-earning
opportunities, and addressing other factors that create or maintain poverty.
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INCREASING ASSET BASES

This section describes how the different programmes sought to increase the assets
that form the basis of household livelihood strategies and some of the difficulties
that some of them have encountered. The goals (and achievements) of these
programmes, in terms of increasing asset bases, are not described easily in terms
of the five kinds of capital assets highlighted in the livelihoods framework (see
Chapter 1). For example, as described in more detail below, community-based
learning blurs the line between social and physical capital, and community-based
savings schemes create both social and financial capital. In addition, increasing
poorer groups’ access to natural capital, which is so central to most rural liveli-
hood strategies, is generally inappropriate and does not capture the urban
environmental problems that contribute most to urban deprivation.

Social and Political Capital

Social and political capital can be considered as the social resources on which
people draw in pursuit of livelihoods (see Chapters 1 and 8). An important
distinction can be made between social capital built on informal local networks
and social capital derived from participating in formal market arrangements, the
wider political system and civil society organizations (Moser and Mcllwaine,
1999). Two of the most important aspects of social capital for groups of the
urban poor are their capacity to form organizations which can undertake joint
tasks, making best use of individual and community resources, and the potential
of these organizations to negotiate resources and support from external agencies,
especially the agencies that control access to land (or the right to occupy it),
infrastructure and services. The relative importance of these two different aspects
varies considerably between the different programmes, in large part as a result
of what external government agencies are able and/or prepared to do. There are
also obvious links between the two since the extent to which relations with
external agencies prove useful in acquiring land and obtaining infrastructure and
services influences the extent to which people organize to negotiate for these.

In regard to the first aspect, all the programmes emphasize the central
importance of community participation, although there are also differences in the
extent of ownership by low-income groups. At one extreme are programmes
where community ownership is very strong (for example, in South Africa and
India, with community leadership supported by the local NGOs, People’s Dia-
logue and SPARC); at the other extreme are the programmes of private non-
profit organizations in Cali which are designed and directed by professionals,
although they are also changing to reflect community needs and priorities. All the
initiatives saw the need for continuity over time and aimed to support processes,
not one-off short-term projects. However, the scope for such long-term support
was often limited because, for instance, an external agency may consider that
once it has supported one project in an area, it is inappropriate to support
another.

One inevitable constraint on the development of informal (and formal) social
capital within low-income communities is the negative influence of authoritarian
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or paternalistic external agencies. This also results in a lack of experience with
any form of democratic process, limited resident involvement and scepticism
about the prospects for positive outcomes. For instance, the Argentine NGO
supporting community-based development found that there was little community
reciprocity, representation, accountability or participation in Barrio San Jorge,
the informal settlement in which it began work, and that the most frequent
reactions to any community initiative among most of the inhabitants were
passivity, scepticism and mistrust. Attitudes such as these are probably not
unusual in places where the inhabitants are suffering extreme poverty and where
there is a history of little or no positive support from external agencies. While
many of the inhabitants in Barrio San Jorge now show a change in attitude,
contribute to water and sanitation costs, show solidarity with families in the
worst situations and are actively involved in negotiations with local government
and private companies on the provision of services, this has taken a long time
(certainly longer than any project cycle) and there are no obvious shortcuts to
accelerate this process (Schusterman and Hardoy, 1997).

Another important feature of several of the initiatives is an explicit attempt
to create conditions in which women can take lead roles. For instance, the South
African Homeless People’s Federation creates conditions for women to take lead
roles in community processes, including being at the forefront of community
negotiations with external agencies (a role usually reserved for men). Men are
never excluded, but new leadership opportunities are for collective rather than
individual actions, and in many low-income communities, a collective approach
appeals more to women than to men. The experience of the programmes
reviewed shows that initiatives which strive to increase gender equality are often
met with suspicion and may give rise to tensions, as established patriarchal
organizations, accustomed to controlling resource flows and dominating develop-
ment in informal settlements, perceive these new groups as a threat. This
generally changes over time when the material benefits of an initiative for the
whole settlement become clear.

Nearly all the initiatives consciously sought to strengthen the capacity of
community organizations to negotiate for resources and support from external
agencies — usually local government agencies since it is only through these that
land, infrastructure and services can be obtained. In the long term, much poverty
reduction in urban areas depends on the quality of the relationship between the
inhabitants of low-income settlements and all the public agencies that influence
their pursuit of livelihoods and access to infrastructure, services, land, justice, and
so on. It is difficult for international agencies to play a role in improving such
relationships if their institutional and financial structure is set up to fund ‘pro-
jects’. For instance, in Bombay/Mumbali, it is the capacity of the women pave-
ment dwellers to negotiate access to land on which they can develop their own
housing that has such importance for improving their asset base. The same is true
in South Africa, where improved well-being depends, among other things, on the
capacity of each group within the South African Homeless People’s Federation
to negotiate access to land and (where possible) government housing subsidies,
to support the self-help solutions they develop themselves, rather than contractor-
built housing developed ‘for’ them. In Barrio San Jorge in Argentina, it was the
residents’ capacity to negotiate for land tenure and access to a nearby site, to
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decongest the existing settlement and allow families most at risk of flooding to
obtain new plots, that did most to increase their asset base.

Two of the main roles of support NGOs in most of the programmes were to
increase the capacity of low-income communities to develop their own projects
for presentation to external agencies and to enhance residents’ negotiating skills
and collective leadership capabilities. These are key elements of human capital,
but also of social and political capital.

Sometimes, the most effective international support will be that which
supports low-income groups working autonomously because there is little or no
possibility of support from local authorities. In Faisalabad (Pakistan), the Anju-
man Samaji Behbood sought to develop improved water and sanitation provision
for which low-income households could afford to pay full costs, since there was
little possibility of getting the local water and sanitation agency to do so. It drew
on the early work of the Pakistan NGO Orangi Pilot Project which supported
community-directed sewer construction in Karachi. As in Karachi, ‘sustainability’
and ‘going to scale’ were only possible if significant improvements could be made
in the absence of government support, at a cost that low-income households were
able and willing to pay. In the case of El Mezquital, the support of international
agencies for improved infrastructure and services was critical because municipal
agencies were weak and disinterested. It was only when the achievements of the
community-led initiatives became evident that the possibility of support from
government (in this instance a national agency, not the local authority) increased.
This was also the case for the Barrio San Jorge programme: municipal agencies
had little interest at the outset, but later came to draw heavily on this experience
in supporting new poverty-reduction initiatives that sought to greatly increase the
number of households reached.

The approach developed by the Indian NGO SPARC has particular relevance
and is one that has been followed (with local adaptations) by many other NGOs.
It involves two critical components. The first is the development of pilot projects
with low-income groups and their community organizations to show alternative
ways of doing things (for example, building or improving homes, running savings
and credit schemes, or setting up and running public toilets). The second is
engaging local and national officials in a dialogue with communities about these
pilot projects and about how they can be scaled up (or the number of such
initiatives multiplied) without removing community management. The negoti-
ation with government agencies can be done with constant reference to what has
already been achieved, an important part of which is bringing government
officials and politicians to visit the pilot projects and talk to those who imple-
mented them. This approach includes demands made on government agencies,
but by being able to demonstrate solutions, engagement with these agencies (or
with politicians) is more productive. The pilot projects stimulate other groups to
initiate comparable actions and, as described in more detail later, there is a
constant interchange between those involved in different community initiatives.
This then leads to work to change local institutional constraints on community
initiatives — for instance, changing building regulations to enable housing devel-
opments to better suit the needs of low-income groups; participating in the design
and realization of a new state policy for legalizing and improving housing for the
poor in Mumbai; and proposing and implementing schemes for the resettlement
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of urban communities in which the resettled people have a key role in deter-
mining the location, timing and form of their relocation.

Although the Local Development Programme (PRODEL) in Nicaragua has
many concrete achievements, between 1994 and 1998, the 260 community
infrastructure projects it supported in eight different cities were always seen as
a means of developing more effective relationships between municipal authorities
and community organizations formed by the urban poor, and this may prove to
have made a more important contribution to poverty reduction than the specific
items that were funded. The importance of many of the programmes funded by
local foundations in Cali is as much in demonstrating to government how to
provide schools and healthcare, support self-build and microenterprise develop-
ment and develop recreational facilities in informal settlements where govern-
ment agencies would not enter, as in what they actually funded.

Physical Capital: Housing and Basic Infrastructure

Although most initiatives have several components, the improvement of housing
and living conditions (including secure tenure) and/or the provision or improve-
ment of infrastructure and services is an important component in all of them. For
the poverty-reduction initiatives reviewed here, housing was recognized as having
benefits that included this, but they went far beyond it. There was a recognition
that better quality and more secure housing with good quality infrastructure and
services is highly significant in household well-being. For many of the poorest
households - for instance, households who live in very rudimentary shelters on
sites from which they are constantly at risk of eviction, such as the pavement
dwellers in Bombay/Mumbai — obtaining a secure home of their own in a settle-
ment they helped to create and continue to help to manage is a transformation.
For most poor women and men, acquiring and developing their own homes
through self-help or mutual aid not only provides them with their single most
valuable asset, but it also means that they no longer have to pay rent or to squat
at a constant risk of eviction. It allows households to convert daily expenditures
on housing into assets - for instance, SPARC found that over 20 years many
Indian pavement dwellers spend the equivalent of the cost of a small apartment
in repairing their pavement dwellings, but in the end are left with no assets. In
many cities or areas within cities, a house is an asset, the value of which rises in
real terms over time. Obtaining a secure house also means that households can
negotiate for access to infrastructure and services. In addition, obtaining a legal
house may be essential for obtaining key state entitlements — for instance,
enrolling children in school or obtaining healthcare or access to subsidized food.
The range and diversity of benefits that better quality, more secure housing can
provide for low-income households in urban areas is often not appreciated by
external agencies. Nor is the fact that supporting community-driven house-
construction programmes can reduce unit costs (so many more households can
be reached with limited resources) and can be funded in part by loans. These
points were particularly evident in the studies in India and South Africa.

In addition, there are important links between enhancing physical capital and
improving access to other assets. Improving housing and basic services can
greatly reduce the health burden associated with poor living conditions (see
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Chapter 10). Aside from the benefits of good health for people’s ability to work
(part of their human capital) and for avoiding expenditures on healthcare and
medicines, good health is also central to a satisfactory quality of life and therefore
an end in itself. Small enterprises based in people’s houses are important for many
households’ livelihoods (see Chapters 7 and 12), as confirmed by the demand for
microenterprise loans in several of the programmes studied. Such economic
activities are often particularly important for women, perhaps because they allow
income-earning to be combined with looking after children or because of social
controls that restrict women’s ability to work outside the home. The quality of
housing also has a very large impact on children’s physical, social and intellectual
development. Any improvements are likely to have a positive impact, not only by
providing safe, more stimulating and more varied environments, but also by
easing parental anxieties linked to insufficient space and poor facilities (Bartlett
et al, 1999).

Access to Credit and Financial Capital

In most of the initiatives reviewed here, savings and credit schemes had an impor-
tant role in enabling low-income people to afford better quality housing or basic
services; in some, they also had an important role in helping households cope
with crises (see Chapter 7). Credit can provide the means by which low-income
households can spread the cost of more expensive capital investments and can
make previously unaffordable capital costs affordable (see Chapters 7 and 13).
In many cases, savings schemes are linked to housing improvement activities.
However, inevitably, the capacity of low-income groups to save is limited. In most
urban settings, they cannot save enough to allow them to afford adequate quality
housing within legal private land or housing markets. Nevertheless, many low-
income households have shown themselves able to afford loans for improving
existing housing, installing infrastructure or building a house once a plot is
acquired.

In several of the initiatives, especially in South Africa and India, savings and
credit has another, perhaps more important role as a means of mobilizing poor
people. One slogan of the South African Homeless People’s Federation is that
their savings schemes collect people, not money. As the members of each savings
scheme develop their own savings account from the very limited funds, they
develop a material stake in their organization and its decision-making. Saving
encourages regular interaction and enables strong bonds to be created. Such
savings schemes also create a space for the central participation of women who
are usually more interested than men in saving for credit and housing. Finally,
savings and credit schemes enable community organizations to develop the
capacity to manage and control finance and to demonstrate this ability to the
outside world. Cost recovery and loan repayment rates are generally higher in
these community-controlled schemes than in the ones managed by external
agencies.

Natural Capital

There is considerable confusion in the literature as to what is meant by natural
capital and its role within sustainable livelihoods. Most discussions of natural
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capital fail to distinguish between environmental hazards and environmental
degradation, or they classify environmental hazards as part of natural capital. A
very large part of the health burden suffered by most low-income groups (in both
rural and urban areas) arises from environmental hazards, including biological
pathogens (and their vectors) chemical pollutants in the air, water, food or soil,
and physical hazards. Within most urban settlements with poor quality housing
and a lack of provision for basic infrastructure and services, there are many
environmental hazards (and high levels of environmental risk) but little evidence
of the depletion of natural capital (that is, damage or destruction of natural
resources such as soils, forests or fisheries; ecosystem malfunctioning; the overuse
of fresh water or scarce mineral resources; or high levels of waste generation and
greenhouse gas emissions).! All the poverty-reduction case studies included major
components that seek to reduce environmental hazards or their health impact.
Some also seek to improve the quality of the environment through, for instance,
setting aside and managing public spaces or providing facilities for sport and
recreation.

The links between households’ access to natural capital and their livelihoods
is clearly important in most rural areas and may be important in urban areas for
those households who rely on access to land for urban agriculture (see Chapter
5). But a discussion of the links between natural capital and poverty has to avoid
equating environmental risk with environmental degradation. In addition, any
discussion of poverty has to give adequate attention to the extent to which
environmental risks underpin high levels of ill health, injury and premature death.

Human capital

Chapter 1 notes that human capital includes the quantity of labour resources
available to households, levels of education and skills, and the health status of
household members. The distinction between informal social capital and human
capital becomes blurred in many of the case studies in which the initiatives under
review support collective skill and knowledge development among households.

The alliance formed between SPARC, Mahila Milan and the National Slum
Dwellers Federation in India places a high priority on training, in part because
this prevents the consolidation of power in the hands of a small number of
dominant leaders, in part because it also increases people’s confidence and
reduces the need for full-time professional staff. The training operates through
community exchanges in which people from one low-income settlement visit
other low-income communities. The learning is achieved as one group observes
how another is approaching a common problem and then works alongside it. The
exchange process takes place at three levels: between settlements in the same city,
between settlements in different cities in India and internationally (in particular
with the South African Homeless People’s Federation). These exchanges are not
primarily for NGO staff, but are for community members who are active in
organizing savings and credit schemes or developing projects. They increase each
local organization’s ability to learn from others’ experience and to negotiate with
government and local authorities.

The South African Homeless People’s Federation also ensures a constant
interchange of experience between its 2000 or so member groups. Newly formed
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savings groups have the opportunity to visit savings groups that have succeeded
in negotiating land for housing (including some that have succeeded in obtaining
modest government housing subsidies) and building their own (good quality)
homes in neighbourhoods with infrastructure and services negotiated from other
government agencies. Members can see the quality of the (typically four-room)
homes constructed by people like themselves, discuss the appropriateness of the
design and find a full costing of all aspects of house construction.

The Homeless People’s Federation recognizes that, without pressure from
communities, state agencies rarely produce alternatives that serve low-income
households’ needs. The challenge is to ensure that communities contribute
practically and cohesively to the planning and implementation of improvements,
without being disheartened by the uncertain and usually lengthy process. Draw-
ing on the Indian experience, the Federation has introduced a community-based
training and house enumeration exercise that produces a detailed map of a
settlement. This is undertaken by members of other settlements’ housing saving
schemes who have mastered the process, members of the local settlement’s
savings scheme and members from other settlements who are interested in
learning the process. The enumeration exercise is a participatory mapping
conducted by several teams and allows the local organization to gather a fairly
accurate picture of the settlement and its inhabitants, and of the different needs
and priorities expressed by individual households and groups. People then begin
to discuss what kinds of houses they want to build - for instance, through
building models using different kinds of materials, from cardboard boxes to tins.
It is also common in both India and South Africa for full-scale house models to
be built collectively. These allow a more detailed discussion of the most appro-
priate design and use of space. In many of the case studies, technical improve-
ments have been most effective when developed by the communities themselves,
and then spread and adapted through horizontal exchanges of information and
experiences with other settlements.

The international exchange programmes have been expanding to support
initiatives in other countries, including Zimbabwe, Namibia and a number of Asian
countries (where the Asian Coalition for Housing Rights has also supported such
exchanges). An international umbrella organization made up of representatives
from these different groups, Shack Dwellers International, also seeks to support
such exchanges.?

Human and social capital can easily be damaged by external agencies. One
of the most damaging aspects of many externally supported poverty-reduction
programmes is the extent to which the professionals that manage them assume
that they know best regarding the most appropriate use of resources, technologies
and forms of intervention. One of the keys to building human (and social) capital
is supporting processes which allow low-income households to develop their own
solutions, such as houses, water and sanitation systems, healthcare programmes,
savings and credit schemes, and day-care centres. This does not necessarily imply
self-help construction, although circumstances dictate that there is often no
alternative. The financial management of savings and credit schemes has been
developed successfully by many local groups and the acquisition of financial
management skills is particularly important for successful housing improvement.
This is because, while securing land is crucial, there is little point in negotiating
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for it if the households and communities involved do not have the resources that
are necessary to develop the land. There is a need for communities to be ready
with strategies for residential development as soon as land or tenure of the land
they already occupy is obtained. However, in the programmes of the South
African Homeless People’s Federation and of the SPARC-Mabila Milan—National
Slum Dwellers Federation alliance, one major difficulty has been finding profes-
sionals — for instance, architects and engineers — who can listen and respond to
low-income households’ priorities and who do not try to impose their own
‘solutions’.

RAISING INCOMES/INCREASING EMPLOYMENT

Raising incomes and supporting new employment opportunities should be the
most direct form of poverty reduction in most urban areas since higher incomes
should allow low-income households to meet their consumption needs, increase
their assets and afford better quality housing and basic services. But these often
present the most difficulties, both to low-income households themselves and to
external agencies (from local authorities and local NGOs to national agencies
and international donors), because they lack the means to increase the prosperity
of a city and/or improve employment opportunities or income levels for low-
income groups (see Chapters 6, 7 12 and 13). This is not to say that there is no
scope for employment generation or microenterprise development, only that
initiatives must be rooted in an understanding of the real potential and constraints.

Interventions that centre on improving housing, infrastructure and services
do create some additional jobs, especially when they are designed in ways that
maximize employment opportunities for the settlements in which they are
implemented, rather than relying primarily on external contractors. But interven-
tions to improve conditions and services are unlikely to increase incomes for more
than a small proportion of the population. In El Mezquital (Guatemala City),
despite the success of the externally supported, community-driven development
which has improved housing conditions, infrastructure and services (and health),
the fundamental problem of inadequate incomes was not addressed, apart from
the short-term jobs generated for around 1000 people by the public works.
Similarly, in Barrio San Jorge in Buenos Aires, housing conditions and basic
services have improved greatly and some additional employment opportunities
have been created. However, for most households, income levels have not increased
and for many they have declined in real terms, largely as a result of the poor
economic performance of the Argentine economy.

Improved infrastructure will generally support more productive enterprises
within a settlement — for instance, through the availability of electricity, improved
water and waste removal, and paved access ways. It can also increase real incomes
by reducing costs — that is, by being expenditure reducing rather than income-
generating. Examples include a piped water supply that not only improves
provision but also cuts expenditure on water purchase from vendors, or a pri-
mary healthcare centre that reduces ill health (and its economic costs) and
reduces the cost of treatment for those who fall sick or are injured.
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Any poverty-reduction intervention in which low-income households can
influence the design will seek, where possible, to support increased incomes. The
PRODEL programme in Nicaragua, along with its support for infrastructure and
community works and loans for housing improvement, included microfinance
loans of between US$300 and US$1500 which supported 2400 enterprises. The
South African Homeless People’s Federation has concentrated on obtaining land
and supporting housing development for the 80,000 households that form its
member groups, but it has also developed funds to support income-generating
activities and is seeking to integrate support for microenterprises and facilities to
encourage new businesses in its new housing developments. In Cali, one of
the focuses of the main local non-profit foundations was support for micro-
enterprises (including training, advice on business development and access to
credit) and small shopkeeper programmes (which included training and access to
the wholesale stores). Between 1977 and 1996, 24,500 small-scale entrepreneurs
received training.

These experiences illustrate that, despite local organizations’ lack of influ-
ence over wider economic trends, there may be scope for generating new jobs,
increasing incomes, supporting new enterprises and maximizing local multipliers.
They also demonstrate the need to locate these efforts within broader community
development programmes and to ensure that they are based on a realistic appraisal
of local and wider constraints.

CHANGING RELATIONSHIPS THAT PREVIOUSLY CREATED
OR MAINTAINED POVERTY

Most of the case studies highlight how changing the relationships between poor
groups and local government agencies and political structures is a central part of
poverty reduction. In the programmes in Nicaragua, South Africa, Pakistan,
Argentina and India, alliances with local NGOs proved to be important in
supporting poor groups’ capacities to deal with local authorities and the agencies
of higher levels of government. The programmes in South Africa and India were
unusual in their emphasis on supporting not only the development of inclusive
community-based groups among the urban poor, but also city-wide, regional and
national federations of such groups which increase the potential for negotiating
with higher levels of government. The scope for successful negotiation depends
on the responsiveness of government structures and the presence of political and
legal frameworks that provide some protection for organized urban poor groups.
To state the obvious, perhaps the South African Homeless People’s Federation
could not have worked as it does within the former apartheid government
structure.

SOME TENTATIVE CONCLUSIONS

For most low-income urban households, a real reduction in poverty is a long and
complex process since it requires reducing many different aspects of deprivation
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— for instance, insecure and badly paid employment, lack of basic services, illegal
land occupation, poor quality housing, low educational attainment, high levels
of permanent disablement within the population, dangerous residential locations,
peripheral locations in relation to income-earning opportunities, high levels of
violence, and a distrust of external agencies generated by years of repression and/
or broken promises. Ironically, the new stress on livelihoods comes at a time
when the possibilities for the urban poor to find safe, adequately paid employ-
ment and secure sources of income have diminished in many instances, and when
governments and international agencies have never been so powerless to address
the problems. Governments and international agencies are promoting more open
economies, which in turn increase competition in the labour markets in which
poor people with few assets and skills must survive.

The other aspects of deprivation described cannot be eliminated through
one-off, single-sector projects, but require coordinated action by many different
agencies, on many fronts and in many settlements. In each settlement, action
needs to be developed in a form and at a pace that responds to the specific needs
of the inhabitants, keeps down costs and ensures that there is a local capacity
(within the community or local government agency) to maintain the new or
improved buildings and infrastructure and fund the operation of new or improved
services. Supporting the multiplicity of local processes and institutions that may
help to reduce different aspects of deprivation is never easy for any external
agency, whether a local NGO or local government agency or an international aid
agency.

What the case studies highlight is the importance for poor urban groups of
‘good governance’. Government institutions are particularly important for poorer
urban groups in that only these can ensure the rule of law and the presence of
democratic and accountable political and bureaucratic structures (see also
Chapter 13). The way that government institutions function has tremendous
implications for the scale and nature of poverty; indeed, their actions often
exacerbate deprivation. As Amis has demonstrated (Chapter 6), governments
have large capacities to destroy or curtail livelihood opportunities for poorer
groups. They also have large capacities to limit the possibilities of urban poor
groups finding or building housing and getting access to basic services. However,
public agencies neither can nor should attempt to provide all assets, services and
work opportunities directly themselves. Given the complexity and diversity of
urban poverty and household strategies, responses must also be diverse.

The poverty-reduction programmes emphasize the key role of local organiza-
tions which are capable of providing services or access to resources, as well as the
need for controls on ‘bad’ governance. Most of these local organizations should
be government agencies fulfilling their roles and responsibilities in regard to
ensuring infrastructure and service provision, the protection of civil and political
rights and law enforcement, including protecting poorer groups from discrimina-
tion, exploitation, violence and other crimes. Private organizations such as CBOs,
NGOs and occasionally private enterprises therefore also have important roles
in poverty reduction and for external agencies may be the only means of support-
ing poor groups if public sector organizations are ineffective, uncommitted to
increasing the well-being of the poor or corrupt.



Lessons from Urban Poverty-reduction Programmes 269

Better governance may be given too little attention if a livelihoods approach
concentrates on increasing the assets and capabilities of ‘poor’ individuals and
households rather than on addressing deprivation that is more linked to the
failures or limitations of both the political and administrative/bureaucratic
aspects of government. Many of the ‘poverty-reducing’ actions in the case studies
reviewed here relate on the one hand to secure, healthy housing, basic infra-
structure and services, and on the other to more inclusive political and legal
structures and improved working relationships between urban poor groups and
government agencies.

NOTES

1 The lack of any association between urban poverty and environmental degradation
and the strong association between urban poverty and environmental risk is discussed
in more detail in Hardoy, Mitlin and Satterthwaite, 2001

2 The work of Shack Dwellers International and the national federations of urban poor
groups that it represents is described in vol 13, no 2 of Environment and Urbanization
(October 2001)
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Part §
Conclusions

The first chapter in this concluding section considers whether a liveli-
hoods approach and framework provides an effective mechanism for
the design and implementation of new projects and programmes. Sue
Jones assesses the potential contributions of a liveliboods approach
and identifies a range of issues that would need to be resolved during
project and programme design and implementation. The final chapter
provides an overall conclusion to the book by identifying key issues
and themes, and reviewing the potential contribution of a liveliboods
approach to understanding and reducing urban poverty.



Chapter 18

Issues in Designing New Projects
and Programmes

Sue Jones

INTRODUCTION

An assessment of the lessons learnt from early experience of a sustainable liveli-
hoods approach in a rural context clearly sees it as having a practical value: ‘SL
approaches can enhance the effectiveness of development activity . . . Practical
application of SL approaches . . . represent|s] a positive way forward’ (Ashley
and Carney, 1999, p3).

The concern in this chapter is to consider whether a livelihoods approach/
framework might provide an effective mechanism for the design and implementa-
tion of new projects and programmes in the urban context, identifying both the
potential contribution of the approach to more effective poverty reduction and
issues which will need to be resolved during the process of programme and
project design and implementation.

A consideration of the practical implications of urban livelihoods analysis is
complicated because of the range of debates about poverty responses and their
effectiveness. In the context of high levels of uncertainty, a number of questions
need to be posed. First, no clear poverty policy guidance is available:

As yet, the literature provides little guidance on which policies are
most effective in poverty reduction, sequencing (which assets
should be strengthened first and for whom) . . . or sustainability
(non-reversibility of improved well-being and environmental
sustainability) (Rakodi, 1999, p25).

Does a livelihoods approach provide guidance in selecting the most effective
interventions, or is it only a broad tool for holistic analysis — a useful exercise but
not able to provide a badly needed lead on effective urban poverty action? Is it
realistic to expect a livelihoods approach to provide answers or should it be seen
as a contribution to help professionals agree on some of the difficult development
trade-offs that have to be faced when deciding on urban poverty action?
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Second, developing policies and frameworks is one thing, but finding ways
to design the most appropriate responses in a particular context and then
implementing them effectively can be quite another. For example, the poverty-
reduction policy in a country can include a clear and strong commitment to
community-based, demand-led poverty action; there can be a commitment to
greater partnership with poor communities and a whole variety of actions may
be undertaken, but these may still not tackle poverty effectively. The livelihoods
framework itself provides little guidance after potential entry points have been
identified, which is the point at which the design and implementation processes
begin. How far can the adoption of a livelihoods approach assist in the process
of moving from analysis to action?

Third, the livelihoods debate is an evolving one — DFID is only one of the
organizations (with Oxfam, CARE and UNDP) considering and refining a
livelihoods approach to guide its work so that it is more people-centred. This is
a healthy debate, but it means that livelihoods is used to refer, often inter-
changeably, to a tool, an operational objective, a set of principles, an attitude, an
approach and a framework for analysis and action. Does this provide a flexible
and dynamic conceptual framework or a confusing array of terms?

Fourth, a number of agencies have already decided that a livelihoods
approach is the way forward, based on their experience so far, mainly in reducing
rural poverty. Action based on a livelihoods approach is beginning in urban areas
— for example, by CARE in Zambia, Ethiopia, and Togo (Carney et al, 1999, p5)
but there is not yet a significant amount of experience on which to reflect. This
discussion has to be mainly exploratory, as it may be too early to draw firm
conclusions about the practical value of urban livelihoods analysis.

It is useful to begin with a review of what a livelihoods approach does
contribute to a debate about programme and project design and implementation.

A CriTicAL REVIEW OF A LIVELIHOODS APPROACH IN
THE URBAN CONTEXT

The livelihoods framework makes no claim to being something entirely new. It
is concerned to build on existing knowledge and action and to give it greater
coherence; it builds on existing research on the livelihood strategies of urban
households and accepted practical participatory approaches which are intended
to provide people-centred responses in poor urban areas. However, the liveli-
hoods approach does add to the debate in two ways — how to focus on the poor
in a positive way and how to ensure that everyone involved in a project has a
common purpose. It has several contributions to make:

e It allows for flexibility of design which is appropriate to different country
contexts.

e [t gives due emphasis to the coping strategies that make poor people’s lives
work.

e [t demands a detailed consideration of the assets of poor households.

e [t tries to provide an analysis of needs from poor people’s points of view.
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e It puts the initial focus on demand rather than on supply.

e It shows the need and scope for multidimensional action and tries to ensure
that everyone involved in a project agrees on the diagnosis and approach to
be adopted.

e It focuses on enhancing household assets, but acknowledges that access to
resources may be constrained and so actions related to the wider economic,
physical and social contexts may be needed.

e It identifies a way in which impact assessment can be included in projects
more systematically by focusing on livelihood outcomes.

These characteristics are not necessarily addressed in previous urban poverty
responses.

The idea of developing a shared understanding of the nature and experience
of poverty and deprivation, starting with poor people’s assets and identifying
ways of building on them, and agreeing on what to expect from a poverty
project, are clearly positive attributes of a livelihoods framework when applied
to a project design. However, various contributions in this book have shown
some limitations in analysis and the identification of sectoral responses. Clearly,
a range of issues have to be considered in the design of any new projects or
programmes. A key concern is that the conceptual framework itself is distribu-
tionally neutral (Ashley and Carney, 1999, p2) and therefore its use needs to be
accompanied by an explicit commitment to prioritizing the needs of the poor. In
addition, disaggregation of categories of the poor is crucial for effective imple-
mentation. The framework places household assets and livelihood strategies at
the centre of analysis and the assessment of outcomes. However, it acknowledges
that interventions to change the context that provides opportunities or exacer-
bates vulnerability may be as, if not more important than actions designed to
build up household assets directly. Nevertheless, it is not clear whether it provides
sufficient guidance on the relative importance of macro- and microlevels of
intervention. The framework acknowledges the importance of the economic and
political context, but in itself does not provide a means of dealing with anti-poor
political priorities. It stresses the multidimensional nature of deprivation and
household strategies and places people at the centre of analysis and action. If this
implies multisectoral projects at the local level, issues about feasibility for both
agencies and residents are raised: what are the implications for external agencies
of the management requirements of multisectoral local projects and do such
projects place an undue burden on residents?

So how might a livelihoods approach be of greater value in providing prac-
tical urban responses?

Issues IN DESIGNING NEw URBAN PROJECTS AND
PROGRAMMES
Building on the principles of a livelihoods approach to poverty reduction (see

Chapter 1) and the broader implications of many of the discussions in the
chapters in Part 3, it is possible to identify a set of ideals with respect to the design
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of interventions to improve the well-being and livelihoods of poor urban house-
holds. These are listed in Box 18.1. The subsequent discussion explores issues
raised by such aims, with respect to first, the content of programmes, and second,
the process of design, implementation and monitoring and evaluation.

Box 18.1 Wnat NEEDS TO BE ACHIEVED WHEN DEVELOPING
AN URBAN POVERTY RESPONSE

® Ensure coverage in urban areas at an appropriate level for which continuous
funding is possible as part of national and/or local government activities.

® Ensure that there is ownership and support in key organizations and at
relevant decision-making levels so that action is sustainable.

® Tackle the causes of poverty (such as the lack of access and rights) and not
just the symptoms (such as inadequate water and sanitation).

® Ensure an effective and strategic poverty response at the policy level with
sufficient direct or targeted interventions for the needs of the most vulner-
able and excluded groups.

® Ensure that the approach is multisectoral to respond to the multidimensional
nature of poverty, but at the same time that it is realistic in the aims and
complexity of individual projects.

® Provide support in those marginal and excluded poor areas that general urban
management fails to service, but also address city-wide issues such as
income generation, more employment opportunities and service delivery.

® Recognize that poverty initiatives focused on the capacity building of govern-
ment agencies may mean that no action takes place that the poor can see.

® \Work at a sufficiently local level that communities (men, women and children)
are effectively involved in decision-making so that activities are more sustain-
able in the long term, but also work at the mesolevel with service deliverers
to ensure that the institutional, management and attitudinal changes which
are necessary to increase responsiveness to city dwellers, especially the
poor, are made.

® Design responses based on strengthening existing structures at both city and
neighbourhood levels rather than introducing new and externally imposed
arrangements, even where existing arrangements are currently inadequate
or mismanaged.

® Ensure that community-based responses also focus on the links between
community and outside agencies, especially government and political struc-
tures, with the aim of strengthening those links to increase residents’ access
to and control with respect to local resources and services.

® |nvolve a range of agencies in decision-making, including the private sector
and NGOs, in an effort to build consensus and appropriately allocate roles in
programmes or projects.

® Ensure that interventions demonstrably increase the livelihood security of
target groups and give the urban poor more control over their lives.

Content of Programmes and Projects

Looking at the content of programmes and projects, there are a range of issues
to consider.
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Action Needs to be Based on a Disaggregated Understanding of Poverty
It is clear from earlier chapters in this book that:

e In the urban context, poverty is a very complex issue because of the numbers
and types of circumstances that poor people face.

e There are different groups of poor and vulnerable people with different
problems and different needs, and also a range of coping and livelihood
strategies.

e Any action has to take account of the range of coping strategies that poor
people have developed and that work, if they are not to undermine existing
solutions.

e Unless support is specifically identified for the poorest, it is likely that they will
not benefit from general poverty action.

e Poverty is dynamic. People and households may move in and out of poverty
or be chronically poor. The causes and characteristics of these changes may
relate to economic trends, stages in the life-cycle, seasonality or the impact of
shocks and stresses.

With this analysis and understanding, how can action be designed that does not
have unintended consequences for poor people?

Given the diversity among poor people and the multidimensionality of both
poverty and deprivation and household livelihood strategies, practical action
requires a disaggregated approach. The mistake often made by officials and
decision-makers is their failure to see that ‘the “urban poor” are not one
“lumpen” mass’ (Nelson, 1999, pxiii). Recent analyses and project design
processes adopt different categorizations in their quest to recognize that the needs
and priorities of different groups of poor people may vary. For example, Jones
and Nelson (eds, 1999) distinguish between the ‘rich’ poor, middle poor and very
poor; Loughhead and Mittal (2000) between the improving, coping and declining
poor; and CARE between those who are unable to provide for their basic daily
needs without outside assistance, those potentially able to provide for their basic
needs but currently unable to meet all of them, and those who are able to provide
for their basic needs but not sustainably (Drinkwater and Rusinow, 1999, p4).
Local poverty assessments will identify categorizations that are meaningful to
residents of particular cities, enabling exploration of the needs and priorities of
different groups. The emphasis of the livelihoods approach on assets may lead to
the identification of actions which assist better-off poor households to develop
their asset bases and protect themselves against shocks and stresses. The poorest
and most vulnerable households, however, may not be able to take advantage of
such opportunities and are likely to need specific safety nets and ongoing external
support.

‘Urban poverty is a series of interlinked difficulties . . . [a] reinforcing cycle
of problems that the poor face’ (Jones, 1999, p12). Poor people, as noted in
earlier chapters, define their problems more in terms of security, safety, well-being
and access than in terms of poverty (Moser and Holland, 1997; World Bank,
2000). Access is a key factor in an urban context: proximity to resources and
facilities means very little when access to them is denied. Without understanding
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these issues and the multidimensionality of livelihood strategies, action in one
sector may not have the intended impact or may affect people adversely in other
ways, forcing them into trade-offs that increase their insecurity.

A mechanism (or forum) is needed where issues of access and the prioritiza-
tion and likely impact of different sectoral poverty responses and interventions
can be considered. Some urban poverty responses have used the process of
developing a poverty strategy as the way to do this (see below), based on a shared
understanding of the assets on which poor households depend.

Consideration Needs to be Given to Different Levels of Intervention — Macro,
Meso and Micro

Practical poverty interventions have tended to be focused on a specific level — for
example, NGOs working at the community level, institutional strengthening at
the meso- or city level, and pro-poor growth strategies or poverty policy formula-
tion at the macro- or national level. Very often sectoral responses focus attention
at two of the three levels.

Since the large-scale, blueprint World Bank urban development projects of
the 1970s and 1980s — site and service and slum upgrading schemes (see Thomas,
1994) — urban poverty responses have been a mixed bag of sectoral, institutional
and community-based action, with a national, city or local (‘community’) focus.
Each has merits and demerits (see Table 18.1).

The use of a livelihoods framework to identify entry points is important, but
this needs to be developed further, with guidance on entry points at the different
intervention levels and how to make macro-micro links.

Most needs-based approaches defined practical responses for specific areas:
slum and squatter areas were identified, localities were agreed, and local com-
munities or local political entities were defined. While this provides a context for
multidisciplinary action, it means that only some areas are covered. Not only are
there cost issues (that is, available resources are concentrated in some areas), but
area-based action does not necessarily tackle crucial city-level problems such as
employment generation or effective service delivery. City-wide interventions, on
the other hand, allow a more equitable spread of resources to a greater number
of people.

The meso- or city level is often not given due consideration in urban poverty
response but, unless there are changes at the level of service delivery/urban
management, action to improve livelihoods at community or household level
may not be effective. Municipal-level capacity to deliver and the attitudes of
public sector agencies to poor people (a client-focused approach) are key con-
cerns. However, there are constraints on the resources available to local govern-
ment and decisions that affect poor people’s lives may be outside its control.
Capacity building and change management to develop people-centred attitudes
in the processes of service delivery and support programmes have to be an
integral part of action, if urban poverty reduction is to be effective.

Focusing on one sector, such as health or education, can ensure that attention
and whatever resources are available can be more strongly targeted towards
poorer people. One recent approach has been the development of Sector Wide
Approaches to resource allocation (SWAPs). This has the benefit of working
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Table 18.1 Pros and cons of different intervention levels

City-level support can: Microlevel support can:

® Ensure a wider response (at least ®*  More clearly identify and earmark
city-wide) support for poor people/communities

® |n principle mean more transparent through field-level action
and equitable distribution of ® Be more likely to ensure that action
resources between areas happens on the ground
Provide broader coverage ® Be more responsive to communities’
Link into policy development identified needs and solutions

But But

® |t may not link to or specifically ® |Increasingly, as agencies have
benefit poorer communities recognized how interlinked the

® |t does not necessarily deal with the problems are, microlevel projects can
particular livelihood problems faced become very complex, causing
by the very poor management problems

® The focus is on a small area and is not
necessarily replicable

® Such projects generally do not
address the macroissues —
strengthening and changing the
institutional and organizational context
in which services are provided

® Projects do not necessarily link to
policy level

® The issue of how actions can be
integrated into the existing
administrative systems at a later date
is neglected

within existing structures, strengthening the existing system and delivery of the
service. Guidance can be given, as in the Jamaica Education support project, to
focus action on poorer areas. But this does not necessarily reach poor residents
since current services do not generally cover informal areas and are neither
affordable nor accessible. Apart from accessibility, as noted above, the difficulty
of focusing on one sector is that the problems and choices facing the urban poor
are multidimensional.

The livelihoods framework recognizes that the content of national economic
and social policies that are specifically concerned with neither poverty and
livelihoods nor urban areas and also the policy and legislative framework for
city-level action are important. However, the evidence on the distributional
impacts of national policies and actions is mixed and the framework provides
little guidance is available on relative priorities for attention.

The debate about micro- or macrolevel interventions is linked to consider-
able concern about the cost and efficiency of local action. A vast array of urban
poverty action has been taken in the past, but it is often in small and isolated
projects, there is no effective mechanism for sharing the lessons learnt from these
practical experiences and the costs per beneficiary may be too great if such action
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is to be scaled up or replicated. There have been some examples where action has
been successfully scaled up, such as the activities of savings and credit NGOs in
Bangladesh, generally where there is a pivotal person acting as an entrepreneur.
However, scaling up does not always happen since practitioners in field projects
tend to be more focused on immediate action and practical results. Some projects
have broadened their activities — for example, from infrastructure installation to
include community development issues, from water and sanitation to include
health components, or from a women’s development project to income genera-
tion and self-help housing. This has tended to happen where a project has been
refocused into using more participatory approaches and responding to demand.
So projects can change internally, especially if there are the individuals who have
the foresight and the capacity to guide this change management. They can also
be scaled up. In general, such reshaping of an existing project occurs without a
shared starting concept, causing difficulties that may detract from a project’s
achievements. Any project framework therefore needs to be sufficiently flexible
to allow for such changes to occur.

From an external agency’s point of view, a project focus may be valid only
if it has policy implications, can be replicated cost effectively or is a pilot for
broader activities.

Ensuring a More Responsive, Dynamic and Iterative Process

Arrangements for Design

Discussion so far has focused on content and actions, but the process of how an
intervention/project is designed can have a fundamental effect on its outcome and
impact. Traditionally, agencies have focused on one or a few related sectors when
developing urban poverty responses — for example, infrastructure, community
development, health, education, income generation or legal literacy. Recognition
of the multidimensional nature of deprivation and livelihoods implies that
projects may need more components, requiring multidisciplinary teams and
interagency collaboration. The design of such projects may reflect the relative
influence of the departments or individuals involved, rather than the needs of
intended beneficiaries. In a donor agency, for example, a range of advisers is
likely to work together on the design of a project. How far they decide that each
of their technical specialisms is incorporated into the design can be a matter of
negotiation or even a result of having the loudest voice. The livelihoods frame-
work can provide a basis for more appropriate prioritization.

Not all donor agency project design is undertaken in-house because of issues
of time and competing work demands. However, currently consultants may be
faced with agency staff pushing for their own sphere of work, rather than for
what is most appropriate for intended beneficiaries. An appropriate project
design can be difficult to negotiate in such circumstances, especially for a consult-
ant who is an outsider. Recognizing this, DFID has now produced sustainable
livelihoods guidance sheets with advice about the need for a team leader who is
familiar with a livelihoods approach and able to coordinate.

Another shift in project design has been the increasing involvement of a
range of stakeholders. These may be identified using stakeholder analysis carried
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out either in a resource and time intensive exercise — for example, three-day
workshops in India — or simply by one person negotiating with each of the
various parties. There is much discussion about ownership and partnership in
projects, but unless there is effective involvement (with scope to change the
shape of action fundamentally) at the design stage, then this discussion may be
meaningless.

With the growth in participatory analysis and planning, communities are
more likely to be involved at the design stage. It is increasingly recognized that
ownership by a community does not begin when an agency wants it to take over
the management or funding of action. Residents have to be involved in the
process from the design stage. A range of participatory planning techniques is
available — PPAs feeding into the planning process, CAPs, Planning for Real,
community mapping. Some specifically focus on the process of prioritizing
action. For example, Planning for Real identifies ‘now, soon and later’ actions
that communities can undertake themselves or with some help, or that others
need to undertake. Increasingly, participatory techniques are being developed to
be used at an institutional level as well as in residential areas (see Leurs, 1998;
Thompson, 1998). CARE, for example, has been very concerned to increase
ownership by negotiating at local level, which makes design a much more itera-
tive process than in traditional blueprint projects (see Chapter 16). An NGO like
CARE or Oxfam can undertake project design with local communities on behalf
of an agency/government. Its approach is likely to be based on the participation
of the communities concerned, but it is possible that proposed actions will neglect
the wider issues. NGOs also face the difficulty of how to relate to municipal
government or a donor agency that is sectorally organized when they are not
(Kar and Phillips, 1998).

Translating analysis into interventions involves a number of stages. Once
there is an analysis of the problems, a second stage of assessment is needed in
order to prepare a strategy and identify the most effective actions. At this stage,
entry points also have to be agreed. The idea of entry points seems to be the
project design and implementation mechanism introduced by a livelihoods
approach that has been most helpful. They have been employed mainly by those
taking action at microlevel, working with communities. CARE uses entry points
to make its work manageable. The JUPP case study indicates how entry points,
based on the most immediate community needs, were the starting point for action
(Chapter 15). But entry points also need to be considered for action at the macro-
level. Unless there are massive amounts of money, action has to be targeted,
limited in scope and time, to test what does and does not work in an institutional
context.

Consideration also needs to be given to entry points as part of a process.
They may be identified in different ways — in a series of workshops, as part of
stakeholder analysis or in sessions with different interest groups that would need
to be involved in this process (see Figure 13.1). Entry points are possibly the most
immediate points of support, but what happens once these initial aims are
achieved? How can initial limited actions be developed into more substantive
measures that have a wider impact? Initial entry points need to be agreed, based
on access/asset assessments. This action then has to be delivered. As action takes
place, attention should be focused on how this could be scaled up, broadened, or



282  Urban Livelihoods

more strategic interventions be made. Then there has to be space for considera-
tion, with stakeholders, of what more substantive responses could be made,
followed by review and modifications where necessary. This suggests a more
complicated implementation process than in traditional blueprint project design.

Implementation Arrangements

In implementation, as in design, an urban initiative can have a very different
approach, depending on how the project/programme action is set up. There is no
one solution and appropriate arrangements depend on the strengths and weak-
ness of different stakeholders, as well as their varying power and influence, and
other local factors. The common strengths and weaknesses of NGOs, communi-
ties, municipalities and national governments are summarized in Table 18.2.

Sustainability and Impact Assessment

As funding agencies focus more on project outcomes than inputs, greater atten-
tion is given to impact assessments of what the project has achieved. Especially
in field-level poverty projects, there are initiatives for self-evaluation and partici-
patory assessments of the impact of projects — for example, in Calcutta (Kar et
al, 1997), Faisalabad (Phillips with ActionAid, 1997) and Jamaica (Holland,
1998; Thomas, 1998). However, these are often added after a project has begun,
so that there are problems of base-line information. The use of a livelihoods
framework could provide a more consistent basis for ensuring that impact
assessment is an integral part of new projects.

Alongside a consideration of scaling-up activity to ensure greater replicability
and therefore value for money, there is also the question of sustainability of any
of the initiatives promoted in a project. This is especially true of microlevel
action, if it is initiated outside existing institutional structures and uses resources
which are not available through governmental channels.

How far any activities are sustainable after a project finishes generates
significant debate within donor agencies and failure is continuously raised as an
indicator of weakness in the design of a project. As part of any poverty strategy,
agreement should be reached as to what can be achieved in terms of sustaina-
bility. If an agency is promoting change management, wanting to see action that
is not currently provided or needs to be more effective, is working with agencies,
especially local government, that are weak and understaffed, then what sort of
sustainability should it be expecting? Perhaps it is necessary to stop seeing
sustainability as the purpose of poverty action and recognize it as a goal that is
rarely fully achieved.

The possible role of the private sector also needs to be considered. It is not
included in Box 18.1 because so far, private sector actors have played a limited
role in urban poverty responses. In the past, there have been specific examples in
some countries of local businesses funding individual activities — for example, in
India where they have funded community halls and so on. The main area where
there has been some engagement is in relation to private—public partnerships
(PPPs) for utility provision. UNDP is particularly concerned to identify more pro-
poor PSPs.
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The Implementation Process as a Means — Developing Ownership/Building
Social Capital/Targeting Pro-poor Growth

It is clear from the discussion above that communities are being asked to take on
new roles if they own or manage aspects of implementation. It would be unfair
to expect them to have the capacity to do this from the start. Rather, action
focused on poor people can include processes for increasing their capacity and
strengthening social capital. In Chapter 8 Phillips discusses this issue in detail,
based on a recognition of the importance of social capital in enabling poor people
to increase their security and improve their livelihoods. The issue is discussed
here, as part of implementation arrangements, in order to stress that imple-
mentation has to take account of and build on existing social capital networks.
Any implementation arrangements need to identify existing networks specifically
and how they will be built on.

So WHERE COULD WE GO FROM HERE?

A number of questions about a livelihoods approach and what it can and cannot
do were asked at the beginning of this chapter. If the debate about livelihoods
approaches teaches us only one thing, it is that solutions cannot be imposed from
outside but must be decided and negotiated through partnerships in a particular
locality. As it stands, the area where a livelihoods approach seems to have the
most practical benefit is in terms of providing a framework within which to
identify and agree on entry points, beginning the process of moving the debate
from analysis to action. But much clearer guidance on a range of poverty/
livelihood trade-offs and implementation issues is needed if the framework is to
be a useful tool (if only one of several) in the development of practical action.

Customizing a livelihoods framework in a particular context is necessary to
open up discussion and reconciliation of various competing and undermining
factors, as well as identifying the positive assets on which to build. Such a process
needs to take into account a wide range of competing and constraining, as well
as promotional, aspects of livelihoods issues in order to provide the dynamic
needed for practical solutions.

To do this it is suggested that the following components need to be included
in the design of programmes and projects designed to enable poor urban residents
to improve their livelihoods:

e In terms of analysis, ensure a disaggregated assessment of poverty as well as
a livelihoods analysis, identifying different categories of poor and vulnerable
men and women and their specific needs.

e On the basis of this analysis, develop a poverty/livelihoods strategy as part of
each project assessment/design that all stakeholders buy into and which
indicates, realistically, what changes it is anticipated that the proposed actions
will achieve, together with the entry or starting points for action.

e On the basis of the poverty/livelihoods strategy and entry points, identify
different levels of intervention at the macro-, meso- and microlevels that will
be mutually supportive in helping to achieve the identified goals. In addition,
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indicate what specific mechanisms will be used or introduced and what
actions will be undertaken to link micro- and macroactions.

e Based on the poverty/livelihoods strategy and the identified initial interven-
tions, develop an implementation strategy that allows for an iterative process
for broadening or scaling up planned interventions and their implementation.

e Ensure that impact assessments are designed as an integral part of any action
and are part of the implementation process.

REFERENCES

Ashley, C and Carney, D (1999) Sustainable Livelihooods: Lessons from Early Experi-
ence, DFID, London

Carney, D, Drinkwater, M, Rusinow, T, Neefjes, K, Wanmali, S and Singh, N (1999)
Livelihoods Approaches Compared, DFID, London

DFID (1999) Sustainable Livelihoods Guidance Sheets, <www.livelihoods.org>

Drinkwater, M and Rusinow, T (1999) Application of Care’s Livelihoods Approach,
presentation for DFID Natural Resource Advisers Conference

Holland, J (1998) Visit Report to set up a Participatory Baseline in Jones Town, JUPP,
Kingston and DFID, London

Jones, S (1999) ‘Defining urban poverty: an overview’ in Jones, S and Nelson, N (eds)
Urban Poverty in Africa: From Understanding to Alleviation, IT Publications, London,
pp9-15

Jones, S and Nelson, N (eds) (1999) Urban Poverty in Africa: From Understanding to
Alleviation, IT Publications, London

Kar, K et al (1997) Participatory Impact Assesment: Calcuita Slum Improvement Project,
Main Findings Report, Calcutta Metropolitan Development Authority and Urban
Poverty Office, DFID, New Delhi

Kar, K and Phillips, S (1998) ‘Scaling-up or scaling-down? The experience of institutional-
izing PRA in the slum improvement projects in India’ in Blackburn, J with Holland,
J (eds) Who Changes? Institutionalizing Participation in Development, IT Publica-
tions, London pp57-64

Leurs, R (1998) ‘Current challenges facing Participatory Rural Appraisal’, in Blackburn,
J with Holland, J (eds) Who Changes? Institutionalizing Participation in Development,
IT Publications, London, pp124-34

Loughhead, S and Mittal, O (2000) Urban Poverty and Vulnerability in India: A Social
Development Perspective, discussion paper prepared for South Asia Urban and City
Management Course, Goa, India, 9-21 January 2000

Moser, C and Holland, ] (1997) Urban Poverty and Violence in Jamaica, World Bank,
Washington, DC

Nelson, N (1999) ‘Introduction’, in Jones, S and Nelson, N (eds) Urban Poverty in Africa:
From Understanding to Alleviation, IT Publications, London, ppxi—xiii

Phillips, S and ActionAid (1997) Faisalabad Area Upgrading Project Participatory Impact
Assessment, DFID, London and Faisalabad Development Authority

Rakodi, C (1999) ‘A capital assets framework for analysing household livelihood
strategies’, Development Policy Review, vol 17, no 3, pp315-342

Thomas, L (1994) Urban Poverty and Development Interventions, INTRAC Occasional
Papers Series No 4, INTRAC, Oxford

Thomas, L (1998) Jones Town Community Participatory Baseline Study, JUPP, Kingston
and DFID, London



Issues in Designing New Projects and Programmes 287

Thompson, J (1998) ‘Participatory approaches in government bureaucracies: facilitating
institutional change’, in Blackburn, J with Holland, J (eds) Who Changes? Institu-
tionalizing Participation in Development, IT Publications, London, pp108-19

World Bank (2000) Voices of the Poor — Can Anyone Hear Us? Oxford University Press,
New York



Chapter 19

Conclusions

Carole Rakodi

The intention of this book was to address the question of whether a livelihoods
approach to analysing development problems and informing the design of
policies and programmes for poverty reduction is appropriate for the urban
context and can provide an effective framework for addressing urban poverty
reduction. It was noted at the outset that the livelihoods approach is first, a way
of thinking about objectives — the scope and priorities for development policy and
action; second, it is a set of principles and a framework for analysis and policy
or project preparation; and third, it is a basis for evaluating interventions with
respect to their effectiveness in achieving policy reduction. It is, in other words,
potentially both a conceptual framework for analysis and a guide to development
policy and practice. Some of the practical and operational implications of adopt-
ing a livelihoods approach have been discussed in the previous chapter, so this
conclusion will identify initially some of the key issues and themes which have
emerged from the book in relation to the reduction of urban poverty. It will then
review the livelihoods approach and framework itself, with respect to its utility
as an analytical framework, some of the important distinctions and relationships
between the use of a livelihoods approach in urban and rural areas, and a range
of broader issues which are related to its operationalization in policy and pract-
ice. At each stage in the discussion, attention will be paid to issues on which
further research is required.!

REDUCING URBAN POVERTY

A number of points of agreement between the contributors to this volume can be
identified, with respect to the characteristics of urban poverty and ways in which
it can be tackled. Many of these are not new, but their centrality to understanding
the nature of poverty and deprivation in towns and cities, and the importance of
devising relevant and appropriate policy approaches emerges clearly.

First, the relationship between the livelihoods of the poor and the urban
economy is stressed. There are three aspects to this relationship. The state of the
urban economy determines the economic opportunities available to its residents,
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including poor people. Growth in employment in manufacturing or services
benefits poor people both directly, if they have the education, skills and contacts
to obtain access to wage jobs, and indirectly, if demand for the products of
microenterprises is generated by formal sector expansion. However, most research
on the drivers of economic restructuring has concentrated on the national level
or particular sectors, and there has been relatively little research on the restructur-
ing of urban economies, especially in poorer countries. Globalization, national
economic trends, the inherited urban economic structure and the presence or
absence of the conditions for economic growth — available land, infrastructure,
appropriately skilled labour and a sensible regulatory framework — may all have
an impact on the characteristics of and trends in the economy of an urban area.
With the exception of recent analyses of the impact of the Asian financial crisis
at the end of the 1990s, little seems to be known about the characteristics of
urban economies that can deliver the most opportunities for the poor and why,
or their corollary, those characteristics which are the most constraining, increas-
ing poverty or insecurity of livelihoods. The 2001 Global Report on Human
Settlements discusses the influence of globalization in general terms (UNCHS,
2001), but the detailed research to underpin its arguments is lacking, as is
evaluation of the outcomes and impacts of alternative local economic develop-
ment policies and strategies, and recent research on the relationships between
formal and informal sector economic activities.

A second issue is the extent to which the economic activities of the poor
contribute to the urban economy, which is not discussed by the contributors, in
part because data is not available to quantify the size of the economy in most
towns and cities. The focus of the livelihoods approach is on strengthening the
income-earning capacity of poor people in order to improve their well-being, and
not how that could in turn contribute to the urban economy and to the large-
scale/formal sector. Recognition of the contribution of poor workers’ labour
could provide a justification for revisions to regulatory frameworks affecting
both the formal and informal sectors. The attention of most contributors is on the
harmful effect of inappropriate regulations, particularly on the informal sector,
although it is not denied that there are difficult trade-offs — for example, between
employment generation and minimum wages and health and environmental
regulations affecting workplace conditions, or between the interests of street
traders and consumers with respect to environmental health regulations. It is
commonly recognized that planning policies and other regulations affecting the
location of informal sector activities and the residential location decisions of poor
residents are often restrictive, and that the effects of disruption due to relocation
are potentially devastating for the livelihoods of the people affected. However,
in-depth research on the spatial requirements of different informal sector activi-
ties and various groups of residents and the interlinkages between them is limited.

Urban economic growth or decline is transmitted to residents directly through
labour markets and indirectly through the generation of revenue that in turn may
or may not be spent on services which are beneficial to the poor. Earlier research
has demonstrated the importance of both the structure of labour markets and the
conditions that influence access to good quality economic opportunities, includ-
ing labour availability at household level; levels of education, skills and health;
and access to physical and financial assets. The importance of social character-
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istics, such as gender, in determining labour market access is emphasized. These
are all reinforced by contributors to this book, but the dearth of recent research
on urban labour markets is also noted.

Closely related to this first theme is the reiteration by all contributors of the
importance of access to infrastructure and services. This reflects wider debates
over the aim of development and the relative importance of private incomes and
public services in attaining basic capabilities. Broadly, if the reduction of income
poverty is seen as the main objective of development, and there is a strong link
between increased incomes and improved capabilities, then a concentration on
achieving economic growth is valid. However, if well-being is seen as the ability
to live a long and healthy life and there is a weak link between reducing income
poverty and improving capabilities, then there is a much stronger argument for
the public provision of services being the leading instrument for human develop-
ment, implying less emphasis on maximizing economic growth. The evidence has
been reviewed by Anand and Ravallion (1993) who stress that the importance of
economic growth lies in the way its benefits are distributed and used to fund
appropriate public services, especially those related to health. Ranis et al (2000)
reinforce this conclusion, noting that all those countries which had achieved a
lasting virtuous circle of economic growth and improved human development
had invested first in human development, especially education and health.
Improvements in these are both the result of increased national prosperity and in
turn increase growth as a result of the improved quality of the labour force. The
benefits of access to infrastructure and services by poor residents in urban areas
are direct, in terms of improved health, increased knowledge, easier working and
living conditions, and access to income-generating opportunities through trans-
port infrastructure and services. They are also indirect in that access to a range
of basic services releases income and other resources, such as time, for other
purposes. It is stressed that the proximity to infrastructure and services which
many commentators believe advantages the urban poor over their rural counter-
parts does not mean that they have access since services are often not extended
to the areas in which poor people live or are unaffordable. In addition, people
may be ineligible because they lack proof of residency or citizenship or live in
illegal areas. Recognition of the importance of infrastructure and service provi-
sion to improving well-being and livelihoods raises the issues of provision and
delivery arrangements. Although not considered in detail in this volume, ques-
tions relate to:

1 What type of provision arrangements are most likely to deliver appropriate
and affordable services to poor residents? Critical comments on the inade-
quate services delivered by large-scale providers, both public and private, are
common. However, condemnations of privatization per se may not be appro-
priate, as demonstrated, for example, by Malcolm Harper and Mansoor Ali’s
advocacy of microprivatization.

2 Can some arrangements generate more livelihood opportunities for the poor
than others? Publicly provided services have been criticized for overstaffing
arising from the political imperative to generate benefits for supporters and
the political difficulty of shedding jobs. However, they are, at least, under
political control and so may be more accountable to residents than private
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providers. The costs and benefits of the role of public utilities or large-scale
public works programmes in generating employment for poor residents needs
careful consideration alongside the issues of efficiency and financial sustaina-
bility. The scope for interorganizational arrangements involving existing or
new microenterprises, CBOs or NGOs and large-scale providers needs further
investigation, paying particular attention to their potential implications for
the livelihoods of poor people.

The importance of accountability on the part of infrastructure and service
providers has been mentioned above, and is illustrative of the broader signifi-
cance of good governance in supporting the livelihoods of the urban poor.
Despite the weaknesses of local government in many parts of the world, its
potential role in addressing the problems faced by poor residents in constructing
their livelihoods is agreed by all the contributors. Although governments do not
necessarily have to provide all services directly themselves, they have a critical
role in ensuring provision that is equitable, affordable and accessible to the poor
as well as efficient. Where municipal government has the resources (financial,
human and political) to fulfil this role, it is best placed to understand and respond
to varying local needs. However, it needs sufficient autonomy from central
government, as well as the capacity to formulate policy, plan urban expansion
and allocate resources.

In responding to different groups of residents with different needs and in
resolving conflicts between their legitimate aims and the many demands on their
resources, the political mechanisms for allowing residents a say and ensuring
accountability are important. Local government is more likely to provide the
necessary channels than either central government, which is more remote, or
public or private agencies which are not locally accountable. However, it is not
possible to identify which political arrangements are always either responsive or
inimical to the interests of the poor — both the design of representational arrange-
ments at city and local levels and the processes of decision-making and budgeting
are important.

The importance of security to poor people emerges clearly — the three main
aspects of this (regular income flows, secure tenure and personal safety) are
interrelated. Crime and violence is identified as a priority concern of many poor
urban people, affecting their living environments and their economic activities.
Maintaining the rule of law, to ensure security and the absence of intimidation
is, therefore, a key government function. Although secure tenure (not necessarily
title to land) is recognized as an important aspect of overall security, as well as
a potential base for economic activities, detailed evidence on the multiple roles
of housing in livelihoods and the implications of alternative forms of tenure is
lacking.

Both secure tenure and personal safety reflect the importance of place and
location that is identified by several contributors. However, not all poor people
live in low-income areas, and even where they do, their work activities and social
networks are not confined to those areas. While undoubtedly practical improve-
ments to the homes and neighbourhoods where poor people live can be benefi-
cial, especially for those who spend most of their time within a local area such as
women, elderly people and young children, these neither reach all those in need
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nor deliver improvements to city-wide service delivery systems. Clearly, the area
in which people live affects their livelihood opportunities and choices, by its
location, connections to the rest of the city and internal characteristics. Despite
the examples given in the book, however, our understanding of the relationships
between place, space and livelihoods is limited.

THE VALUE OF THE LIVELIHOODS FRAMEWORK FOR
ANALYSING URBAN POVERTY

The livelihoods framework, as captured in Figure 1.1, is said to provide an
analytical starting point for understanding urban poverty and deprivation, by
identifying the main factors which affect livelihoods and the relationships
between them. Researchers on urban household strategies and the contributors
to this volume generally agree that the framework has already proved itself as an
analytical tool, although there is always a danger that such a framework and the
concepts on which it is based will become a rigid straitjacket rather than an aid
to understanding. Livelihoods analysis has contributed to the development of a
bottom-up understanding of the nature of urban poverty and deprivation that
does not impose preconceived concepts, although quantitative analysis of the
incidence and characteristics of poverty should complement the more qualitative
approach that is typically adopted in studying livelihood strategies. This book
brings new perspectives that can contribute to the further evolution of under-
standing. However, as well as its considerable strengths, the discussion has
revealed some difficulties with its constituent concepts and components.

The framework places poor households at the centre. Analysis of livelihood
strategies is important in understanding their situation, how they manage their
lives, how they cope or improve their well-being and their vulnerability to
changes, whether policy induced or not. However, there is a danger that a
livelihoods focus will downplay other aspects of deprivation that are potentially
more amenable to action. In addition, although for many the household is the
basic social unit, it is not an unproblematic concept and should not be empha-
sized to the exclusion of the characteristics of social relationships between
individuals within households and in wider networks. It is clear that households
are vulnerable to changes in the economic, environmental, social and political
context, but such changes may also provide opportunities. The impact of macro-
economic trends and policies is often to increase poverty and even where econ-
omic changes generate opportunities, they may be insecure, raising a question
about what trade-offs people would make faced with a choice between increased
security and fewer opportunities. To complicate the analysis further, many
changes (such as privatization of state-owned enterprises or decentralization)
may either improve livelihood opportunities or exacerbate vulnerability, depend-
ing on the form they take. The vulnerability context, in other words, both
influences and is influenced by structures, policies and processes, in complex
ways that cannot be captured by a diagram.

The conceptual framework for analysis of livelihoods rests on the idea of
different forms of capital or assets. Contributors to this volume stress that the
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categories of capital suggested are often not distinct and point to the inter-
relationships between them and the substitutability of one for another. Perhaps,
it is suggested, the categories lead to false distinctions and a misleading sense of
clarity. While the pentagon is useful to illustrate the idea of trade-offs between
assets, it is of little use in analysing actual trade-offs and the impact of policy
decisions on these. Methods for measuring both vulnerability and household
asset bundles in order to understand how households view different assets,
prioritize between them and act to increase or change them, are lacking. Unless
such methods are developed, Harpham and Grant (Chapter 10) suggest that it
will not be possible to assess the impact of alternative policies or to understand
and explain chronic poverty, impoverishment or sustained improvements in well-
being.

The livelihoods framework can be useful for organizing understanding that
is emerging from detailed social analysis and for enabling the identification of
linkages between assets, structures and processes. However, these linkages are not
specified, so there is considerable leeway in the application of the analytical
framework to specific urban centres, resulting in more or less accurate and
convincing diagnoses of the nature and implications of the linkages identified.
Moreover, although the framework recognizes both tangible and intangible
assets, some — for example, Beall — are wary of a tendency to view different types
of capital as goods or commodities, pointing out that they rely on relational
systems, which may be very unequal, for access and distribution. Access itself
may be the most important resource since proximity and availability mean little
if access is denied. Policies that enable poor households to build on their assets
may merely reinforce unequal access to and control over resources unless they are
accompanied by redistributive policies. Yet the framework itself is distribu-
tionally neutral and there is also, it is suggested, a danger that the household
focus will downplay the importance of policy, governance and macro or struc-
tural factors.

Households live within systems of economic, social and political relations,
investment in which results in the accumulation of stocks of assets, including
social and political capital, which yield flows that can be drawn on in construct-
ing livelihoods. Social capital, however, is a problematic concept. In the urban
context, it is generally thought to be weak because people are often mobile and
residential areas heterogeneous. However, there is little research on which to base
a judgement about whether there is less social capital in urban than in rural areas,
or whether it is merely different, and in what circumstances. Nor is there much
evidence on the extent of cooperative or reciprocal behaviour, or the relative
prevalence of social capital that has positive or perverse effects on the poor. For
example, research in the North quoted by Harpham and Grant shows that social
capital explains a significant proportion of variations in several health indicators,
but there has been little comparable research in the South.

The livelihoods approach adds another dimension to traditional approaches
to urban development which have tended to be technocratic and to see the
provision of infrastructure and services as a technical issue dependent on the
selection of appropriate design and standards, rather than an issue of rights and
political power. In Box 1.1 social capital is extended to incorporate political
capital. It is arguable, however, that the critical importance of the latter justifies
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its separate consideration (see also Moser and Norton, 2001). Political relation-
ships are, however, neither just capital nor necessarily beneficial for the poor. In
part, political capital is the product of past investment in political relationships.
However, political systems are also an important aspect of institutions and
processes, and can be clientelist and inequitable. In general, therefore, the
framework is criticized for paying insufficient attention to the unequal distribu-
tion of power within households, between poor groups and at the city level, and
for failing to specify methodological approaches that will enable the contents of
its boxes, especially policies, institutions and processes, to be unpacked. In
addition, the approach, it is asserted, does not address how its norms and policy
objectives can be achieved, given the prevalence of unequal power structures
within which the poor are at a disadvantage. Therefore, it does not help those
concerned to improve livelihoods to resolve distributional issues or political and
economic dilemmas. It is this concern that leads contributors to assert that
accountable political systems at the national and urban levels are essential for the
needs of the poor to be addressed and their rights to be fulfilled.

Increasingly, thinking about the fulfilment of rights is focusing on different
forms of state obligation: obligations to respect, protect and fulfil, with the latter
in turn leading to obligations to facilitate, provide and promote. These are
underlaid by normative values of equity, transparency, inclusion and partici-
pation, and expressed as rights to secure livelihoods and the forms of capital that
make these possible. In order that claims can be made and processed into out-
comes, a better understanding is needed on the part of both governance actors
and poor people themselves. Analysis is needed of the structures of authority and
control at different levels, the social and political processes that affect the
likelihood of claims being reflected in policy and resource allocation, and the
social characteristics that empower or disesmpower people in such negotiations.
Thus, understanding of the legal structure and systems of law in which rights are
embodied is needed (the rights regime); diagnosis of the institutional structures
that define, interpret and implement rights, and the scope that they provide for
negotiation and participation; and the channels through which claims can be
contested ((Moser and Norton, 2001). For poor urban people to claim their
rights, they require access to information and knowledge about what those rights
are, implying a need to be literate and a role for government and civil society
organizations. Legal frameworks and political relationships, structures and
processes at both town or city and national levels are critical in this respect.

RURAL-URBAN COMPARISONS AND CONNECTIONS

Underlying this book is a question about whether the adoption of a livelihoods
framework and approach in both rural and urban areas is appropriate and help-
ful. Despite a number of issues raised by its use in urban areas, the general view
put forward is that it is appropriate, with certain caveats and limitations. A brief
comparison of our findings with the debate on rural livelihoods is instructive.
In urban areas, the emphases within a livelihoods framework differ from
those typical of rural analyses. The livelihoods approach in rural areas originated
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in a concern for the well-being of poor peasant farm households. However, if a
peasant household has access to various types of capital, it is capable of consider-
able self-provisioning with respect to food, water, sanitation, fuel and shelter, by
which it can achieve a basic level of well-being. Although urban households do
provide themselves with food from urban agriculture, well water and pit latrine
sanitation, the scope to do so, particularly in large cities, is limited and the quality
poor. The potential for basic self-sufficiency is limited in urban areas and house-
holds are more universally dependent on markets (and the cash economy) for
labour, land and housing and on organized services (for water, sanitation and
energy). The interaction of poor urban households with governance structures is
thus more immediate and everyday than for most rural households, the level of
income needed to avoid poverty is higher because of the high cost of non-food
items, and the way in which markets and services operate is crucial.

Clearly, the mix of assets typically assembled by urban households differs
from that available to most rural households. In addition, the links between
different forms of capital seem to be stressed more by many contributors to this
volume. This arises partly out of the fact that conceptualizing land as natural
capital is less appropriate in urban areas, partly because of the dependence of
urban households on externally provided infrastructure and partly because
contributors have been able to stand back from sectoral points of view.

A further difference in emphasis is the attention given to space and location,
largely because of the tendency for poor urban people to live in informal settle-
ments with insecure tenure and inadequate infrastructure and services. Poverty
arising from low incomes is thus exacerbated by these other forms of deprivation.
Although the remoteness often associated with rural poverty does not apply in
urban areas, it cannot be assumed that propinquity equals access. The conditions
in which poor urban people live and work expose them to considerable risks and
hazards, increasing their vulnerability. Increased security emerges as a top
priority for poor households, yet with few exceptions (including Harpham and
Grant, Rutherford and Harper) less attention is paid by contributors to this
volume to reducing risk and ensuring lasting improvements to livelihoods (that
is, to sustainability in its broadest sense) than is typical in considerations of rural
livelihoods.

However, we must be wary of exaggerating the differences between rural and
urban and rural livelihoods since, as stressed particularly by Satterthaite and
Tacoli, links with rural areas are as important for urban households as with
urban areas for rural households.

APPLICATION OF A LIVELIHOODS APPROACH TO PoLICY
AND ACTION

In Chapter 1 it was suggested that the livelihoods approach provides a shared
point of reference for all those concerned with supporting the livelihoods of poor
people and enables the complementarity of and trade-offs between interventions
to be identified, leading to joined-up policy and action. It also provides a basis
for identifying appropriate policy objectives and interventions. It would be fair
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to say that among the contributors to this volume, views differ from the relatively
sceptical to the very positive. Most consider the approach useful but either
insufficient by itself or not sufficiently developed to replace other approaches to
policy and action. While it is possible from the discussions in this book to identify
a number of key issues related to its operationalization in policy and practice,
drawing on relevant experience, there has been limited experience with imple-
mentation and little evaluation of urban projects developed within a livelihoods
frame.

The livelihoods approach is seen as a way of getting more joined-up policy
and action. The approach, and the diagram specifically, can be useful in both
the policy debate and selection of interventions, despite its shortcomings. In
particular:

1 Ttroots interventions in an understanding of household coping strategies and
recognition of the important role played in livelihoods by social capital.
Interventions should be developed by means of a participatory approach to
programme and project planning. However, Phillips warns of the danger of
imposing a local organizational structure that fails to recognize existing social
networks and CBOs, and questions whether externally imposed community
organizational structures and/or NGOs are the best mechanisms for building
social capital.

2 Tt stresses the importance of complementary actions at macro-, meso- (includ-
ing city) and micro- (community, household) levels, and recognizes that
poverty is not a static state and that poor households are vulnerable to
external trends and shocks. It emphasizes the need, therefore, to pay attention
to ways of reducing vulnerability by avoiding economic policy changes that
have adverse impacts on the poor, mitigating such shocks when they are
unavoidable, ensuring access to financial services, providing safety nets both
for the working poor and those unable to work, maintaining law and order,
ensuring that households can obtain access to land and shelter, and reducing
environmental hazards and their effects through infrastructure and environ-
mental health services and appropriate healthcare. However, what constitutes
a pro-poor intervention is not always clear, as there are often trade-offs
between different policy objectives and between different groups of intended
beneficiaries. In addition, the methods and data for understanding trends in
the incidence of poverty and the trajectories of poor households are not well
developed.

3 It stresses the need to understand diversity and disaggregate poverty, although
the framework itself does not provide guidance on how this should be done
or how to prioritize between poor groups — for example, those just below the
poverty line compared with the chronically poor. There is a danger that if
policies are based on building up assets, they will favour the former, reinforc-
ing inequality among the poor.

4 Tt stresses the importance of secure access to both public and private space for
individuals and households and for the enterprises of the poor. Transport that
facilitates links between locations, activities and people is also critical to
livelihoods. These have implications for urban planning principles, standards
and practices.
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5 It emphasizes the role of good governance, including political decision-
making based on a good understanding of the situation and needs of the poor,
commitment from leaders and a dynamic civil society that brings pressure to
bear by and on behalf of poor people. In the urban context, the potential
contribution of local government is stressed. For this potential to be realized,
municipalities need appropriate powers, financial resources and staff, backed
by well-designed systems for the generation and use of revenue. Municipal
governments can exacerbate or mitigate urban poverty by preventing or
facilitating access to land and services, and by the design and operation of
regulatory frameworks related to land, construction and economic activity.
It is suggested, especially by Philip Amis, that not destroying livelihoods is
more important than facilitating them, given the limited understanding of
how best to do the latter, but also that there is still a role for the public sector
in ensuring infrastructure provision and maintaining law and order. His
recommendation is, in part, based on the limited experience and evaluation
of policies to support local economic development.

6 It recognizes the great variety of economic activities which poor households
undertake in order to diversify their livelihoods and increase their security.
Grierson emphasizes the need to improve the capacity of residents to access
economic opportunities in wage or self-employment, by improved access to
education, which enhances assets, and training, which imparts skills for
particular tasks that are relevant to fast-changing labour markets. Both
should develop capacities appropriate for varied kinds of work, but evalu-
ation of attempts to ‘vocationalize’ primary education and reform vocational
education is needed. Small-scale enterprises are important to many, but may
be particularly risky. Support programmes should pay particular attention,
Harper suggests, to reducing artificial risks, such as harassment by municipal
officials, and providing safety nets in case of business failure. Access to
flexible general-purpose financial services is needed for household manage-
ment, enterprise development and risk reduction. However, according to
Rutherford, detailed research on the financial mechanisms used by poor
urban households in the course of their livelihood strategies is currently
limited.

7 It recognizes the importance of infrastructure and services in building assets
and supporting livelihoods, and the dependence of poor households in urban
areas on city-wide systems. Issues include the choice of provision arrange-
ments, how to reach both poor settlements and poor people living elsewhere
in the city, and ways of securing livelihood objectives alongside health and
environmental improvements. The advantages of comprehensive approaches
to infrastructure and environmental health services over narrowly sectoral
and curative approaches are stressed.

A livelihoods approach provides a useful framework for understanding and
identifying action to reduce urban poverty. It does not deny the importance of
increased incomes. It recognizes the need for structural economic change,
including redistribution, to achieve this. However, because it starts from a people-
centred analysis and adopts people-centred methods to identifying interventions,
it places more emphasis on addressing non-income aspects of deprivation and
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increasing security. A secure livelihood is one that provides economic security,
personal safety, and healthy living and working conditions. Many of the policy
interventions that can help to secure these outcomes depend less on economic
growth and increased wealth than on political commitment to addressing the
concerns of the poor. Such a commitment will only be secured if poor people can
exercise their right to make claims on those who wield power at local, national
and international levels.

NOTE

1 Tam indebted to Tony Lloyd-Jones, Anne Thomson and Alison Brown for inputs to
this chapter
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