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Preface

The provision of essential services to rapidly growing urban
populations is a worldwide challenge. In developed and developing
countries alike, there is a shortfall in resources to meet the
increasing need and demand for a variety of human services. While
there are more potentially accessible resources for these purposes
in developed countries, comparatively speaking, the demands for
human resources also are more articulated and organized. On the
other hand, there are potentially fewer resources in developing
countries, and while the need for essential services appears to be
much greater, it is less well articulated.

The problems of providing needed human services are compounded
by equity considerations. Spreading the benefits and opportunities
of growth and development requires that increased attention is given
also to a more equitable sharing of health, education, recreation,
shelter, transportation, welfare, and other basic facilities and
services. At the same time, distortions in the prevailing service
delivery systems are reinforced as existing services are being strained
and, in some cases, overwhelmed by the increasing demand. Oftentimes
this demand is accompanied by a decreasing resource potential.

A.1.D. has ample cause for concern about this situation in develop-
ing countries. Given its major programming emphasis in the areas of
health and population services, nutrition, non-formal education, and
a mandate to direct these and other programs for the greater benefit
of the poor majority, policies and strategies are needed which make more
effective use of available resources.

In thic paper the author begins with the poor individual in the
urban development context as an availabie, essential, and often untapped
resource. The aim, he states, is to assist that individual in de-
veloping -- that is, to increase an individual's ability to address and
to solve his or her part of a given problem or problem-situation. In
doing so, governments, A.I.D., and other "actors" must decide what is
in their domain, when and how to intervene in the problem-solving pro-
cess, and what should be left to the solutions of individuals and
groups of individuals.



Three urban resource systems-- in health, education, and housing --
are examined, and 11lustrative policy approaches to public services
for the poor in India, Chile, Fanama, Indonesia, and Ethiopia are cited.
Finally, a policy framework and some approaches, which help the poor
make fuller use of their own resources and identify and apply other
resources in the production of needed human services, are suggested.
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CHAPTER I

'THE POOR INDIVIDUAL IN THE URBAN DEVELOPMENT CONTEXT

In the first development decade, 1nternat10na1 agencies and developing
nations chose as the symbol of progress the end product of economic act1v1ty |
'mgasured through aggregate output figures. While there is still a desire
to- increase third (and fourth) world output, there is 1ncréas1ng]} greater
concern with the nature and distribution of that'output with respect to the
qUa11ty of 1ife faced by national populations, the majbrities of which are
ét of below a subsistence standard of 1iving. In an effort to redress the
imbalances caused by this overemphasis on rapid growth, some solutions call’

for equity through a division of national production by total population
.and for distribution accordingly.} Such a distributive mechanism might be
feasible in a country like the United States (e.g., via the negative 1n§oméi
tax) where there is great aggregate wealth and fewer poor than rich; in
most‘thjrd world countries, eXc1ud1ng_some 011 exporting.states,_the feverse

- is true.'

Ih séék1ng’new'way§ to:addfeSS'the'deVe]opment problem, measufés,zsuCh
as the’distfibutfoh of'mpnéy,1ncohe, ratios of money income to marginai
productivity,.and measures of regional disparity, are valuable analyt1ca]‘
tools, but should not ‘be the standards by which development is gauged.
Theorists should beware of 1dent1fy1ng some new measure of progress lest the

professionaIS'of the field d1rect_energ1es merely to bringing rea11tyA1nto
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Tine with this new definition of quaiity of life. Fascination with discrete
measurabie categories seems to be a burden to theorists who make these
categories the basis for action in the reai world By use of these new
categories, one falis into the same trap as those who advocated merely in- N

creasing gross output as the solution to third world problems.

When referring to development, this paper does not necessarily mean
expansion of output or increasing per capita income. Development here
refers to the improvement of the lives of people. It means people becoming
more and more in control of their lives, the ability to change in-ways -
harmonious with their social and physical “environment. P]acing the emphasis
on the human side does not mean ignoring the hard facts of the economic
analysts. Concentrating on the people side of development begins to raise

the question, "For whom is economic analysis conducted?”

The object of analysis in this paper is a person as the subject~of his'
or her own.action. The aim is to assist that person in developing.. This
does not mean that. a11 programs in development must be oriented: toward:- |
personalized psychological services for each of millions of people. However.
at some point in anaiysis a very sensitive consideration must be given to
how policy will affect individuai relations. Critical thinking, therefore,

must be devoted to the place of the person in development analysis.



The_ﬁurpose of this éhapter is to geneéaliié the foieé’individuals
p1éy in their:development and how gbverhméhts can respond to'the efforts
of individuals to better themselves. The point is to "dﬁét of f," as 1t;
were..a western ideology which holds 1nd1v1dua]ha¢£10n as the key to and
determinant of progress. This chapter then Wil serve'as'a'basis on which

the issue of public services for the urban'pdor cahAbe addressed.

The central theme of this analysis is that each person possesses the
ability to think and act. As an active subject, the individual necéssar11y
identifies problems in his or her milieu. The solutfons to these problems
provide somehow the things necessary to sustain 1ife at a level of maintenance
_or growth. The important point»here is that this person is not the problem
of development; rather, that this person exists in the midst of problems.

The objective of policy, therefore, should be to help individuals increase
their ability to identify and solve problems. In his work in pedagogy,
“Freire (1970) states: o |

In problem-posing education, men develop. their

power to perceive critically the way they exist

in the world with which and in which they find

themselves; they come to see the world not as a

static reality but as a reality in process, i

transformation. 1/ -
1f the theme of problem-solving is accepted, there must'be some personal

context in which the problems can be met. _Theﬁe must be some freedom to

choose alternative courses, sdme'freedom.td maké mistakes. This is ca11ed,
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adtondmy --'1;5;, that the gbajs of'é'pérsqn5s efforfs:éﬁd the meéns.used
jto reach those gééls reside in the pefsoh.“ Autondmy suggeéts a greéf'deal
of cohtfo1 over actibn. An éutonomous fndividua] is one who defines the
phbb]em, 1dent1fiés résoﬁrces; decides how to uée them, and then acts. An

autohomous individual is one who selects the appropriate object in the

\*

enviroﬁméht and establishes with the object's properties in mind the rela-

tionship which will solve the prob]em.l

In Freédom to Build, several architects reach a moréAsbecific definition

of this concept within the context of squatter-built housing. They writg:.'A‘]

Autonomy ... entails the ability to enter into
reciprocal relationships, to exercise control
over life reeds and discretion 1in the trade-
of 8 which establish priorities. Autonomy means
the power to bargain, the ability to get what-
ever one needs, the capacity to pay, in one way
or another for what one gets ... 2/

If the necessity of increasing autonomy is accepted, what can governmentg
do to encourage such a condition? This raises a sometimes forgotten question:
what is government for? In the'westgrn_idéo]ogyg/ froﬁ which the emphasis
on individual actidn has_grown,_gOQéfnment was conceived to be a passive and
reactive set of 1nst1tut10ns'Wh1chfenfbrced certain accepted standards of
behavior. Needless to say, t¢dayfsigp§érnménts'qre a¢fivé partjéipahts 1ﬁ ‘

all aspects of 1ife. Most government activity is dependent on -
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an ideology of intervention into the course ofvan~individual‘s”affairs.e-
intervention often inhibited only by lack of resourees. This has been a

reaction to deep structural contradictions in societies.

Anocher question arises are the problems -- such as the housing
shortage, disease, malnutrition, and overpopulation -- in which the urban
poor exist so major and S0 comp]ex that no amount of persona1 initiative
can pull together the needed efforts collectively to eliminate the prob]ems?
There is no clear answer to this question. However, one overriding principle
should guide an approach to the problems -- namely, to increase constantly
an individual's ability to solve his or her piece of these momentous problems.e
Therefore,while some urban problems call for government as a part of a
collective solution. the resulting relationship between government and polity
still could seek to increase the latter's role. It is the nature of the
problem which should determine the governmental response. Those. in government~
must decide what is in“their domain and what_should be left to the multiple

solutions of individuais.

To deveiop criteria to decide when and how governments shou1d intervene
in the low-income housing market, Turner, Fichten et a1 (1971) have presented
some analytical tools to understand both the interpiay of individual actions
and the operations of: governments. The first is a free market. mode1 which

they label a network. On the government side, they define two functions,
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rule making and game playing The former is a legislative function which S
insures certain behavioral standards, while the latter is an executive
function characterized by a hierarchic bureaucratic model of behavior with -
the object of creating certain public goods Y " Networks'are characterized

by independent, co-equa] elements; hierarchies rely on a ranked chain of
command. '

Turner and Fichter hypothesize that by supporting multi-path network
solutions, i.e., with individuals tending to exist in perfectly competitive |
economic relationships, an increase of the quantity and qua]itv of shelter |
will ensue.5 The output resulting from governmental housing projects, |
typically hierarchic in the use of resources, never is adequate, they say,
to meet effective demand, much less»need. These authors explain that,.rather
than structurino unidimensional solutions, governments should accept the f
autonomous, network approach and oniy devise programs which'will,increaseﬁ
the availability of resources, not their use. The result is a "cost-less“'7
policy- or rule-making approach by government, rather- than an hierarchic, ,
game-playing one. : The solution is then a process of’ guiding.the ections :
of people who themselves determine the output of goods ThiS'requires 4
treatment of the effect of government on the inputs of problem-so]ving, the

inputs being the resources of,prob]em-so]ving.
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The Turner and Fichter thesis high1ights one Way;of‘thinkinén
| abouf individual actions and governmental po]icies;f The.solntions
___whinh’tney‘present may be relevant only to the poor_in'the.housing
market. The effective use of the network, a communication/market -
COnnept. and the hierarchy, a rational bureaucratic model, to so]Qe
problems depends on the nature of the problem. |

It is through the existence of networks that individual autonomy
flourishes. The network is also a politically integrative mechanism,
because it tends to open channels of communication among people over
space. How then can governments and their agencies strengthen_and extend
networks? A1ternat1ve1y, when and how should governments attenpt thein
own hierachic so]utions? | |

It has been mentioned that tne naturerf the problem determines the
answer. There are three,elenénts which are 1mportant in understanding the
nature of problen-so1v1ng. Most problems demand some kind of resourcés,
and a technn1ogy to convert resourceé into a finished product, bg;tnat-.
a house or a heélthy person. Most important1y, thgre 1s‘a1§q~§,person
in that'pr0cess of resource COnVersinn. These three 1mnbrt§nf elements
in probiem-solving -- people,ltechno1bgy, resoUrcesv-- are necessary
components of development analysis and policy. It is thg interaction of
these three elements which not only determines output but also how it
is distributed, and the socia]ire1at10nsh1ps which suppdrt'thgt pro;eﬁs,_ B

of production.
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'The concern orICentral qdestionfof.this chaptervhas been how to
1ncrease autonomous problem=solving on the part of individuals. This
'has served to center deve]opment analysis on people and to outline the
obJective. In the next chapter an attempt is made to put this question
to the resource systems of the urban place and explicate further the
relationships between citizens and governments 1n prov1d1ng a necessary
amount of basic amenities at the 1owest cost for both poor citizens

and national and municipal governments.



CHAPTER 11

- THREE URBAN RESOQURCE SYSTEMS

: This chapter sets out a methodological framework for use 1ater
With- policy matters. The purpose is to discuss the re1evant character-’
istics of three systems of resource allocation and use in the urban
place by identifying generally for each system the roies of the peop]ej‘
in the system, the application of technology or production processes,
and the availability of resources as inputs. ~A | |

Broad]y speaking, individuais supply the purpose of a system and

some of its energy. Technology is the application of knowledge to
create some new form out of the resources or inputs. Resource availabi]ity
refers to cost etficiency of inputs, their physical and economic scarcity,
and the impact these conditions have on the output. Lastly, these three j
elements exist in functional and spatial 1inkages with respect to each
other.

| Deveiopment in this”paper means encouraging people to attain greater
contro] over their lives through increasing their ability to identify and
solve. problems Given this core idea in the context of metropolitan and
‘intermediate sized cities, the focus is on how po]icy can be devised
to meet individua] needs for she]ter, hea]th care. and education By o
obtaining certain 1evels of these amenities, individuals find the means .

to survive.beyond subsistence However, in. the expanding urban centers
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of the third worid, the system of production and deiivery which provides
these basic amenities wiil be overburdened by the rapid urbanization of
popuiation According to the World Bank, four factors account for this ==
- namely, rapid popuiation growth, decline in some countries of avaiiabie
ricuiturai land area per capita for those at low levels of rural income,
dec]ine in.costs of transportation and communication, and fixed territorial
Vboundaries and barriers to internationai migration ] While this account-
ing suggests that the ‘solution to the growth problems of cities 1ies in
the countryside. the fact is that urban populations must sustain themselves.
However, efforts to improve'the-quaiity of urban 1ife could accelerate

migration, and poiicy directed to improvement is justifiable only if

' - the rersonai opportunities provided by the urban place are accountable

to the public costs necessary to support those opportunities In one
- sense, income differentials between urban and rural regions must reflect
differentials in productivity and not hidden subsidies, as occur in the
concentration ¢f public investment in social and economic programs in
the cities alone. | . _ |
If seif—sustaining processes of production and consumption somehow
could suppiy a basic ievei of resources to sustain city 1ife, urban
popuiation growth wouid be no more of a concern than growth of nationai
popuiation as whole. The assumption is that whiie net urban popuiation

growth and migration from the countryside may decrease, nevertheiess,
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urban and national e11tes need -to face the urban poverty which a]ready
- 1s widespread if the d1sasters of the predicted “ayalanche" : are to be
avoided. | N |
:For such an,undertaking, it is necessary to have some 1ns19ht into |

the nature of the problems confronting poor individuals 1n'th1rd wor1d |
cities and'the reasons for their 1nab111ty to cope.;’A'good starting
point is a sensitive understanding of a city's existing resource structure.
which, while changing in a growing context, still requires definition.
: As much as possible, this definition should 1nc1ude ‘what people are doing
~ to meet their particu]ar needs of shelter, health, .and 1earn1ng. Peop]e s
'actions or non-actions are the starting- point in this ana]ysis.

| Three discrete resource systems are analyzed in this chapter --
name]y. the production of shelter, forma] and informal patterns. -of health
'care including nutrition and family planning components, and pedagogica] -
.methods In these systems, the interaction of peop]e, techno]ogy, and
resources produces certain life-sustaining outputs -- for examp1e,
»shack, a certain diet, the ab111ty to repair a- truck None of : these
outputs is necessarily discrete or "consumed," ‘and they are not
necessarily measurable in themselves; however, 1f the. po11cy maker has
enough first-hand know1edge of the response of peop]e to a given po]icy,'
policy effectiveness can be assessed While a deScription of the

historical factors of growth can exp1a1n the prob]ems of c1t1es today,.
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| soTutions of an integrated nature must be concerned with the basic

‘ structure of human purpose -- i.e., the dai1y nature of human- activity --
in an_accurate, qualitative way. The qualitative definition of how

: resources are used must be made for policy makers by the people facing
the problems. Therefore, analysts must understand how these probTems
are approached in the existing resource systems before a policy Judgment

attempts to alter the output of that system.

Housing As A Resource System

In order to consider housing as a resource system, anaTysts'must‘not
Timit their thinking of “dwe]Ting" as being a comp]eted structure offered
on the market by & producer for a specific .price. The poor and often -
midd]e income people in these cities are more freouently the. builders
of their own shelter.3 The western conception of the whole dwelling as
a commodity distorts attempts to better housing, because there is_onTy _
fincidental consideration given to the production process which exiSts"‘
prior to any governmental intervention. In fact, little is-knoWn-about
the actions of the poor household.

John F. C. Turner has watched many househontcreate their own space
in Lima, Peru. He. explains that the immediate provision of housing for -
" these squatters 1ies more in their possessing the means to bude the
houses.themseTves.than in.government.intervention, ,Turneruwrites of

household priorities:.
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The average lower income family seeking
a home in an urban environment wants
secure land tenure, community facilities,
an adequate dwelling and utilities in
that order. 4/

In response to the lack of shelter many families assume the dua1
ro1e of owner/builder in which they necessarily must use what is
available to them, based on their ability to pay and their use of
“free" goods (discarded materials) and borrowed items, particularly
tools. The term, "progressive housing", is used to signify this.process;

Turner has identified so-calied universal eiements which exist in
any bu11d1ng process and through which a policy maker first can under-
stand the actions of the poor before policyis considered. These include
funct1ona1 financial, and physical elements: design, management, con-
;istruction, costs, savings, and credit; and land, materials, tools, and
i:ut111ty ,ystems The Towest cost combination resu1ts for the househo]d |
" which designs, manages, and constructs (using free materials gotten from

the city dump) on seized land with borrowed ‘tools. Prevented from
achieving this solution, the househo1d will bargain or borrow for the
part1cu1ar bu11d1ng element which most near]y meets the pr1or1t1es of .
the moment, and will space the progress of the construction in 11ne w1th

the ab111ty to pay. 2 These priorities, according to Turner, refer to. |
the quantity of shelter, the form of tenure, location of the site (or -
the opportunities made accessib]e by the site's location), symbo]ic :
identity, and physical security. These categories are not sacrosanct

by any means; they can be contracted or expanded and the trade-off

among pr1or1t1es 1s reflected in the choice of elements.
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 Here is the point of policy,intervéntion. Policy can 1ncre$se the
‘qua11ty'and quantity of and access fo theSe_eiements.’"Howevér. effective
~ policy intervention would réquiré po]iéy makers to COhcentratg~on and
understand these prior elements. This would entail, among other'tﬁings.
an analysis of (a) the legal structure which hinders seéure occupancy
(although not necessarily freehold ownership); (b) the tax structure which
affects the price of land and its availability (for example, through
speculation); (c) the production and distribution aspects of materials and
tools; (d) the level of skills in design, management, and construction

in relation to the educational system; (e) the building trades and their
usefulness in subcontracting; and importantly (f) the availability of
credit‘vis-a-vis commercfa] {nstitutions, government programs, and
particularly short-term 16ans by local entrepreneurs.

" The question is not whether poor people can be expe;ted'to operate
succéssfu11y in such an intricate process. The fact is that people o
thfdughout history have re]ied'on~the1r oWn‘hands and pocketbodk s to create
their own shelter.Z/ This s a pivotal point in analysis and policy
development in the shelter sector. Solutions by government should not
intend to impose a who11y-conceived broduction‘méchanism, except when |
jdentifiable groups have absolutely no means of housing themselves; for
example, as a result of natural disasters or old age. In this way public
~investment can be reserved for more needed programs. Another positive
result is that the 1ifting of constraints on personal initiative will

allow investment by eager families to flow into the_housing market.
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Health Care Resources
'If housing reseurces;are‘allocated best through markets;’it’isv
fbecause demand and supp]y can be organized around v1s1b1e needs, such
as security of -person and possessinns and protection from weather and
“hostile e]ements. But other, less visible factors impinge on personal
neII-being.' These factors 1nc1ude d1sease and poor nutrition. The
kinds of resources needed to address these problems suggest a more
direct government role.

The nature of current health problems in the urban areas can be
characterized by the interaction of several.socio-economie and health
factors.§7 In this regard an analysis by the World Bank 1s:1nstruct1ve.
It reveals that poverty (defined as Tow socio-economic'status) and expand-
ing population (increasing numbers of offspring,te'insure a male child ”
and surviving progeny) corre]ate highly with 1nadequate nutrition and
crowded, f11thy, and unvent11ated accommodations. These 1nteract10ns B
produce a familiar cyc]e of high density 1iving, poverty, spread of
‘ d1sease, and high mortality and morbidity rates, part1cu1ar1y in the
case of ch11dren 9] The cycle of poor hea]th requires local def1n1t10n,
however. In ‘some cases the prob1em is ma]nutrition which lowers re- ‘
sistance to d1sease and 1n turn 1mpedes a body's normal ab111ty to
convert nutrients 1nto usefu] energy In other cases rising populations

overload san1tary sewerage systenis which 1n turn infect the water supp]y
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and produce a whole gamut of diseases Health studies aiso'broadiy
substantiate that infected water suppiy reduces an individuai s abi1ity

to absorb nutrients from food 10. The conciusion of the worid Bank _' |
study is that the heaith of a nation is more based on the heaithfuiness o
of the daiiy environment than on the technicai skiiis and deiivery of .
medical care. E o

The World Bank has built 21so a rationale for intervention by
governments into the health process by correlating improved heaith- e
indicators with increased worker productivity. The Bank concludes }
that investment in health (a) is an integral part of a nation's economic
development, (b) should be spread among all people, and (c) should COné..

'centrate on preventive systems rather than curative services.

Given the "jnvisibility" of the health problem and the inadequate
nature of urban resource systems to confront it, governments need to
rebrganizeithe environment so that a self-sustaining system can be built.
Such a system will include monitoring” the interaction of networks and
hierarchies to eiiminate'the probiems most efficiently. The system wil}

. need to aiiocate the quality and quantity of elements (such as food,

| water, space, human waste disposai medicine, and contraceptives) through
~deiivery mechanisms most efficient in terms of costs. Different eiements
require different mechanisms of deiivery Certain eiements of. the

system are public goods, such as waste water removai or water suppiy,
they dnmand a hierarchic structure of controlled resource use, aithough

in some cities entrepreneurs provide an adequate market response._ Other
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goods are definitely private, market commodities, such as food, although
governments-canvaffect ouantity by pricing policies and quality by food.
'fortif{cation ‘In the case of the private good, governments must.under-
stand the. market mechanisms before successful alteration is made In
fact. this 1s necessary for favorable 1nteract10n between any market
network and a government hierarchy. | |

The ultimate goal of governments is to'en1ighten peopie as to what
they can do to enhance their own health. One'way is to place useful l
knowledge in their hands and thereby reduce personal cost and misery'asi
well as social cost. This can occur through mass 1nformat10n campaigns
or. through dialogue between a health worker and a citizen. |

For a more 1ast1ng influence on individual habits, such as food
preparation. diet, child care, or contraception, the organization of
hea]th care must build in a h19h1y persona] exchange between the pro- ,
fessional and the c11ent - An atmosphere 1s needed which places respon-
sibility on 1nd1v1dua1s-—-jag‘ those who benefit most from reevaluating
old habits in 1ight of new 1nformatjon. This is difficult to do by
public pronouncements It requires u{timately the exchange of the new
information w1th1n the 1nforma1 social re]ationships among. the poor,
in order to re1nforce the hab1ts which support good health More
attentjon shou]d be given to enhanc1ng_th1s exchange and to 1nsur1ng

“that it occurs in an adequate way.
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. Fina]]y, governments wi]i need to reconsider the organization

of medica1 care in light of the decreasing median age in rapidiy grow-
: ing popuiations as the old are less able to pass on even - traditiona]
-practices to young mothers and fathers. ‘ |

| Expanding the level of care will require direct government ex-
‘penditures. The urban poor may be in an advantageous proxima] position
with respect to improved resources in hea]th, nutrition. and fami]y. |
p]anning as a result of the density of population and lower transporta-
tion costs in the cities. while they may tend to have proximate access,
they may lack financia] and other access to institutiona] care.

- Whatever systems of care are designed, any monitoring and improve-
ment of the system impiies an assessment of the distribution of the
quantity and quality of.care. »Distribution can be understood in many
respects: income, age, sex, and spatia]laspects(1;g,, urban-rural, urban
poor -'urhan.rich, regional, etc.). The point is that different
characteristics of a popu]ation dictate the organizationa] response.

The hea]th fie1d in the west usua]ly is tight]y hierarchic with respect
to authority and responsibi]ity. heavy control is by the upper level '
professionals. Social barriers and sheer numerica1 insufficiency seem to
leave the western model inadequate for third world health systems. The
choice of;bureaucratic model shou]d p]aCe”resources close to the preé" )
dominant]y poor populace One method would be to use capab]e lower N

level professiona]s who could be chosen from poor groups
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‘ Resources for Learning

This analysis of the resource system supporting education dis- A"
tinquishes betwezi learning and schooling. The abiiity to soive pro-
blems is a function of 1earning in which the schoo] does not a1ways
play a major role; at times, it may play an inhibiting one.

The ability to learn strikes at theacore of prob1em-soiving. vThef”
overall purpose of a Tearning resource System is to heip people‘gain,
the .ability to learn the things they need to- survive A person must be
adaptable in problem identification and solution, because in a deveioping
context problems of the present and future will differ. Before poiicy
directs public investment into 1earning resources, officia]s must broaden
their scope of what constitutes educational situations. Among the questions
to be considered are: who is 1earning, what is 1earned why is it '
necessary, how should the 1earning experience be structured and what is
the appropriate sequencing of the encounters? ' , ’

| For the urban poor access to formal schooling is. extremely 1imited
and probably should not be encouraged by extending the present, formal .
systems: According to the World Bank:
| Education systems have been irrelevant to the
needs of developing countries during the
last two decades because education policies
were often keeping company with overall
development strategies which were themselves

irrelevant to the societies and conditions -
of developing countries. 11/
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In approaching the existing system of education, a more complete
picture of structured learning situations which are.outside of tﬁe
rmal school can be described. Policy options are more flexibTe if
the definition of educatibna] institutions is broadened from the
traditional graded school to industrial training programé, volnntary
organization projects in child care, and adult education. The ob-
jective of such an analysis is to understand why the Ski]]s needed to:
manage and advance the production process (including the administration ;
of the city and of the nation) are not acquired by the masses of the
poor. .

‘The question of who needs to learn is most_importanf and the tra-
'iditional bics of fﬂ]]-time schooling for'the~ybung clouds vision of
programs for adults. Owens and Shaw write:

Lo it is adults, not children, who control a
country's production, facilities. They own the
‘farms, the artisan, craft,retail, personal services
and repair shops. They also work in the big
factories. If training is to influence production
and investment decisions quickly, then training
programs must be aimed at those who are making
decisions today. 12/

‘Urban education programs should be aware that their clientele is the
whole city population. In this respect, increasing emphasis on'édult, 

programs is needed.
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The question of what should be learned should be asked from the
perspective of what an individual 1s. likely to face in the Job market.
'Education presumably is a preparation for one to become productive 8
individually and - socially. Public investment in education can goga!'
long way in providing skills in the kinds of labor-abundant markets

found in third world cities; at the same time it can prevent theJmis-
.alignment of job expectation, educational preparation, job market reality,
and the often resulting disillusionment.. ._

Policy should begin to question investment in the process of production
itself vis-a-vis input ratios of labor to capital and capital to natural.
resources, and the realities of capital scarcity and the need for greater
labor absorption The implication is that resource ratios need to be
considered so that the appropriate technology can be chosen to use re-. .
sources efficiently -- i.e., in ratios reflecting their relative scarcity,
The implication for education is that the place of labor in a given
technology determines the skills which are needed to operate that kind
of technology and hence the focus oflpersonal preparation in the'ed-
ucational system Given that humans huild expectations'into their
activities, the educational system must impart accurately skills which
are relevant to the nature of the technology needed to utilize efficiently
inputs in ratio to their relative abundance or scarcity. Situations
continue in which thousands of graduates are entering the job market with
modern skills when the absorptive capacity of the production processes for

13
those skills is low.—'/



| Unfortunately this reform approach remains the 1dea1 because .

formal schooling, considered by many to be 1rre1evant to appropriate
deve10pment, has its own advocates and graduates They often have
become a major po]1t1ca1 obstacle to a reth1nk1ng of technoIogy choice
and subsequent educationa] reform.  The situation is’ by no means hope-
Tess, however, as many unsanctioned educational 1nst1tutions are grow1ng
in marginal ‘groups as mavericks often run by charismatic 1nd1v1duals
These new 1nst1tut10ns should be observed at least, and be al]owed to
run their course as they reflect individual: and collective responses
to lagging and disillusioning policy. They may hold the key for a wide-
spread revamping of the municipal institutional approach needed for whole
cities. This does not mean that government should necessarily take o
over these new institutions, but rather learn from them and repiicate
them through reforms in the formal structure. |

If people need to learn to solve problems, they will need to practice
problem solving as a part of their education. The. Tearning experience
must be structured in a way wh1ch places the learner directly in touch
with a real problemor an appropr1ate facsimile, the learned skills are
the object of the exper1ence. Different sk111s need different amounts.
of teacher 1nvolvement, hardware and software equipment. Educators,
therefore, need a sensit1v1ty to the job market, s0 that the appropriate
abilities are transferred to the learners. Such knowledge would benefit
not only the relevance of the skills learned by the students, but ]
would be a source of 1nformat10n on, future jobs as teachers 11nk students

with emponers or 1nvestors.
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While many.questions remain unanswered, it is important that
definitioné;of 1earn1ng. cafegoriee of educational institutions, and
attitudes towards public 1nvestment in non-formal endeavors are expanded
Broadening the scope of analys1s to adapt learning better to the Job
market can'expand the ability of~pol1cy to further both the personal
and social benefits of development'act1v1t1es; Moreover, 1d reducing
the role of formal systems of edueatidn, public capital and operating
~costs may be reduced; costs of non-formal activities can be supplemented

by publie grants but not necessarily carried‘fu11y by public expenditures.



~ CHAPTER 111
ILLUSTRATIVE POLICY APPROACHES TO PUBLIC SERVICES FOR THE_POOR

A number of ideas have been edvanced in the previous chaptens
'concerning 1nd1v1dua1 respons1b111ty, the role of governments, the
app11cat10n of technology, the allocation of resources, and functiona]
and spatial linkages in the provision of essential services. These
ideas are examined further in this chapter in 1ight of some po]icy
approaches to housing, health, and education in urban arees in develop-
ing countries. The important element for consideration in the examples
cited is the methodologys full case descriptibns'are notiintended.

| Exemn1es from five countries 1n'different gebgraphical-aneés have
been selected -- namely, - |

a. slum removal and stum 1mprovement schemes 1n India;

B. the AID-sponsored Housing Investment Guarancy program (HIG)

*in chile; I |
: e.'.an 1ntegmated,hea1th Care delivemy system, including medical
’Eare. nutmition senvices; family planning, and sanitation, in
~ the Republic of Panama, ,
- d 'family planning services in Indonesia, and

e. a non- formal educatlon movement 1n Ethiopia.
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Many descr1ptions of the chronic and serious housing prob1ems '
{n India exist. The facts of poverty usually dictate a very Tow level
of space and amenity for the urban poor. In dealing with this situation,
the Indians have tried virtually every kind of technical solution with
no major breakthrough. Two approaches are discussed here: slum removal
and resettlement through a site/services scheme in Delhi, and slum im-
provement in Calcutta. They show different approaches to the‘éame problem --
namely, what governments can do to encourage better housing solutions for
the urban poor.

Sites/Services Scheme in Delhi. In Delhj squatters frequently in-

habited land set aside for government use. This land was deemed neceSéary :
for the deve1opment of the capital through the 19505 and 1960s. The"
squatter settlements, called jhuggi jhonpri, were made of semi-permanent
mud huts placed on vacant space near workplaces. In 1967 the:e were
about 100,000 families or 500,000 people in these settlements. |

The Government of India stated as its objectives:

one, to ensure the planned development of New

Delhi, for which purpose it was necessary to

discourage the squatters from coming to the city

and to move them from undesirable ground when

they squattered; and, two, to make conditions

of the squatters more liveable. 2/
The Government of India, therefore, developed a program of'femova1 bf all
squatters and of provision of new land for 33,000 "e1igib1e" fam111es

(i.e., those arriving prior to 1960), still 1eav1ng 66,000 apparent1y
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"1ne11gible" families who also were subject to relocation. This “1ne1igible"
figure was 1ncreased by approximately 50,000 new migrant families. <
| Between 1967 and 1972 about 30,000 "eligible" families were
rehabilitated‘on'the periphery of Delhi with leased plots'containing
water,'e1ectr1c1ty. latrines, and some social services. The proeess of
removal was carried out with 1ittle or no warning; govenment workers would
arrive early on a weekend day and load belongings on trucks. The fanﬂlies
were moved en masse to clusters of plots, and were given no financial
assistance for readjustment. The original land ofAthe squatters was .
cleared 1mmed1ately to prevent new squatters from occupying the seized
dwellings.  | | | B
| Squatfers "ineligible" for the full ‘sites/services projects
were plaeed fafther outside of the city, and were provided sma11sblbts
with amenities of water, electricity, but no social services.‘4
~In examining the government's actions one would have to ‘begin with
the assumed inflexibility of p]ans for the new capital. (The authors
of the cited report do not take on this task.) One mejorljnadequhcy :
pf the policy makers was the apparent lack of 1nforma€10n on'hoﬁjmany
squatters there were; in 1958, one policy committee deeided the figure
was 25,000 when later estimates.shbwed,actyal1y050,000 families were
squattihg. There a1§koas no apparent'ant1c1pat10n'of‘the growth of .

squatter popul;tionl
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- Once- decisions were made for removal and resett]ement the govern-

‘ment seemed to neglect severa] categories of costs: first, increased
personai costs, inciuding loss of investment in the original squatter
huts, increased home-to-work transportation costs, the cost of credit
to’buiid on tne new site, the disincentive of any remaining squatters

to keep their neighborhood from deteriorating because of the uncertainty
over the government's decisions to move in, and the higher rents paid

for the new site; and, second, government costs, including the high base -
“costs of 1200 rupees per "eligible" fami]y and 600 rupees for each
“ine]igibie“ one, costs of improving roads to the new settlements and.
extending social services (vis-a-vis a mobile medical van) to the_i_'
"e]igib]e“ squatters. :

~ One of the most serious imp]ications of the government: actions in
this case is that all decisions on where and when and how squatters were -
relocated did not rest in the hands of the families. One‘consequence
of this approach seemed to be the lack of a positive attitode-on the part
of the squatters to maintain the public baths and,toi]ets.j The whole
neighborhood environment, except the dwe]iings themselves, was planned,.A
built, and paid for at government direction and there was'a~great . |
reliance on officials for even the most simple improvements. In 1973,
. for example, the decision to upgrade amenities was not'decided'with the -
now legal residents but was tota]ly in the hands of the government’poiicy

makers.
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Slum Improvement in Calcutta. A quite different attitude on the
part of planners prevailed in the bust]jng-city of Calcutta. There,
bustee settlements contain about one-fifth of the 8.5 million réSidénté.
Bustees are hut-like dwellings built by families who lease the land from
entrepreneurs. Bustees, therefdre, do not represent illegal squatting.
Nevertheless, tge environmental conditions of these settlements have .
been appalling. -

The municipal gdvernmént has been working on the bustee pr6b1em
since 1951. In 1958 it attempted to clear the slums and rehouse the
occupants; however, enormous costs forced the government to shelve the
project. In 1966 the Basic Deve1obmentfP1an for.the Metropolitan
District ‘

... clearly spelt out the need for a total pro-

vision of sanitary housing for all Bustee dwellers

as a long term goal. It recommended a programme

of Bustee improvement to bring basic amenities of

sanitation and environment decency as an interim

measure, involving provision of sanitation, water

supply, drainage, ... paving of passageways, and

installation of street lighting, all of which

could be achieved at a low per capita cost. 8/

~ Funds from the national government bolstered this modest but wide--

spread approach which contained extensive planning for services withih
desighatéd catchment areas 1inked to larger city-wide services systems.
This program was carried out at a per capita cost of 146 rupees (about
one hundre¢ rupees less than the Delhi removal scheme), and affected

“approximately one million of the estimated two mi]lioh busfee residgnts.
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While selected tracts of land are considered now for slum removal, due
to the need for industrial‘and commercial activities, the overall attitudes'
of the'government is still to improve the existing settlements and there-
by support further the individual actions of home improvement.
| The Delhi and Calcutta examples are not properly comparable. In
.Deihi the plans for the new capital were in conflict with i1legal settlers.
while in Calcutta residents of leased, legal sites were in the midst of
“much greater environmental problems. Nevertheless, the extra. hidden
costs of the Delhi scheme were avoided by the Calcutta approach. Even

more positively the attitudes of officials and bustee residents in Calcutta
| seemed to be one of cooperation and shared responsibility under the '
disma] circumstances. The approach which was used in Calcutta brought into
play the energy and support of the people. By contrast the government
exercised sole control over the squatters' fate in Delhi.

~ The Calcutta approach appeared to'employ'wisely available human and

fiscal resources in eliminating general environmentai problems Given
municipal budget constraints. the policy makers chose to utiiize citizen
energies and thereby linked individual efforts directly with improvements
in the person's 1mmediate surroundings Government planning.couid program
© less drastic measures (e.g., sewerage systems) to bo]ster rea]ly and
symbo]ical]y the activities of the bgstggg, Given cost constraints, bustee
problems were divided into those which mobi]ized neighborhood initiative

and those which demanded direct government capita1 programs. The resulting
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solution did not jeopardize existing neighborhood struotures -- social,.

economic, political; actually it helped direct the improvements of these

structures by expanding their functional capability. o
Housing Investment Guaranty Loan Program in Chile. The Office'of'

Housing of the Agency for International Development proposed recent]y a
program for financing home building for the families earning as 11tt1e as
one-fifth of the national median‘income in Chile. W This three-year HIG
loan program will be of interest because it purports to provide households
of "minimum shelter solutions" (meaning squatters) with the financial means
to purchase rather than build their housing. In order to do this, the : |
Government of Chile plans to bolster the housing cooperative‘movement which -
.presehtIy.has mony uncompleted projects and savings. and loan institutions
~which currently are facing reduction in savings. ! The Chilean Government
_hopes also 1n this/t: increase emp]oyment by priming the fully equipped
V'Chilean housing finance structure to provide new strength to Chile's
bu11d1ng industry. ,

, The implication is that progressive housing so]utions in the urban
1areas will get little or no official support. Nhi]e this program is one
of HIG's f1rst to. provide low-income families (i.e., those be]onging to

cooperatives) w1th loans for home expansion and improvement, the loan will

"part1y support a self-help concept which is only available to rura] fanﬂ]ies.
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In order to participate, the urban, 1ow-income famiiy must purchase ,
"outright a compieted dweiiing. With the requirement of buying anew
home, the lack of famiiiarity with 1ong-term loans, and the rising
unemployment inflation, the urban 1ow-income fami1y will need some
amout of personal financiai predictabiiity before it can be encouraged ’
,to join the program The Chilean Ministry of Housing. therefore. proposes
to reduce the burden through a progressive payment plan, a system of ."
'monthly payments as a percentage of the monthiy income of the c1ient, .
subsidies for mortgages, and payroli deductions at the source of
empioyment £ .

This HIG loan cannot be evaiuated fully for»a year, at 1east --'
i.e., when much of the funding has been sifted through the Chiiean
| system It is possibie that the project could serve as, 2’ prototype
for other nations in using HIG monies. It may prove to be a way centrai
governments ‘can create housing delivery institutions for the poor.,fFor .
these reasons; some comments are in order. o o

There seems to be great risk required of the urban poor in accepting
the officiai soiution There 1is a question whether the poor can assume
the burdens of 1ong-tenn mortgaging if their economic position 1s N
margina] Consequentiy, the lack of wiiiingness to provide short-tenn
credit for home improvement by the urban poor themseives is seen as a o

serious shortcoming., For future HIG loan programs, carefui consideration
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should be' given to_flnanoingvprogresslve.solutions uhioh tend to be
.llnked to the;speoiflo space requirements of the fandlles.’and uhlohA
allow families to continue their present efforts. Furthermore.gnO‘
analysis has yet to suggest that jobs (although probably fewer) would:
be created in smaller enterprises, such as'subcontractors. as a result'
of the use of short-term loans. o

It 1s possible that the Chilean proposal is a test to see whether
. the urban poor can be lured away from their progressive developments
The reasons for holding back loans for squatting may just be its limited
‘lmpact_as an employment boost which is a major rationale behind this
'loan | .

An application of the method suggested in this paper to the Chilean
housing situation would begin by assesslng the actlons of the poor 1n
1creat1ng their own shelter It 1s 1mportant to know the1r land tenure
status, the quality and quantlty of the1r built shelter. the kinds of
materials and tools they are using, the future avallabillty of these.
materials and tools. the poss1b1l1ty and adv1sab1l1ty of a short-term.
improvement loan for, say. a subcontractor to ndd a critlcal element
which the household cannot provlde. This would prov1de a bas1s for
tak1ng serfously the ongolng efforts of the poor to reach a satlsfactory'
level of control over their space needs It would provide also a

d1fferent rationale from that of the proposed loan. which seems. to be
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to force the poor to- make use of h1therto middle- and upper-class
1nst1tut1ons. The alternative would requile the se1ect1ve 1ifting of
legal restraints. provision of some kind of short termm credit, and
1nstruction in adult programs on various construction techniques. The:
object would be to support a squatter to be his or her own general
contractor. an active agent rather than a more passive market parti-
cipant or consumer.

An Integrated Health Care Delivery System. A multisectoral,

integrated program to improve basic health, nutrition, and sanitation
is underway in the Republic of Panama with U.S. assistance. Begun early .
in this decade, this assistance supplements a process of decentraliaation
of Panamanian health services through " ... a regional framework of
~Commun1ty Health Centers and Community Health Committees eodt lé/ The
object of this effort, started by the Panamanians in 1962 is to place
greater control of primary health care into locai hands It was assumed
that proximity and accessibility to serv1ces go hand in hand '_
Creation of the local centers and committees has been slow because
of a lack of m1n1ster1a1 support, the d1ff1cu1ty in carefully dec1d1ng
'the d1v1s10n of respons1b111ty vert1ca1ly and horizontally in the
h1erarchy, and the problem of bu11d1ng a system of tra1n1ng, part1cular1y

for the resident healthu"promoter.
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Specific progranmatic elements 1nc'lt.:le responsibﬂity in
malaria contro'l 1atr1ne bui'lding. potable water s,ystems. and
materna1 and chﬂd care, 1nc'lud1ng school feeding programs.'I4 A
program to increase food production which centers on community-run
gardens requires 1nputs of time and resources by benef}giaries_who
take home 1n vegetables what they contribute in labor.

The government's efforts are focused on organizationaI and
programmatic design; the key to 1mplementat10n has been to involve
Tocal people in critical policy making via the Comnunity Health
Committee. Higher (nationa'l and regional) levels, dominated by health
professionals, place ana'lysis of health problems into strategies which
direct the content of _the programs. These programs are carried out |
by the local health officials and"loca'l volunteers. Technical staff
of the Community Health Center is paid by the Community Health Committee
whose members are local 'Ieaders but are se'lected by the upper eche'lons
of the system. The role of the comnittees is to high'light the 1mportance’
of health activities and encourage comnunity projects which promote
~ awareness of hea‘l t!l\sand nutrition 1ssues and build. san1 tar,y sewerage

"and water systems.
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‘fhese‘eiforts attempt to decentralize health activitiesiwhich;
formerly were mainiy curative-related medica1 services based in urban
areas. The process is very similar to an approach’used in the Peopie‘s
Republic of China. In~China the level of resource aiiocation'in'the
hierarchy of health care {s matched to a geographic spread of services
based on the demographics of the whole popu]ation.17 Each progressiveiy
larger urban center receives'progressiveiy more investments in |
specialized medicine. Personnel is hifted from urban to rural areas
or vertically in the hierarchy, thereby spreadigg an understanding
of the problems faced at the different levels. Like the Panamanian
systém; there i{s concentration on primary care, education, and improve-
ing the environmental factors which affect health.

The obJect in health care is to vest the proper person with the
appropriate knowledge and ability to prevent or cure a health problem.
The suggestion here is that the role of. each participant requires
clarification. The participants range from the individual villager
or urban poor to the minister of health. Power in the system needs
di fferentiation according to the nature of the hea]th probiem. the
technology required. and the resources available to fuel that techno-'

Togy. ..The direction of the system can be to p1ace much of that power:
».in the hands of the one most affected by unhealthy environments .-,
1;5,,lthe_individua1. |
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| The Panamanians are busy. building strong local energies into a o
systematic extension of health knowledge. The mechanism of the COmmunity
Health Committees and the Community Health Centers is important in
establishing continuous institutions needed to link citizens to the |
sophisticated levels of medical technology. Indeed. the very nature of
these fnstitutions demands decentralization. Moreover, the focus 1is
not only medical. .The Panamanian system is the‘interplay‘of the ;
national health hierarchy and the local institutions responsible for
choosina which predesigned sectoral program will deal with the locally
designed problem. This interplay allows for much local~initiative to
permeate the local jurisdiction. The Panamanian'system would. seem . to
be a complete framework for rapid delivery of other health programs.
depending on the amount of trust among the different levels and par-

ticularly at the important level of the community itself.

o Family Planning Services in_Indonesia. Beginning as a private ‘
voluntary program to assist families in planning for their children;
family planning has blossomed into a fully backed,government,effort in
indonesia which seeks to slow the growth of a rapidly'grouing.populatiOn
(lZl million in 1972). In 1970 the President assumed direct control

-of all efforts by creating the National Family Planning COOrdinating
Board to oversee activities in the Ministries of Nelfare. Health, and
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19
Information. The Board created a coherent delivery mechanism out

of often contradictory programs to alter the birth rate. The approach
of the private group was adopted, and a training program was developed
for field workers who were actively to recruit interest by disseminat-
ing information on and devices of birth control.gg/

This active strategy had to rely on the existing health structure.
and more importantly had to concentrate on existing authority figures
in the villages and neighborhoods to_provide'localaacceptance of the
field workers' activities. A field worker needed first'to earn the
| respect of the village chief, thezreligious leader, and the very important

mid-wife, the Dukun, of the area.”  The Dukun is. usually an-older
mother or grandmother, who often has been the local spark to move the
population control strategy into practice - frequently over the
v‘reluctance of the chief and religious: leader, most of whom are men.
The Dukun holds the trust of the young mothers, who are willing to prevent
increasing their family size with help and. sunport from the Dukun.
Thus, the hierarchy of regional office, local health center, and field
worker relies heavily on the Dukun to gain acceptance by the young
~ mothers. o - | B ‘:

This program is building actively yet humbly on a tradition by
supporting interested local leadership to deliver the message of the
benefits of limitino family size, rather than by forcing individuals
into outside behavioral standards. Once this 1s understood then the

| field worker, functioning in the umbrella structure of the health and
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welfare7ministries;fcan_provide'specific technical information and ® -
devices.l“ - o o ..A. |

| , Prior to official family planning programs, there was’ already a
tradition of practical birth control in Indonesta. However. with the

| enormity of the problem the Indonesians need systematically to slow
their. rate of growth Their approach has been to provide the necessary
services to mothers via a decentralized health care hierarchy which

| makes use of the traditional system. At the present state of medical
research, birth control is ultimately the responsibility of the mother.
Thus, the program. needed not only to provide. the means of birth control
but also needed to stimulate the will to limit births. Applying the
}-approaCh in this paper to the Indonesian case shows an adequate hierarchic-
bureaucratic response to the very personal matter of birth control .
This report of the Indonesian case neglected the urban poor because of .
the author s stated bias against cities. However. many of the considera-
tions relevant to: rural poor are appropr:ate to the urban poor Forfﬂf
example. it is essential to know whether the same kinds of local rela-’
ships (Dukun to mother) are, viable in urban neighborhoods. Other con-
siderations are what special incentives exist for the urban poor to have

more or fewer. children. - Can these incentives be regulated or eliminated?
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The ways in which society does or can-subs1d12e.fami11es de1iberate1y or
inadevertently to increase or decrease the number of new 1ives also

deserve careful attention.

Non-Formal Education in Ethiopia. Hriting in a journal of apgropriate

techno1ogy;-an Ethiopian explained: |
'Moya' is an Amharic word meaning a place
where people come together to share
knowledge and to work together. Our Moya
is a new kind of school system, suited, we
believe, to the real Ethiopia today. 23/

The purpose of this new kind of national system of education'ts to
overcome defects in the existing system by (a) providing an edudatton~
based-on the skills needed for national deve]opment. (b) providing mass
education in necessary formal subJects, and (c) decreasing the educa-
tional gap between rich and poor.} After four years of basic science,
mathemat1cs. Amharic, En911sh, geography. history, and health,.a student |
will engage in two to three years of work-re]ated education often in
the agr1cu1tura1 areas of the nat1on. In some cases students will
cu1t1vate a particu1ar piece of land under the guidance of an: expert or
teacher.g&/ Other skills which will be taught are weaying.;buijdjng.
industrial subjects --41n:short.,the.bas1c’sk111s'needed‘to create.

resources for use in the production process.
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The effort now underway in Eth1op1a will attempt to 11ink the
_var1ous techn1ca1 academies and free schooTs with a program of formal
1nstruct1on to create 1n Ethiopia opportun1t1es for acqu1r1ng the
k1TTs needed in an appropr1ate national development program.r The
| goal is to relate erganized training and those act1v1t1es wh1ch support
development in some kind of nationally 1ntegrated system
Eth1op1an leadership has decided to reorient programs 1n educat1on
after a rethinking of educational goals and overall development ob-
Jectives The direction of development has been refocused more realistically
on Ethiopia’ s resource potential in agricultural and appropriate in-
dustrial act1v1t1es. In 1ine with this shift, the educational system 1s
being reorfented also to match Tearned skills with those which the market
will Fequire The thrust of the new structure-is to place the student;
after a few years of Titeracy tra1n1ng, 1n touch with. his probabTe o
occupation through a series of projects and Jobs . o
- Such an approach seems to ant1c1pate the thesis of this paper by
turn1ng to alternat1ve non-formal organ12at1ons which w111 provide
a forum in wh1ch Tearned skills are linked to rea11st1c Job apportunities.,
Regarding pub11c 1nvestment, the Government seems to be Tooking for

innovative 1nst1tutions which ‘can be wered to a central bureaucracy
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The question arises as to whether this kind of 1nst1£ut16na1§zat10n
‘eventually will lead to a rigid though admittedly more: equitable-educa-
tional system. Active government control can function to stifle the
1nnovat{on and flexibility evident among hitherto unofficial, maVérick
institutions.

The foregoing examples indicate the various individual ‘and insti-
tutional responsibilities involved in providing services in housing,
health, and education. They illustrate how services can be de§e1oﬁed
for particular local needs and based on abilities to pay, whether
through personal cost,zgedistribution of society's production surplus,

or foreign assistance.



" CHAPTER IV

vA POLICY FRAMEWORK TO ASSIST THE PRODUCT ION
’ OF HUMAN SERVICES FOR THE URBAN POOR

In the previous chapters the author, as a subject, has treated the
urban poor and the process of production and consumption of public and
private goods by and for the urban poor as his object of analysis. 'In"
this concluding. chapter there is & change in the dialectical style The
shift entails an ‘expansion of the object of analysis to include the
dialectical ‘relationship between officials of the host government and
AID officials 1t really is this bipolar process between the two sets
of officials which obJectifies the poor and the economic process of |
poverty and determines the flow of resources from outside of the cycles
of poverty to the person in the midst of those cycles.

- The policy framework presented in this chapter structures the _V l
bipolar relationship with categories which, if expanded. can provide _
points of access for AID policies and programs to influence the production
of human ‘services for the urban poor. A few examples will be offered

which 11lustrate the use of these categories on various subcomponents of
housing, health, and education

The Policy Framework.. The. policy framework contains three major

groups: host country officials. the urban poor. and AID officials For~'
AID, changing circumstances and dissatisfaction with certain failures of

strategy for third world development have prompted a rethinking of some



- 43 -

of the assumptions of development.‘ Evidence of‘thisirethinking can
be seen in the Congressional mandate on the “poor majority.“ a redefini-
tion of strategies in health and education. and a new interest in the
~ urban poor. |

The first chapter was an attempt to extend these agency ‘{nitiatives
which have been embodied in the term "participation." The notion was to
conceive of the poor not as passive but as active'subjects in a discussion
of problem-solving,a redefinition of development, and through increasing
autonomy. These formulations are placed in the policy framework as the
ideological assumptions of AID regarding the responsibility and ability
of the urban poor to help improve their own quality of life.
- Chapter I went further to present the role of, govermments (national
and extranational) as one of supporting the initiative of the urban poor.
Therefore, AID should be looking to support direct government production
and delivery programs for the poor only when no production structure exists
to solve a particular problem. The assumption is that if some kind of |
structure (_;g,, the housing market) exists. then government should be an
indirect monitoring agent rather than an actual producer Further thought
on AID's assumptions, of course, is essential, and future analysis should

be based on the reality of. the poor -- i.e., the present tensions they

| face in the production system of public and private goods. including

interaction with government institutions.
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In addition to understanding these formulations‘or'ideological assump-
tions, there must be some categories for action. Action to help the poor
change results from the application of assumptions (whether explicit or fm=-
plicit) on specific problem sets. In the case of AID five programmatic
categories of assistance are suggested as follows: technical financial.
disaster, demonstration, and theoretical A further delineation of these
categories requires a description of the assumptions and actions of host
country officials and an intimate understanding of the social process
of poverty in a given urban place. ,

AID does not- frequently have the opportunity to intervene directly |
“in the economic orocess of poverty. Most assistance is sifted through-
the national and local-power structure. In order to reach the poor and
increase their autonomy, therefore, AID must analyze the ideological
underpinnings of host country official actions ‘along with the policy tools
which indigenous officials use to alter the condition of the poor. ’
Analysis of their assumptions can take many paths, it can begin with an.
investigation of indigenous historical legal tradition. cultural perspectives,
impact of external ideologies, and the educational exposure of the officials
The reason for analyzing their assumptions is to understand how indigenous

ideology can further or retard policies which increase autonomy in the poor.
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Regard1ng the actual dec1sion-mak1ng process in the developing
world, much research has uncovered already the plethora of potent1al
ools for pol1cy in the functional areas of law, taxat1on, 1ncome
transfers (rulemaking), and of capital programming, health. and education )
(institution building/game playing). These are the mechanisms by which
host country officials can influence indirectly or d1rectly the structural
transformation (an ongoing condition) of the economic process of poverty.f

The aim of analyzing-host government assumpt10ns by AID should not be to
impose a preconce1ved ideology; rather, to open d1alogue to build a |
- generative thought process based on the knowledge which all part1es bring
to the development relationship, including the knowledge of the poor.
Resulting categories of thought, however, are useless if deveﬂoped out
of touch with the phenomenon they seek to objectify; 1deolog1es must be
based on reality. o

The substantive reality of urban povertJ, the object of the tension '
between U.S. and forelgn off1c1als, is the key element It was elaborated
on in Chapter II, which sought to identify the product1on process of certa1n
public and/or private. goods for housing, health and educat1on. The three
_elements of any system of production -- people, technology, -and resources --
are wedded in a particular structure to become a working un1t of production.
This unit of productlon can be a poor household (_;g,, in the case of
houslng), a firm (e.g., pr1vate goods in fee-for-serv1ce med1cal care),
ora publ1c agency jgég,, pr1mary education, a. public good) The important
d1st1nct10n i s that for d1fferent serv1ces the poor may be- producer:and

consumers, consumers but not producers, or nlx producers
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For each kind of service this producer-versus-consumer dichotomy is
reflected in the structure of interaction among people in the production
- process. When households exist as independent, purposeful units in markets
of relatively pure competition, the structure of the process resembles'
a network with independent nodes and 1inks. When households are the
clientele of a particular government service (say, medical care), the
structure of production will resemble a hierarchy or organizational tree.
Chapter II sought to delineate‘ the important sub-elements of the different
structures of housing, health, andieducation. These sub-elements are con-

sidered here as the relevant elements of policy in the proposed framework ‘

Types of Policies and Programs. Five programmatic categories'of -

assistance were suggested above for AID to further its goals -- namely,
technical, financial, disaster, demonstration. and theoretical

The technical category refers to a transfer of specific knowledge uhich
attempts to increase the praductivity of the ‘urban poor whether in terms
of environmental health, educational skills,aor another subject matter area,
Technical assistance does not challenge the core assumptions of host |
country policies or programs, but takes them as given, and hélps to imple-
ment them. Technical assistance becomes a valuable vehicle for enhancing
the poor people s capability to solve their own problems only after some
.compatibility is reached regarding the goals of host country and AID
'officials
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Financial -programs carry great symbolism, and vary considerably in
nature and scope. "Financial" refers either to direct transfer payments
or to loan activity. Thé'idea is not to concentrsté'financiél sssistaﬁce
on providing goods and services (i.e., outputs) but to use monies to help
build the capability, whether in the poor themselves or in government
agencies, to produce those goods and services. This could mean entrance
by AID into the realm of credit for the sake of capitalﬁaccumulatinn_on the
part of the poor. However, such policies are potentially dangerous, bécause :
the disbursement of loan monies requires certain kinds of institutional
structures which sometimes are oppressive to thg‘popr. It would be. desirable
to avoid long-term obligation loan activities and to tailor credit institu-
tions to make them accessible to the poor people's experiences and expecta-
,tions. While AID needs to cater to the assumptions of the elites regarding
their own priorities in the distribution effects, financial assistance
can affect the production structure intimately, and could be a lever to
change the assumptions of the elites.

Disaster assistance fulfills a comprehensive_set,pf negds; if for
a limited time. Controlling factors include the nature of the disaster,.
physical barriers to the site,-resqgrces‘avaiiable in terms of actuai'
goods and services and funds. The ability of disaster assistancé to
foster a better future capabiiity-to reduce conditions of poverty dgpénds
on the.support given after the initial disaster is alleviated. ;In Mapagus,
Nicaragua, after‘the eérthquake in 1972, AID was sbie to provide a continuing
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presence which afforded opportunities for working directly with the poor..
Disasters usually disrupt local institutions and their control functions.
Disaster assistance, coupled with necessary financial and technical
'capabilities, could help: bypass the sometimes restrictive attitudes held
py the host country officials regarding direct contact between the poor
and AID officials.

Another form of assistance is the demonstration project. As with

'disaster assistance, a whole new process often is "demonstrated" within

the existing institutional structure usually with the official purpose -
of - changing the latter. This kind‘of assistance can begin from an
'ideological baseline and develop an analysis of goal-consistent policies

| and programs -- i.e., goals consistent with increasing autonomy. The |
host country officials need to be consulted. (Sometimes this occurs only
after the design of the project has been completed ) If the demonstration
project is accepted it may provide as- much access to the poor as in the
case of disaster assistance. In Nicaragua, for example, AID's 0ffice o
of Urban Development approached the government with.a demonstration proJect
to decentralize planning functions and build programming capability at

the local level. Demonstration projects, probably one of the most direct :
AID approaches to reaching the -urban poor, can assist a particular neighbor-

hood or city._and can proyide_examples for other.cities and natons.
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" If AID can develop for the cities & structUral analysis which

places the production process underlying urban poverty in a policy per-
spective, then theoretical assistance can be provided at a limited financial
cost. This kind of assistance can be provided in a conceptual form or
through the data categories the Agency provides 1n 1ts-analysls of inter-
related problems in a society. This form of assistance is a two-way
process which attempts to bridge a critical gap of knowledge. Theoretical
assistance is the result of this dialogue and cannot function without dialogue
and basic level of trust. . |

As a corollary of the foregolng conslderation of types of AID pol1c1es
- and programs, 1t would seem approprlate to discuss the pol1cy tools of
'host country off1c1als However, for the purpose of this paper, a general
knowledge of the decislon-maklng process and of some of 1ts legal and
institutional mechanisms of control over behavior and resources is pre-
sumed. What follows, therefore, is the application of the framework, w1th
emphasis on what AID can do to help. produce better cond1t10ns for. the poor

in the areas of health, education and.housing.
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A Policy Approach to Health Services for the Urban Poor. AID can

assist_the extension of health services to the urban poor by helping
host goVernments implement an institutional model which 1inks poor people
to theihealth profession and appropriate government health agencies.
The purpose is not only to restructure the organization of medical care,
but also to refocus the attention of health knowledge away from specialized
curative research and treatment to programs which attempt to 1dentify" .
environmental factors‘injurious to health, such as contaminated water
supply and unbalanced diets. The task is to develop an institutional
capability to identify and eliminatetthese.factors AID has already begun
this work. ,

“AID can recommend organizational designs which build a. functional
and spatial hierarchy by paralleling the distribution of population over
space with the organizational health care hierarchy. The effort should
seek to put the health worker personally in touch with the community
to oe served The object is to align the professional interest of the
health worker and the interests of the poor.

The attitude prevalent in a system can be that individuals determine
their own health in a major way. The more personalized approach which
is made possible by a decentralized hierarchy needs to provide oppor-
tunities for information-sharing and mutual learning between health
workers and their poor clients The impact can be substantial as - '
‘information begins to. flow through the informal social networks of the

poor and back to the health professionals and. national ministries.v
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As in the Panamanian case presented in Chapter III, official

representation of the poor on committees can be more than symbolic.

In addition to what the poor can contribute to the work of the connnttees.
‘there is much in the way of skills and know-how for the poor to gain.
Whether functional or advisory, local committees are avenues for the

poor to voice their needs and to learn to exercise their power in

the health hierarchy for certain programs which they can implement with
their own resources and for supplemental assistance from health
-organizations |

Recommendations regarding the structure of the hierarchy should

avoid oyercentralizing control. The goal could be to.circulate resources,
including knowledge,.as quickly as possible’through the system. Decisions
'on primary care, sanitary schemes, and various dietary programs should
'.be the responsibility of the organizational level in closest touch a
(geographically and personally) with the neighborhood of the poor. | |
Programs should be able to originate efither from the bottom or the top

of the hierarchy. The top has access to more sophisticated reséarch
‘methods and technology, and when new findings demand application at the
local level the local workers and clients need to act as implementers ‘
- of the programs and policies from above. As knowledge in a given health
area becomes widespread -- for example, testing for coliform levels -
then initiatives for policy design and implementation must be allowed

to originate at the lower levels..
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This turns on: the issue of contro] of resources, inc]uding funds,
and the kind of programmatic capabi]ity the lower 1eveis of the hier-
archy rea11y have if they cannot control the resource inputs. The 1ower

»1eveis of the hierarchy need access to some financial inputs. Assuming.
'the 1ower 1eveis of the heaith care hierarchy have access to the in-
stitutiona] groupings of the poor, whether in the form of a neighbor-
hood group of e1ders or a health comittee, then jointly the hea1th
‘workers and the 1oca1 leaders may need at times to convince the poor

to use their own 1abor, savings, and other resources. AID assistance

can be theoretical (conceptua1 and research) assistance for detenmining"
~ the factors causing i11-health or the organizational design of a heaith'
delivery system, whether it is a fu11 national system or 2 demonstration
effort. An examp]e of technicai assistance would be training health
professionals to reorient care from medical-curative to public heaith-
preventive activities. -?inanciai assistance is ihportantsinitiaiiy in;
setting up- a heaith system, but not 1in continuing its operation :In
that case. credit needs to be availabie not oniy for the centra1 functions
,butgaisogat the local level when communitiesnuni to finance their own

| capitai’programs and demonstrateftheir ability to pay.
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- Policy Approaches to Education for the Urban Poor. As in heaith,

so in education do governments attempt to 1ink certain parties invoived
in instruction around some substantive process. In health the process
is the functioning of human biology and its surrounding environment,
For education that process is the whole structure of the production
| system itself. The report by the International Labor Office on the
mismatching of educational skills, personal expectations. and job
opportunities in Sri Lanka (1971) provides a good analysis of this
problem ,

Overcoming eiite bias which favors formal training for the young
- may be the key to implementing the various approaches to non-formal
educationa'l modes . - If this 1s-the case, AID may want to support the
" kinds of train-ng institutes which typify non-formal education through
voluntary organizations and private foundations rather than confronting
official attitudes directly.
. 4However, if official attitudes are receptive, AID couid'begin'by'
analysis of the educational situations which exist to supportAthe svstems7

of.production to which the poor have access. These situations may be

- out of reach of traditiona1 AID mechanisms of support. There are,
however, cases of various institutes and industrial programs which -
could be expanded through various kinds of technical and financial aids,

as cited by AID s Office of Education and Human Resources.
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 The policy pianners in. the education system must be in intimate

touch with the system of production in order to provide a practical

base. of information for the students. They must know where the jobs
.are and, more importantly, what kind of empioyment is realistically
possible given the dearth of Jjobs in the formaT (modern) sector. This
kind of analysis could be promoted by AID. 6ther than supporting some'
'base level of literacy (four—year primary schooling?) AID should not
try to extend the existing formal structure of education to the poor.

AID can assist alternative institutions which are trying to compete
4With the traditional schools by producing pupils with skills appropriate
to the productive activities having interhationai or domestic competitive
advantage. B _Al |

' R In se1ecting specific projects, a concentration of learning re-j
“sources on the adults is advocated for quicker and more mature access

to the system of production. If the “informa]“ economic sector is viewed-
as the object of education and begins to become more productive, absorb-
ing more labor, then growth will resuit. Theoretical as istance by AID
should be used to approach elites with organizational design in a manner
similar to the approaches in the health field -- that is, by recommending
how to structure the national educational system,byjkeeping.studentsAin
direct touch with the economic system. One way 1s to.provide only part-.

time education whiie the student (young or oid) is empioyed elsewhere. .
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This can encourage direct use of learned skills. Another way is to

- create learning situations which are focused on real problams -- e. . s
1earn1ng how to build houses by building one's own house. The phrase.
learning by doing, can be systematically applied within an institutional .
context.

A Resource-Generating Policy for Providing Housing for the Urban

Poor: Earlier in this paper recommendations were deta1led on how policy-
makers can increase the availability of housing resources while not
dictating the market response to the use of these resources.

To further this k1ndAQf-resourcergenerat1ng policy, AID should be
well versed on examples -in which this approach has been off1c1a11y
adopted ~-- for 1hstance. the present government in Peru and~the,squatters |
of L1ma The l1terature contains analyses of individual housing so1ut1bns
and the 1mp11cat10ns for policy. What is needed in AID is an expertise
in housing policy beyond the existing capability in supporting nationa1
financial structures as conduits for U.S. private 1nvestment. The
poor rely on their own market structures; these are or can be‘vtable? :
institutional mechanisms to provide the needed shelter. AExpert{se in .
housing policy for the urban poor could be transferred to.the_qittesfof
the third world via the traditional routes of fore1gnvasststence end_
could be. combined with other a1d in packages of assistance Such a

package could provide technica1 personnel to demonstrate econom1cal
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building. techn1ques (1 e., using 1nd1genous resources, appropr1ate

- technology; and self—help techniques), loan funds to supplement mun1c1pal
cap1tal programs 1n phys1ca1 1nfrastructure, and the transfer of know- |
ledge to local and national hous1ng officials from experienced experts
who have necessary des1gn and/or planning skills and who have the
sensitivity to help support present market structures. Some specific
concepts which AID might investigate are: (a) municipal land banking,'
(b) sites and serv1ces schemes, (c) land use planning and programm1ng,
(d) rent subs1d1es for handicapped groups, 1nc1ud1ng old people, and

l(e)non-formalleducat1on in cpnstruct1pn techh1ques.



- "CONCLUSION -

There are numerous avenues which AID can take to ease the burdens
‘of urbanization in the housing, health, and education sectors.-‘Hany -‘4
approachestdo not require heavy financial aSsistance (which has been the'
general route of the 1BRD). Rather, using its experience and based on
a reassessment of the goals of development. AID can help world cities
mobilize resources — human and non-human — presently available to them.

This requires not only understanding the underlying purposes of
the ac\ions of the urban poor. as outlined above. but also undarstanding'
‘ and treating the phenomenon of poverty not as an 1solated occurrence.
‘but in its regional and ultimately national context Only by expanding
their geographical orientation can policy makers for cities begin to
_grasp the resource base which they can tap. Ultimately. of course, they
goal of the policy maker should be to help the poor themselves identify
and use the resources which exist beyond their present personal S
horizons. | |

If this kind of broadly defined perspective were linked with an
ideology of individual responsibility, then AID could develop the basis

for truly integrated assistance to the urban poor.
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