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The five Working Documents of the
WSSCC Working Group on Urbanization
concern key strategic elements for the
delivery of water supply and sanitation
and related services (WSS) in the peri-
urban sector. These elements have been
singled out and defined in the course of
the writing of the different versions of the
Strategy Outline (1992) and amended and
approved at the Geneva Core Group
Meetingof WG/U (19-20November 1992).
The first five key elements are:

- legal status of informal settlements
(Working Document # 1);
- citizens' participation (Working
Document # 2);
- cost recovery and resource mobilization
(Working Document # 3);
- appropriate technologies (Working
Document # 4);
- institutional reform and capacity
building (Working Ddcument # 5).

The sixth key element mentioned in
the Strategy Outline (water resources
conservation and management), has
already been the object of keen attention
at several recent international
consultations, such as the Conferences of
Dublin and Rio. The guidelines that have
emerged from such consultations will be
made available to participants at the Siena
Meeting (25-28 April 1993).

The WG/U Working Documents are
the result of the research carried out by
the Coordinator and Secretariat of the
Working Group on the basis not only of
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the inputs submitted by WG /U members,
but also of the consultation of other
publications and reports already in
possession of the Ministry of Foreign
Affairs of Italy, or present in one of the
various data bases managed by CERFE,
the Rome research institution that has
been appointed to perform the functions
of scientific and operational Secretariat
to the Working Group.

Coordination and operational support
to the Working Group nave been assured
by the Directorate General for
Development Cooperation (DGCS) of
the Ministry of Foreign Affairs of Italy
(MAE).

NOTES FOR READERS

The following information should be
borne in mind while reading the WG/U
Working Documents:

1. The Working Documents are the result
of a systematic survey, carried out by
CERFE, on the 271 documents present
by 31 December 1992 in the files of the
Working Group Secretariat. The final
research report, in which theoretical and
methodogical criteria are set out, and the
final data are presented, will be available
for consultation during the Rabat WSSCC
Meeting in September 1993. The research
report-also addresses aspects related to
the statistical relevance of the survey,
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INTRODUCTION TO THE W G / U WOJUCBVG DOCUMENTS

and to the applicability of its results. - the second part (the theme) defines in a
more analytical manner, on the basis of the

2. The 271 documents or sources contain 400 currentlitterature, the issue discussed in the
"analysis units" (called "studies" or "texts" Working Document;
in the research report and in the Working
Documents), equal to 14.000 pages. The filing - the third part states the results of the
of the information contained in the research as regards the subject of the
documents into a Macintosh computer was Working Document;
based not only on formal criteria (date of
publication, author, title, number of pages, - the fourth part presents a typology of
etc.) but also on informatization of entire constraints and resources, such as they
parts of the studies, i.e. those related to the appear from the texts examined;
main constraints and resources highlighted,
to the branches of knowledge and of -thefifthpartexaminesthemainconstraints
disciplinary specialization present in the and resources listed, giving illustrative
documents, to the interventions described examples;
and to the actors mentioned, etc.

- the sixth part summarizes the main open
3. A code composed by a letter and a issues or matters of debate regarding the
progressive number (ex. W138, C34, etc.) theme of the Working Document, for
has been attributed to each analysis unit or discussion at the Siena Meeting;
text. References in brackets present in the
Working Documents refer to this code. The - the seventh part gives some ideas and
complete list of the texts, with their respective suggestions that are envisaged as one of the
codes, is given in Annex 1. elements for the drafting of the final

recommendations to be presented at the
4. Although many more are mentioned, peri- Rabat Meeting,
urban WSS projects that are thoroughly
identified and described in the 400 studies 6. The content of the Working Documents,
examined number 67. For these 67 projects, enriched by the results of the discussions at
the following information is in fact available: the Siena Meeting, should form the basis for
implementing agency and its social and the recommendations that will be presented
institutional counterparts; duration; cost; the to the Collaborative Council in view of the
social, environmental and economic WSSCC plenary meeting in Rabat in
outcome of the project and an evaluation of September 1993. Members of the Working
its degree of success. Out of the 67 Group who will not be able to take part in
interventions, there are 31 that can be the Siena Meeting (25-28 April 1993) may
considered, on the whole, successful. still take part in the drafting of such

recommendations by sending their
5. Working Documents are organized along comments to the WG/U Coordinator,
the following lines:

7. The term peri-urban, as suggested by
- An introductive first page, which is the USAID/WASH, was adopted to describe
same for all the Working Documents, the variety of underserved, degraded
summarizes the sense of the research and environments in which the urban poor
the main aims of the Working Group; at the usually live: squatter settlements, inner-city
foot of the page, in bold-face, there is a overcrowded tenements or boarding houses,
description of the contents of each Working illegal subdivisions, etc.
Document;
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WORKING DOCUMENT # 1

Legal Status

Prepared by MAE/DGCS and CERFE, Rome, Italy March 1993

By the end of the century, in developing countries, 2.25 billion people -
fully 45% of the population - will be living in cities. In recent years the view that
urban growth cannot be slowed or reversed, but must be somehow managed,
has gained currency.

Municipal governments and local water and sanitation authorities are
thus in the position of having to translate the "quality of life expectations" of
great numbers of people into public policy, legal measures, infrastructure and
social and community services. And the pressure to deliver on these expectations
is building inexorably, as the underlying causes for urbanization are not
transitory in nature.

Lack of economic resources, coupled in many developing countries with
political instability, has been a key constraint in defining and pursuing long-
term goals for the extension of basic services, preeminent among which are
drinking water supplies and excreta sanitation, which directly affect the quality
of life and the very survival of people.

WG/U is composed of representatives of various organizations, as well as
individuals with expertise ana experience in the water and sanitation sector; its
members include experts from the main bilateral and international development
agencies, representatives of utilities, engineers, urban planners, sociologists and
other experts on urban problems. The WSSCC Working Group on Urbanization
is thus a network of highly qualified professionals in the theory and practice of
urban environmental infrastructure and services; its objective is to tap their
collective expertise to set out recommendations, on behalf of the WSSCC, for
achieving sustainable progress in the delivery of water, sanitation and related
services (WSS) to the urban poor.

The WG/U Coordinator and Secretariat have prepared five working
documents that analize key strategic elements singled out and defined by the
Working Group. Constraints, options and matters of debate related to the
implementation of the various elements of the WG/U Strategy Outline, as well
as examples of their concrete application, have been identified by the systematic
analysis of the substantive inputs sent by members in the earlier phases of the
activity of the Working Group.

WorkingDocument# 1 discusses issues andproblems concerningthe legal status
of peri-urban settlements, which include constraints on obtaining security of
tenure and legal recognition thereof, titles to property, building permits and
rights of way, as wellas descriptive information on settlements for cadastral
and design purposes and for establishing the legal framework for settlement
upgrading and service delivery.
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1.1. Security and legal recognition of tenure in the
peri-urban sector are two key issues local
governments and cooperation agencies must
frequently address in order to implement
development policies in that sector. The certainty of
non-removal from thed welling, or the land on which
the dwelling is built, is, in peri-urban settlements,
often a prerequisite for the investment of resources in
shelter improvement and WSS services, for both the
population and the municipal authorities: the former
will not spend their money on infrastructure if they
are not sure they can remain in the settlement, and
the latter are often not authorized to act beyond the
boundaries of the so-called formal city.

The term 'legal recognition" means, on the one
hand, municipal government interventions which
do not affect land tenure, but only concern the
possibility of building in a certain peri-urban area
(and thus require the use of urban development tools
such as the master plan), and, on the other, procedures
for regularizing or recognizing rights of tenure or
of occupation.

1.2. The problem of the legal status of peri-urban
settlements is particularly significant in light of the
sheer numbers of citizens currently living in places
that are legal non-entities as far as governments are
concerned. It is estimated that 30 to 60 percent of the
urban population of developing countries lives in
shelter considered illegal by their governments (cf.
C. Patton, 1989; UNCHS (Habitat), 1988).

13. The procedures by which a government
recognizes peri-urban settlements may vary
according to how such settlements develop. In the
extensive literature on the subject (cf. C. Patton, 1989;
D. Hulme, 1987; A. Clementi, 1985; J.F. Turner, 1972;
A. Gilbert and P. Ward, 1982; D. Satterthwaite, J.
Hardoy, 1989) three main types of illegal settlements
are defined:

a) squatter settlements or shanty towns: the result
of the gradual occupation of public or private land on
the outskirts of a city (for example, the occupation of
land destined for agricultural use), as well as the
occupation of inner-city areas deemed unsuitable for
development, on the tide of migrations or forced
exodus;
b) settlements caused by "organized invasions":
this type of occupation often comes about as a result
of initiatives by sectors of local government or
community leaders, who invite families and
individuals to occupy public land as a makeshift

solution to the housing shortage;
c) illegal subdivisions: managed by landowners
themselves for speculation, in open contradiction
with existing urban planning regulations.

1.4. The procedures necessary to recognize or legalize
informal settlements have been the subject of many
studies on the peri-urban sector in developing
countries (cf. UNCHS (Habitat), 1988; D.
Satterthwaite, J. Hardoy, 1989; T. Maria Solo, E.
Perez, S. Joyce, 1992).

Two factors which make it difficult to define a
standard legal recognition procedure are the great
diversity of legal systems and the different ways
governments organize relations between central
and local authorities in each country. However, it
can be stated generally that numerous jurisdictions
and spheres of competence are always involved
(ministries, service agencies, utility companies,
departments and municipal boards charged with
public works, urban development, land use and the
environment, health, the treasury and taxation) at
the municipal, district and national level.

BOX 1 - THE THOUSAND NAMES
OF INFORMAL SETTLEMENTS

C.V. Patton ("Spontaneous Shelter", 1989), in
an international survey of spontaneous settle-
ments, found over 50 different names for peri-urban
informal settlements. The names belie the variety
of notions held concerning informal settlements in
urban areas worldwide.

Argentina: villas miserias
Brazil: favelas, alagados, vilas de malocas, cortiços,
invasôes, mocambos
Chile: callampas, campamentos, poblaciones
Colombia: invasiones, barriadas, barrios piratas,
urbanizaciones piratas, barrios clandestinos, tugurios
Ecuador: barrios, urbaniTaciones, ranchos
Ethiopia: chica

India and Pakistan: bustees, jkuggis, jhopris,
chawls, ahatas, chéris, katras
Indonesia: kampung
Korea: panjachon

Mexico : asentamientos irreguiares, colonias popula-
res, colonias paracaidistas, jacales, ciudades perdidas
Morocco: bidonvilles
Panama: barriada de emergencia
Peru: pueblos jdvenes, barriadas, barrios marginales
The Philippines: barong-barong
El Salvador: colonias ilegales, tugurios
Tunisia:gourbivilles, bidonvilles
Turkey: gecekondus, hisseli tapu
Venezuela: ranchos, barrios

y Former Yugoslavia: erne gradnje
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Legal Status in the
texts examined

1.5. It should be noted that, in general, discussion of
the legal status of peri-urban areas is not a
preeminent topic in the papers examined (it is
mentioned in 27.5 %of these, and is prevalent in
only 4%).

Incidence and prevalence of topics (*) in the
studies examined (the total does not add up to
100% because several subjects may have been

dealt with together in a given study).

studies in studies in
which which
the topic is the topic is
present prevalent

Legal Statu» 27.5% 4.0%

Citizens' Participation 53.7% 31.5%
Cost Recovery 48.5% 21.2%
Appropriate Technologies 42.7% 20.2%

J
(*) These are the first four key elements of the Strategy Outline,
J.e. those specifically related to the urban poor and to peri-urban
settlements.

• • • •
1.6. The relative neglect of this topic as compared to
others, such as the economic, political and
technological aspects of WSS services, is generally
indicative of the lack of legal expertise of those who
deal with WSS services in urban areas (only one
study out of 400 was written by lawyers). It should
also be noted that only 10.8% of the studies deal
specifically and resolutely with urban planning
issues. The neglect of regulatory, urban planning
and legal issues in the study of the peri-urban WSS
sector is further confirmed by analysis of the
information available on this subject in IRC's data
bank. IRC, based in The Hague, is a major
documentation centre on community-based WSS.
Only 19 documents are filed in its data bank under
the title "legal status" in the context of "urban areas"
or "urbanization". The lack of legal expertise and
the underestimation of regulatory and urban
planning aspects are not secondary elements, if one
recalls that almost all the texts give - at least in
principle - security of tenure as one of the central
elements for the success of urban development
policies targeted at the poor.

1.7. One of the reasons for the relative neglect of
legal and regulatory issues in the studies analyzed
can be traced back to the "emergency perspective"

with which WSS projects in the peri-urban sector
are often implemented. In many cases, the primary
and vital nature of water services prompts technicians
and administrators to concentrate on the operational
and infrastructural aspects of the installation of
conduits and pipes for drinking water supply,
relegating to the background legal and urban
development issues such as description and
assessment of the status quo, cadastral registration
and recognition of land tenure, which require a
wholly different time frame.

Moreover, this "emergency perspective" generally
prompts the various bodies dealing with WSS to pay
more attention to water supply than to sanitation.
And, in a broader framework, the apparent neglect
of legal status issues in the studies examined may be
due to overlooking the importance, for the
sustainability of WSS services, of mutual recognition
between local governments and informal settlement
communities.

A second reason for the neglect of the legal status
issue in the studies analyzed may be the tendency to
focus mainly on the local context, while the broader
legal framework for urban development is normally
defined at higher levels. In international
organizations, there seems to be a widespread
"government-phobia" (OECD-DAC, 1992), which
prompts many development agencies to look mainly
to local authorities as potential counterparts.
Moreover, it would appear that national governments
have little interest in peri-urban WSS problems, given
that there are only 10 studies authored by them in the
entire WG /U data base. This attitude means that it is
rare to find discussion of the legal framework for
WSS services or of the development of urban
development regulatory tools by national
governments or international development
organizations, and that when there is such discussion
it focuses on the local level. This is confirmed by a
surprising figure, given the general lack of interest in
this subject: municipal governments deal with the
issue of legal status in 90% of cases, while
international organizations deal with it in only
21% of cases (as a percentage of the texts submitted
by each category of organization).

ff
Incidence of the Legal

^\
Status issue

by type of organization (%)

Local governments

Bilateral cooperation agencies
WSS utilities
NGOs
International organizations
National governments

1 Others

90.0

29.5
26.6
22.6
21.7
20.0

29.2 1
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1.8. The main subjects discussed in the texts dealing
with legal status are:

rules, regulations and procedures for
recognizing rights of ownership or
occupation of land or dwellings in infor-
mal settlements;
rules and regulations regarding the
organization of the housing sector or of
WSS services;
procedures and tools for the collection and
management of human settlement
information for planning, design and legal
purposes.

Resources and Constraints

1.9. The inadequacy of the discussion of the legal
status issue is again evident in the controversial
assessments which the authors of the studies
examined give with regard to procedural and
regulatory options for dealing with the issue of
legal status, and to existing impediments to the
implementation thereof. Indeed, as is evident from
the list of constraints and resources given below, the
very same step (e.g. legalization of stable tenure) is
considered at times a constraint, and at times a
resource.

CONSTRAINTS AND
CHALLENGES

Q complexity and high cost of bureaucratic
and legal procedures for

regularizahon of settlements

Q soaring land and housing prices in
the aftermath of legalization,

and expulsion of the poorest families
from legalized settlements

Q lack or inadequacy of existing
legislation in the housing and

WSS service sector

Q excessive legislative output that is
difficult to apply m practice

Q settlement regularizalion is not
included in the institutional

sphere of competence of WSS
authorities and utilities

o

o

o

unclear definition of urban
administrative boundaries

lack of specialized personnel
to gather urban sector statistics

indifference or resistance
on the part of renters

OPTIONS ^
AND RESOURCES J

informal processes of land subdivision
and distribution

increase in citizens' participation after legal
recognition of informal settlements

increased investment by citizens who are
granted ownership or building permits

new computer applications for the
collection and analysis of cadastral and socio-
economic data on informal settlements

collaboration among the various
institutional players (municipalities,
WSS authorities, other utilities)

n

1.10. The challenges and options regarding legal
status found in the studies can be broken down into
three main categories:

a) procedures for recognizing informal settlements
and for granting title, or occupation rights, to
land;

b) existing legislation;
c) procedures and tools for collecting information

on peri-urban settlements for planning, design
and cadastral purposes.

On the other hand, the problems arising from the
situation of renters, who are a majority in many peri-
urban settlements, are given for less prominence in
the studies.

a) Procedures for recognizing
informal settlements and for

assigning ownership
or land occupation rights

The main constraints mentioned in the studies
examined on regularizing the legal status of peri-
urban settlements are the extreme complexity of
bureaucratic procedures, the length of time involved
and the high cost to settlers.
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BOX 2 - SUCCESS STORIES

Examination of the case studies presented
reveals a marked tendency to underestimate the
legal status approach as an effective tool. The
positive outcome of an intervention was directly
linked to the legal status approach in only one
case. In 25 cases, out of the 31 fully reviewed
interventions with a positive outcome, there
was no mention of the legal status issue.
However, some interesting examples exist.

The programme called "PROTAVELA",
implemented in Belo Horizonte (Brazil) from the
mtd-SVs onwards, had two objectives: facilitating
integration of the "favelas" into the "formal city '
with the provision of public infrastructure, and
improving the income levels and quality of life of poor
families. The project was undertaken unàer "Legtslaçâo
doProgramaMunicipaldeReguïarizaçàoaeFavelas",
comprising law3532/83 and its Decreto Regulamentar
4762/84 (cf. W15). "Profavela. O mono jd tern vez"
(W149), the report on theprojectpublished in 1988 by
URBEL (the municipal company that coordinated the
project), makes the point that effectively tackling the
issue of the legal status of an area of "favelas" is linked
first of all to the regularization of the legal status of the
land, and subsequently to granting legal tenure to
occupants of subdivisions of occupied land. Two
specific objectives of legal recognition are thus set out
in the case study: first, recognizing the occupation of
land by spontaneous settlements; second, making it
possible for inhabitants of the "favelas " to obtain legal
tenure. The project included a planning stage and
mapping thedefacto land subdivision. The "Decretos
de AprovacSo de Parcelamento" and the "Normas de
UsoeOcupaçàodoSolo" thenassimilatedthe "favelas"
into the city1 s legal framework. URBEL also provided
inter-institutional coordination (on the federal, state
andmunicipMllevek),asrequiredjorlegairecognition.
The case study lays out the benefits of taking the legal
recognitionapproacKincludingîthenumberofpeople
who benefited (13J529 inhabitants); the "favelas"
with subdivision maps approved for land use and
occupation (eight areas); and "favelas" in theprocess
of being legalized (10 areas, with a population of
IIJOOQ inhabitants). The case study also highlights
the active participation of the community in the
various stages of settlement upgrading.

The issue of the legal status of peri-urban settle-
ments is also dealt with in other projects, e.g., the
upgrading of the favelas" of Diadema (Sâo Paulo,
Brazil), carried out between 1983 and 1988 (cf. W12).
Land regularization ispresentedas thefifthstep in the
upgrading of the "favelas", preceded by: preliminary
study of the physical and social environment; design
ofthesettlementupgradingintervention;organizatton
of the project; and infrastructure works and comple-
mentary services. After regularization, the sixth step
is to make available the services of concessionary
utility companies (water, sanitation, electricity, etc.).
At the beginning of the implementation phase, the
municipality, the "favelas"' residents 'movement and
other interestedpartiesin each community distributed
to thepopulation a summary of thebill under discussion
in the "Camara de Vereadores", to explain the
advantages of the upgrading of the "favela'&nd of the
land use and tenure regularization which is part of the
upgrading process.

An example of the above is illustrated in H. De
Soto'sresearchoninformal settlements in Lima(Cl82)
(cf. box 4 "Lessons learned"). The lengthy formalities
for registering property and the high taxes are also
mentioned as constraints to legal recognition in a
case study in Indonesia (C188H). Other examples
which demonstrate the extreme complexity of legal
recognition procedures are given in a study (C188F)
on Bogota and Cali (Colombia). In those cities there
are considerable delays in recognizing tenure because
of the complicated bureaucratic procedures; this has
also caused the price of dwellings to rise. The author,
Ernest E. Alexander, points out that 500 different
administrative steps were required over a minimum
of three years to obtain authorization from the
municipal authorities to develop a given site. Similar
problems are described in a case study of El Salvador
(C297).

On the other hand, there is some controversy on
the opportunity of legalizing peri-urban settlements.
According to Mariken Vaa of Norway (W155), for
example, legal recognition of land tenure may cause
a general increase in housing prices and have the
effect of expelling the poorest inhabitants from the
settlements.

A study of legal recognition procedures in Mexico
(C248), moreover, argues that granting legal land
tenure and building licenses has had little effect on
the level of investment in shelter improvement on
the part of the inhabitants. Moreover, the study
maintains that state intervention to legalize informal
settlements, if not accompanied by service extension,
is often viewed as an external, quasi-authoritarian
imposition. It may thus foster opposition and
resistance on the part of the inhabitants, as has been
the case in some squatter settlements in Uruguay
(C248).

Security of land and housing tenure, on the other
hand, are demonstrably elements that encourage
investment of time and money by the residents in
the improvement of shelter conditions and the supply
of services. This is seen, for example, in a study on the
legal status of the "ejidos" (community-held land
originally destined for agricultural use) in Mexico
City and in a study on the Baldia settlement in
Karachi (Pakistan) (W269).

It therefore seems that the critical element for
service extension is the recognition of de facto
tenure in settlements by the local government, while
full-blown legal recognition (e.g. granting titles to
property) is a gradual, long-term process.

A study on Latin America (C188F), however,
maintains that legal recognition of informal
settlements tends to bring about an improvement in
the existing housing stock, bu t is no t an incentive for
increasing the number of dwellings.
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Furthermore, there is plenty of evidence in the
case studies examined that inhabitants may actually
benefit from the informal subdivision and
distribution of land. The study on Latin America
mentioned earlier (C188F) stresses that illegal
subdivisions furnish many of the poor with plots of
land which they otherwisecouldnotafford. Families
can thus acquire land, build a dwelling on it and
gradually improve the property. Moreover, illegal
subdivisions, as in the case of the Ciudad Bolivar
settlementin Bogota (Colombia), take much less time
than duly authorized public projects, often rendering
the latter useless. The same point is made in a study
on the outskirts of Bangkok (C211), where private
builders illegally provided parcels of land at low
prices, already equipped with services.

These forms of "spontaneous" urban
development have induced the creation of the "sites
& services" method, wherein local authorities
provide the land parcel equipped with services to
families who then build their nouses autonomously.
The method was successfully implemented by the
World Bank, for example, in peri-urban areas of
Morocco and Tunisia.

Flexibility in public intervention programmes, in
adjusting to local concepts of property ownership, is
mentioned in some studies as an important ingredient
for success. For example, in Yogyakarta (Indonesia)
(W72), the institution of local committees empowered
to authorize the sale of land and able to communicate
with the population proved a successful initiative.
The committees were instrumental in significantly
increasing land acquisition and distribution among
residents and for stressing that the meaning of
property ownership is not merely economic.

Other case studies concerning Pakistan, India,
Cambodia and Sudan (Wl 16) show, moreover, that
security of land tenure is indispensable for
implementing community participation initiatives.
In Brazil, at Belo Horizonte, the approval in 1983 of
the PROFAVELA law - recognizing the right of the
inhabitants of shanty towns to come to own the land
they occupied, and thus assimilating people
heretofore considered invaders into the formal city -
has laid the groundwork for the effective involvement
of the favelados' grassroots organizations and of the
whole population in a settlement upgrading
programme (cf. box 2).

In other cases, tenure regularization programmes
were based on recognition of the community's own
forms of self-organization. For example, one study
(C211) describes a programme implemented in the
outskirts of Bangkok, in which 20 to 60 percent of the
inhabitants' land tenure was recognized, the
percentage varying according to settlement location
and density, the quality of local leadership and the
degree of community organization.

b) Existing legislation

Various constraints can be ascribed to the lack of
specific legislation on housing and on WSS services
in peri-urban settlements. For example, one
UNDTCD document (W46) refers to the lack of
specific legislation on water supply as one of the
elements impeding proper management of WSS
utilities. A study on WSS in Argentina (W57) also
concludes that one of the main obstacles to the
development of WSS services is the lack of laws and
a regulatory framework dealing specifically with
peri-urban settlements.

Moreover,even where such lawsareon the books,
they are often inadequate for WSS requirements.
Some studies emphasize the inadequacy of the
legislation in force (Wl 10), pointing also to obsolete
building codes and regulations. A study on a project
in Zambia (W298A), for example, confirms that one
of the greatest constraints on service extension to
informal settlements is the fact that the majority of
programmes for peri-urban areas are based on
inadequate laws passed by the former colonial
government. Similar comments were made with
regard to other African (W52) and Asian (W46)
countries. A case study on Egypt (W203A) reveals that
an old law, passed when Nasser was in power, has
held back the legal recognition of peri-urban
settlements.

Some authors have shown that an excessive
rigidity of the laws or, equally pernicious, too many
laws, also constitute constraints on WSS service
extension to peri-urban areas. According to P. Rogers
of the World Bank (C251), for example, there are too
many laws in the water supply sector, perpetuating
inefficient and un-economic rigidity, fostering
political neglect, trampling on local customs and
making false distinctions where there should be none
(e.g., dealing separately with surface water and
underground water).

As for positive steps towards tenure legislation
there is - unfortunately a rare exception - the new
Brazilian Constitution of 1988, endorsing the social
function of land tenure. The new constitution has
supplied a legal basis for local interventions to
upgrade and legalize the favelas (W206).

• > • : • • : • • : •
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f

c) Procedures and tools for
collecting information on

peri-urban settlements
for planning, design and

cadastral purposes

Another controversial issue concerns the
usefulness of, and the capacity to gather, planning,
design and cadastral information on peri-urban
settlements.

Some studies start outby stressing the lack of dear
delimitation of the administrative boundaries of
cities. One author points out, with reference to the
situation in India (W267), thatmany slums are located
outside the jurisdiction of municipalities and WSS
boards, and that it is thus legally impossible or, at any
rate, pointless, to carry out cadastral or topographical
surveys of such settlements.

BOX 3 - INFORMATION
TECHNOLOGY FOR COLLECTING
AND CATALOGUING DATA ON

INFORMAL SETTLEMENTS

Multilateral and bilateral development
organizations such as Italian MAE/DGCS and UNCHS
(Habitat) are successfully testing the use of information
technology for collecting, processing and making
available urban development information and data on
informal settlements (W130, WL18).

For example, at Belo Horizonte (Brazil), the Ita-
lian NGO, AVSI, is operating a CAD Laboratory using
applications that simplify the management of cadastral
and socio-economic data. These data, which are used to
issue property titles to settlers in favelas" under the
municipal programme designed to settle the tenure issue
(PROFAVELA),arealsomadeavailabletothemunicipal
company charged with the upgrading of informal settle-
ments (URBEL). Thanks to information technology,
URBEL and AVSI can work in close contact with the
community,decidingtogethero7t intervention priorities
and modalities.

UNCHS (Habitat) has developed a computer
application called ViSP (Visual Settlement Planning),
designed to visualize the potential effects of various
upgrading interventions in informal settlements. The
software uses state-of-the-art image-processing
technology to assimilate photographs, slides, video
images, aerial photographs, satellite images and maps
anaproduce high-resolution scenarios. It can be used to
illustrate different alternatives to politicians, public
officials and citizens, fostering fruitful interaction
amongst them. It is envisaged that the ViSP system will
soon be field-tested in Kenya, within the framework of
Habitat s City Data Programme, which envisages wide-
rangingdata collection and the development ofan urban
key-indicator system.

BOX 4 - LESSONS LEARNED

Legal recognition presents different problems in
different places.

* In Lima, Peru (C182), in order for a group of low-
income families to have a parcel of land to build on
legally, it must be assigned land abandoned by the
state, submit a buildingproject and wait for the building
permit - a process which takes seven years on
average.

* In Yogyakarta (Indonesia) (W72) it was found
that many landowners do not possess a deed toproperty,
since they consider it useless to hold a piece of paper
which could be lost or destroyed.

* The "Bhaktapur Development Project" (Nepal)
(W29) has essentially had to abandon its original
objective of upgrading buildings and infrastructure
(government buildings, road repair, and the like) to
tackle instead the uncontrolled urban growth, which
required a programme regulating land use. The latter
is still being implemented, amidst considerable
difficulties.

More in general, the case studies show that
implementing an approach based on legal recognition
requires:

- the establishment of clear objectives at the planning
stage of the intervention;
- the preparation of ad hoc legislative schemes;
-the adoption of simplified administrative procedures;
- the full involvemen t of the popu lation,and particu larly
of those who already play a role in the coordination and
management of community activities on-site.

With regard to the availability of information,
moreover, it is normally difficult to find documents
or certificates of ownership of land or housing.

A study of peri-urban settlements in Yogyakarta
(Indonesia) reports, for example, that in the kampung
(shanty towns on the outskirts of the city) many
citizens do not keep their title-deeds because they
consider them useless bits of paper (cf. box 4).

Moreover, topographical and cadastral surveys
may be unfeasible for lack of skilled personnel, as
illustrated, for example, in the study on legal
recognition efforts in Brazil (W255).

Collecting meaningful urban development
information can, however, be facilitated by simplified
survey techniques. For example, in the city of Mopti
(Mali) (W97), preparation of the master plan for
urban development was based no t only on traditional
survey data - which, by itself, supplied inadequate
strategic information for preparing the plan - but also
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on information from a questionnaire aimed at
pinpointing problems and solutions raised by the
different administrative, economic and social entities
involved. The answers to the questionnaire were
then analyzed and tabulated, and served as a basis
for drafting the general outline of the plan.

Other studies (W130, Wl 18), instead, mentioned
the possibility of using personal computer
applications for operations such as cadastral
registration or topographical mapping. Such
computer applications have proven useful in
upgrading interventions in informal settlements in
Brazil (cf. box 3).

Matters of debate

1.11. Analysis of the case studies reveals the
following open questions concerning legal status in
the peri-urban sector:

the relevance of legal title to tenure (or similar)
for WSS service extension;

bureaucratic or administrative spheres of
competence to grant legal title to tenure (or similar);

the cost and usefulness of collecting urban
development information, aimed at eventually
establishing land-use regulations and cadastral
registers, before providing WSS services;

the feasibility of instituting legal recognition
procedures for informal settlements at the local
level without reforming or amending existing
national legislation;

how to ensure security of tenure without
incurring in costly and lengthy bureaucratic
procedures for obtaining building rights and legal
title to property;

how to achieve collaboration and regular
information exchangebetween municipalities, WSS
authorities, and land property registries;

how to protect vulnerable groups (e.g. renters)
when undertaking legal recognition, without
blocking the process.

Ideas and Suggestions

1.12. The case studies analyzed suggest some ideas
that should be looked at more closely in the future.

- Simplified approaches, with the use of computer
technology, to survey peri-urban settlements. A first
important aspect is to determine what regulatory
and urban management tools can and should be
applied to peri-urban areas. While regulatory tools
such as master plans and detailed plans, at least in the
early stages, do not seem indispensable for providing
sustainable WSS services, it is necessary for
incremental upgrading of informal settlements to
have a cadastral data base and a description of the
geo-morphological characteristicsof settlements and
of the suitability of sites for building.

The essential steps would thus seem to be four:
description of the status quo of the area involved;
evaluation of the situation (definition of areas at risk
and areas destined for public use); participatory
planning and design of the upgrading intervention;
and cadastral registration (that is, the procedure
through which the territory is divided into well-
defined parcels corresponding to a number which
distinguishes each parcel from the surrounding
physical and urban environment; this number also
identifies a legally defined, or, in our case, an
eventually to be defined, property).

In the event a decision is taken to provide a given
settlement with WSS services, the data base relative
to the four above steps could be the result of the
expansion of the traditional survey carried out by
the technicians of municipal governments or water
boards when establishing the layout of water and
sewer mains.

It should be pointed out that all four of the
aforesaid operations can be simplified by the use of
computer applications available today (cf. box 3), at
a reduced cost and within a reasonable time frame.

Moreover, the description of a settlement should
be recognized as a pre-requisite for the definition of
three very important spatial categories within it:
stable parts that cannot be removed or changed (e.g.
a paved road or existing sewer main or open drain);
parts that should eventually be removed (because
of a recognized risk - e.g. of disastrous flooding or
landslides - or because of an urban development
imperative such as the opening of a major
thoroughfare); and modifiable parts that may stay
where they are but will be probably modified during
the upgrading process.
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- Flexible institutional arrangements for collecting
legal, cadastral and urban planning information.
One suggestion for going about the regularization of
informal settlements is to create special
interdiscip linary and preferably inter-institutional
bodies or units composed of surveyors, urban
planners, infrastructure experts, public works experts,
lawyers, economists, sociologists, social workers and
citizens' representatives, charged with defining and
updating the necessary cadastral, legal and design
information on target settlements.

Such flexible "upgrading units" would have the
advantage of concentrating collective skills and
knowledge (geo-morphologic, socio-economic,
engineering, etc.) on matters relevant to urban
development into a single structure, to overcome the
obstacles arising from the lack of reliable and up-to-
date information. Moreover, such bodies could co-
ordinate, in a sort of "permanent committee on
services", all existing sectoral spheres of competence,

' in a manner responsive to effective demand. At the
urban level these bodies could also promote a
permanent dialogue among the various institutions
that manage cadastral information (municipal
authorities, land property registries,WSS boards,
other utilities - e.g., electricity and gas companies,
etc.) with an eye towards creating "interactive ca-
dastres", or, at any rate, cadastres organized along
similar lines, to promote information exchange. A1-*̂

payment of taxes, presence in a previous census, a
contract, etc.);

* tax incentives for those investing in home
improvements and those who contribute to the
maintenance of services;

* adoption of administrative procedures to speed
up legal recognition, such as "silent assent" (a default
decision following lapse of the notice period) and
"prescription" (expropriation of land which has not
been used for a certain number of years).

- Political considerations. With regard to policies
aimed at providing services to peri-urban
settlements, it should be stressed again that mutual
recognition between municipal authorities and peri-
urban settlement communities is a crucial step
towards bringing about the necessary changes at the
legal and administrative level. It should be stressed
that unfortunately, in many cases, this is far from
being the case today, mutual hostility and mistrust
still prevailing. Action is therefore required, at the
political advocacy level, in order to achieve progress
in the legal status issue.

/
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- Simplification of bureaucratic procedures for
regularization of tenure. Another suggestion worthy
of more thorough study is the simplification of the
bureaucratic procedures necessary to obtain title to
property. To this end, the creation of a single
"authority" or "office" competent to issue permits
and property titles, to keep cadastral and title registers,
and to exert control over land use in specific
settlements, could help to overcome the problem of
lengthy legal recognition procedures described in
#110()

- Regulations, procedures and incentives for legal
recognition. A broader issue concerns regulations
and procedures that can make legal recognition of
peri-urban settlements easier. Various levels of the
legal system can be involved in this (the Constitution,
government regulations, civil law, etc.). For example,
measures such as the following could be considered:

* introduction into the constitutional framework
of legislation recognizing the social function of
property, and separating the right to build from the
right of ownership;

* immediate recognition of tenure, not-
withstanding the laws in force, for those who can
demonstrate that they possess a valid claim to it (e.g.
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Water Supply and Sanitation Collaborative Council (WSSCC)
Working Group on Urbanization(WG/U)

WORKING DOCUMENT #Z

Citizens' Participation

Prepared by MAE/DGCS and CERFE, Rome, Italy March 1993

By the end of the century, in developing countries, 2.25 billion people -
fully 45% of the population - will be living m cities. In recent years the view that
urban growth cannot be slowed or reversed, but must be somehow managed,
has gamed currency.

Municipal governments and local water and sanitation authorities are
thus in the position of having to translate the "quality of life expectations" of
great numbers of people into public policy, legal measures, infrastructure and
social and community services. And the pressure to deliver on these expectations
is building inexorably, as the underlying causes for urbanization are not
transitory in nature.

po
Lack of economic resources, coupled in many developing countries with

litical instability, has been a key constraint in defining ana pursuing long-
term goals for the extension of basic services, preeminent among which are
drinking water supplies and excreta sanitation, which directly affect the quality
of life and the very survival of people.

WG/U is composed of representatives of various organizations, as well as
individuals with expertise ana experience in the water and sanitation sector; its
members include experts from the main bilateral and international development
agencies, representatives of utilities, engineers, urban planners, sociologists and
other experts on urban problems. The WSSCC Working Group on Urbanization
is thus a network of highly qualified professionals in the theory and practice of
urban environmental infrastructure and services; its objective is to tap their
collective expertise to set out recommendations, on behalf of the WSSCC, for
achieving sustainable progress in the delivery of water, sanitation and related

es (wSS) to the urban poor.services

The WG/U Coordinator and Secretariat have prepared five working
documents that analize key strategic elements singled out and defined by the
Working Group. Constraints, options and matters of debate related to the
implementation of the various elements of the WG/U Strategy Outline, as well
as examples of their concrete application, have been identified by the systematic
analysis of the substantive inputs sent by members in the earlier phases of the
activity of the Working Group.

Working Document # 2 discusses the problématique regarding citizens'
participation, i.e., the ways in which citizens as individuals or in organized
groups in peri-urban areas can be involved in WSS services planning,
implementation, management, maintenance, evaluation and monitoring.
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The theme

2.1. For over a decade, the major international
development organizations have been concerned
with the participation and involvement of residents
in urban upgrading interventions, in the manage-
ment and maintenance of infrastructure and services
and, more in general, in development projects. The
participation and mobilization of citizens are
considered indispensable to the success of any policy
or project regarding: the environment (cf.
WorldWatch Institute, 1990-92; Agenda 21, 1992),
health (WHO, 1989), urban development (Habitat,
1988), cost containment and economic sustainabili-
ty of public services (World Bank, 1988-92) and, in
general, the area defined as "human development"
(UNDP, 1991-92).

Citizens' participation is also a major feature of
Primary Environmental Care (PEC), a strategic
approach first proposed by Italian Development
Cooperation in 1989, and now being considered for
adoption by other organizations, such as UNICEF
(MAE/DGCS, 1989,1990,1991,1992; and UNICEF,
1993).

2.2. In order to illustrate the key importance accorded
to citizens' participation in ensuring thatdevelopment
projects are effective - even from the technical
standpoint - it should suffice to refer to recent policy
lines adopted by major organizations dealing with
urban development, i.e., the World Bank, UNCHS
(Habitat) and the OECD Development Aid
Committee (DAC).

The World Bank, for example, in recent issuesof
World Development Report (cf. World Development

Report, 1988-1991) considers citizens' involvement a
key ingredient of the success of policies aimed at
cost reduction and recovery in public and social
services and for a greater effectiveness of
environmental sanitation projects. Specific studies
assessing the effectiveness of citizens' participation
in projects promoted by the World Bank (cf., e.g., S.
Paul, 1987; M. Cernea, 1988) show that in 80% of the
cases (in 40 ou t of 50 studied), citizens' participation
fostered greater efficiency and effectiveness of the
projects, favoured cost sharing by the beneficiaries
and improved organizational and management
capabilities at the local level.

In the case of UNCHS (Habitat) and of the
Development Aid Committee of OECD (DAC-
OECD), it is significant that the recent joint position

paper submitted by the two organizations and the
World Bank to the DAC Meeting on Aid for Urban
Development held in Paris in November 1992 (cf.
DAC-OECD, 1992), cites among the main features of
desirable new policy orientations on aid for urban
development the involvement of individuals,
groups, communities and NGOs, by accepting
responsibility for, and also having a say in, land use
and public expenditure (see pp. 15 et seq.).

23, It should also be noted that sociological and
socio-economic research have induced international
development organizations to pay closer attention to
the marked ethnic, cultural, religious, political and
economic heterogeneity of the communities where
programmes are being implemented. One recent
result of this is the current disenchantment with
abstract or ideological models applied to groups of
people (such as "community", "family", "citizens"
and the like). In particular, there is a new awareness
that peri-urban settlements are composed of
individuals and groups with significant differences
in professional qualifications, income, cultural
attitudes, education, political and religious
convictions, ethnic loyalties, etc. (cf., e.g., WG/U
Background Paper, 1992; M. Vaa, 1992).

Citizens' Participation in the
texts examined

2.4, Of the first four key elements of the Strategy
Outline mentioned in the introduction, citizens'
participation is the subject most often treated in the
studies analyzed (in 53.7% of the cases).

/ Incidence and prevalence of topics (*) in the v
studies examined (the total does not add up to

100% because several topics may have been
dealt with together in a given study).

studies in studies in
which which
the topic is the topic is
present prevalent

Citizens' Participation 53.7% 31.5%

Cost Recovery 48.5% 21.2%
Appropriate Technologies 42.7% 20.2%
Legal Status 27.5% 4.0%

- J
(*) Theseare the first four key elements of the Strategy Outline,
i.e. those specifically related to the urban poor and to peri-urban
settlements.



CITIZENS' PAKTICWATION

2.5. This unexpected prevalence of popular
participation over the other, more "technical",
subjects may be due to at least two other factors, in
addition to the gradual adoption of the above-
mentioned participatory development strategies.

2.6. The first factor is the production of a large
number of studies, census data and statistical surveys
demonstrating the growing importance in recent
years of non-traditional sodal subjects grouped
under a number of different labels: NGOs, third
sector, volunteers, citizens' movements, social
movements, self-help groups, non-profit sector (cf.
AICAS-CERFE, 1992; Worldwatch Institute, 1991;
Berg, 1987; World Bank, 1983-1987). In this context it
should be noted that networks of researchers and
grassroots organizations are also emerging in the
WSS sector (NGOs, committees, groups, etc.
concerned with water supply and sanitation), as, for
example, REDES and CIUDAGUA in Latin America
and the International Secretariat for Water (ISW),
based in Canada.

The second factor for the prevalence of the subject
is the surprisingly high level «f recognition among
professionals in the WSS sector (engineers, dvil
servants, technicians) of the importance of citizens'
participation.

2.7. The main subjects covered in the studies dealing
with citizens' participation are the following:

* the concept of participation and the
criticism thereof;

* methods to improve participation;
* the importance of local community

leadership;
* gender issues;
* the informal sector and its recognition by

the public authorities;
* the role and significance of urban social

movements.

2.8. Although citizens' participation has the highest
incidence in the studies among the key elements
mentioned above, its distribution among the studies,
and therefore the importance attributed to it, is not
homogeneous. In fact, citizens' participation has a
high incidence in studies authored by networks
interested in WSS (networks of various types of
organizations such as urban research institutes or

NGOs) (100% of the cases), NGOs, local governments,
environmental research centres, social and urban
research centres and international organizations (60-
80% of cases). Yet, popular participation does not
seem to be particularly significant for other
organizations significantly involved in the WSS
sector, such as bilateral cooperation agencies,
university departments such as engineering,
architecture and urban planning, and economic re-
search centres (less than 40% of the cases).

K

Incidence of the Citizens' Participation
issue by type of organization (%)

Networks of research
centres and/or NGOs
NGOs
Urban research centres
Environmental research centres
Local governments
Social research centres
International organizations

Bilateral cooperation agencies
Urb./arch. university depts
Eng./tech. university depts
Economic research centres

L

100.0
80.6
77.7
75.0
70.0
69.0
65.0

38.6
37.8
35.7
35.7

- 1

2.9. The analysis of constraints and options (see
#2.10) and the table below show that although
popular participation enjoys an overall high profile
in the studies examined, it cannot be taken for
granted that it is duly considered by all the players
involved in the WSS sector. Indeed, citizens'
participation is often associated with costrecovery,
somewhat less often with the subject of appropriate
technologies and, even less often, with the
regularization of the legal status of informal
settlements. On the whole, the authors of the studies
seem to deem citizens' involvement essential for an
effective policy of cost recovery in the WSS sector or
for infrastructure maintenance, while they believe it
is of secondary importance for legal recognition of
property rights and the creation of land use regula-
tions, as in the case of right of ways.

• • • •
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Incidence of Citizens' Participation in
association with other subjects (*)

Participation &
Cost Recovery

106

Participation & 84
Appropriate Technologies

Participation &
Legal Status

Incidence in total
number of studies

54

21

54.6%

43.3%

27.8%

100.0%

(*) These are the first four key elements of the Strategy Outline,
i.e. those specifically related to the urban poor and to peri-urban
settlements.

Resources and Constraints

2.10. It should be noted that, in the studies examined,
participation is generally seen in positive terms. It is
considered one of the major factors for the success
of projects. Participation, as implemented this far,
however, is sometimes subject to criticism; it is argued
that on occasion it may constitute a constraint on
implementation of projects. The studies naturally
also dwell on the advantages and opportunities
created by citizens' participation.

negative impact of the failure to take into
consideration, or the underestimation,

of cultural diversity

conflicts between communities and
international cooperation agencies

OPTIONS
AND RESOURCES

mobilization and organizational capacities
of citizens' organizations

greater effectiveness of the projects in which
citizens' involvement is achieved

positive effects of women's participation

effectiveness of NGOs in mobilizing
economic resources

effectiveness of citizens' participation
under the guidance of implementing
agencies

effectiveness of citizens' organizations in
planning, implementing and managing
WSS services

CONSTRAINTS
AND CHALLENGES

O cost and complexity of citizens'
participation

0 poor civic sense artdHyglene education
of many settlers

Q limited capacity of grassroots
organizations to mobilize communities

Q lack of qualified personnel and
a professional approach on

the part of NGOs

O negative influence of stereotypes
(e.g., regarding women or the population

of informal settlements in general)
held at times by those implementing projects

O limitations of the traditional fora for
participation, especially public meetings

• • • •

2.11. As is evident from the list of constraints and
options identified in the studies, there are a number
of aspects of citizens' participation that merit further
analysis. For one thing, the studies differ in their
assessment of certain aspects of citizens'
participation, treating them in some cases as a
resource or option and in others as a constraint. It
seems useful to examine some of the constraints and
options related to citizens' participation mentioned
in the studies, classifying them into five main groups:

a) effectiveness and usefulness of participation;
b) potential and capacity of grassroots organizations;
c) conflicts and forms of cooperation between

communities and external support agencies;
d) existing stereotypes on the nature of peri-urban

communities;
e) failure of traditional forms of participation such

as public meetings.

Before going on to examine some examples, a
note should be made of two recurring constraints not
specifically mentioned in the studies. These are, first,
the usual complaints regarding the lack of
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BOX 1 - SUCCESS STORIES

Of the 67 projects fully reviewed in the 271
documentspresentedrilturnedouttobesuccessful.
Nearly two thirds of them (19) attributed a major
role to citizens' participation.

In the town ofKamanga, near Lusaka (Zambia)
(WH9), citizens' participation played a key role in
implementing WSS and social services.

The study reveals that participation was
implemented in 6 stages. The first stage was to identify
community leaders. The second stage was to hold public
meetings to illustrate the spirit and purpose of the
project, with an aim towards setting up a Residents'
Development Committee (RDC). The third stage was to
assign priorities to the various needs expressed in public
meetings. This was followed by briefing sessions with
dwellers of groups of tenements, seminars for local
leaders (for training on management techniques) and
follow-upsessions. The studyemphasuesthat inaddition
to providing the services planned, participatianfostered
a strong sense of solidarity among residents and the
significant participation of women. The study also
noted, however, that constant support from the
implementing agency was required, especially with

the future of the project. The study goes so far as to
identify people who could have prevented the success of
the project, specifically some local politicians who tried
to manipulate the project to their own advantage: this
problem was solved by a public debate between these
politicians and the local community. A minor "crisis"
due to the heavy workload of some members of the
Residents' Development Committee was solved by the
creation of sub«mmittees, which also led to greater
delegation ofpowersanddecentralization oftheactnntws.

The upgrading programme in the "favelas" of
Belo Horizonte (Brazil) (W130) included active
participation of the "favelas" residents' organizations,
of their federation, the "Uniao dos Trabalhadores da
Periferia", of citizens' associations for the establishment
of day-care centres, small urban farmers' associations
and church organizations.

In the sanitation project in Maina (Kenya)
(W237C) there was at first strong local opposition to the
projects, which had been conceived by the implementing
agency on a purely technical basis. Thus a second stage
was undertaken, seeking greater local cooperation. This
led to the setting up of an umbrella organization and a
self-help committee, which went on to eventually
undertake independent initiatives in the field of health
care.

The Dhatko Urban Community Development
Project in Nepal (W29) was implemented through
cooperation between government agencies, the Durga
Parivar Clubandsome User's Committees that supplied
free labour.

responsible people with whom to negotiate (which
means that in many social contexts there is always
someone to negotiate with, even though problems
may arise afterwards), and, second, the longer time
frames required for the implementation of projects
based on participatory approaches. Such longer time
frames are normally at odds with the programming
requirements of implementing agencies.

a) Effectiveness and
usefulness of participation

With regard to the effectiveness and usefulness
of citizens' participation, one of the studies, on projects
funded by the European Development Fund (W53),
for example, notes that some of the negative effects
of utilizing grassroots organizations includehigher
cost of projects, while a general study on housing
policy (W188F) states that projects based on local
citizens' involvement have a higher cost than
traditional projects, favouring the better organized
sectors of the community to the detriment of the
destitute poor. Similar concerns about the high cost
of popular participation are also voiced in the case of
Ecuador (W88A2).

Other case studies conclude that citizens'
participation facilitates implementation of projects.
A study on settlement upgrading in Brazil's favelas
(W93), for example, maintains that citizens'
participation is positive, since it increases the
community's confidence in its public counterparts,
rationalizes the various stages of the project on the
basis of knowledge of the physical and social
condition of peri-urban settlements, and involves the
population in the maintenance of infrastructure and
community and social services. Another study, on a
project at Mahalapye (Botswana) (W237B), affirms
that the construction of 3,000 latrines was only made
possible by citizens' participation.

b) Potential and
capacity of grassroots

organizations

With regard to the actual potential of grassroots
organizations, a study assessing the Indonesian
experience (W25O) notes that NGOs are unable to
provide administrative and technical know-how,
and that wh'en insufficient outside technical
assistance, training and supervision are provided,
the quality 0f infrastructure and services suffer. A
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study assessinga drinking water project in Guatemala
(W62) also points out difficulties in the setting up of
citizens' cooperatives (resentment, delays, reciprocal
mistrust).

However, many examples mentioned in the
studies examined emphasize specific capabilities
and potential of grassroots organizations. A
Honduran NGO (W120), for example, was especially
successful in supporting low-income families by
promoting income-generating activities. In
Bangladesh (W81), some NGOs successfully
undertook fund raising campaigns to broaden the
resource base for WSS services.

Some cases specifically refer to the positive
impact of the activities of grassroots organizations
in the following areas:

- NGO involvement in the management of
services: NGOs manage sanitation and waste water
collection in Karachi, provide water supplies in
Abidjan, and organize refuse collection in Calcutta
(W298B);

- participation through users' payments in the
coverage of the cost of water supply. The willingness
of the local population to pay for service is mentioned
in several studies, for example, in Quito (Ecuador)
(W27), in Guatemala (W26), in l^inga (Tanzania)
(W218) and in Villa el Salvador and Barranquilla
(Colombia) (W88A1);

BOX 2 - LESSONS LEARNED

The "KanpurjMirzapur Environmental and
Sanitary Engineering Project" (India) (W116) had
among its objectives the reduction of pollution in the
Ganges, the construction of sewers and latrines, the
supply of water, the removal and treatment of solid
waste and the setting up of educational programmes in
the health and hygiene sectors. The studies mention a
number of difficulties in the implementation of the
project. Citizens' participation was relatively selective,
since the objective was to select and train 500 "agents
for change" (physicians, primary school teachers,
volunteers etc.) in the two cities concerned. In many
cases these agents tried to mobilize the citizens "top-
down", without identifying specific parties to negotiate
with and without any coordination between the timing
of citizens' mobilization initiatives and that of the
construction work. The lack of coordination in timing
was also observed in the training stage.

The objective of the Eastap Project in Emadole
(Nepal) (W29) was to construct latrines, with the
active cooperation of the local population. The study
notes that the latrines were properly built and that users
carry out maintenance. It also notes, however, that there
was only partial participation: indeed, local leaders had
not been involved and no users' committees were set up

Jo create an institutional framework for participation,
providing a starting point for sanitary education and
training. Thus, the study notes, the serious problem that

' children are not instructed to use the latrines that have
been built is not at all surprising.

BOX3 - WOMEN'S
PARTICIPATION

A particularly significant case (C176) concerns
the outskirts of Nairobi. In 1988, the AHF (African
Housing Fund) financed an association of 200 women
at Mathare, one of the city's largest and poorest slums.
The association, called HUMAMA, is formed mainly
by single mothers earning not more than US$ 26 per
month. Moreover, all the women were squatters on
private land and risked eviction. With a loan to
HUMAMA, the AHF provided incentives for the
development of economic activities based on production
of building materials for shelter improvement (it., roof
tiles, bricks etc.). The factory now produces 3,400 tiles
per day, and the AHF has helped the association secure
a contract worth US$ 205,000 for the supply of roofing
materials.

- planning: positive results have been noted, for
example, in Mopti (Mali) (W97) and in Diadema
(Brazil), where settlers took part in preliminary
studies for an upgrading project in the favelas (W12).
In Addis Abeba (Ethiopia) and at the sprawling
favela of Roclnha (Rio de Janeiro, Brazil), citizens'
involvement resulted in a positive change in the
official goals laid down in the original plans, which
had been drawn up along excessively traditional
lines (W295);

- implementation of the projects, especially
through the construction of WSS infrastructure:
community groups provide unskilled labour free of
charge (W88E1, C180F). The study on Cuzco (Peru),
points out that local unskilled labour can be utilized
even in technically advanced projects, provided
project managers accept to carry out construction
work in an unconventional way, adapting to local
customs (W88E1);

- involvement of citizens in WSS services
management this can take various forms, from taking
on full responsibility for maintenance to joint
management. Local service maintenance was
experimented in Karachi (Pakistan), where local
construction workers were trained to build latrines
and maintain them thereafter (W269). Joint
management of WSS services was tried in Cuzco
(Peru) (W88E1 ), where jointadministration by citizens
and government managers proved most effective
because it built on the citizens' capacity to organize
-acquired during construction of WSS infrastructure
- in the management of services (in this particular
case, citizens' participation in construction had
consisted in providing free labour).
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c) Conflicts and
collaboration between

communities and external
support agencies

Another constraint on citizens' participation has
been the occurence of conflicts between communities
and development agencies. A WHO report (W28)
notes that one of the reasons for poor participation of
citizens may be resentment felt by the community
towards outside experts who know little about the
local situation and seem to seek personal gain from
projects. Another case in point is the Maina (Kenya)
(C216) project, where the Danish development team
found initial hostility towards the installation of
latrines.

Some studies also note that participation under
the guidance of implementing agencies - especially
development agencies - improves the chances of
success of a project. Special techniques and methods
are important for this purpose. The UNDP
PROWWESSinitiativeillustrates this approach. The
authors of a manual written under this programme
on tools to encourage citizens' participation (W84),
show that the S ARAR method (Self esteem, Associative
strength, Resourcefulness, Action planning,
Responsibility) was applied successfully, and with
great enthusiasm on the part of the field staff, in

' numerous projects and workshops. Its adoption
brought out new ideas and helped produce positive
results. Another example is the experience of a
working group at Rocinha (Brazil), which conducted
a practical test of the citizens' participation approach
for the creation of community services. According to
the authorsof the study (W295), the results convinced
the government's social development secretariat to
apply the approach on a wider scale.

d) Current stereotypes
on peri-urban communities

Among the constraints on effective citizens'
involvement is the lack of detailed information on
peri-urban settlements and on how citizens organize
in these areas to try to satisfy basic needs and protect
their rights, even with little or no outside help. Such
lack of knowledge fosters stereotypes, as pointed out
in study C247, which stresses that the widespread
notion according to which high population density
is synonymous with violence and unsanitary
conditions is an obstacle to the implementation of
projects in peri-urban areas. With regard to women's

BOX 4 - POSITIVE ASPECTS
OF CITIZENS' PARTICIPATION

IN THE 67 DEVELOPMENT
PROJECTS STUDIED

Thestudiesspecificallymentionpositive aspects
and elements conducive to the success of citizens'
participation, which include the following:

* creation of new citizens' organizations, which may
lead to further independent and self-help projects;

* the role of local NGO networks in providing credit to
the poor;

* the role of NGOs in effectively reaching the urban
poor;

'cooperation between municipalauthoritiesandNGOs;

* integration between citizens' participation and
government activities;

* implementing initiatives based on the recognition of
local leadership and support to existing organized
groups;

* involvement of existing human resources on-site;

* inclusion of citizens' representatives in specialized
technical departments;

* cooperation between various organizations and
institutional players;

*constant interaction between project and community;

* organization of regular public meetings;

* involvement of, and establishment of mechanisms for
coordination between, different local, national and
international organizations;

* identification of specific "loci" for community
participation (existing or future local organizations).

* clear definition of roles and identification of ways in
which the community can participate (division and
execution of work, financial management, selection of
areas for implementing projects, definition of priorities,
documentation of works, etc);

'identification of concrete possibilities for implementing
the principles of autonomy and self-management;

* granting to citizens' organizations a degree of
administrative control;

* formation of users'committees;
it-c t

*' constitution of "upgrading companies", i.e.,
intermediaries between local stakeholders and WSS
agencies or municipalities whose function is to manage
projects and secure an adequate level of user consensus;

* constitution of administrative committees or service
cooperatives, composed by representatives of the
communities concerned, for the security and
maintenance of the installations.
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participation, a study by Amelia Fort (W83) points
||ut that the participation of women is often relied

. upon in WSS-related projects because it is
rV/ commonly believed that women have more free

time, whereas in fact they often have two or three
times the work load of men.

Lack of knowledge on socio-cultural dynamics
in peri-urban settlements is a major cause of project
failure. For example, a study on the kampung in In-
donesia (W72) reports that mobilization of settlers to
improve housing in neighbouring areas is hindered
by the fact that they are bound to the land they
occupy by a quasi-feudal system of obligations.
Another study comments on the experience in
Karthoum (Sudan) (W158), where it was observed
that for reasons of privacy, latrines were seldom used
by women, and then only at night

e) The failure of
traditional

forms of participation

One of the factors hindering citizens'
participation pointed out in the studies is adherence
to traditional forms of participation, especially with
respect to public meetings. A study on citizens'
participation in urban programmes in Denmark
(C180G)offersadetailedlistof the problems incurred
by public meetings: they are the ideal place to foster
conflicts; a compromise is difficult to reach; it is
difficult to record the opinions expressed; and those
who speak out are not always the true leaders. A
UNDP study on citizens' participation in developing
countries (W84) maintains that the main constraints
on participation through public meetings are: shyness
in the presence of the authorities; fear of speaking out
in public; mistrust of those in power; reluctance to
run risks; fear of criticism for having violated
traditional roles; faction-related conflicts; a sense of
impotence and fatalism. On the other hand, other
studies report positive experiences with public
meetings between implementing agencies and the
community.

• • • •

Matters of debate

2.12. There are a number of questions concerning
citizens' participation about which the authors are
not always in agreement. Some of these questions
are:

d) whether, and on which occasions, the
cost and complexity of citizens' participation
exceed the benefts produced;

c> whether and how participation should be
accompanied by the institution of citizens'
organizations,guided toa certain extent "top-
down" by implementing agencies;

n> whether, and on which occasions,
existing local groups should be relied on, or
specific new groups created;

cy what role should be played by existing
gra$sroot$organizations(NGOs,committee$,
associations, volunteer groups, etc.);

c$ which stages (choice of alternatives,
planning, implementation, management,
maintenance, monitoring, evaluation) profit
most from citizens' participation;

cj what is the most effective way of sharing
responsibility for projects (financial resources,
labour, management, etc.) between
implementingagencKsandbcalcommunities;

Q whether there is an unsurmontable
difference between the time frames of
traditional development projects and those
undertaken with citizens' participation;

,_j what are the most effective institutional
arrangements for achieving effective citizens'
participation.

Ideas and Suggestions

2.13. The studies examined offer ideas and
suggestions about promoting citizens' participation
in peri-urban WSS services that seem worthy of
further study.
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- More information on the forms of citizens'
involvement in the provision of WSS services. There
is an acute need to gather and circulate information
on the experience of participation by organized
citizens' groups for the planning, implementation,
management and maintenance of WSS services in
peri-urban settlements. It should be pointed out that
there is considerable documentation available on
current experiences in Latin American countries
(W88, C188, W120, W27, W26, W12, W93, W62),
while there seems to be insufficient data on Asian
and African countries. Furthermore, it would seem
particularly useful to draw a comparison between
the experience in citizens' participation in the
management and maintenance of urban
infrastructure gained in industrialized countries and
in developing countries.

- Human Resources Map. Another proposal to be
taken into account, overcoming ideological or generic
notions regarding "beneficiary" populations, is the

| identification of individuals or groups whose
ç opinionsdo carry weightinperi-urban communities

and whose actions can affect their development. The
* preparation of "Human Resources Maps" could be

useful to this end, setting out the potential, capabiliy,
availability and willingness of individuals and groups
in peri-urban settlements with regard to
implementation of WSS projects.

- Methods and stages for citizens' involvement
Identification of various methods to involve citizens
is required to make better use of the human resources
available in peri-urban settlements. Following are
some examples:

* acknowledgementof independentand autonomous
initiatives;

* promotion of new activities in areas in which the
will of the citizens has not yet turned into specific
action;

* acknowledgement of specific roles citizens may
play in relation to maintaining water and sewer
mains, monitoring leakages, raising awareness,
promoting hygiene education, etc.;

* a new attitude towards "target" populations, seeing
"beneficiaries" as users or clients.

In any given case, it would appear useful to
identify the stages in which citizens' participation
would be useful. Attention should be paid not only
to the planning stage (public meetings, consultations,
etc.), but also to identifying the role of citizens'
organizations in implementing, managing,
mantaining and monitoring WSS services.

- Interdisciplinary collaboration (e.g., between
management research, administration, etc.) in

gathering information on areas targeted for WSS
interventions. Interdisciplinary and interistitutional
units (composed of engineers, economists,
sociologists, citizens' representatives and others)
could be formed within utility companies and/or
local governments to collect data and provide realistic,
unbiased information on target settlements and the
prevailing social situation within them.

- Adoption of participatory development
approaches such as Primary Environmental Care
(PEC). PEC is defined as a process in which, with
varying degrees of outside help, a community is
empowered to satisfy basic needs and improve its
living environment(MAE/DGCS, 1989,1990-2). Key
aspects of the PEC approach are the longer time
frame of projects, the flexibility of their
implementation schedules and the importance of an
initial, pre-project phase in which contact is made
with the community, priorities are defined in a
participatory way and project objectives and means
of implementation are set out. The PEC approach
seems ideally suited to inspire the formulation of
sector projects that are more demand-responsive;
and the importance of responding to, and stimulating,
demand in WSS projects cannot be stressed enough
(cf., e.g., Cairncross, 1992).
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Water Supply and Sanitation Collaborative Council (WSSCC)
Working Group on Urbanization(WO/U)

WORKING DOCUMENT #3

Cost Recovery and Resource Mobilization

Prepared by MAE/DGCS and CERFE, Rome, Italy March 1993

By the end of the century, in developing countries, 2.25 billion people -
fully 45% of the population - will be living in cities. In recent years the view that
urban growth cannot be slowed or reversed, but must be somehow managed,
has gained currency.

Municipal governments and local water and sanitation authorities are
thus in the position of having to translate the "quality of life expectations" of
great numbers of people into public policy, legal measures, infrastructure and
social and community services. And the pressure to deliver on these expectations
is building inexorably, as the underlying causes for urbanization are not
transitory in nature.

Lack of economic resources, coupled in many developing countries with
political instability, has been a key constraint in defining and pursuing long-
term goals for the extension of basic services, preeminent among which are
drinking water supplies and excreta sanitation, which directly affect the quality
of life and the very survival of people.

WG/U is composed of representatives of various organizations, as well as
individuals with expertise ana experience in the water and sanitation sector; its
members include experts from the main bilateral and international development
agencies, representatives of utilities, engineers, urban planners, sociologists and

collective expertise to set out recommendations, on behalf of the WSSCC, for
achieving sustainable progress in the delivery of water, sanitation and related

(WSS) to the urban poor.services

The WG/U Coordinator and Secretariat have prepared five working
documents that analize key strategic elements singled out and defined by the
Working Group. Constraints, options and matters of debate related to the
implementation of the various elements of the WG/U Strategy Outline, as well
as examples of their concrete application, have been identified by the systematic
analysis of the substantive inputs sent by members in the earlier phases of the
activity of the Working Group.

Working Document #3 highlights issues andproblems concerning cost recovery
in peri-urban WSS projects. Specifically, it discusses the capacity to mobilize
local economic resources for WSS service coverage in peri-urban areas through
tariff policies, access to credit and other methods, and the management of
financial resources made available by external support agencies.
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3.1. The growing interest of governments and
international development agencies in cost recovery
is part of an overarching change in public policy in
industrialized and developing countries alike.

Such change is driven by the need to reduce - or
at least to contain - public spending, in light of
burgeoning deficits in most countries. Spiralling
deficits are caused in part by acceptance of the Welfare
State model, or similar models that envisage a strong
State role in the delivery of services. The main
international financing agencies tend to support this
change and have proposed structural adjustment
programmes.

• The term "cost recovery" refers to policies and
specific initiatives for assessing and recovering the
cost of WSS services. Such initiatives include the
establishment of adequate tariff systems, efforts for
the control and reduction of physical water losses
and unaccounted-for water in general, mechanisms
for facilitating users' financial participation and
others.

3.2. There appear to be two main approaches to the
issue of cost recovery (cf., e.g., S. Cairncross, 1992;
World Bank 1992; R. Ayres, 1983). One is the
"traditional" position, according to which water is a
public good that should ideally be distributed free to
everyone. This position envisages a strong State role
in the financing, delivery, and management of WSS
services. It endorses the idea that tariffs must be kept
low and that unrecovered costs should be covered
through fiscal provisions. This is the policy that has
been adopted - and not only in developing countries
- for years, and still provides the economic framework
for WSS service management in many countries.

33. Recently, however, concern over spiralling
public debt in developed and industrialized countries
alike, coupled with growing awareness that water is
a limited resource and that the majority of institutions
responsible for the provision of water-related services
are not able to cover their costs or avoid wastage, has
given currency to the notion that water should be
recognized as an economic good for which it is right

to pay (World Bank, 1992; T.S. Katko, 1992; L. Lovei,
1992; ACC/ISGWR, 1992).

Thus, the cost of WSS services should be
considered chargeable firstand foremostto individual
users, and not to the "collectivity" at large. This
means that service coverage should be extended on
the basis of an assessment of "effective demand", that
is, the level of service potential users are willing to
pay for (D. Whittington, D.T. Lauria, A.M. Wright, K.
Choe, J.A. Hughes, V. Swam, 1991; YUDP, 1991;
World Bank, 1992).

** Some international development organizations
tend to consider effective demand as that explicitly
expressed by users; others instead view it as the
"latent" demand, measured on the basis of actual
behaviour, e.g. the amount of money inhabitants of
peri-urban settlements already pay to buy water
from private vendors. It should be noted that all
agree that social considerations for the protection of
vulnerable groups should not be abandoned, such as
support for low-income users in the form of subsidies,
access to credit, and the like.

3.4. Cost recovery, however, is a relatively new
issue in the international development debate. This
is evidenced, among other things, by the fact that it
constitutes a recently introduced heading in
document classification in the data bank of the
International Reference Centre on Water Supply and
Sanitation (IRC) in The Hague. Moreover, the issue
is increasingly the focus of attention in the literature
and in conference proceedings. In the statement
issued at the conclusion of the Global Consultation
on "Safe Water and Sanitation for the 1990s" inNew
Delhi (September 1990), a new strategy is proposed,
calling for substantial reduction in the cost of services
through increased efficiency, use of low-cost,
appropriate technologies and the mobilization of
additional funds from existing and new sources,
including governments, donor agencies and
consumers. At the International Conference on
Water and the Environment held in Dublin in 1992,
the principle was asserted that water should be
considered an economic, as well as a social, good,
with a value corresponding to its potentially most
profitable use. The subject of financial resources for
WSS services is also discussed in the UNCED Agenda
21, approved at Rio de Janeiro in 1992, and in the
preparatory documents for the WSSCC Oslo Global
Forum, held in 1991.
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Cost Recovery in the texts
examined

3.5. Cost recovery is among the topics most often
mentioned in the texts examined: it occurs in 48.5%
of the cases.

Incidence and prevalence of topics (*) in the
studies examined (the total does not add up to
100% because several subjects may have been

dealt with together in a given study).

studies in studies in
which which
the topic is the topic is
present prevalent

Cost Recovery 48.5%

Citizens' Participation 53.7%
Appropriate Technologies 42.7%
Legal Status 27.5%

21.2%

315%
20.2%
4.0% J

{*) These are the first four key elements of the Strategy Outline,
i.e. those specifically related to the urban poor and to peri-urban
settlements.

3.6. The high incidence of cost recovery in the studies
may be due to the strategies of international
organizations, such as the World Bank, which have
sought to make national governments aware of the
need for the rationalization of local resource
management through policies such as "structural
adjustment".

Yet, the more general crisis of Welfare State
policies, which entails growing financial difficulties
even in industrialized countries, should not be
underestimated as a cause for concern over cost
recovery.

The emergence of cost recovery as an issue is
probably also the result of greater attention paid by
WSS sector operators to making the most of local
resources, and the realization that international
development agencies can only provide limited aid
for the development of urban infrastructure and
services.

A positive aspect of this policy shift is that,
increasingly, organizations and people not normally
concerned with theeconomic sustainability of projects
(notably engineers) are beginning to view it as a
critical, and not subsidiary, factor.

Moreover, greater concern over economic
realities often goes hand in hand with citizens'

participation, as evidenced in the texts examined.
Thus it is more and more realized that the building
of a consensus and the mobilization of the
community are prerequisites for adequate cost
recovery on services, and that cost recovery is also a
sort of "reality test" for participatory strategies. There
is thus a fundamental passage - from both the
cognitive and practical standpoint - from general
and rhetorical notions on citizens' participation to a
concrete, analytical approach to mobilization of local
financial and human resources.

3.7. The main issues treated in the texts dealing with
cost recovery are:

initial investment costs for service
extension;
operating costs, tariff and billing systems;
access to credit for inhabitants of informal
settlements;
cost containment through reduction of
water wastage and leaks;
measuring water production and
effective consumption;
estimating users' ability and willingness
to pay for WSS services.

3.8. Cost recovery is dealt with in a substantial
number of the texts examined, but the emphasis on
the subject varies among authors.

In fact, while this subject is accorded
considerable importance by international
organizations, networks of research centres and
NGCs, WSS utilities and economic research centres,
the same cannot be said for bilateral development
agencies, NGOs, social and urban research centres.

f Incidence of the Cost Recovery issue ^
by type of organization (%)

Networks of research centres
and/or NGOs
WSS utilities
Economic research centres

Eng./tech. research centres
International organizations
Eng./tech. university depts.
National governments
Local governments
Documentation centres
Bilateral cooperation agencies
NGOs
Social research centres

[ Urban research centres

76.9
733
71.4

60.0
59.0
50.0
50.0
50.0
40.0
38.6
35.5
25.7
22.2 J
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Resources and Constraints

3.9. The studies examined evidence negative and
positive factors affecting economic resource
mobilization and cost recovery.

{CONSTRAINTS AND
CHALLENGES

O

o
o

o

o
o

o

o

inadequate levels of investment
by international development

organizations in the urban sector

inadequate tariff systems

scarce availability of credit to peri-
urban sector inhabitants

difficulty in paying back loans
on the part of settlers

limited ability to pay for WSS services

rise in land and housing prices in
areas with WSS services

unwillingness to pay for
sanitation services

limited cost consciousness and
autonomy to set tariffs on the
part of WSS service agencies

OPTIONS AND
RESOURCES

differentiation of tariffs according
to use and income

citizens' willingness to pay
for water, as proven by existing
water vending practices

o

D

improvement in the quality
of service as a factor in increasing
users' willingness to pay

promotion of income-generating activities
which in turn increase the urban poor's
ability to pay

implementation of credit programmes aimed
at poor families

use of unskilled labour, supplied free by the
population, to install services

better maintenance to reduce wastage
and leaks

involvement of the community in service
maintenance <^mb

institutionalization of the informal water
vending system

involvement of the private sector in the
extension of service coverage

private sector involvement in service
management

re-cycling and re-use of was te water

incremental service extension

a

D

•

n

o

D

O

D

O

3.10. There are diverging views on a number of
po ints among the authors who focus on cost recovery
issues and problems. According to some, for instance,
the inhabitants of peri-urban settlements are not able
to pay for WSS services. According to others, the
inhabitants are willing and able to pay for the services.
Some authors view soft loans to inhabitants of peri-
urban areas as a resource for WSS service extension,
while others consider the strategy unworkable
because of the low loanrepaymentrate inperi-urban
areas (cf., e.g., W 132).

3.11. At this point it may be useful to offer an
overview of the constraints and successful options
for cost recovery found in the texts examined. They
may be subsumed under five main headings:

a) functionality of tariff systems;
b) willingness and ability to pay;
c) credit programmes;
d) community involvement;
e) private sector involvement.
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BOX 1 - SUCCESS STORIES

Cost recovery is credited as a major
factor in the success of 6 projects out of the 31
that can be considered successful, on a total
of 67 WSS projects fully reviewed in the 271
documents.

One example is the WSS project implemented
in Tegucigalpa (Honduras) in 1987 by the peri-
urban settlements upgradingunit (UEBM) of the
national WSSservice(SANAA),withthefinancial
support of UNICEF (W32). The objective was to
extend water coverage to some outlying districts
of the city. The project was based on cost sharing
and cost recovery. UNICEF supplied the basic
materials, equipment and technical assistance;
UEBM/SANAA supplied technical expertise;and
the community provided unskilled or semi-skilled
labour. Part of the cost of UNICEF s and UEBM/
SANAA'S assistancewas considereda long-term,
interest-free loan to the community, payable to a
special UEBM/SANAA revolving fund account
bythecommunitywaterboard. The purpose of the
fund is toprovidelong-term investment resources
that can be reinvested by UNICEF and UEBM/
SANAA for WSS service extension. Each family
has agreed to pay a monthly fee to cover the cost of
operating and maintaining the water supply
system, the running cost of the administrative
committee, payments on the revolving fund loan,
plus a small margin for replacement of materials
and equipment.

Other interesting cases can be mentioned:

* The "Techo y trabaio" programme, again in
Honduras (W225), which utilized local NGOs to
extend credit to the poorer segments of the
community (the study points out that the loans
have always been repaid).

* The "Sites and Services Project for Urban
Development", in El Salvador (W296), which
tested an innovative credit scheme aimed at low-
income groups of 10 individuals each.

The texts point out other positive aspects
deriving from cost recovery schemes, as well as
factors for their success, such as the progressive
extension of fiscal responsibility (W32);
community contributions to the costs and the
supply of labour; the management of funds by the
community rather than the executing agency
(W104); the adoption of innovative mechanisms
for access to credit (W296); the promotion of
income-generating activities (W29); the
differentiation of tariffs according to use and
income; and the involvement of the private sector
in service management.

a) Functionality of
tariff systems

The studies reveal various positions with regard
to the functionality of tariff systems. In some cases
the authors (for example, in India (W18)), lament the
lack of a unified tariff policy at the national level.
Other authors (cf., e.g., Peru (W88D)) point out that
administrative centralization of WSS services causes
dangerous tariff rigidity. The experience in Ecuador
(W27), on the other hand, was that the decision of
some municipalities on how to calculate WSS tariffs
- on the basis of maintenance and operating costs
alone - precluded recovery of investment costs.

One successful option pointed out in the studies
is the adoption of a cross-subsidy tariff system. One
study (W27) reports that municipal water boards in
various Latin American cities manage to cover costs
using this system. Families with high incomes pay
more, subsidizing the cost of the service to low-
income families. Cross-subsidies are made possible,
among other reasons, by the fact that high-income
users tend to consume more than low-income users.
Another study (W 74) on the Santiago (Chile) WSS
utility proposes keeping a single tariff, and helping
poorer families cope through direct cash subsidies.

b) Willingness to pay

Another key factor for cost recovery is users'
willingness to pay for the service.

A study on Quito (W27), in which families in 10
districts were interviewed, evidenced willingness to
pay for WSS services, and a survey in Itringa
(Tanzania) (W218) revealed that the population was
willing to pay much more for water than the
government had previously estimated. Reports by
the World Bank and the USAID-WASH project
suggest that data on willingness to pay can be used
to define the appropriate level of service, based on
the number of families that are likely to subscribe to
the service and their financial resources, and to select
a suitable tariff structure (W26). Users' willingness
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to pay can also be measured by studying the
widespread practice of water vending and reselling
in the peri-urban sector, wherever a public supply is
lacking (WHO). Lastbutnot least, itis suggested that
willingness to pay is strictly dependent on the
quality of service provided (W32).

Some studies indicate that willingness to pay
may be "selective" with respect to the type of service
offered. Forexample, ina projectin Indonesia (W250)
where an integrated water and sewerage system was
built, the community was quite willing to pay for the
water, but not for the sanitation. Other studies (e.g.,
W26), as mentioned earlier, report that the inhabitants
of peri-urban settlements are often unable to pay
for WSS services.

One way of increasing the savings and
investment capacity of the population of peri-urban
settlements is to encourage income-generating
activities. For example, in the outskirts of Nairobi
(C176), an association of local women was assisted in
starting a business in the production of building
materials (bricks, tiles, etc.), which enabled them to
accede to a low-interest loan programme for housing
improvement.

Finally, one way of solving the problem of the
high user cost of water purchased from private
vendors in areas with no piped water system is to
institutionalize the sale of water by vendors. In
Kenya, for example (W9), the water-vendors' stands
are, for all practical purposes, part of the public water
utility: they are licensed by the government, pay
taxes and charge tariffs established by the authorities.
Useful initiatives of this kind have been undertaken
in other developing countries as well.

c) Credit programmes

In general, lack of access to credit is a constraint
on the mobilization of economic resources by the
inhabitants of peri-urban settlements. The studies
mention lack of credit schemes for low-income
families (e.g., Brazil (W14)), high transaction costs,
lengthy approval processes, high interest rates and
security requirements (W250), and the insufficient
number of personnel - when there is any - allocated
bycreditinstitutions to the low-income bracket (W53).

To alleviate these difficulties, local credit
programmes aimed specifically at poor families
were experimented. In these programmes, the
existence of organized groups to monitor repayment
is substituted for the collateral and guarantees
normally required to secure loans - which low-income
families do not possess (C188G). One of the most
interesting experiments in this area is the Cooperative
Housing Foundation programme in Tegucigalpa
(Honduras). The study reporting on it (W78)
emphasizes that low-income families in the peri-
urban sector are capable of repaying loans taken out
to make gradual improvements to their homes. The
Tegucigalpa programme is based on a revolving fund,
which gives access to credit to a great number of
families, a group ata time. Low-interestloan schemes
are utilized in other places as well. In Nairobi, for
example, the city has assigned 6000 parcels of land
equipped with WSS services to low-income families,
and made small loans available to them to build their
own homes (C211).

d) Community involvement

The use of the community's unskilled labour
to build infrastructure and housing (W88E1) is
another form of economic resource mobilization. In
Brazil, this practice, called mutirâo, takes the form of
an organized collective effort and was successfully
employed, for example, in the city of Lages (W213).
Another study on Brazil (W288) cites some key
elements in the success of mutirOo, including the
existence of committed and motivated political and
social organizations or movements, adequate
technical assistance from the utility or the
municipality, and the availability of information on
similar experiences which succeeded elsewhere.

In the sanitation sector, involvement of the user
population in maintenance has proved to be
particularly useful. In Nepal, in the Katmandu area,
the cleaning of public latrines has been entrusted to
families who pay a small fee and charge users for the
use of the facilities. Hence the excellent state of the
latrines (W29). In Brazil, the condominial sanitation
system invented by an engineer from Recife has been
effective in reducing maintenance costs. In fact,
maintenance is assured by users through strong
community involvement. If a userdamagesorblocks
the system (for example by disposing of solid waste
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into a toilet or clogging up a manhole), there is an
immediate reaction from the other users, especially
those upstream (W104).

Finally, mention should be made of a report on
a system of infrastructure construction that makes
the most of scarce resource for public investment.
The main feature of the system, applied in Kor-Kor,
Ununquis and Margen Derecha del Rio Huatanay,
three settlements in the outskirts of Cuzco (Peru)
(W88D), is its gradual implementation. The
municipality only finances the first step, that is,
construction of water mains and provision of public
standposts. The second step, involving extension of
the network and connections to individual homes, is
entrusted to, and financed at, the local community
level.

A similar incremental system was also
experimented with good results during the 1980s, in
San Salvador (W17). Thecity donated materialsand
technical assistance for a number of amenities
(community centre, piped water and septic tank
system). If the community complied in the
construction and maintenance, it was rewarded with
materials and assistance for the next stage of
improvement.

e) Private sector
involvement

BOX 2 - LESSONS LEARNED

Texts describing projects also point out
constraints and risks, ooth from the cost recovery
standpoint and from the more general economic
and financial management standpoint.

Some examples are worth mentioning:

* the difficulties which immigrants from rural
zones and people employed by the informal sector have
in Indonesia (as elsewhere) in obtaining credit to
improve their homes (C188H), since banks do not give
loans without security;

* aprojectinNewGeorgia(liberia)(C188L)had
to cope with the incapacity of banks (which, in addition,
were in serious financial trouble) to make small loans
to enable low-income families to build homes;

* the case of the Caracas water utility (W43),
which shows how relevant tlie problem of guarantees is
to the privatization process as well: the institutional
weakness of the metropolitan authority entrusted with
the sale and subsequent control over utilities (no direct
say in operations and maintenance, not much to offer
in the way of guarantees, and lackof support from the
national government) prevented it from securing the
confidence of international investors (consortta of
private companies backed by banks). As a result,
investors made tariff bids that were too high and thus
unaffordable. Hence the present stalemate, which will
probably lead to an increase in tariffs anyway, at the
end of the privatization process. Another study (W26)
reports the failure of the attempt to improve efficiency
and effectiveness of the Caracas local electricity board
throughprivatization. In fact, theprivate company has
shown no interest in extending coverage and tariffsare
higher than ever.

An initial consideration1 is that, according to
several authors (cf., e.g., W9), the problem of the high
cost of water is particularly acute when the service is
supplied under monopoly conditions.

Many authors agree that privatization of water
boards, or at least some form of private sector
involvement in running the utility, improves the
efficiency of WSS services. Some studies stress that
the private sector offers cheaper service than the
public sector (W153). Other studies, however, are
skeptical of the feasibility of privatizing WSS services.
One of them (W41), for example, claims that WSS
services produce such low revenues that the private
sector is not interested in investing in them. Lastly,
a criticism often levelled at privatization policies is
that privatization only improves service quality for
those who have the means to pay for it (W17).

I

Matters of debate

3.12. Numerous questions raised in the studies
dealing with the cost recovery issue remain open.
Some examples follow:

n> whether inhabitants of peri-urban settlements
possess adequate resources to cover WSS service
costs;

c> what forms of security can inhabitants of this
sector offer for credit;

c> whether loan repayment rates are adequate;
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whether successful credit programmes for
poor families, carried out to date in some areas on
a small scale, can be applied on a large scale in the
peri-urban sector;

whether financing by international
development agencies is a disincentive to the
development of local economic capacity;

whether and to what extent proven credit
schemes for low-income families aimed at
productive investments and shelter improvement
are applicable to infrastructure programmes;

whether and to what extent the community's
rate of approval of local government influences
their willingness to pay for public services;

how to reconcile the "business" ethic with
which utility companies should function with
the need to subsidize the low-income segment of
the population (in particular, whether the
redistributive function can be carried out in part
by utility companies or if it should be the exclusive
domain of public administrations);

whether support for the low-income segment
should be implemented through cross-subsidies,
or by a single tariff coupled with direct subsidies
to vulnerable groups;

what are the most practicable mechanisms
and institutionalarrangementsforbreakingdown
large loans from financing organizations into the
small loans required by participatory approaches
in the peri-urban sector.

Ideas and Suggestions

3.13. Theaboveconsiderationsshowthatthestudies
examined are a source of ideas and suggestions for
cost recovery that merit further discussion, as for
example:

- Involving citizens and sharing responsibilities.
To reduce the additional cost caused by illegal
connections, morosity in payments and failure to
maintain the installations, citizens mustbe involved
and encouraged to share responsibility for the
services. This is also a prerequisite for calculating
long-term costs through previsional models and for
establishing tariffs on the basis of actual consumption
patterns. Utility companies and water boards should
experiment with new forms of consumer relations,

instituting periodic consultation with local consumers
to explain the tariff system and its advantages, to
give advice on maintenance requirements and to
hear complaintsconcerningpoor service, water leaks,
errors in measuring consumption, etc.

- Information collection and coordination. Interest
in cost recovery is a relatively recent trend in
international development cooperation. Information
as to political and economic approaches to, and
methods for, cost recovery in different geographical
areas is scarce and heterogeneous. There is a need,
therefore, to collect, classify and disseminate data
and information on the subject, at the local and
national levels, and at the regional and global levels.
Moreover, it should be noted that problems such as
planning and instituting tariff systems have non-
economic implications (social, cultural, political and
legal) and involve several entities at the same time
(national and local governments, WSS utilities,
external support agencies, grassroots organizations,
individual citizens, and so on). Each of these entities
has different views, concepts and expectations on
WSS services, and also - and this should be stressed

- information, know-how and experience that could
be valuable to decision-makers on the various levels.
On the basis of the available experience, it would
seem an important step in the right direction to
undertake a concerted field research effort, and
disseminate its findings among the various key
institutional players in countries.
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WORKING DOCUMENT #4

Appropriate Technologies

Prepared by MAE/DGCS and CERFE, Rome, Italy March 1993

By the end of the century, in developing countries, 2.25 billion people -
fully 45% of the population - will be living in a ties. In recent years the view that
urban growth cannot be slowed or reversed, but must be somehow managed,
has gained currency.

Municipal governments and local water and sanitation authorities are
thus in the position of having to translate the "quality of life expectations" of
great numbers of people into public policy, legal measures, infrastructure and
social and community services. And the pressure to deliver on these expectations
is building inexorably, as the underlying causes for urbanization are not
transitory in nature.

Lack of economic resources, coupled in many developing countries with
political instability, has been a key constraint in defining ana pursuing long-
term goals for the extension of basic services, preeminent among which are
drinking water supplies and excreta sanitation, which directly affect the quality
of life and the very survival of people.

WG/U is composed of representatives of various orga
individuals with expertise ana experience in the water and i

1 * 1 Ï t f * 1 * 1 * 1 * 1 _1 * *

çanizations, as well as
1 sanitation sector; its

members include experts from the main bilateral and international development
agencies, representatives of utilities, engineers, urban planners, sociologists and
other experte on urban] " ™ *R""~ -'" ~ ", . . . ,_. . . .__
is thus a network of hif
urban environmental
collective expertise to set out recommendations, on behalf of the WSSCC for
achieving sustainable progress in the delivery of water, sanitation and related
services (WSS) to the urban poor.

The WG/U Coordinator and Secretariat have prepared five working
documents that analize key strategic elements singled out and defined by the
Working Group. Constraints, options and matters of debate related to the
implementation of the various elements of the WG/U Strategy Outline, as well
as examples of their concrete application, have been identified by the systematic
analysis of the substantive inputs sent by members in the earlier phases of the
activity of the Working Group.

Working Document # 4 highlights issues and information concerning the

compatibility of the various technical solutions fo
peri-urban areas, with respect to the environmental, economic and social
conditions of their application.
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collective use and community management, are not
applicable to the peri-urban context (W. Hogrewe, S.
Joyce, E.A. Perez, 1992).

4.1. Generally speaking, the term "appropriate
technologies" refers to traditional and /or innovative
technical solutions that are compatible with the
physical, social, institutional and economic
environment where they are used. In the domain of
international development cooperation, in particular,
the appropriateness of technologies is assessed on
the basis of four main criteria: low cost, integration
with the physical and natural environment,
acceptance by users and simplicity of operation
and maintenance.

On the question of appropriate technologies,
international organizations such as the World Bank
and UNDP, for example, tend to focus on whether
developing countries can afford the cost of
technological solutions adopted by industrialized
countries, while the UNCED Agenda 21 document
(1992) places more stress on the problem of the
compatibility of technology with the natural
environment.

4.2. The issue of the adaptability of technologies to
local contexts has come to the forefront in recent
decades for WSS systems as well. The main évaluation
studies on WSS systems carried out during or after
the Drinking Water Supply and Sanitation Decade,
1981-1990 (cf., WHO, 1990; R. Garkenheimer, C.
Enrique Jorge Brando, quoted in J.M. Kalbermatten,
R.N. Middleton, 1991; S. Caimcross, 1992) have
evidenced several problems incurred in transferring
so-called conventional technologies to developing
countries; by "conventional", technologies
traditionally used in industrialized countries are
intended. As in many other sectors in international
development aid, "turn-key" projects have proven
by and large unsuccessful. According to some experts
(R. Garkenheimer, C. Enrique Jorge Brando, op.cit;
T. Maria Solo, E. Perez and S. Joyce, 1992) these
problems are due to the over-reliance, on the part of
engineers, on technical solutions based on the
standards of industrialized countries.

4.3. One criterion for assessing the appropriateness
of technologies for WSS systems, in thecontextof our
objectives, is their adaptability to the particular
conditions of peri-urban settlements. Some authors,
for example, maintain that some of the technological
solutions adopted in rural areas, which are based on

4.4. It should be noted, at any rate, that know-how
and expertise in WSS technology are abundant. As
evidenced by the number of handbooks and design
guidelines made available in recent years (for an
overview cf. J.M. Kalbermatten, D.S. Julius, C.G.
Gunnerson, D.D. Mara, 1981; W. Hogrewe, S. Joyce,
E. Perez, 1992) and by the increasing number o(
specialized publications on WSS technologies, there
are many technological options that take into account
factors such as low cost, easy maintenance and
availability of materials on-site. There is, on the other
hand, increasing awareness of persisting problems
with these technologies, such as their replicability,
their maintenanceby local workers and their potential
for economic sustainability through user payments,
considering installation and/or O&M costs.

Appropriate Technologies
in the texts examined

4.5. That of appropriate technologies is not one of
the topics most often mentioned in the texts
examined, although it enjoys a degree of attention.
The incidence of the subject (42%), contrary to
expectations, is lower than that of other topics, such

Incidence and prevalence of topics (*) in the V
studies examined (the total does not add up to
100% because several subjects may have been

dealt with together in a given study).

studies in studies in
which which
the topic is the topic is
present prevalent

Appropriate Technologies 42.7% 20.2%

Citizens' Participation 53.7% 31.5%
Cost Recovery 48.5% 21.2%
Legal Status 27.5% 4.0%

(*) These are the first four key elements of the Strategy Outline,
i.e. those specifically related to the urban poor and to peri-urban
settlements.
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as citizens' participation (53.7%) and cost recovery
(485%). This is somewhat surprising, given the
importance traditionally accorded to technology
and infrastructure in the water and sanitation sector
(cfv e.g., S. Cairncross, 1992; J.M. Kalbermatten, D.S.
Julius, D.D. Mara, 1981; A. Bosch, R. Schertenleib,
1985).

• • • •

4.6. The diminishing importance of technological
issues in recent years seems anyway to be a broad
trend, as confirmed at the WG / U Core Group Meeting
(see Geneva Report, 1993), as well as by the latest
literature on the subject (cf. S. Cairncross, 1992; J.M.
Kalbermatten, R.N. Middleton, 1991).

On the other hand, the studies show that greater
attention is being paid to technological aspects by
entities heretofore not specifically concerned with
such issues (local governments and WSS utilities in
over 50% of the cases), and by organizations not
specifically involved in the WSS sector (urban
planning research centres and university
departments), whereasengineering practitioners and
eng./tech. university departments, which have
traditionally focused keenly on technology, are now
giving it less importance (they deal with it in 38% of
the cases), favoring instead the so-called "soft"
subjects (management and economic issues, etc.).

4.7. The following main aspects are treated in the
studies under the rubric of appropriate technologies:

Incidence of the Appropriate Technologies
issue by type of organization (%)

WSS utilities
Local governments
UrbVarch. univ. depts./research centres

International organizations
Eng./tech. university depts.
Networks of research centres
and/or NGOs
Social research centres
Economic research centres
NGOs
Bilateral cooperation agencies

733
50.0
45.9

42.2
39.3

385
38.1
35.7
29.0
25.0

water distribution systems;
water treatment, re-cycling and re-use of
waste water, and rain-water harvesting;
control and monitoring of leaks in water
networks;
low-cost options for building latrines and
public toilets;
selective collection and disposal of solid
waste;
evaluations on the quality of materials and
execution of public works (e.g., latrines) and
self-built housing.

4.8. Such a surprising decline in the importance
attached to technological problems, as mentioned
above, may be a sign that the narrow technical
approach to urbanization and public services is
being rep laced by greater awareness of the economic,
financial, managerial, social and political factors
involved. This dawning awareness may also be due
to the penetration of certain concepts promoted by
international organizations in recent years, such as
citizens' participation and an integrated approach to
urban development, now seen as essential factors in
dealing realistically and effectively with the
problématique of basic urban infrastructure and
public services in developing countries.

4.9. It should be noted, however, that the secondary
importance attributed to topics related to
appropriate technologies has negative aspects as
well. Indeed, it should be stressed that some relevant
questions, such as technology transfer, the definition
of alternative standards, and the adaptation of
technology developed in rural areas to the urban
context - and, in particular, to peri-urban settlements
- are seldom dealt with in the studies.

Studies that integrate technological know-
how and information with other areas of

specialized knowledge

Technological & Economic 30 67.7%
Technological & Political 27 60.0%
Technological & Legal 13 28.9%
Technological & Urban Planning 9 20.0%
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Incidence of Appropriate Technologies in
association with other elements of the

Strategy Outline (•)

Appropriate Technologies &
Cost Recovery 103 60.2%

Appropriate Technologies &
Citizens' Participation 90 52.6%

Appropriate Technologies &
Legal Status 49 20.6%

(*) These are the first four key elements of the Strategy Outline,
\£. those specifically related to the urban poor and to peri-urban
settlements.

4.10. The studies also show thattechnological issues
are seldom dealt with in association with regulatory
and legal issues (about 20% of cases). This seems to
indicate a lack of concern with the adaptability of
technologies to the local legal, cultural and
institutional context. Yet, implementing low-cost
technologies often requires regulating tenure, or
carrying out expropriations, and establishing such
rights of way and easements as may be necessary to
install and maintain WSS networks in informal
settlements.

Resources and Constraints

4.11. The relatively low level of attention paid to
technology transfer in the studies and, more generally,
to the sustainability of WSS technologies in the
peri-urban sector, may be related to the greater
number of constraints (30% of cases) mentioned by
authors who focus on technological aspects, as
compared with successful options (20% of cases).
Indeed, whereas some studies highlight the existence
of a wide array of service levels and technological
options that are available for peri-urban WSS
interventions (e.g., pit latrines, VIP latrines, pour-
flush toilets, condominial or simplified systems of
water-borne sewage collection, public standposts,
yard-tap level of water supply, leak detectors, etc.),
other studies report serious problems of adaptability
and maintenance, especially concerning innovations.

CONSTRAINTS AND
CHALLENGES

BOX 1-THE BRAZILIAN
"CONDOMINIAL" SYSTEM

Hundreds of thousands of residents of peri-urban
areas in Brazil have gained access to sanitation services
thanks to an alternative sewerage system, which is
reported to cut installation costs by 70-80%, invented by
an engineer from Recife, José Carlos de Meto. The key to
the system, dubbed "condominial", lies in having the
sewer line, connected to individual dwellings, run through
the properties, rather than outside them in public land.
The "condominial" system requires organization and
collaboration among all users for the installation and
maintenance of the system. From the legal standpoint, it
requires a legal framework for dealing with right-of-
ways (ije., limitations on property rights imposed for
public benefit). And even where property rights are not
legally sanctioned, the condominial system requires the
consent of individual users, for the installation of sewerage
lines that pass through the land tftey occupy and to
authorize access for maintenance.

O high cost of conventional WSS technologies

O difficulty in finding information on
technology options at the local level

O cost and complexity of
maintenance of infrastructure

O potential problems (related to cultural,
hygienic and health aspects) iti using

and maintaining latrines

O unsuitable geo-morphologkal characteristics
of the sites normally occupied by

peri-urban settlements

O prevalence of a technical and engineering
culture based on industrialized

country standards

O ineffectiveness and scarce durability
of low-cost technologies

O difficulties related to the high density
of peri-urban settlements (e.g., inadequate

space to build latrines)
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r

OPTIONS
AND RESOURCES

low cost of certain technologies developed
abroad, provided they are adapted to
local conditions

testing and dissemination in cities of
innovations and alternative technology
options developed in the rural context

management and maintenance of
infrastructure by citizens' organizations

effectiveness of low-cost technologies
or technologies based on local resources
and materials

a

a

4.12. It is apparent from the list of constraints and
resources distilled from the studies that many open
questions remain, regarding the "appropriateness"
of technologies. Indeed, differing assessments and
representations of the same phenomena are very
common, with the result mat they may be viewed as
constraints in one context and as options or resources
in another. Hence it may be useful, for analytical
purposes, to subsume the constraints and resources
regarding appropriate technologies reported in the
studies under five main categories, as follows:

a) Technology transfer;
b) Geo-morphological features and population

density of peri-urban settlements;
c) Infrastructure maintenance;
d) Effectiveness of low-cost technologies;
e) Engineeringcultureand the problem of standards.

A further important aspect was illustrated by
some studies submitted after the deadline for this
survey (31 Dec. 92). It is related to the problems that
may be caused by implementing agencies if they
make the wrong choice from among the various
alternatives for the execution of construction work
- contractors, local artisans, self-help schemes (cf.,
e.g., S. Cairncross, 1992; IRC, 1992).

Overall, the studies examined make no specific
reference, however, to such an important constraint
as the scarcity and unreliability of water supplies in
peri-urban settlements, which, besides being in itself
a serious problem, may preclude the use of water-
borne sewerage.

BOX 2 - SUCCESS STORIES

The issue of appropriate technologies has a low
mcidenceinthecasestudiesexammed.Only4successful
projects (out of 31), over a total of 67 fully reviewed
projects, owed their positive results to priority accorded
to the choice of appropriate technologies in theplanning
phase. In fully 14 cases, moreover, no linkage is
established between success and the employment of
specific appropriate technologies.

Inanycase.studiesdopointoutinterestingprojects
in which innovation and appropriate technological
options played a key role. This is the case of the Orrngi
Pilot Project in Karachi, reported in studies W104 and
C196. The project's aim was to improve sanitation in a
peri-urban area of the Pakistani town. It was almost
totally self-financed by the community, and was
implemented under the supervision of local technicians.
Latrines, sewer mains and sewer connections to houses
were built at tow cost, using the free labour of the settlers
themselves. Maintenance of sewer mains is entrusted to
neighbourhood committees (each representing about
600 dwellings). The OPP, as it is known, made it
possibletoprovidesanitationservices toôOOflOOpeople,
by taking advantage of the "snow ball" effect.

In addition to citizens' participation and financing,
the studies on the Orangi Pilot Project reveal some
interesting aspects regarding the application of
technology. One is the change witnessed in standard
public works practice, basa on traditional client-
engineer-contractor relations, in favour of a new system
in which distinctions between user, organizer and
implementer are blurred, integrating technological and
organizational know-how with artisan skills. Some
innovative solutions are also pointed out to problems
such as open sewage discharges, pipe blockage by solids
due to lack of flushing water (solved by installing septic
tanks to provide for the separation of solids) and the high
cost of manhole covers (solved by reducing the diameter
of the holes and developing lighter covers).

In the case of the Latrine Conversion Program in
Patan (India) (C196), the objective was to eliminate the
need for the removal of human excreta by scavengers,
which entails very substantial health risks. Thus the
project called for replacing the "dry" system with
economicalflushtoiktsrequiringvery little maintenance.
Adoption of this technical solution made it possible to
convert, over a 13-year period, 4,249 private latrines,
andbuild690newprivatelatrinesandseveralcommunal
latrines that serve 400 households in 16 blocks. The
study reports that, during this intervention, an effective
community approach and close cooperation between
local authorities and NGOs involved in the project were
registered.

Finally, an interesting experiment was carried
out at the Kibera peri-urban settlement in Nairobi
(Kenya)(W237D),usinga specialsuction truckequipped
with flexible tubing, capable of emptying latrines even
in dwellings located in narrow lanes and thus difficult
to reach.
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a) Technology transfer

There are contrasting assessments of whether it
is best to import technology from industrialized
countries or other developing countries, or whether
it is more effective to use technologies developed on
the basis of local conditions and materials. For
example:

- The report on a workshop held in India (W48)
maintains that, in developing countries, instruments
such as leak detectors and water meters are hard to
find on the local market. Thus their use is
troublesome and costly.

- A study concerning Brazil (W229O) concludes,
on the contrary, that it is cost-effective to purchase
technology abroad, considering the limited
availability of resources for R&D in developing
countries and the pace of technological change at the
international level.

b) Geo-morphological features
and population density of

peri-urban settlements

Many studies (W161,W17,W26,W178CW235C,
C216, W229H) point out that one of the main
constraints on WSS service extension to peri-urban
settlements is that they are often located in
inaccessible or dangerous geo-morphological sites
(high slopes, flood or landslide-prone areas, shallow
water tables, etc.). A fair generalization is that the
geo-morphological characteristics of peri-urban
settlement sites render it difficult, and costly, to
provide service, and require careful analysis of
available alternatives in each case.

Overall, the studies rarely mention
technological innovations aimed at solving the
above-mentioned natural, or physical, constraints.
One water supply technology that is enjoying
widespread application is the use of flexible plastic
pipes (which are particularly suited to the geo-
morphological characteristics of peri-urban sites) as
mentioned in some studies. For instance, the same
flexible plastic pipes that are successfully used in
WSS systems in Finland are now being suggested by
some authors for use in developing countries (W58).
A similar system, which also made it possible to
reduce the diameter of pipes, has been successfully
tested in Diadema, Brazil (W12).

Another problem often mentioned in the studies
is latrine emptying, which entails serious health risks.
An interesting technical solution in this regard was
tested with success in Kenya, using a special suction
truck for emptying latrines (cf. box 2).

Some studies stress the difficulty of developing
sanitation technology that is compatible with the
high population density of peri-urban settlements
(cf.,e.g.,W140).

Also proposed for peri-urban settlements are
water supply schemes analogous to rural solutions
(public standposts or equipped water points) (W52)
and the construction of water storage tanks to meet
demand at the settlement level. Residents, organized
in management committees, can thus buy water
"wholesale" from the utility; alternatively, according
to local conditions, they may prefer to use wells or
harvest rainwater and treat it on their own.

Other solutions to water treatment problems
were found through the use of traditional
technologies. Special clays (e.g., bentonite), well
known to local inhabitants, have been used in Egypt
in treating water from the Nile, thus lowering the
incidence of intestinal diseases (W127).

c) Maintenance of
infrastructures

The bottom line on the appropriateness of a
given technological option for WSS service delivery
is often represented by its inherent requirements for
the maintenance of infrastructures and for the
monitoring of their operation.

This aspect is often mentioned as one of the
obstacles to adequate utilities management. In a paper
prepared for WG/U by the Department for
Environmental Sciences of the University of Venice
(W129), for instance, the authors argue that
technologies for the monitoring of WSS systems
require an organizational structure that develop ing
countries are hardly in a condition to maintain.
Constraints associated with maintenance of WSS
systems are also mentioned in a study on water
services in Argentina (W57). According to the author,
WSS coverage there has been extended, in the bigger
cities, on the basis of the technological mode 1 in vogue
in the 1950s (economies of scale and large plants),
and now such plants, which haven't had adequate
maintenance, are obsolete. A study on the situation
of WSS services in India (W48) reports that
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BOX 3 - LESSONS LEABNED

Several studies point out problems related to the
interplay between the strictly technical aspects of
interventions and those related to the involvement of
users or to the management of the projects as a whole.

One example is a storm-water drainage project
in Janakvur (Nepal)(W29). The study reports on
frequent flooding and other problems causedby faulty
construction of the drainage system, which was carried
out without consulting or involving the inhabitants of
tlie urban area concerned (in fact, the community had
criticized the way the project wua being carried out
from the beginning). Finally, the study criticizes the
poor planning and management of the project.

Problems of a different - but no less serious -
naturewerefacedbyaprogrammeforthedissemination
of VIP latrines in Botswana (W237B). One of the
problems was the initial mistrust of the inhabitants
towards latrines, due to an earlier accident in which
two children had fallen into old-style latrine pits and
died. As a result, parents did not allow their children
to use any latrine, not even the new, safer, version.

maintenance staff lack the time to cany out the
routine tasks related to their role, because most of
their working day is taken up just by responding to
users' complaints.

On the resource side, positive effects of citizens'
involvement in the maintenance of WSS
infrastructures are reported by studies in Karachi
(Pakistan) (W269) and in Cuzco (Peru) (W88E1) (see
also Working Document # 2).

since such tanks are rarely watertight (as they would
be supposed to be), due to poor workmanship and
the use of low-quality materials in execution.
Problems with leaky septic tanks are often
compounded by the proximity of drinking water
wells and by the limited absorption capacity of soils.
Sharp criticism is also levelled at the scarce attention
paidbythoseapplyingexcretasanitariontechnologies
to the need for integrating the various necessary
phases, namely waste water collection, treatment,
disinfection and disposal, in sanitation projects.

Several studies point out positive aspects of the
use of traditional technologies and of techniques
developed at the local level. A study by USAID-
WASH (W17) mentions the effectiveness of non-
conventional sanitation systems, such as the one
implemented in a district of Cartagena (Colombia),
which uses a shallow sewer system, based on the
retention of solids in septic tanks (which require
cleaning every six years), and the subsequent
collection of effluent by a network of small-bore
pipes,The study also mentions the case of
Barranquilla (Colombia), where a local political
leader demonstrated the feasibility of improving
urban water supplies through the use of wells, at a
much lower cost than that of a proposed extension of
the existing system. > ^ ^ ^ i

Finally, the temptation to provide the poor
with inferior services in the name of "appropriate
technology" is criticized in many studies. These
authors argue that installations should be built
according to the highest technological standards,
since the poor are those least in a position to afford
the luxury of short-lived, wastage-prone and low-
performance infrastructure (cf., e.g., W74).

d) Effectiveness of
low-cost technology e) Engineering culture

and the problem of standards

Another controversial matter is the effectiveness
of low-cost technologies.

On the topic of the poor performance of
traditional p it latrines, that led in turn to the hostility
of potential users towards VIP latrines, see the
example from Botswana reported above in box 3.

A study on Yogyakarta (Indonesia) (W72)
criticizes the use of technologies whose sole effect is
to remove sewage from the sight and smell of the
inhabitants, as, the study maintains, is the case of pit
latrines. Moreover, according to the authors, the use
of septic tanks may also present problems, especially

A final question regards the weight that should
be given to traditional engineering and technical
culture in the planning and design of WSS services,
especially in projects based on participatory
approaches, with the active involvement of the local
community and individual citizens.

An evaluation study on Pakistani examples
(W250) maintains that wherever only a small amount
of expert technical assistance, training and
supervision has been made available to citizens'
groups, the quality of infrastructural works and
services has suffered. Analogous considerations,
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related to the quality and ready availability of
technical inputs, have been made on a housing
programme sponsored by the Grameen Bank in
Bangladesh. An evaluation study (W4) maintains
that the solutions adopted for the foundations and
structure of the houses gave rise to stability problems.

Other studies, regarding projects implemented
according exclusively to engineering criteria, point
out that adherence to traditional technological
culture has, in some projects, proven to be an obstacle
to the local adaptation of WSS systems. One study
(VV104), for example, maintains that the use of the
condominial sewerage system, when based exclusively
on technical or engineering considerations, without
adequate provision for user involvement in
maintenance, leads to project failure (as in Joinville,
Santa Catarina and Baixada Fluminense in Brazil).
Another study (WIT) points out that local engineers
normally prefer to employ the technical solutions
they know well, even when aware of the high cost
and difficulties in the application of conventional
technologies due to the complex features of peri-
urban settlements.

Such conservative engineering culture is
directly linked to the technical standards in force in
almost all developing countries, which, since they
tend to reproduce those adopted in industrialized
countries, are largely inappropriate for peri-urban
settlements. The same considerations hold for
engineering and technological education in
developing countries.

Matters of debate

4.13. The studies examined leave some questions
unanswered with regard to appropriate technologies,
as for example:

whether and in which cases, on
considerations such as cost and adaptability to the
local context, it isappropriate to import technology
from industrialized countries;

the level of technical complexity of
maintenance that can be entrusted to local
inhabitants; in what cases the utility company
should be entirely responsible for maintenance
instead;

whether it is necessary to abandon - and, in
which case, what are the most adequate
technological options - public or communal
installations (water points, public toilets, etc.) in

favour of private solutions (yard-tap level water
supply, private latrines, and so on);

how to guarantee adequate levels of quality
and aesthetic standards in WSS services (e.g.,
water seal,flushtoilets,aestheticquality of water)
without incurring in common problems such as
high costandvollution oftheenvironment (caused
for example by the adoption of water-borne
collection of sewage with no provision for its
treatment), frequent even in industrialized
countries;

what WSStechnologiesappropriateforrural
areas can be used in peri-urban settlements;

how to ensure adequate on-site replicability
of technological models.

Ideas and Suggestions

From an overview of the question of appropriate
technologies, as it has been treated by the studies
examined, there emerge a number of ideas and
suggestions for further study on the adaptability
and sustainability of WSS technologies in peri-urban
areas.

- Advanced technical research for peri-urban
settlements. One suggestion that clearly emerges
from the studies is to increase research and
development on technical solutions for adapting
WSS systems to peri-urban settlements. On the one
hand, solutions that work in rural areas do not seem
to work well in peri-urban settlements (cf. W.
Hogrewe, S. Joyce, E. Perez, 1992), and, in general,
there does no t currently appear to be much research
or testing specifically aimed at the shelter and
infrastructure conditions of informal urban
settlements. On the other hand, there are still many
problems in the replicability at the local level of the
low-cost systems now available (see # 4.12(d)).

It could be useful to implement an advanced
research programme (sponsored jointly by various
international organizations, universities, research
centres and bilateral co-operation agencies) on
appropriate WSS technologies for informal urban
settlements. A programme of this kind could be
useful to identify - by drawing on available know-
how and expertise and carrying out applied research
as needed - solutions to problems such as those
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caused by the difficult topography and
geomorphological features of most peri-urban
settlements' sites. In addition, such a programme
could combine technical know-how and legal-urban
management expertise to develop "alternative
standards", providing alternatives for WSS systems
in peri-urban areas.

- Integrated management of water resources. Such
a research and development programme, however,
should notneglectthe importantconclusions reached
at the global level (e.g. in the Conferences of Dublin
and Rio), on the integrated management of water
resources, especially with regard to the close
relationship between water supply and sanitation,
which should ideally be seen as a hydraulic - and
social - continuum. In addition, there is an ever
greater need, especially in urban areas, to co-ordinate
water supply with Primary Health Care (PHC)
strategies, and to concur in the protection of
underground and surface waters through the
adoption of the Primary Environmental Care (PEC)
strategic approach in water and sanitation projects.

- Development of appropriate standards and
performance indicatorsforWSSservices. A further
area of concern is the development of real-world
service standards mat, in the words of the UNCED
Agenda 21, «take into account the living conditions
and resources of the communities to be served»
(Agenda 21, # 7.40). It is known, in fact, that ambitious
universal standards (e.g., for drinking water quality or
daily water consumption), being inapplicable in many
local contexts, are often simply used as alibis by
governments and service agencies to justify their
failure to extend service coverage.

The idea of adequate service levels implies the
possibility to adopt and interpret standards
according to local conditions. This is envisaged as
forming part of the design of upgrading interventions,
much in the same way as land-use regulations, that
should be tailor-made to fit the situation of each
settlement (in this respect, see also Working
Document* 1).

Generally speaking, therefore, it would seem
Necessary to establish a hierarchy among the various
standards, and a set of performance indicators that
define the essential and the "optional" features of
a WS S system, not only in relation to strictly technical
aspects of water and sanitation systems, but also
with regard to the inhabitants' expectations.

The definition of optimal or acceptable standards
should also take into account a gradual, or
incremental, perspective. Some standards (e.g., pri-
vate facilities in dwellings) may be reasonable and
desirable objectives in peri-urban settlements if they

are taken as gradually attainable steps in an
upgrading agenda, and not as the sole models for
WSS services. .

—»

- Technical and engineering staff training. It would
appear urgent and necessary to examine more closely
the training of technical and engineering staff for
the WSS sector, at the university and post-graduate
levels. This presents two apparently irreconcilable
requirements that must nonetheless be met. On the
one hand, engineers are often required to take on
planning, organizational and management roles. On
the other hand, they must also provide technical
expertise, which is a fundamental in WSS service
extension. This means that technical and engineering
staff must undergo training not only with regard to
the so-called "soft" elements of the WSS sector, which
are growing in importance, but also with regard to
matters such as the instruments required for
monitoring and maintainance, the replication of low-
costtechnologicalmodelsandtheintegrationbetween
conventional and innovative or traditional
technologies.

One final but very important requirement for
the trainingof technical and engineering staff concerns
the ability to work in an interdisciplinary
environment with the other professionals - architects,
urban planners, economists, sociologists, etc. - who,
as it is increasingly realized, should also be involved
in service extension to peri-urban settlements.
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P

By the end of the century, in developing countries, 2.25 billion people -
fully 45% of the population - will be living in cities. In recent years the view that
urban growth cannot be slowed or reversed, but must be somehow managed,
has gained currency.

Municipal governments and local water and sanitation authorities are
thus in the position of having to translate the "quality of life expectations" of
great numbers of people into public policy, legal measures, infrastructure and
social and community services. And tnepressure to deliver on these expectations
is building inexorably, as the underlying causes for urbanization are not
transitory in nature.

Lack of economic resources, coupled in many developing countries with
olitical instability, has been a key constraint in defining and pursuing long-

term goals for the extension of basic services, preeminent among which are
drinking water supplies and excreta sanitation, which directly affect the quality
of life and the very survival of people.

WG/U is composed of representatives of various organizations, as well as
individuals with expertise andexperience in the water and sanitation sector; its
members include experts from the main bilateral and international development
agencies, representatives of utilities, engineers, urban planners, sociologists and
other experts on urban p
is thus a network of higl
urban environmental ir . ,
collective expertise to set out recommendations, on behalf of the WSSCC, for
achieving sustainable progress in the delivery of water, sanitation and related
services (WSS) to the urban poor.

The WG/U Coordinator and Secretariat have prepared five working
documents that anah'ze key strategic elements singled out and defined by the
Working Group. Constraints, options and matters of debate related to the
implementation of the various elements of the WG/U Strategy Outline, as well
as examples of their concrete application, have been identifieaby the systematic
analysis of the substantive inputs sent by members in the earlier phases of the
activity of the Working Group.

Working Document # 5 highlights issues and information on institutional
reform and capacity building, that is, the strengthening of the institutions
responsible for the delivery and maintenance of WSS services, and the
development of the human resources that are necessary for the successful
implementation of WSS projects, at the level of local governments, WSS
utilities, citizens' organizations and NGOs.



5.1. According to the main international
development organizations, capacity building,
intended as the strengthening of the institutions
responsible for the implementation and manage-
ment of services, coupled with the development of
human resources for that purpose - at the level of
local governments, utilities, citizens' organizations
and NGOs - is an indispensable ingredient for the
sustainability of all development cooperation
programmes (IHE-UNDP, 1991; UNCED, 1992). In
the WSS sector, capacity building mainly concerns
the improvement of utilities management (UNDP/
World Bank, 1992) and the reform of national and
local government bodies involved in the extension of
service coverage and management of infrastructure
(UNDP, 1992; ACC/ISGWR, 1992). However, in the
broadest sense, it encompasses identifying all actors
working for the development and extension of
WSS services, enhancing their intervention
capacities and improving their mutual relations.
Such actors can be individuals (professionals, experts,
operators) or more or less formalized aggregations,
such as agencies, institutional departments,
foundations, private companies, associations,
committees, NGOs, community organizations, or, in
a broader sense, collectivities.

5.2. The interest of international organizations in
capacity building is evidenced by the extensive
treatment of the subject at important consultations
held in recent years. Examples of the increasing level
of attention paid to the subject are the following ideas
and proposals that emerged from the UNCED
Conference and from meetings organized by UNDP,
the World Bank and the Development Aid Committee
of OECD on WSS services and urban development.

In Agenda 21, approved at the United Nations
Conference on the Environment and Development
(Rio de Janeiro, June 1992) human resources
development and capacity building are indicated
among the fundamental means for achieving
environmental protection objectives, alongside
financial resources and scientific and technological
tools.

The Delft Declaration, signed by those
participating in the water sector capacity building

symposium organized by UNDP in June 1991, asserts
that institutional weakness and poor performance
of many sector agencies are a major cause of
ineffectiveness and unsustainability of water
projects and stresses the urgent need to build up
institutional capacity at all levels. The declaration
states that every country and every province or district
has it own characteristics and it own specific
requirements; it thus proposes that water sector
assessments be carried out to help set out tailor-
made strategies for each local situation.

The World Bank, during a workshop on
"Capacity Building for Water and Sanitation
Utilities", organized with UNDP in Brussels in May
1992, launched a research-action project - the "Utilities
Partnership" - which envisages the joint, coordinated
participation of utilities, governments and external
support agencies. The "Utilities Partnership"
proposal is based on the realization that a window of
opportunity exists for implementing reforms in the
WSS utilities. There are two reasons for this: first,
policy-makers are increasingly aware that urban
water boards or companies have a vital role to play
in economic growth, reduction of poverty and
improvement of the environment; and second, in this
historical moment every country is questioning - in
one form or another - assumptions about the role of
the public sector that were heretofore taken for
granted. The "Utilities Partnership" has two main
aims: . i ,, , ,

r > V \X^
- to provide decision-makers with information on
why reforms are necessary and on the pros and cons
of the different options for these reforms;

- to provide WSS sector managers and their staff with
practical advice, based on real experiences, on what
works and what does not.

The DAC/OECD, at the meeting held in Paris
in November 1992 on aid for urban development,
claimed that broader decision-making authority of
municipal governments has to be accompanied by
corresponding extension of their revenue-raising
powers and performance (DAC/OECD, 1992). They
should also become more accountable to citizens
and increasingly autonomous vis-a-vis higher
government levels. Finally, the DAC hoped for new
forms of association between the public and private
sectors for the delivery of urban services, to improve
their efficiency and increase investment levels.



Capacity Building in the
texts examined

53. Capacity building is dealt with in 38% of the
studies examined.

The main subjects treated in these texts are:

strengthening of institutions and organizations
operating in the WSS sector. On the other hand, the
link is not yet perceived between the improvement
of national and local governments' capacity to
intervene and the possibility of starting an effective
process of legal recognition of informal settlements.
Thus, the studies that deal with capacity building
attribute a low priority to improving the competence
of local government and utility staff on legal
mechanisms and urban-management tools for the
peri-urban sector.

urban governance and national and local
policies on peri-urban settlements;
the management of WSS utilities;
the action of external support agencies.

5.4. Capacity buildingis dealt with most frequently
(over 40 % of cases) in studies produced by networks
of research centres and/or NGOs, by international
organizations, economic research centres, WSS
utilities and bilateral cooperation agencies. Centres
for environmental or social research, national and
local governments and NGOs, on the other hand,
seem to attribute less importance to capacity building.

Incidence of the Capacity Building issue
by type of organization (%)

Networks of research centres
and/or NCOs
International organizations
Economic research centres
WSS utilities
Bilateral cooperation agencies

Environmental research centres
National governments
Local governments
NGOs

i Social research centres

53.8
51.8
50.0
46.6
40.9

33.3
30.0
30.0
29.0
26.1

4

5.5. Capacity building is mainly analized, in the
studies examined, in association with effective WSS
services' cost recovery and eliciting citizens'
participation. There is, also, to a certain extent, some
interest in treating the subject of appropriate
technologies together with that of the institutional

Incidence of Capacity Building in
association with other subjects (*)

Capacity Building &
Cost Recovery 91 59.8%
Capacity Building &
Citizens' Participation 88 57.8%
Capacity Building &
Appropriate Technologies 76 50.0%
Capacity Building &
Legal Status 39 25.6%

Incidence in total number
of studies 152 100.0%

(*) These are the first four key elements of the Strategy Outline,
i.e. those specifically related to the urban poor and to peri-urban
settlements.

5.6. To get a better idea of the context and
conceptual background for capacity building
interventions, the strategic approaches of the various
actors involved in the WSS sector should be
examined. As was mentioned earlier, capacity
building also means enhancing the capacity of these
actors to undertake meaningful initiatives, and
improving their mutual relations. The approaches in
question, illustrated below, can be deduced from the
varying degrees of interest in the key elements of the
WG/U Strategy Outline.

- National governments seem to concentrate mainly
on citizens' participation and cost recovery, and do
not consider the legal status of informal settlements
to be as important.

- Local governments, on the other hand, give priority
to legal status, followed by citizens' participation.
They seem much less interested in the appropriate
technologies issue and in cost recovery.
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- External support agencies seem at the moment to
focus on two themes, i.e., citizens' participation and.
cost recovery. They pay little attention to the legal ]
status of peri-urban settlements, and, although they |
do not view it as an absolute priority, considerable
attention to the theme of appropriate technologies.

- Utilities seem mainly concerned with pursuing
policies for cost recovery and implementing
appropriate technologies. They seem on the contrary
much less inclined to pursue objectives regarding the
legal status of informal settlements and, even less,
citizens' participation.

- Finally, the groups of active citizenry are mainly
concerned with participation, accompanied by a
certain interest in cost recovery and/or appropriate
technologies, but deal less often with the theme of
the legal status of informal settlements.

• • • •

5.7. In addition to differences in strategic
approaches, there are also conflicts among the five
above categories of actors. The following are explicitly
reported in the studies:

- conflicts between local and national governments;
- conflicts between external support agencies and

national governments;
- conflicts between citizens and local governments;
- conflicts between citizens and external support

agencies;
- conflicts between local governments and WSS

utilities.

There is, on the other hand, no explicit reference to
conflicts between national governments and local
communities.

Resources and Constraints

5.8. The studies examined often mention negative
aspects of the institutional arrangements and
functioning of national and local governments,
external support agencies and WSS utilities. At times,
however, they also mention options or resources to
facilitate capacity building, singled out on the basis
of the available experience regarding the WSS sector
and local government.

CONSTRAINTS
AND CHALLENGES

Q lack of coordination between local
and national governments in

WSS service management

Q poor or non-existent flow of information
and know-how among the

various actors involved

Q poor or non-existent coordination
among external support agencies

Q shortage of managers and staff specifically
trained in urban development in

external support agencies

Q adherence to rigid programming
and spending criteria on the part

of external support agencies, with
consequent difficulties for the capacity

building components of projects

o

o

o

o

o

o

o

o
o

o

muddled organization of local
governments

limited career opportunities for civil
servants and utility staff, who are ï

therefore seldom motivated

lack of training opportunities for utility
personnel and civil servants

corruption and dishonesty of
some public officials

inadequate control and monitoring
of WSS services

an exclusively technical approach
to WSS service management

inadequate remuneration of utility
personnel and civil servants

insufficient autonomy of utilities ;

operation of utilities under
monopoly conditions

over-ambitious goals of development
projects promoted by external
support agencies with respect

to local capacities



BOX 1 - SUCCESS STORIES

In several studies on successfulprojects,special
emphasis is placed on capacity building.

An interestingexampleisthedecentralization
process of the Sri Lanka Water Supply and Drainage
Board (W38), which was accomplished through the
creation of five regional support centres. The
programme included a follow-up consisting in day- or
week-long training courses and the organization of
study tours in other countries (Singapore, Malaysia
and Brazil) to analyze other water supply manage-
ment schemes.

Another interesting case is the "Programa
Techoy Trabajo", implemented in Honduras(W225),
which has explicitly included among its objectives - in
addition to the extension of WSS service coverage - the
strengthening of local government institutions
through technical assistance and training initiatives.

This is also the case of all WSS projects which
include actions aimed at strengthening the
population's self-help capabilities or establishing
specific organizations (for example, "users'
committees") for the management of the finished
works. Among these projects, the "Courtyard
Rehabilitation Programme" of Katmandu (W29), the
"Cuaves" project of Villa el Salvador
(Peru)(W131D) and the sanitation programme at
Maina (Kenya) (W237C) deserve mention.

OPTIONS
AND RESOURCES

establishment of national associations of
municipalities and WSS utilities

collaboration and coordination among
the various external support agencies,
national and local governments and utilities

international networks for the exchange of
information and know-how

involvement of the private sector in
WSS services

autonomy of utilities in setting tariffs,
salary scales and career structures

training opportunities for management,
administrative and technical staff at all levels

a

consolidation of the organizational culture
and improvement of the working
environment in WSS utilities

managers who are held in great esteem
by the staff

motivational factors and career opportunities
in utility companies

constant monitoring of WSS service
performance and quality, by adopting, among
other measures, a suitable set of indicators;
the same applies to the performance of utility
companies

a flexible organization of the work in utilities,
responsive to user and market needs

a

D

a

a

5.9. Afurmer,importantoptionthatisnotrnentioned
in the studies examined is the re-training of available
utility orpublic sector personnel and professionals
(e.g., public health inspectors) that are not yet - but
could be - involved in community liaison for WSS
service management and maintenance (cf., among
others, Caimcross, 1992). fNAç/c» U - iV <-

As is evident from the list of constraints and
resources that has emerged from the studies, there
often are differing assessments and representations
of the same phenomenon, which in some cases is
seen as a constraint and in others as a resource or
option. In this connection, the constraints and
resources for capacity building mentioned in the
studies can be referred to the three subjects indicated
earlier (see # 5.3): urban governance and public
policies on peri-urban settlements; management of
WSS utilities; and the action of external support
agencies.

a) Urban governance and
public policies on

peri-urban settlements

A first set of constraints consists in the
inadequacy of urban housing and land use policies
in the face of growing demand in developing countries
(WHO). According to a study (C188A) by UNCHS
(Habitat), the lack of effective policies on urban
housing and land use causes a wide array of problems,
such as the rise in land prices, the proliferation and
extension of suburban areas, higher transportation



costs and increased automobile traffic. The study
also maintains that governments base their figures
on the housing shortage on middle-class values and
that little account is taken of the actual needs of
poorer segments of the population. The absence of a
national policy on housing problems can also be due
(as is the case in India) to scant public sector capacity
to attract and retain a sufficient number of qualified
urban development professionals (W257).

In general, the lack of adequate national
policies for the urban sector is one of the constraints
cited, even though there are differences in emphasis
on this score: some complain of the lack of specific
policies for the WSS sector (W218, W49, Wl 10), while
others lament the excessive fragmentation of existing
policies (W2). In one study, the lack of a State housing
policy is singled out as the main constraint on slum
upgrading projects in India (W20). Other studies, on
the contrary, retain that the strengthening of local
institutions is more important than a national policy
(W170) and extol the positive aspects of
administrative decentralization and, more generally,
of the autonomy of cities (W120).

Conflicts or absence of coordination among
the various levels of urban government are among
the constraints most frequently mentioned in the
studies examined. An OECD assessment of problems
in rapidly growing cities (W170) singles out, among
the four main constraints, the lack of coordination
among the various local government bodies. A note
presented by USAID at the DAC/OECD November
1992 Meetingon Aid for Urban Development (W126)
argues that the financial resources allocated to cities
are inefficiently managed because there is often a
costly system of decentralized offices of central
government ministries operating in parallel with
local governments.

The limited flow of information among the
various actors operating in the urban WSS sector is
mentioned by several authors as an obstacle to
intervention capacity. A studyonMexico(C191P),for
example, laments the lack of information exchange
among the various bodies dealing with urban
development; the complaint is echoed in a document
analyzing policies for Indian peri-urban settlements
(W20). Among the initiatives which have helped
remedy this lack of communica tion in some countries,
are national water utility associations (W10), useful
for coordinating actions, exchanging information and
experiences and creating common data banks, and
associations of municipalities (W170), which have
been effective in cutting down cumbersome and
often useless administrative controls, setting long-
term goals for ministerial action and amending
inadequate regulations for the allocation of State
subsidies.

Asignificantimpedimentforgoodgovernahce
at the urban level is the poor planning capacity of local
authorities (W152). One study (C253) maintains that
the main problems reported in the implementation
of urban projects have been: failure to execute projects
as planned; long delays between design and
execution; little attention paid to defining instruments
to be used to mobilize technical, economic and
financial resources. One study prepared for the
USAID-WASH programme (W17) also points out
that peri-urban sector planning is difficult for several
reasons: the residents are poor, have no security of
land tenure, and slum areas are normally all but
inaccessible.

Another key constraint on the planning of
WSS projects is the shortage of tools for collecting
and managing information on peri-urban
settlements. The above-mentioned USAID-WASH
study ( W17) argues that the lack of cadastral data and
statistics on informal settlements in developing
countries makes it impossible, when planning a
project, to know beforehand thenumber of dwellings
lacking services. The World Bank concurs, in two
documents (W251), by stressing the fact that
information on such important aspects as water
demand and consumption, users' effective
willingness to pay and the location of existing water
mains are not accessible to policy makers.

Another constraint, associated to the ones listed
above, is the lack of a clear definition of
administrativeboundariesinurbanareas,asalready
pointed out in other WG /U Working Documents. A
USAID-WASH comparative study on the health
effects of WSS systems (W69) maintains that the lack
of a precise definition of the notions of urban area,
peri-urban area, small city and rural village causes
problems for settlement upgrading programmes.

The poor motivation of local administrators
is also mentioned as a constraint on good urban
governance. The limited possibilities which local
governments offer for those aspiring to a political
career, for example, are mentioned in a DAC-OECD
document (W152).

Some of the greatest difficulties cited in the
studies examined were registered when the resistance
of officials to innovations was added to the excessive
bureaucratization of local government. The slowness
and complexity of procedures for implementing
shelter improvements create many difficulties in
themselves, as pointed out in an OECD document
(W153). The situation may be made even worse by
the opposition of public officials, who are sometimes
skeptical and suspicious of new programmes and
loath to deal with peri-urban settlements (C196). A
study on Ecuador (W88A2), for example, points out
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that one of the constraints to water service extension
is the reluctance of public officials to visit peri-
urban areas.

Finally, a structural factor should be kept in
mind: demographic pressure in urban areas of
developing countries isoften referred to as a constraint
on the implementation of effective urban upgrading
policies, since it renders the situation in target
settlements fluid and unstable (W53).

b) The management
ofWSS utilities

A serious constraint for the management of
WSSutilities is sometimes referred to with expressions
such as "a narrow technical vision" or "an exclusive
use of engineering skills". A study on relations
between users and utilities in Venezuela (W262), for
example, criticizes the exclusively technical approach
employed with regard to WSS systems. Another
study, on WSS services in Argentina (W57), maintains
that the engineering vision, which focuses on the
implementation of infrastructure withoutconsidering
marginal costs, is an obstacle to the development of
services.

According to some studies (e.g., Vf 57), the fact
that many utilities operate under monopoly
conditions and are almost completely dependent on
government financing is an important obstacle to
service improvement, since market forces never come
into play (W104). Another drawback mentioned is
the utilities' lack of autonomy in setting tariffs and
staff salary levels, which are normally regulated by
the government (W104). This is a thorny problem,
since the possibility of offering competitive salaries
is obviously indispensable for attracting and
retaining qualified personnel (W25).

Another element which, according to the
studies analyzed, does not encourage - to say the
least - the proper functioning of utilities is the lack of
motivation of personnel, due mainly to low salaries
and limited training and career opportunities. One
study (W104) points out that, within WSS public
utilities, important staff positions are assigned on
the basis of political affiliation rather than merit.
According to another study, job security, promotions
based exclusively on length of service, the lack of
recognition for work well done and the lack of
sanctions for poor work help to demotivate the staff
(W104). The lack of incentives, along with severe

BOX 2 - LESSONS LEARNED

The studiesexaminedreport recurrent problems
regarding various aspects of capacity building. Here
are some examples.

One problem involves coordination among the
various levels of municipal government. A study in
Nuevo Horizonte (Bolivia) (W88C2), for example,
reports that the various State bodies carried out isolated,
contradictory and uncoordinated actions, even going
so far as to construct a second water main alongside a
serviceable, but int. Jive, one. Another typical problem
concerns the difficulty in defining the administrative
boundaries of urban areas. In Mbakombako (Zaire)
(W298L), the delay in the implementation of a WSS
project was due to the fact that the target settlement
grew so rapidly that it could be classified, from an
administrative standpoint, as neither a village nor a
city in its own right. A study on India (W267) found,
as already mentioned elsewhere, that many slums are
outside the administrative boundaries of the
municipalities, which therefore lack a mandate, and an
interest, in tackling their problems.

limitations on salary levels often imposed by the
economic situation as a whole, means that it is very
hard to retain qualified personnel in WSS services
(W25). Moreover, in some cases the management has
to deal with widespread dishonesty and corruption
among personnel, who seek personal rent from
service delivery, taking undue advantage of their
position of close contact with the public (W8).

However, there are also positive experiences
in WSS utilities management. A study on some
companies in the WSS sector (W251) argues that the
successful ones are those which have their own
organizational culture and in which the managers are
held in great esteem by the rest of the staff. A
controversial point concerns management training:
in some cases, such as that of a Brazilian water utility
company, in-house training programmes seem to
have been the key factor for success; in other situations,
instead, personal qualities of staff and the capacity to
leam on the job seem to have been more important
(W251).

One of the ways in which various countries are
attempting to remedy the above-mentioned
deficiencies is the privatization of utilities or,
alternatively, the involvement of the private sector
in some aspects of WSS service management.

In many studies, the latter solution is seen as a
major option (W70, W130), and successful experiences
are not lacking. For example, the water board in
Santiago, Chile (EMOS) has involved private
companies in metering, billing and maintenance of
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the network, with excellent results (W290). With
regard to full privatization, however, a more critical
view prevails. One study (W229G) maintains that
privatization of WSS services may be effective, but
onlyprovided the folio wing actionsare accomplished:

- restructuring the utility and putting its finances in
order before the sale;
- setting up a good institutional marketing strategy in
order to attract investors;
- performing maintenance on the plant as needed
before the sale;
- instituting a specific government body to regulate
the operation of the privatized companies;
- prevention of undue rises in service prices once the
utility is privatized;
- preventing shares from being concentrated in a few
holders' hands.

Other studies stress the weak points of
privatization. The most frequent criticism is that
privatization improves services for the better off,
but not for the poor (e.g., W153). In addition, some
claim that privatization of services does not
automatically ensure lower costs (W287).

Finally, the use of external consultants for
operational support is suggested as a successful
option forWSSauthorities(W229C).However,critical
assessments are not lacking on this score either. In
fact, according to some, over-reliance on outside
contractors and consultants in developing countries
would constitute an obstacle to capacity building
(W37).

c) The action of external
support agencies

Some constraints to capacity building
mentioned in the studies are due to the action of
external support agencies (ESAs). These can
sometimes help to increase local capacity by acting
as facilitators among the various institutions involved
in programmes (W218) or, on the other hand, they
can inhibit or hinder the development of such capacity
(W37). Moreover, many point out that ESAs
themselves need organizational and institutional
improvement (W112).

At times, the effectiveness of ESA programmes
is limited by the over-ambitious goals set by
international organizations with respect to local
capacities. When institutional counterparts in host
countries are too weak, ESAs tend to end up replacing
them, with dire consequences for the sustainability
of programmes after the withdrawal of aid (W37).

Other impediments to capacity building are the
conflicts that sometimes arise between ES A staff and
the local population on the objectives of projects
(W86).

In this regard, some studies mention, among
the constraints, the scarce consideration on the part
of ESAs to the time frames required for
implementing certain projects. Furthermore, they
stress the ESAs' inadequate consideration of the
start-up and maintenance phases of infrastructural
projects (C196, W303).

Another constraint pointed out in the studies,
albeit not very frequently, is divergence of opinion
within the international development aid
community. In the final report of the WSSCC Oslo
Global Forum (W218), reference is made to cases of
conflicts among donor countries, at times even set off
ad hoc by the governments of host countries. The role
of NGOs is another controversial subject, since they
are often portrayed as lacking the necessary technical
and administrative competence to carry out WSS
projects.

Moreover, there are some difficulties inside
development agencies themselves that prevent them
from offering support commensurate with their
investment capacity. In this regard, the shortage of
managers and professional staff with a specific
competence in urban development is observed in
the studies (W112).

Another impediment mentioned in the studies
is the lack of operational coordination and
information flow among different agencies. In
particular, many authors highlight the insufficient
circulation of already available knowledge on the
lessons learned from urban sector projects. The D AC /
OECD notes that donor countries should step up
information exchange, besides continuing to take
part in periodic meetings devoted to urban
development (Wl 12). In other studies, the usefulness
of international networks for information and
know-how exchange is pointed out (W166).

r Matters of debate

5.10. The following are some outstanding matters of
debate on the subject of capacity building:

whether it is better to aim institutional
strengtheningprojects exclusively at municipal
governments, or at national ones as well;



what the most appropriate government
level is for managing WSS services and, in
particular, whether it is necessarily the same
level as the one dealing with the legal status of
informal settlements;

whether and on what conditions
privatization of WSS services is advisable,
bearing in mind the need to improve the living
conditions of the urban poor;

what are the pre-conditions for an
effective involvement of the private sector in
WSS service provision;

whether utilities'management and staff
should acquire know-how and competence on
non-technical and non-economic aspects of
projects for WSS service extension;

to what extent is it acceptable that
external support agencies compensate for the
weakness of host country institutions when
these have problems in keeping pace with
programmes;

how to overcome the problems which
prevent effective collaboration among the
various external support agencies concerned in
urban development programmes.

Ideas and Suggestions

5.11. In light of what has emerged from the
systematic analysis of the studies in the WG/U files,
it is possible to offer some ideas and suggestions for
institutional reform and capacity building.

- Information exchange. Exchange of information
between municipal governments in developing
countries and local authorities of donor countries on
the experiences of associations between
municipalities and between public utilities could be
encouraged. Likewise, exchange of information
between external support agencies, water utilities
and national and local governments about the
privatization experiences of public services already
underway could also be fostered. In general, it seems
advisable to expand available data banks and to
promote international networks, so that results of
research and know-how on the organization of
peri-urban WSS services, in the framework of urban
development, may be circulated freely.

- Technical assistance to local governments. It seems
important to step up technical assistance fromexternal
support agencies to local governments, not only to
disseminate the use of effective tools to collect
information on the territory and on WS S services, but
also to improve the installation and management of
public utility services. Better technical assistance on
the various aspects required to build a settlement
upgrading capacity should also be extended to
citizens' organizations and NGO's. New

| computerized information systems for WSS service
monitoring, such as the W AS AMS package produced
by WHO and UNICEF, should be adapted to the
urban context, with the development of special
indicators related to the peri-urban sector and to the
performance of utilities in general.

• Institutional reforms. It seems necessary to
encourage institutional reform on four levels:

• on the local level, through the decentralization of
responsibilities currently associated to the national
level (and not properly taken care of at that level),
through the promotion of associations or consortia of
municipalities, through the institution of specific
mechanisms for enhancing dialogue between
administrations and citizens' organizations, as well
as between the former and utilities, and through
attribution of management autonomy to WSS
authorities;

• on the national level, through new regulatory tools
(whichdefine rules, jurisdictions and responsibilities),
through the harmonization of existing regulations,
through the promotion of national associations of
WSS utilities, and through the institution of
coordination mechanisms between WSS boards and
government organizations intervening in the urban
development sector;

• on the regional level, through the promotion of a
progressive integration of the various national legal
and regulatory frameworks (step by step with
commercial integration), and the creation of
coordination and service networks among grassroots
organizations;

* on the international level, through the developmen
of proposals for WSS service stâpSards that will
serve as guidelines to local governments and that are
the result of common international cooperation
strategies, through the establishment of new
institutional mechanisms for coordinating the
programmes of the main international organizations
operating in the urban sector (UNCHS (Habitat),
UNDP, UNEP, UNICEF, WHO, World Bank, etc.),
and through the intensification and harmonization
of programmes promoted by countries belonging to
economic organizations such as OECD, OPEC and
others.
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- Training. It is important to promote training
initiatives involving various actors with
administrative, political and managerial
responsibilities for urban WSS services, and
especially: utility managers and directors, local
administrators, leaders of citizens' organizations,
NGO staff, officials and experts of external support
agencies. Such training initiatives could be centered
around subjects such as: social and economic
implications of service provision and extension in
peri-urban areas; the organization of labour and
management technologies; staff selection and
training; accounts and administrative management;
commercial management; the legal and regulatory
framework for service extension and management in
urban and, in particular, peri-urban areas; EDP
management technologies; and activity monitoring.
These initiatives should be based on up to date adult
training techniques.

- A new urban development paradigm. The
paradigm for urban planning and development in
developing countries has always been based on a
faithful reproduction - albeit with adaptive touches -
of imported models. This has helped to shape many
a central district, while the rest of the city was left to
its own devices. The new urban development
paradigm that is necessary to weave the peri-urban
sector into the fabric of cities should, on the contrary,
dig its roots into the real city, building on what is
already there. In order to render such a new paradigm
operational, new cognitive instruments to expand
knowledge on the underserved portions of cities
are required. In this context, the dissemination of
new personal computer applications such as UNCHS
(Habitat)'s Visual Settlement Planning system would
seem particularly useful (see also Working Document
#1).

Building for Water and Sanitation Utilities convened by
UNDP and the World Bank, Brussels, 11-13 May, 1992
(paper)
World Bank (1992), The Utility Partnership: Capacity
Building for Urban Water Supply and Sanitation Utilities
(proposal for a preparatory assistance project), June
30,1992
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In this annex, you will find a list of the texts or studies employed for the preparation
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The following information is given for each entry, when available:

- Data Base code;
- author or authors (individuals and/or institutions);
- title (in the original language);
- city of publication;
- year of publication.

Please note that:

1. the following list contains the texts present in the WG/U Data Base as of 31 December
1992; the preparation of the Working Documents was also based on sources that
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Document as part of the list of References), as well as on numerous comments and
suggestions from various WG/U members;

2. Data Base codes are composed by a letter (W or C), which indicates respectively
whether the entry was submitted by a WG/U member or by MAE/DGCS un which

I
case the letter is W), or was already present in CERFE's archives (in which case the letter
is C). The letter is followed in either case by a number which reflects the order of
insertion into the WG/U Data Base;

3. the following list is not a conventional bibliography. Since its aim is Just to allow easy
reference to readers-of Working Documents, the order of presentation of studies
simply reflects that of their insertion into the Data Base during research activities. A
bibliography will be presented with the final research report at the Rabat WSSCC
Meeting in September 1993;

4. in the many cases in which several studies were gathered in the same document or
source, this is indicated by a final letter in the Data Base code (e.g., W88A). The 271
documents in the WG/U Data Base correspond thus to the 400 studies or texts
employed as "analysis units" in the preparation of the Working Documents;

5. interruptions in the progressive order of Data Base codes are due to the elimination
of some entries that were deemed, after analysis, irrelevant to the study;

6. the heterogeneity of WG/U sources, most of which are inputs sent by members (case
studies, articles, conference papers, published or grey literature, as well as reports
prepared specifically for WG/U), entails that one or more of the above items of
information may be missing from a given entry;

7. authors of texts published by UN or other international organizations are not
necessarily staff members of said organizations; moreover, the city of publication is
sometimes omitted when the entry was published by one or more UN organizations
or well-known international institutions.
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