
WORKING PAPER
 

ON
 

CHARACTERISTICS OF ALTERNATIVE STRATEGIES
 

Prepared for:
 

Advisory Committee for Reconstruction
 
Ministry of Development
 

Prepared by:
 

PADCO, Inc.
 
1834 Jefferson Place, N.W.
 
Washington, D.C. 20036
 

with
 

Engineering Consultants Group
 
50 Elrais Mostafa Elnahas Street
 
6th District - Nasr City, Cairo
 

and
 

Sherif El-Hakim and Associates 
11, Dr. Mahmoud El Hefny St. 

Cairo - A.R.E. 

Dec. 31, 1980
 



December 31st, 1960
 
Engineer Soliman ALdel Hai
 
Chairman,
 
Advisory Committee for Reconstruction
 
Cairo - Egypt
 

Dear Eng. Abdel Hai,
 

The National Urban Policy Study team is pleased to submit
 
the Working Paper on General Characteristics of Alternative
 
Settlement Strategies as called for in Sub-Task 2.1.1 of the
 
Scope of Work. The brief Arabic summary of the report is
 
included in this submission.
 

This Working Paper follows the Status Report which described
 
the elements of alternative strategies and preceeds the
 
Interim Action Report which will suggest between four to six
 
alternative spatial patterns and discuss the principles which have
 
guided their selection and the settlement strategies they exemplify.
 

The general characteristics of alternative settlement strategies

discussed here are:
 

1) No particular settlement pattern should be viewed as an end in
 
itself -- spatial strategies serve national objectives;
 

2) No one settlement pattern is likely to be the best in terms
 
of all nationl objectives;
 

3) Strategies based upon different degrees of spatial concentration
 
are likely to illustrate trade-offs between economic efficiency
 
and equity; and
 

4) 	Strategies based upon alternative intra-regional patterns in the
 
Cairo region are likely to illustrate trade-offs between economic
 
efficiency and adverse effects of concentration.
 

We are working on the Interim Action Report now and would be
 
happy to discuss the status of our work with you at anytime.
 

Sincerely,
 

Harvey A. Garn
 
Team Leader
 

MG/lf
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I, INTRODUCTION.
 

General characteristics of the Alternative Settlement
 

Strategies being prepared in the National Urban Policy Study
 

are discussed in this working paper, Sub-Task 2.1.1. of the scope
 

of work. The methodology for developing and analyzing Alternative
 

Strategies was discussed in the Status Report on the National Urban
 

Policy Study, October 31, 1980.
 

When fully anilyzed each Alternative Strategy will contain
 

several key elements. First, each alternative will include recommend

ed sectoral and spatial distributions of job-producing investment
 

and a derived spatial distribution of the population that is, a
 

settlement pattern. These distributions, in turn, will generate
 

requirements for regional and local infrastrucure as well as housing.
 

These requirements will be identified and costed.
 

Settlement policy instruments.-- such as locational incent

ives, other taxes and subsidies, direct controls -- as well as
 

administrative requirements for implementation will be specified,
 

in addition to direct investment in job-creation and infrastructure.
 

These alternative "packages" of direct investments,
 

complementary instruments, and settlement patterns constitute potential 

settlement strategies. Each strategy will be tested for feasibility 

against constraints -- financial, real resource, social and administra

tive -- utilizing different scenarios of economic and demographic 

growth rates, physical standards for housing and infrastructure, and 

spatial coverage. This step is intended to eliminate high risk alter

natives and recognize the inherent uncertainty of a twenty year plan

ning horizon.
 

Feasible strategies will be evaluated for their expected
 

impacts on national objectives -- relative to their costs -- to
 

assist the GOE in selecting a strategy containing the balance of goal
 

accomplishment and costs which they prefer. The preferred strategy
 

will then be developed in greater detail.
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The forthcoming Interim Action Report, January, 1981,
 

is the first step in the specification of specific alternative
 

settlement strategies. The report will suggest an initial set
 
of four to six spatial patterns of population and employment for
 

consideration by the Steering Committee. and the ACR. The report
 

will include an examination of principles guiding the choice of
 

alternative patterns in Egypt and the settlement strategies which
 

they exemplify. The patterns presented will represent a range
 

of options in order to facilitate response by the GOE that will
 

permit us to focus our subsequent efforts on a more limited set
 

of alternatives for full costing and feasibility analysis.
 

As proposed in the Status Report, the Interim Action
 

Report will present, in addition to settlement pattern alternatives,
 

information on population, employment, and investment that
 

are to be allocated across the proposed settlement patterns.
 
Information gathered in Task I on settlement zones and individual
 

settlements* relevant to assessment of their economic growth
 

potential and ability to effectively absorb additional population
 

will be presented.
 

II. CHARACTERISTICS OF ALTERNATIVE STRATEGIES.
 

A. A Perspective on National Urban Policy
 

National urban policies are a sub-set of national policies
 

which operate through intervention in the settlement system to
 

achieve national objectives. From this perspective, objectives
 

regarding the size, functional, and spatial distribution of
 

settlements are instrumental rather than ultimate goals.
 

* 	 "Settlements Zones" are an exhaustive set of portions of the. 
national territory that will be treated as target zones in 
the allocation of employment and population. 
The individual settlements, for which profiles will be present
ed, are mainly urban places over 60,000. Some places which 
are currently smaller than this will be included-such as
 
Nag-Hamadi-because of their special characteristics.
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Enormous intellectual effort has gone into attempt
 

to identify, theoretically, optimal city sizes, city-size
 

distributions, functional hierarchies, or geography so that
 

they could be used as guides in practical urban policy
 

planning. Although some of the optimality rules suggested
 

by these efforts have been used in urban policy design, they
 

have not turned out to be completely reliable guides.
 

There are two primary reasons for this: (1) the out

comes of particular size, functional and spatial distributions
 

depend on the interactions among them as well as their independent
 

influence on outcomes and (2) particular combinations of such
 

distributions tend to be more strongly related to positive
 

outcomes on some objectives than others.
 

Thus, there is no single settlement strategy which can
 

be recomme-ided as the optimal instrument for-achieving all
 

relevant national objectives. Each realistic alternative will
 

be a mixed strategy and will offer a mix of benefits -- achieving
 

higher levels of performance on some objectives and less on 

others -- for comparison to the remaining alternatives proposed. 

Because such tradeoffs are inherent, we will select alternatives 

which will give a range of choice on expected contributions to 

desirable objectives. 

B. Major National Objectives
 

In developing the alternatives for Egypt's'national
 

urban policy, four national objectives seem to be of central
 

.importance. These are: (1) achievement of rapid economic
 

growth; (2) maintainance of social equity; (3) preservation
 

of arable land for agricultural uses; (4) reducing the rate
 

of polarization of the urban hierarchy in Cairo and the dis

economies of agglomeration associated with it. These goals
 

are enunciated both-in national development policy and in
 

current urban efforts.
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A factor of major importance--which contributes to
 
the difficulty of accomplishing these objectives--is popul

ation growth and its increasing urbanization.
 

Throughout this century, Egypt has experienced in

creased urbanization and concentration of its rapidly growing
 

population with no'substantial increase in the land area which
 

is inhabited. In 1907, only about a fifth of the population
 

lived in'urban areas. In 1974, about a third lived in such
 

areas. By 1976, almost half of the population lived in cities.
 
In the 1947-76 period almost sixty percent of the total popul

ation growth occured in urban areas as they grew at an annual
 

rate of 3.11 percent while rural population grew by 1.54 per

cent.
 

A major portion of this growth has occured in Cairo-

the primate city which dominate5 the urban hierarchy of Egypt.
 

In the 1960-76 period, Greater Cairo grew by 3.7 percent a
 

year.
 

* The figures in the text (Definition 3) refer to only one 
of several definitionsof Cairo in use. For reference al
ternative definitions are:
 

1976 PERCENT OF 'PERCENT OF
 
DEFINITION POPULATION TOTAL POPULATION URBAN POPULATION
 

1. Governorate of Cairo 5.084 13.9 31.6
 

2. Urban Metropolitan
 
Cairo: Cairo Governorate
 
plus Shoubra El Kheima &
 
Urban city of Giza 6.317 17.3 39.2
 

3. Greater Cairo:
 
Metropolitan Cairo (2)
 
plus rural population
 
.of city of Giza 6.805 18.6 42.2
 

4. Greater Cairo (GOPP):
 
Greater Cairo (3)plus
 
urban and rural population
 
of Qanater El Khayrieh,

Khanka, Qualiub, and
 
Oseim/Imbaba 7.758 21.2 48.2
 

5. Cairo Planning Region:
 
the governorates of
 
Cairo, Giza, and
 
Qualubieh 9.178 25.1 57.0
 



In 1976, Greater Cairo had 6.8 million inhabitants represent

ing 18.6 percent of the total population and 42.2 percent of
 

the urban population of Egypt. The broader Cairo Planning
 

Region -- the governorates of Cairo, Giza, and Qaliubiah -

contained 9.2 million people, more than a fourth of the total
 

population.
 

Although demographic projections are subject to consider

able uncertainty, it is likely that the total population of
 

Egypt will be about 68 million by the year 200C. Estimates of
 

future urban population are even more uncertain than estimates
 

of total population since, in addition to natural increase (births

deaths) they also depend on policies affecting migration rates.
 

If,however, urban population were to grow at the same rate as
 

it did in the 1966-76 decade -- a rate that may be a conservative
 

estimate since the rate of urbanization has been increasing through

out this century -- urban population would almost double to 32
 

million by 2000 from its 1976 level of 16.1 million.
 

The population of Greater Cairo and the broader Cairo
 

Region can also be expected to grow considerably. If Greater
 

Cairo grew at the rate of natural increase between now and 2000
 

(that is,without positive net migration from other areas) the
 

1976 population of 6.8 million would almost double to 12.4 million.
 

A continuation of the 1960-76 rates of growth for Greater Cairo
 

would raise this estimate 16.3 million.
 

C. Central Characteristics of Alternative Settlement Patterns
 

As indicated earlier, our intent in presenting four to
 

six alternative settlement patterns in the forthcoming Interim
 

Action Report is to elicit sufficient response from reviewers
 

of the report to begin narrowing down the number of alternatives
 

to be more fully analyzed. Consequently, the initial patterns
 

should have a tendency to vary somewhat systematically in their
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expected degree of accomplishment of the major objectives
 

cited in the previous section.
 

The Status Report suggested some ways in which this
 

might be accomplished, which deserve repetition here.
 

The first of these suggestions is that there tends to
 

be a general relationship between the degree of concentration
 

in settlement strategies and economic efficiency and equity.
 

The second is that the structure of settlements within a major
 

metropolitan region -- e.g. polynucleation -- may influence
 

the trade-off between efficiency of concentrated patterns and
 

the'diseconomies of agglomeration.
 

On the first point, more concentrated strategies were
 

said to be more efficient -- i.e. more productive of national
 

growth -- and more dispersed strategies more equitable. To
 

the extent that this proposition is valid, alternative settle

ment patterns which vary in their degreee of concentration and
 

dispersion will represent a range of trade offs on these two
 

major objectives.
 

The general validity of this relationship has theoretical
 

and empirical support, as well as support from urban policy
 

experience in many countries. From a theoretical point of
 

view, the returns on economic activity are a function of the
 

availability and costs of inputs, on one hand, and the costs
 

of marketing products on the other. Econbmies of agglomeration,
 

which are associated with urban size, help provide favorable
 

conditions for a wide variety of economic activity. Places with
 

,such advantages tend to attract skilled labor, management, and
 

entrepreneurs and are attractive to those who wish to start new
 

activities.
 



In a recent analysis of urban policies in developing
 

countries, Harry W. Richardson -- an experienced national
 

urban policy analyst, knowledgeable about a wide range of
 

of develbping countries -- wrote:
 

"The higher productivity of big cities is indisputable
 
in the sense of higher real incomes, higher rents, and (less
 
well substantiated) higher profits. Economies of scale, special
ization advantages, complementarity among industries, reduced
 
communication costs, high market potential, infrastructure
 
utilization advantages and the generation and diffusion of
 
innovations figure among the more obvious sources of this higher
 
productivity".*
 

Such factors help explain the persistence of urban concent

ration at the top of the urban hierarchy as well as at the region

al level.
 

Empirical support for the general relationship is wide
spread. This evidence, from others and his own additional
 

empirical analysis in 46 developing countries, lead Koichi Mera
 

to the following conclusion:
 

The available empirical analyses presented above show
 
that large cities are more productive and that the largest
 
cities are likely to be particularly more productive relative
 
to others in a less developed country. Therefore, a decentral
ization policy of investment and population distribution over
 
the country cannot be encouraged... if the national goal is to
 
maximize the growth of national products.
 

However, it is known that urbanization generally increases
 
per capita income of the areas affected. Therefore, if the
 
national goal is to achieve a more equitable distribution over
 
different regions, even at some sacrifice to the GNP growth rate,
 
then a policy directed toward development of under-developed
 
regions can be justified.**
 

Harry W. Richardson, "City Size and National Spatial Strategies in
 
Developing Countries", World Bank, April, 1977, p.48.
 

* 	Koichi Mera, "On Urban Agglomeration and Economic Efficiency",
 
Economic Development and Cultural Change, No.21,1973, p.324.
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Urban policy experience in most countries shows that
 

policy instruments for dispersion have been relatively ineffect

ive in slowing the growth of the largest cities, even though they
 

do experience increasing diseconomies of agglomeration. Most
 

evidence points to the higher productivity of the largest cities
 

and a continuing relationship between concentration and economic
 

efficiency that is not outweighed by the diseconomies. It is
 

possible however, as suggested..in the Status Report that an
 

intra-regional strategy of polynucleation could retain many of
 

the critical agglomeration advantages while reducing diseconomies.
 

This evidence of a general relationship between concentra

tion and efficiency and dispersion and equity recommends utilizing
 

the degree of concentration as a major variable in selecting initial
 

settlement patterns to illustrate policy trade-offs.
 

As noted earlier, however, reduction in the rate of concent

ration in Cairo and the diseconomies of agglomeration associated
 

with both size and the rate of population growth is another major
 

objective of the Egyptian Government. There is little question
 

that Cairo is experiencing severe problems of congestion, pollution,
 

inadequate infrastructure and housing, as a result of its continuing
 

rapid growth. Consequently, alternative settlement patterns need
 

to reflect these factors as well as the continuing attractiveness
 

of the Cairo region to economic activity and migrating population.
 

The Study Team has concluded, therefore, that each of the alter

native strategies should contain recommendations about the settle

ment pattern within the Cairo Region that is to be associated
 

with the strategy.
 

D. The Influence of Explicit & Implicit Policies on Settlement Patterns.
 

The likely effects of national urban policies and policy
 

instruments are influenced by both explicit and implicit urban
 

policies. Explicit urban policies are those which are overtly
 

selected to influence'the settlement-system. Implicit urban
 

policies are policies which are selected for other reasons but
 

which, nevertheless do affect the settlement system. The general
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conclusion in the urban policy literature is that the implicit
 

policies are often more influential than the explicit policies.
 

The "current urban policy" of Egypt explicitly includes 

the creation of satelite cities around Cairo; the rehabilitation
 

and expansion of the Canal cities; the building of New Cities in
 

the desert; expansion of settlements on the Northwest Mediter

anean Coast; and increased settlement in the New Valley, Red Sea
 

and the Sinai. Underlying many of these elements are the explicit
 

policies of reducing the rate of growth of Cairo and protecting
 

limited arable land from urban encroachment.
 

At the same time, there are a host of implicit elements
 

in the "current urban policy" which contribute to increased con

centration of the population. Throughout the last twenty-five
 

years, Egypt has followed a policy of encouraging the development
 

of industry to provide domestically produced goods as substitutes
 

for imports and goods for export to earn foreign exchange to pay
 

for importing capital goods and, increasingly, food. With the
 

exception of resource based goods production -- -uch as oil -

and off-centered locations -- such as the Suez Canal -- industrial
 

ization has tended to foster urbanization and polarization in
 

the Cairo region. The demand for location in Cairo remains high
 

despite the explicit policy of holding down expansion.
 

The expansion and centralization of major governmental
 

functions in Cairo has contributed, also, to the rap.d expansion
 

of Cairo as has the associated 12velopment of communication net

works and transportation linkages in and to the primary city.
 

The GOE has pursued, also, a policy of social equity through sub

subsidies and controls which.have tended to increase urbanization.
 

Existing inter-governmental mechanisms have not fostered
 

consideration of effects of implicit policies on the development
 



10 

of explicit spatial strategies or consideration of the require

ments of spatial policy in the development of implicit policies.
 
The effectiveness of alternative settlement strategies will be
 

influenced by the degree to which such mechanisms can be created.
 

The "current urban policy", as suggested above, consists
 
of a set of explicit spatial targets,investment in job-producing
 

activ'ities and..infrastrucutre which support both these explicit
 

spatial elements and implicit patterns. The alternatives which
 

we are preparing will recommend explicit settlement patterns,
 

varying by the degree of concentration and decentralization,
 

intra-regional allocations within the major metropolitan regions
 
of Cairo and Alexandria, and the degree to which they imply
 

absorption of arable land for urban uses.
 

A range of alternatives are suggested in order to obtain
 

reaction from the government regarding several major choice
 

issues relating to the degree to which the GOE wishes to be
 
explicit in its choice of a preferred strategy.
 

This choice has three key dimensions. First, a compre
hensive policy will involve linking explicit elements of develop
ment policy to spatial priorities as well as sectoral priorities.
 

At this time, the two are not linked explicitly in development
 

planning nor organizationally. Second, a comprehensive policy
 

will involve both a recognition of the implicit urban policies
 
and a set of decisions about which, if any, of the implicit.
 

policies will require modification in order to accomplish the
 

explicit purposes of national urban policy. Third, the degree
 

to which explicit sectoral and spatial policies are linked and
 

the range of implicit policies which are considered necessary
 
for modification strongly affect the organizational mechanisms
 
which will be required in order to implement national urban policy,
 

and the level of involvement of other ministries than the Ministry
 

of Development.
 



III. SUMMARY
 

The key elements of each Altenative Strategy to be
 

developed are: (1) a recommended settlement pattern -

distribution of population and employment -- and associated infra

structure; (2) a recommendeu package of direct invescment and
 

complementary policy instruments to achieve the recommended settle

ment pattern and their associated costs; (3) an assessment of
 

the feasibility of each strategy and its impact on major objectives
 

relative to its costs.
 

The Interim Action Report, January 31, 1981, will suggest
 

four to six alternative spatial patterns for consideration and
 

comments by the GOE, representing a range of options. The principles
 

guiding the choice of specific alternatives will be described.
 

Population and economic projections and data gathered on the growth
 

potential and absorption capacities of settlement zones and indi

vidual settlements will be provided.
 

General characteristics of Alternative Strategies will
 

reflect the view that there is no single optimal settlement stra

tegy on all desirable objectives -- each strategy will be a mixed
 

strategy with an array of benefits. The strategies, in other words,
 

will be designed to show a range of expected outcomes on major
 

national objectives of economic growth, social equity, preservation
 

of arable land, and reduction in polarization in Cairo and the dis

economies associated with it.
 

Major-sources of variability that will characterize the
 

initial alternative patterns are the degree of concentration and
 

dispersion of planned settlements and the intra-regional settlement
 

pattern within the Cairo Region. The first source of variability
 

is designed to show trade-offs between economic efficiency and
 

equity and the second, trade-offs between efficiency and diseconomies
 

of agglomeration. Alternatives will also vary by the degree to which
 

it is necessary to effect changes in implicit as well as explicit
 

urban policies in order to achieve the desired :.settlement patterns.
 


