DEVELOPING

A NATIONAL

SHELTER STRATEGY:
LESSONS FROM

FOUR COUNTRIES

United Nations Centre for Human Settlements (Habitat)

Nairobi, 1990




FOREWORD

The provision of adequate shelter to all sectors of the community is a complex and a
daunting task, which can only be realized through harnessing of all resources at the disposal of
a nation, The formulation and implementation of national shelter strategies based on the
principle of an “enabling” approach, is therefore the comerstone of the Global Strategy for
Shelter to the Year 2000, National shelter strategies should provide an evolving framework for
national and international action and for the allocation of scarce national resources.

3ince the available global experience in the formulation of comprehensive and integrated
national shelter strategies is limited, this study on developing national shelter strategies was
undertaken as a first step towards developing a systematic body of knowledge on the subject,
reviewing the experience of four countries which have attempted, prior to the adoption of the
Global Stratepy for Shelier, 10 develop a national housing strategy of their own. Pooling of
global knowledge and experience, as well as development of a national and global feedback
system, will provide countries with an opportunity to learn from each other, and improve
profoundly, each country’s performance in improving the shelter conditions of its people.

The study, as could be expected, does not lead to the recommendation of a step-by-step
formula for shelter strategy formulation, which when followed diligently, would assure success.
On the contrary, it supports the view that diverse approaches and processes, which reflect the
unique socio-political needs and parameters of individual countries, are capable of producing
solid and effective shelter strategies which address the urgent shelter issues facing the country.
At the same time, the study also identifies several distinet patterns that would guide other
countries in the process of forrmulating their own national shelter strategics.

I wish to thank the Finnish Intemational Development Agency and the United States
Agency for International Development for financial assistance made available for the study and
also the Urban Institute, Washington D.C.,, and the team of consultants who undertook the study.
A special word of thanks is also due to the Governments of Barbades, Jamaica, Kenya and
Zimbabwe for the co-operation extended in this work,

——————

Arcot Ramachandran
Under-Scerclary-General
Executive Direclor




PREFACE

This report has been prepared by Richard J. Struyk, based on monographs prepared by
scparate writers as described below,

The work reporied on is very much a team effort. The expenience of each of the four
countries included has been documented in a separate monograph prepared as part of the overall
project. These monographs have been the essential inputs for this analysis. Three of the four
authors of the monographs - Marja Hoek-Smit, Margery A, Tumer, and Christopher Wallter -
participated in designing the content of the study generally and the monographs in particular,
In addition, after the monographs had been drafted, they were part of lively discussions abour
the commeon points and differences among the four countries and what these implied about
doing better in the future, The author of the fourth monograph - Sara Wakeham - could not
participate in these events because she lives in Nairobi. Nevertheless, her contribution goes
beyond her monograph. During the final work of preparation done by Raymond J. Swuyk, she
provided a broad and wise perspective on national policy development,

Beyond these four authors, other contributors deserve recognition. Members of the staff
of the United Nations Centre for Human Settlernents (Habitat) saw the need for this type of
analysis and vigorously supported it throughout, giving insightful comments at every stage.
Howard Sumka of the United States Agency for International Development was a key force
behind the Agency’s early efforts to assist countries in developing national housing strategies
and a consistent supporter of the present publication. Outi Berghall, of the Finnish Ministry of
the Environment, provided helpful reactions to the early plans, participated in the field visit for
the Jamaican case study, and gave thoughtful and thorough comments on a draft. Lastly, a great
vote of thanks is owed to all those people in and out of government in the four countries who
gave generously of their time in helping reconstruct the details of the strategy development
process and in making observations on where improvements might be made.

This sivdy was undertaken by the Urban Instilute, Wasfington, D.C., and & team of consuftants, i co-oparation wik the
Goveramants of Barbados, Jamaica, Kanya and Zimbabwa and with Rnancial assistanca from the Finnish intemational
Dewvafopment Agency, the United States Agency for International Dovelopment and the Unitad Natons Centra for Human
Setifemenis (Habital), Publicalion and distribition of the team's report by the Linited Nations Centre for Human Seftfemants
tHabitat) caas not imply that the concemed Gavenmenis or the Centre necassanly agree with afl the condusions contsined
thorein.

Meonition of fierr mames and commaercial producis does not imply the endorsement of the United Nations.

The viows expressed in this publication are those of the team which produced it and do nat necessanly reffac! the views of
tha United Nations Secretarial.
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SUMMARY

The extracrdinary challenge faced by davelop-
ing countries in providing minimally adequate
housing for their citizens is widely recognized. In
1988 the General Assembly of the United Nations
unanimously adepted the Global Strategy for Shel-
ter to the Year 2000 which calls for a shift in
naticnal housing policies in the direction of mohi-
iizing the lull potential and resources of all the
actors [n the sheiter sector, with governments cre-
ating the condilions under which ihe private sector
-formal and informal, individual tamilies, busi-
nesses, non-govemmental organizations, and
communily groups-can mors efactively contribute
to the sheller production and improvement pro-
cess. it also calls for countries to engags in sericus
planning efforts at the sector level to increase the
efficiency of housing production. Central to these
planning efforts is the development of national
shslter strategies.

Inthe years prior to the adoption of tha Global
Stralegy a lew couniries had developed a national
housing strategy, often with donor support, As part
of the presenl study, detailed reviews of four of
thase strategy development processes were con-
ducted, i.e., those in Barbados, Jamaica, Kenya,
and Zimbabwe (a summary of each cass siudy is
annexed to this document}. This report summa-
rizes the lessons that can be drawn from these
experiences so that other countrigs and the donor
community can draw upon them to improve 1he
process of developing national shelter strategies.

Case summaries

The tollowing thumbnail sketches of the expe-
rience of the Tour countries prior to 1989 seis the
stage for the summary of “lessons” which is pre-
sented below.

Barbados: The actual strategy-development
phase was essentially a continuation of a lohger-
term pelicy-development process which had
begun five years earlier. Belore the final phase of
lhe strategy-cevelopment process began, general
agreement on {he new policy objectives had al-
ready been achieved. Strategy development was
supportad by lunding under a sector ioan from a
donor, including assignment of & long-term advisor
to the relevant ministry who participated fully inihe
process, There was strong suppert for the policy-
development eflor over its extended perod (1978-

1886}, Including the final two years on which this
sludy focuses. Some elements of the new policy
began to be implemented prior to completion of the
stralegy. However, for a variety of reasons, further
implemeniation after its completion has been
somewhat staliad,

Jamaica undertook a formal strategy-develop-
ment etfort in a2 compressed time-frama o that the
results could be presented at the meelings held on
the occasion of the Inlernalional Year ol Shelier for
ihe Homeless. This planning effert built on a major
secloral policy review completed in 1982, It en-
joyed strong direction and contincad support at the
ministerial level. The donors provided a modest
amount of technical assistance. Those managing
the process developed a broad backing for the
policies defined. The strategy was formally
adopted by the Government and it is being imple-
mented with considerable donor co- eperation and
loan funds.

Kenya undertook a formal strategy develop-
ment effort in a compressed tima-frame so that the
stralegy formulated could be presented at the tanth
Session of the United Nations Commission on
Human Settlements held in 1287 (the International
Year of Shelter for the Homeless). While those
organizing the strategy-development process al-
tempted 10 davelop wide support for the sirategy,
they did not succeed, apparently in part because
of 1he time pressures. The strategy process also
failed to mobilize and benefit from direction and
suppart at the poeliticatl level, The denors provided
substaniial help in the form of short-term technical
assistanceto the procegs. The strategy formutated
has not yet been implemented, but it has provided
a subsiantial base for further policy development.

The Zimbabwean exparience contrasts with
the two feregoing cases in that: {a) it was a coun-
try-initiated and-led eflort with no significant donor
impetus or assistance; (b} it had an extended de-
velopmant period of about two years; {c} it has
been subject 1o consultation and refinement during
1he implementation phase, rather than during ds-
velopment; and, {d} it was struciured more as a
policy paper than a strategy and therefora had a
somewhat narrower scope than the strategies in
ihe other countries. The stralegy itseff builds on
several doner-supported technical analyses done
prior to aclual strategy development. In addition,




those daveloping 1he strategy had paricipaled in
broad policy-development exercises in the years
immediately preceding this effort. The process en-
joyed strong ministerial support throughout, and
some of 1he pelicies developed are being imple-
mented.

The strategies developed have in common that
they define a greater role for the private sector in
housing proguclion and qualitative changes in the
role for government agencies. The reorgntalion
means ditferent things in different countries: for
example, the Government mainiains a substantial,
but significantly reduced, role in Zimbabwe com-
pared wilth the siluation shorlly after independence
in 1980.

The strategy slatements generally give careful
consideralion to constraints to high-voiume pro-
duction caused by problems in land, housing fi-
nance, building and subdivision regulations, and
government seclor policies. However, other areas
which are alse imporiant generally receive litle
attention. Most significantly, it is typical that insul-
ficlent infermation is developed onhow low-income
“informal” housing markets are operating. This
omission is especially problematic as it means the
necessary basis for truly enabling policies is ab-
serd for many componenis of the strateqy. Maore-
ovar, housing-related infrastructure services, the
demand for rental housing and the role of housing
in economic growlh and employment gensration
receive only light treatment.

Finally, enly ong of the statements {Barpadas)
contained a detailed implementation plan and
schedule and itherefore met the narrow lest of
congtituting a formal strategy. The other countries
preduced something closer to a policy statement,
The emission of the plans meani that implemenla-
tion would be delayed while the plans were devel-
oped oritwould proceed without firm guidance. Yet
stopping short of & full sirategy statement - com-
plate with detalled implemeniation schedutes and
plans - may have been sensible inthese countries,
since the general thrust of the strategy had not yet
received official approval. Even in these cases,
however, more attention could have been given io
assigning responsibility to specilic acters and 1o
outlining implementing actions. In general, fulure
sirategy development efforts could profit from a
more thorough consideration of cusrent production
levels and methods, the workings of the informal

sector, and a comprehiensive examination of the
role of housing in the economy.

How would one calculate the “success rate” ol
lnese stratagy development efforts? By almost any
standard, one would classify the results inJamaica
and Zimbabwe as clear succasses because thers
are obvious signs of subsequent programime shifts
consistent with the strategy. In Barbados the da-
velgpment of the stralegy per sewas the bast of all
the countries because of ils thoroughness, but a
change in Government and withdrawal of support
by a major donor impaired the pace of implemen-
tation. However, it is 1ar (0o early 1o discouni 1he
ultimate effects in Barbados. Similarly, in Kenya,
givan a longer time-frame, il may turn out that the
combination of the slrategy processin 1986/87 and
a new eflort begun in late 1988 1o look at urban
land-use problems may yield significant benefits
for the country. In general i seems clear 1hat the
perceived benefits of a period of concentraled
policy devslopment at the sectoral level increase
over time, as the tachnical analyses and coalition
building amang the varioes actors involved in the
shelter delivery process begin o be explotted.

Common patterns and lessons

Perhaps the clearest lesson is that diverse
appreaches and processes are capable of produc-
ing solid, useful strategy or policy statements
which have been implemented 1o varying degrees.
Hence, there i3 no single step-by-step formula
which should be followed in most cases, if succass
is to be assured. Neveriheless, there are some
commen patterns asseciated with the develep-
ment of policy analysis, strong strategy statemants
and the initial stages of implementation,

Getiing started

Two aclions prior to undertaking the
development of a housing strategy are important.
One is for the principal architects of the strategy to
have had recent experiznca in the formulation of
sector- level housing policy. The other is lor key
technical analyses, such as housing-demand
analysis, a housing-needs assessment, and
selecled sectoral analysis (housing finance,
building regulations) to have been completed. The
more compressed the period for sirategy
development and the weaker the recent
experience, the stronger the need for these
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analyses to be avaitable from tha start. In general,
the value of such analyses appears lo be much
greatar over the longeriermthan the couniry orthe
donor community often realizes.

In initiating the strategy development process,
high-level political sponscrship is a sine qua non
of a successful outcome. This sponsorship - usu-
ally by the Minister of Housing - must be sustained
through the development process and Into imple-
mentation; and it must be translated into specific
aclion - including making the requisite sendor lead-
ership and staff resources available, 1n instances
where the housing ministry is relatively weak, and
il appears it will be diflicult to get other ministries
to co-operats, it may be correct 1o limi the scope
of the exercisa 1o those areas more explicitly under
its control and later o branch out - atter demonstra-
ble success has baen achieved. This appears lo
be the mode! followed in Zimbabwe.

Formulating the strategy

Ong question which it was hoped to resolve
through this study was whether there was a partic-
ularly good way 1o organize the strategy- develop-
ment process. The answer is quite ¢learly "No™,
Succasstul strategy development or implementa-
tion programmes have resulted beth irom cases in
which development was done by a single agency
and where a broader coalition-building approach
was taken. Under both formais those in charge
found ways to devalep the technical analysis, ar-
rive at a strategy formulation which balanced the
compeling claims of key interest groups, and build
and maintain a sufficient array of support that
implemeniation could pbrogeed.

A tricky problem for larger couniries is obtain-
ing necessary input from and building support with
the private seclor and key government bodies dur-
ing the sirategy-development period. Use of a sys-
tem of committees on varigus topics (e.g.. lang,
housing finance) created for this purposs provad
unwigldy and difficult to sustain in Jamaica and
Kenya. Qther opticns for obtaining thase inputs are
helding a serles of hearings chaired by mambers
of the stearing committee or conducting a series of
workshops or seminars organized on a foplcal
basis when the planning process is initiated and
when a draft strateqy is ready for raview, A prims
facie case in favour of such coalition building,
regardless of how the needed Inputs are obtained,

can be made on the grounds ihat without the
discipline of formal outreach there will be & ten-
dancy for the strategy to have too narmow a focus.

A clear conclusion from examining the experi-
ences of the four countries is that those formulating
the strategy need solid technical analysis as the
foundaticn for their work. Proper analyses of par-
ticular sectora! preblems, a ¢lear understanding of
the operations of markeis serving lowar-income
househokls, and an assessment of housing needs
are essential. In the tour study countries oo much
effort was probably devoted to the housing-needs
assessment (allhough the assessment did play a
useful role). Carainly in Kenya and Zimbabwe too
little eflort has been made to understand how
informal housing markets work: how is land assem-
bled? how are units financed ? what kind and qual-
ity of housing under what tenure form ts
produced?’ Answers to these queries are tha foun-
dation of innovalive governmen! policles,

As indicated earlier, not all of these analyses
could or should be undertaken as part of the strat-
egy effort per se. Rather, it would be desirable for
most to be done in advance if the strategy devel-
opment process is to be fairly bried (a year oriess),
with modest additional efforts commissioned to
supplement the analyses already avallable. This
was certalnly 1he model ibllowed in Jamaica and
Zimbabwe. Alternatively, if the Zimbabwe modal
idescribad balow) of first defining a “core strategy”
is followed, some 1opics and the associated anak-
ysis can be posiponad until the broader topics ara
addressed.

How much and what kind of technical
assistance should the donors offar to provide? it
appears that when ong has been involved, a long-
term advisor has consistently served a useful
purpose in the strategy- developrment process. (In
these cases the advisors ware expatriate.} Often
these peopie were assigned to tha ministry for
more general housing policy development and
management tasks and were drawn inig the
pracess, fraquently for a largs share of their tirne.
These consultanis served various roles in
providing a broader perspective on the couniry's
problems and somelimes an enriched sel of policy
alternatives. The kind of steady Interaclion,
guidance, and simplg inputs se provided
consistently proved valuable.
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While the presence of a long-term advisor is
desirable, the timing of providing one may prove
difficult given the long lead period for funding,
recruiling and, in the case of expatriates, placing
such people in the fisld. Expatriales could easily
not arrive in time 1o participate in a locally-origi-
naled sirategy-development process. As a per-
haps superior altarnative, in some cases an
appropriate tocal advisor may be available, Failing
this, the best approximation may be two or three
several-month visits by a consultant already with
considerable experience and standing inthe coun-
try. It is imporiant, however, Tor the consultant's
terms of reterence to emphasize assistance rather
than the production of a report for submission 1o
the tunding agency.

Short-term consultancies also proved their
worth in a number of cases, bul \he proper man-
agement of these resources may be more de-
manding than that of the long-term advisor.
Short-term advisors are well suited to doing the
detailed1echnical analysis needed on a tight time-
table to permit more comprehensive policy plan-
ning 1o go lerward. In addition, they can be useful
in offaring policy suggestions somewhat more rad-
ical thanihose permanently present may be willing
or able 1o advance. Af the same time, their pres-
ence can be disruptive 1o the process of developing
consensus and commilment to the strategy if they
are accorded 100 prominant a rele or advance their
own agenda 100 forcefully. This suggesis that the
exact role which shortderm consultants arg to
serve should be carefully defined in composing
their terms of reference andthis should be adhsred
to during their visit.

Implementation

Thea successful implementation of & strategy is
generally crucially dependent upon 1he degree of
support developed for it during ils development
and sustained into the actisn phase. Only in
Zimbabwe, where the scope of the stralegy itself
was relatively limited and the implemeniation pro-
cess deliberately involved furlher refinement of the
implarnenting policies, was successtul implemen-
talion achieved wilhout developing prior support.
That having been neled, it has also been observed
at several points that there is clearly a variety of
ways o develop the necessary backing. Obwi-
ously, success additionally requires skill, flexibility

ang a deft touch in implementing the elemeants of
the sirategy.

Having stressed the need for political support
for successful implementalion, a key issue is how
1o sustain momentum in the face of shifts in lead-
ership. While there is probably no defence againat
wiliul lethargy at the ministerial level, the odds for
success presumably increase with official en-
dorsement of the stralegy and the generation of
bracking ameng ocal officials, private developers
and households through a quick slart on impls-
menting the more tractable parts of the strategy.

Wilh the exception of Barbades where, imple-
mantalion has proceeded slowly, none ofthe coun-
tries developed comprehensive aclion plans for
implemenialion until after the general principles
stated in the strategy were endorsed. 't may ba that
the secondstage of implementation planning is just
too onerous and time-consuming for most coun-
tries to tolarate. Becauss therg is a premium on
maintaining support for the stralegy as implemen-
tation is begun, quick aclion without undue delay
for more planning may be the elleclive model.
Detailed planning as part of implementation may
be the wise course.

Deonor erthusiasm lor implementing the strat-
egies is somewhat difficult to track. On the one
hand, the strategy has served as a clear basis for
dongr-proposed action. This was the case in Ja-
maica, where the Uniled States Agency for Inler-
national Development has been very active In
supporting implementation, and in Barbados,
where the strategy served as the framewqik for
developing a housing secler loan, but negetiations
broke down over some specific policy points. In
Kenya, where ihe strategy has not yet gone
through the full procass of being adopted by the
Government, the sirategy has so far not served as
a focal point for action, although 1the donors have
encouraged the Government lo follow some of its
recommendations. The situalion in Zimbabwae 1alls
between these two extremes.

A lundamenta! implication of countries
adopting an “enabling” role for govarnment
agencias in the housing sector is that housing
policies have become much more difficult o
execute. It is quite easy to organize the
construction of units comparad with improving a
land- registration or housing-finance system or to
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reform a waler-supply parastatal. Under an
enabling sirategy, countries will require different
types of technical assistance fromthose in the past
as well as studigs of housing market operations,
especially as the basis for bridging the space
between policy development and the definition of
a specific action plan for reforming and improving
specific institutions. Obviously, undar an enabling
approach development of a formal strategy to
guide government aclion is alse more critical.

The final observation is that successiutly
designing and implementing a national housing
strategy is technically and pofilically demanding.
Few developed countries arg able 10 achieve the
type of thorough-going reform which is needad in
housing policies because of the strength of vasted
interests and other factors. Viewed inthat light, the
countries examined have done remarkably well as
agroup. It is to be hoped that ihefr counterparts will
be even more successiul as the kind of lessons
enumerated above are digested and acted upon by
both the countries and the denor community.
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INTRODUCTION

Davaloping countries lace an extraordinary
challenge in daveloping policies o promote the
occupancy of minimally adequate housing by alf
their ciiizens. Low househeld incomes, accalerat-
ing urbanization, and rapid population growth all
contribute to the magnitude of the task. One ana-
lyst estimates that developing countries as a group
must produce about 45 millkion addifional wnits of
minimally acceptable housing each of the years
immediately ahead ifthey are to meet their housing
needs. {Struyk, 1988; 11) National shelter sirate-
gies are crifical road maps for reaching ihe ambi-
tious objeclive of minimally adequate dwellings
and associated Infrastructure services for all
housaholds.

In 1988 the United Mations addad urgency 1o
lhe development of naticnal stralegies in the con-
lext of the creation of the Global Strategy far She!-
ter to the Year 2000, under which 2 concerted
worldwide effort is being made fo achiave ade-
guate housing for all househelds.{United Nations,
1988)' The Globat Strategy is based on the na-
tional shelter strategies that are to ba prepared by
all members of the United Nations. Hence, in the
nexi few years many couniries will be undertaking
the development of these national strategies, most
for the first time,

The donor communily has strongly endorsed
the Glebal Stralegy. The Strategy stalemant in-
cludes a fundamenial policy change in adopting an
“enabling” approach under which individual housa-
holds and private suppliers are 1he key aclors in
developing housing of all quality levels, and gov-
ernments are assigned the demanding fask of
creating environments in which households, firms,
non-governmental organizations and community
Qroups - in both the formal and informal sectors -
can operate effectively and efficiantly. Govern-
ments will seldom act as direct developers of hous-
ing in 1he future but may well work closely with
privale entilies in "public-private” partnership ar-
rangements. The requirement for national shelter
sirategies to guide governmant action is also seen
as essential, and the donor cemmunity is commit-
ted to helping. The Fipnish Govermment and the
United Mations Centre for Human Setllements

1/ The Global Stratagy for the Year 2000 was endorsed by
the United Natons Commission on Human Satflaments in Apil
1988 and wae eubsequenty unanimausly adoptad by the Gon-
aral Assambly in Decamber 1568,

(Habitat) have already created a pilot project to
assist countries in developing their sirategies.

Several countrias had conducted formal na-
lional sheker siralegy developmont exercisas dur-
ing the period 1984 to 1988, often with donor
assistance and ofien as a pan of their preparations
for the Internaticnal Year ol Shefter for the Home-
less, 1987. Based on a detailed review carried out
as part of this study of four such cases - those in
Barbados, Jamaica, Kenya and Zimbabwe - and
additional experience in Indonasia and Jordan, this
documant seeks fo draw lessons about:

{a) The effectivenass of alternative ways in
which countries can organize their stratsgy-devel-
opiment programmes;

(b} The type of donor assisiance which is most
eftactive and the ¢condifions under which it can be
usetully provided.”

The overall objective is to provide guidance to
countries undertaking this work as well as to the
doners, guidance that will enhance the likelihood
that claar, workable and effective strategies willbe
developed and implemantad.

These tour countries were salected from some
seven or aight countries known o have develeped
a shelter strategy. The criteria for selecting coun-
tries for inclusion in this study were 1o: achieve
some range of reprasentation ameng regions, i.e.,
not all from Africa; include countries which had
undertaken formai strategy-development exer-
cises as well as those where the stralegies
emerged out of less well-delined process {e.g.,
Zimbabwa}; and, te illustrate a range of outcomes
- not all casas selected were “winners™, In addition,
inclusion depended on the willingness of a country
io participate in the study and the interest of the
agencies supporting the study in these countries
on cther grounds.

As detailed below, the feur couniries included
in 1he siudy followed rather different paths in de-
veloping thair strategies. They also represent a

& The summarios of the mencgraphs on the four couninas'
expanances am ncluded in the annex. Full <llations are
provided in "Relaroncas” a1 the and of the papat. Tha authors
of the monographs and the counlrias they covered are; Turner,
Barbados, Walker, Jamaica, Wakeham, Kenya; and Hoek-Smit,
Zimbabwa.




Table 1. Baslc indicators for study countries

Barbados Jamalica Kenya Zimbabwe
Population, 1985 {thousands) 254 2,200 20, 400 8, 400
Average annual population p.5@ 1.6 41 37
growth, 1880-19a5
{perceniage)
Per capita GNP ($US) 4, 630 940 280 &80
Avarage annual GNP growth 23 -0.7 1.9 1.6

rate, 1965-1985 [percentage}

Note:a/ 1970-1982.

Sourcas: World Bank (1987}; Struyk {1988), table 2.2

wide spectrum of countries in terms of incomea level
and population growih as shown intable 1. Diffar-
ences in these factors fundamentally effect the
type ol housing problems each country confronts.
Tha concern, however, is not with the deiails of the
strategies themselves but rather with tha process
by which they were devealoped.

A, Case summaries

To understand some of the material presented
about the process and cutcomes it will be usetul o
have a brief charactarization of each of the four
cases before procesding.

Barbados: The final strategy development took
place after several years of advance study andthe
formal adeption by the Gavernment of a statement
of objactives of naticnal sheiter policy. There was
strong high-level support for devaloping the plan
throughout tha total seven- year planning and strat-
egy-development pesiod. Once completed in 19886,
howavar, thers was a change of leadership in the
sgctor and implementation has bean slow.

Jamatca undertook a formal strategy-develop-
men? effort in a comprassad tima-irame. It main-
lained high-level support and succeeded in
devealoping broad backing. The strategy was for-
mally adopted by 1he Government and is baing
implemented.

Kenya also undericok a formal strategy-devel-
opmeni efford in & compressed time-frame. While

those erganizing it aitempted to develop wide sup-
port for the sirategy, they did not succeed. The
sirategy formulated has not yet bean implemented,
although it is coninbuling to subsequent policy
doavelopmeant,

Zimbabwe contrasts with the Jamaican and
Kenyan cases in that it was: {a) a country-led effert
with no significan! denor impelus or assisiance; (b}
had an extended davelopmant period of aboul two
years; (¢} has been subject o consultalion and
refinement during the implementation phase,
rather than during development; and (d} had a
somewhal namower seope than the others. It en-
joyed strong ministerial support throughout.

Looking across 1he four stralegy statemenis
that were developed, one is struck by the extent 1o
which they anticipate the pelicy redirection enunci-
ated in the United Nations Global Strategy for
Shefter to the Year 2000, To varying degrees they
afl move direct housing development by govemn-
ment bodies 10 the sidslines in favour of private
producers, particularly individual families and
small-scale entrepranaurs. However, implemesnta-
lion of this shift is ranging from difficult to impossi-
ble fn the aarly years.

B. Defining a national strategy

From the outset one must be clear akout the
final product of the stralegy. To this end the




following delinition, developed by the United Na-
tions, is quoted:

"A sirategy is a plan of action thai defines in
specific terms the goals of the action and the ways
in which they can be attained. A shalter strategy
defines the objectives for the development of shel-
ter conditions, identities the resources available to
mest these goals and the cost-effeclive ways of
using thein, and sets out the responsibilities and
time frama forihe implementation of the necessary
measuras.

The stralegy must define the objoctive and
activities on the basis of a thorough analysis of the
scale and nalure of needs and resources; it will
also give the criteria for defining priorities among
aclivities. While the scale of the problem must ba
met, the qualiative targets of the sirategy can
reftect the process of gradually improving
corditions. The activities which can be directiy set
out in the strategy are those to be implemented
with public resources. Givan the scarcity of thase
resources, they should be used only for the
purposas for which no other resources can be
found, in particular to support ldw-income groups.
Anenablingapproachin astrateqy also means that
the bulk of public-secter resources will be geared
lo removing cbslacles hampering the use of
non-governmental and community resources and

ta stimulating their full mobilization.” (United
MNations, 19858; 19)

C. Outline of the presentation

The next three chapters focus on the devalop-
ment of the strategy stalement itself. Chapter |
addresses the origins and impetus for the davelop-
ment of a strategy in sach country. Chapter Il
raviews the process by which each country carried
out the strategy-development process, and chap-
terlil describas Lhe content of strategies. Inchapter
IV the focus shifts to the extent 1o which the tarmu-
lated strategies have been implemenled. In each
of these chapters Lhera is a raview of the role
played by the donors - particularly the United Na-
tions Centre for Humnan Seltlements {Habitat}, the
World Bank, and the United States Agency for
International Development - in prometing the de-
velopment of the strategies and fostering thelr
conversion into action by government and the pri-
vata sector.

Finally, in chapter V, a series of conclusions or
lessons is drawn Up abeut the conditions under
which undertaking a sheller strategy development
programma is more likely 1o yleld an effective
agenda that will be implemented vigorously and
enthusiaslically by both public and private agents
ina country.




I. GENESIS OF THE STRATEGY

Tha initial motivations or occasions for under-
taking the development of a national shelter strat-
eqy are highly diverse across countries. Despile
the diversity, howaver, the erigins are consistently
imponant: almost invariably how the exercise be-
ging has a clear impact on what it accomplishes.
its origins aflect whare within the govemman
struciure responsiility for the strategy tormulation
is assigned, how i is organized, andihe resources
accorded to it.

A, How the process was initiated

Barbados. The process of developing the Na-
tional Housing Plan was initiated by the Govern-
ment. In 1576 a Planning Unit was established in
the Ministry of Housing and Lands, and Plan de-
velopment commenged in 1979, In 1982 the Plan-
ning Unit completed a background paper and
policy recommendations. Meanwhile, in 1982 the
Govemnmment agreed with the United Stales Agency
tor Intlematicnal Development [LSAID) 1o accept a
housing sector loan, and ong of the conditions of
this loan was completion of a detailed housing
strategy. The delalled strategy was viewed by se-
nior ministry officials as a continuation of the pro-
cess alreéady underway and not as a requiremaent
foread on tham by USAID. The Minister and 1he
Permanent Secretary strongly supporied this pro-
cess, A White Paper containing the policy objec-
tives was published by the Government in 1984,
the same year in which the formal stralegy-devel-
oprent exercise was begun,

Jamaica: By eardy 1986 key officials, ingluding
the Minister for Construction Housing, had deter-
mined that signiticant ¢hanges in the country’s
housing policies were ngeded. This conclusion
was almost inevitable bacause macro-economic
avenis- which cavsed reductions inreal household
incomes but sharp increases in the cost of housing
and housing finance - had undermined the feasibil-
iy of the programms by which the Governmant
developed and seid single-family homes to moder-
ale-incomea families. The Minister had set up a
major policy- review process, involving both the
public and private sactors, inthe context of prepar-
ing for the Intemational Year of Shelter for the
Homeless (I'YSH) in 1987. At the ninth session of
tha Linited Nations Cornmission on Human Settle-
ments, he and another senior oflicial discussed the
possibility of preparing a strategy and ullimately

commitied themseives lo presenting a national
shelter strategy at the tenth session of the Com-
mission. The sirategy-development process began
in May 1988, although the organization evolved 1o
it finai form a few months latar.

Kenya: Whilg the Minister for Works, Housing,
and Physical Planning had expressed strong inter-
est in developing a new housing policy, the timing
and form of the exercise were influenced by his
discussions wih representalives of ithe United Na-
lions Cenlre fer Human Settlements {Habitat),
USAID, and the World Bank at the ninth sessian of
the Commission on Human Seltlements in April
1986. There it was agreed that Kenya would pre-
parg a national housing strategy and the Govern-
ment of Kenya suggested presenting it at the tenth
session of the Commission, then one year away,
as an example which other countries might emu-
late. {The 1enth session, which was held in Mairobi,
coincided with the International Year of Shefler for
the Homeless.) Subsequenity the Government re-
quested technical support from UNCHS {Habital],
USAID, and the World Bank. By the time an oper-
ational plan was worked out with the donors and
the donors arranged lor consuttants to paricipate
in the exercise, only about five months remained
for developing the strategy and producing a docu-
mani for the tenth session of the Commission,

Zimbabwe: The Minigter of Public Construction
and Mational Heousing in 1985 requestad that the
staff of the Minisiry develop a new housing policy
and strateqy on the occasion of the need o provide
the Minisiry’s input into the First Five-Year National
Davelopment Plan. Problems with the then-current
policy favouring heavy gavernment subsidies ang
direct government development was in trouble ba-
cause of low produclion levels. Abaut the same
time the Prime Minister made a major speech
calling for graater private-sectar participation in the
housing.

B. Prior experience, the donors, and
sustained support

While the foregoing givas the hasics, there are
sevaral poinls ihat deserve further attention in this
contaxt. These are tha extant 1o which the procass
received continued suppornt from senlor officials,
ihe role of the donors in launching and sustaining
ihese elforls, and the axtent 10 which the countries




had had pricr exparience in sector strategy formu-
lation.

Sustained support

All these cases have in commen thal they en-
joyed high-lavel official sponsorship as they were
initiated. However, over time important differances
emergad in the strength and duration of ihese
commitments. In Kenya, active minister-level sup-
port for the exercise proved 1o be ephemeral, and
even the attention of senior cfficials in the respon-
sible Ministry was intermittent. n contrast, in Ja-
maica and Zimbabwe the Minister sustained his
attention and senior civil servants had a prominent
role. Moreover, the entire progess in Jamaica was
accorded genuine prominenca, while this was not
the case in Kenya. In Barbados, in contrast, while
high-level support was sustained throughout the
long process of strategy development, a change in
governmant as it was completed has slowsd down
implernentation of many provisions.

FPrior strategy experience

It is #asy to imagine that countries having en-
gaged in a major planning or policy-formulation
project for the housing seclor in ithe recent past
would have an advantage in conducting anoihar
such exercise, Stal! would have gained technical
and process expearience. Senicr officials may have
leamed key lessons about who must be included
if a product which can be implemanted is 1o
emerge.

Alullrange of experience is represenied among
the four study ¢ountries. Barbados and Jamaica
had the most immediately relevant experignces.
Barbados had completed a large and thorough
analysis of its housing situation and appraisal of its
current housing programmes in 1982 .{Jones,
1982} This review generated a good deal of discus-
sion and resulted in a White Paparthat established
the policy objectivas the implementation of which
was lo be defined in the future strategy. Jamaica
had completed a major housing policy review and
developmeant affert in 1982 - a plan which achisved
conskierable efticiency gains among govemment
agancies and set tha broad aganda for the naxt five
yaars.{Government of Jamaica, 1982) Also, in
1985 the Task Force on Mortgage Finance had
taken a hard look al the problems of this sacior. In
Zimbabwe the ministry staff had been engaged in
sugcessive rounds of policy development since

independance in 1980. Senior stafi had gained
valuable axperience in thinking about reatistic pol-
icy but had not yst reached beyond the Ministry's
immediate area of responsibility.

Al tha other and of the spectrum, Kenya's then
currgnt housing policy was promulgated in Ses-
sional Paper No. 5 of 1966/67. This had been the
last major policy review and # had drawn very
heavily on the repart and recommandations of two
United MNations consultants. Hence, current stalf of
the Ministry concerned bad little direct experignce
with this type of effort.

Danor rofe

While a tull inventery of doner involvement in
the stralegy- development process is provided in
the next chaptar, # is worthwhile to review the
aclions of donors in initialing 1he process in each
country. The conscious decision by officials in Ja-
maica and Kenya to undertake formal housing
strategy developments under a compressed time-
frame in order o present the resuits at 1he tenth
session of the Commission on Human Sattlaments
profoundly influenced the timing o the decisions
and very likely strongly affected the actual pro-
casses and end-products. The support of the do-
nors was probably instrumentat in these decisions.
As Walker (1988) states in his review of the Jarmai-
cancase:

"By the admission of the Strategy’s authors, it
is doubtful whethar the Sirategy would have heen
developed at all, in iis present form, had not the
1¥3H programme inchuded a strategy development
component, and UNCHS made consultant fungds
available for this purpose.” (p.15)

The United States Agency for International De-
velopmeant was probably a modest factor at most
ininffuencing Barbados to undertake a fommal steat-
egy exercise based on earlier policy planning.
Zimbabwe oflars a sharp counterpoint 1o the other
cases: although the international agencies had
dizcussed the need 1or a comprehensive housing
strategy and provided support for preparatory stud-
ies and substantial technicat assistance over the
years, it embarked aon the strategy-development
process withne particular encouragamant frpmthe
doner community and camied it oul essentially with
its own resourcas.




II. THE STRATEGY DEVELOPMENT PROCESS

There are three relaied but somewhat distingt
Intesests in reviewing the process by which each
country undertook development of its housing
strategy. First, how was the process orjanized:
who participated and in what ways? who controllad
the process and the contenis of the strategy?
Secondly, what was the content of each of savearal
steps that are essential building blocks of a strat-
egy? Thirdly, what roe didt the donors play in
assisting the process in each case? what form did
this assistance take and how was it arranged?

A. Organization

Cne can usefully dislinguish ameng three
“models” for organizing the sirategy development
process.

{a) The coalition-building model under which an
elaborate set of commitlees is established, usually
under the dirgction ot a steering committee, to
investigate particular sectors. Commitiee compo-
sition includes both the public and private sector.
The bread consultative process is designed to
create support for the resultant sirategy as well as
to improve its content.

{b) The interagency model under which the
process is one handled exclusively by government
agencies, or almost $o, with at least some genuine
consullation and co-operation in the process
across ministerlal and agency lines.

{ct The single-agency model under which re-
sponsibility Is lodged in a single agency which
develops it, drawing on censultants, other agen-
cias, and the private sactor as it thinks nacessary.
In using this model, government apparently be-
tievas it can achleve passage and acceptance with
timited public participation {cr it views tha exercise
as 100 low a priority to engage in @ more elaborate
process).

Amang the four countries included in this anal-
ysis all three models are represented to some
exient, as shown in lable 2.

As indicated, both Jamaica and Kenya initialiy
adopted “coalition-building™ approachas, in pan
because those organizing the development
process realized they would need broad support to
achigve acceptance and in part because they
uhdarstood that implamentation would be
facilitated by the invelvement of the relevant
agencies, private-sector {irmg, and
non-govemimental organizations (NGOs).” The
wo experiences differ someawhat in that Jamaica
succeeaded in enlisting a larger and more diverse

3/ An interesting question which it has not bean possible to
addrass is whethar the need lor eonsensus building differs with
tha organization of the sheitar linanca and delivery system, L.e.,
the more diffuse or polynudeated, the greater the nead lor
consansus building.

Table 2. Summary of organization of sirategy process

Country Type of organization  Locatlon of work Parson with
responsibltity
Barbados Single agency Ministry of Housing and Chief Planning Officer
Lands
Jamailca Coalition Minigtry of Construction Pammanant Secretary
butlding/intaragency {Housing) {Housing}
Kanya Coalition building /single Dapartment of Housing Chiet Housing Officer
agency
Zimbabwe Single agency Ministry of Public Under Sacratary
Construction and National
Housing




set of representatives from he private sector.
Indeed, in Kenya the private seclor was
represenied only by persons from govemment
paraslatals or governmani-related financial
institutions. In Jamaica, however, this broad modal
was in a sense not delibarately chosen, since the
processwasinitially setupto spearhead Jamaica's
activities in I¥YSH; it was continued when the
decision was made 1o underake development of a
strategy. In Kenya the model was specifically
selecied for the stralegy development.

Thay also ditfer in thal in Jamalca responsibility
for running the process was lodged at a higher level
than in Kenya. Both countries adopied a similar
format, with a high-leval steering committee direct-
ing the work ol and receiving the resulls from
various sub-committeas. Eventually, those direct-
ing the process inbothcountries found it necessary
to create a Task Force or a Focus Group betweén
the steering committee and the sub-commitiges 1o
direct every- day operations. The experlence of the
two countries was alse similar in that neither was
ablg to sustain the sub-committees as productive
bodies over the course of the project. While lack of
lime of those serving on the sub-committees was
a universal problem, in Jamaica Jack of supporting
stalt resources permitiad fittle more than general
discussion to take place; and in Kenya the press
ol tima at the and of the development process
squeezed oul the mle of the sub-commitiee in
reviewing analytic reports. As a result the breadth
of invclvement signiticantly contracted in both
cases: in Jamaica around a Focus Group with
spmewhat broader, public and private representa-
tion, and in Kenya around the Minlstey GhaIPEd with
responsibiliy for developing the strategy.

Barbadoyg adopted a different approach to or-
qanizing its strategy developmgnt, where the exer-
cise was viewed more as a technical exergise
within the purview of the Ministry of Housing and
Lands. Within the Ministry, the Chie! Planning Of-
licar, working with an expatriate advisor, was very
definitely principally responsible, although he kept
the Permanent Sacrelary closely informad. This
arrangamenl was deliberataly chosen in prefor-
ence o a coalition- building modal and was a

4/ In Costa Rica, very encouraging results have moms
recently haen obtained in & shelter sirategy formulation
enercise, based upon & consensus-bulding approach through
broad-based sub- committess. Saveral factors seam o have
contributed o the success of the approach in thie instanca, The
sub-commillees were assignad wall- defined specific tasks,
ware expeciad o work intensively and were assisted by
short-lern consultarts wha actad as rescurce persons, Tha
mentiBars ol the National Task Force hava also servicad the sub-
carnrmitteas A% wchnical sacretanes.

continuation of the one used in the eadier planning
phasae. Consultation with cther officlals and the
private sector was handled irﬂnrmallsy - d procass
facilitated by the countiy's small size.” Zimbabwe's
organ|zation is similar to that used in Barbados:
development of the strategy was both inftiated and
conducted within the Housing Ministry. The task
force charged by the Minister with the assignment
consisted of lhree under-secretarips and the
United Natlons Development Programme techei-
cal advisor, Discussion with others really came
only after the formal strategy has begn developed.
As will be sean, because of the initial relatively
narrow scope of the Zimbabwean exercise, this
tight-knit arrangement was a logical choica.

In light of the importance of ingtitutions outside
the housing area for plan acceptance and imple-
mentation - such as the Cantral Bank, 1he Ministry
of Finance, and the national planning body - their
involvement in the development process seems
important. Perhaps surprisingly, these groups
were fypically involved at best only tangentially.
This was certainly the case in Jamaica, Kenya and
Zimbabwe.¥ In Barbados, these bodies were
brought into the process through informal consul-
tation.

B. Three principal steps

Despite the variation among the countrias inthe
way in which they organized their strategy-devel-
opment processes, all of these efforts conained
the tollowing three commoen analytic sieps.

(a) Housing Needs Assessmant: an assess-
mant of current and future housing needs and a
comparison of thesé needs with current production
levels;

{b) Sector-by-sector assessment: analysis of
bottle-necks and constraints to the necessary
levels of production and the development of
alternatives for overcoming them. "Sectors”
include land, infrastructura, tinance, government

5 This single-agancy modal with informal consultation with
other government bodes and private-sactor officials was also
followerd i Jordan inils stralegy developmant. Jordan resembles
tha Barbados caze s wall, as will be seen below, in hat in bolh
countrias USAID made very large granis of technical assistance
tor strategy ceveiopment In Barbadas this rasultsd n a single
full-ime axpatriate advisor plus some shorter-term consultants,
whils in Jordan & leam was present for about two years.

& In Kenya a fow-love! official from the national planning
ageney participabzd in the Sub-committee produced a modsst
rapa which was not given much considaration in actual strategy
davelopment. in Jordan, co-ordination with broader interests was
achieved by localing the strategy-davelopment exercise in the
Planning Minislry which had a Housing Section




housing programmas, building materials, labour
(availability of workers with naaded skills), and the
organization of residantial construction:

(c) Davelopment of the drall strategy using the
above inputs: typically \his is an Herative pracess
with varicus combinations of recommendations
being tested in differentforums for consistency and
acceptability.

L, Housing Needs Assessment

This step is designed to defina the task facing
the country. In addition to assessing tha current
and future needs, the exercise also helps o ascer-
tainihe extant to which tha shelter oplions provided
are aficrdable by those in need of improved shel-
ter. In all four countries, the analysis of housing
needs was carried out using the Housing Needs
Assessmen! Model (HNA) developed by The
Urban Institute and Aobert R. Nathan Assoc. for
USAID.”In two cases (Barbados andJamaica) the
applications were done as an integral part of the
strategy development process, and in both cases
efioris were led by expatdiate consultanis. InKenya
and Zimbabwe, in contrast, the model had been
applied earlier with donor assistance. The HNA
produces estimates of the number of new and
upgraded units required over a 20- year period as
waell as the corresponding investment, given spec-
fied minimum housing quality standards. In all four
countries, the process of applying the HNA caused
serious reconsideration of the hausing- quality
standards that had up to that point been adopted
by the Government.

It stwuld be noted that the formal needs assess-
ment methodology is not needed to achieve thig
resull. In Jamaica a less rigorous analysls - later
refined by application of the HNA - had a very
strong impact from 1he very start of the strategy-
development process, with the result being tha
adoption of a whole set of policies designed to

7 For a genaral description of tha modsl, sse Shuyk
(1987a}, a summary of the applications 10 14 countries, including
threa of the countries included hare, is in Struyk [1268). Ancthar
state-ol-the-ant model for analysing housing neads and the
aflordability and replicability of various policy options has bean
davelaped by the Linited Nations Centre Ior Human Seitlements
{Hakitat) and tha Ministry of the Environment, Finland, A general
description of the concepts underying the modol is prasentadin
United Nations Canlre for Human Sottlaments (Habitat} and
Govornmant of Finland (1984).

produca housing truly affordable to very-low-in-
come houssholds.®in general, thaugh, the figures
on investment levels required to mest “oMicial gov-
arnmant standards® and on the inzbilily of lower-in-
coma haussholds to afford them catch and sustain
the interast of policy-makers.?

Also, in all the countries, the needs estimates
werg contrasted with current production levels to
judge whather the country was keeping up with
needs (the answer was universally “No" for units
meeting formal building and subdivision standards
but more ambiguous for total preduction) and to
identify targets for future production as well as
required levels of inpuis, particularly serviced land
and housing financa. The share of GNP going 1o
housing currently was alse compared with what
would ba required in the future. in all cases, broad
planning targets appearing in the strategy siate-
ments were based on the needs estimates.

This initial stage ol analysis nearly always
devoted too little care to understanding how the
housing market - especially that segment serving
lower-income households - is working in practice.
While some analysis of the informal market was
in¢luded Inthe hackground materials prepared for
the Jamaican and Kenyan strategies, even these
fall short of a full explanation of how this market
operates - a critical input for designing effective
ways for Government to facilitate 1the increasad
production of higher-quality housing.

2, Sector-by-sector analyses

There was greater diversity in the approaches
used o carry ocul these analyses compared with
the assessment of housing needs. The commen
1hread was tor those covering gach sactor to begin
with a statement of current problems preventing an

B/ In Jamaica not much progress has been made on
standards in general, allhough spaclal sarviced-piats projects
have baen implementad. In Kenya, while the need for lower
slandarde was acknowlkadged, adoption of lower gtandards was
complicated by these standards being under the control of local
authorities which must be convincedindividuzlly to change local
codes.

9/ A danger in the computerized assesement is that the
hgures, aspedally those on production reguiremants, in pan
bacause they ara produced with a sophistcaied methodalagy,
takg on an exagperated importance in the whole strategy
development, process, distrcting attention from other areas,
such as examinabion of seclor consiraints.




input - 8.g., land, finance - from being avaitable In
adequate quantity or at reasonable cost. Stated
more positlvely, these analysas were seeking
ways to permil the full potential of various actors in
the housing sector to be realized. Thesa
stalements were usually informed by tha results of
the needs assessment andor othar bagkground
material and they dealt with the informal sactor 1o
varying degrees.

The analysis of options for overcoming the
problems varied widely, but can be summarized
into three groups. In some casas, there were sub-
stantial studies undertaken as a basis for formulai-
ing and considering opticns, which were fed to
technocrats for further distillation; in other cases,
analysis produced a solid review of the currant
situation and corresponding recommendalions for
censideration by the decision-makers, typically the
sector sub-committee in the firsi instance; and, in
some cases where the “coalition-building model”
was employed, options were presented and dis-
cussed by members of the sub-committees them-
selves.

In Barbados, with its “single-agency” erganiza-
lion, the first option lor generating data on sector-
specitic topics was employed: the analysis and
recommendations were ihe work of agency staff
and the consuitants assigned to the project, includ-
ing seme addiional specialized consulting ser-
vices on particular topics. The process of planning
and executing the technical analysas was much
more deliberate and co-ordinatedin Barbados than
in Jamaica and Kenya, attributable {o the longer
time available for strateqy development, the full-
time assigniment of both ministry and expatriate
staff fo the project, development of a comprehen-
sive plan for addiional analysis, and the large
comimitment of donor resources for local and ex-
patriate consulting servicas. The resulting analylic
products were passed to the two principal strategy
architects - a senior minisiry official and the resi-
dert expatriate consultant - who used them in
formulating the sirategy.

A process similar to the first procedura - involy-
ing new studies the results of which ware chan-
nelled to others - was followed in Jamaica. A
subsiantial household survey was underakan to
gather more information about the housing preter-
ences of low-income lamilies and the development
of informal housing, These findings were given to

ihe Focus Group managing the process as input to
the draft decumer.'?

The second precedure - summarias and recom-
mendations prapared by staff for consideration by
sub-conumittees - was followed in Kenya, with the
staff function being discharged by {usually expatri-
ate) cohsultants. However, because of the time
pressures, the sub- committees had litile opportu-
nity 10 digest and modify the consultants’ racom-
mendations; hence, the consuliants in the end
ropresented the sub-committees 1o those drafling
the strateqy.

A further difference betwsen Jamalca and
Kenya was thal in Jamaica consuliants played a
much less prominent part, and where they were
employed they remained in clearly suppent roles.
Also, in Jamaica, members of the sub-committees
tabled recommendations based on their own
knowledge and experience in the seclor (the third
oplion noted above).

Firally, the situation for Zimbabwe giffers from
all the othaers in the refatively small number of
anaftytic products generated in the course of con-
gidering the various sectors. There were no new
analyses produced with donor support. The small
cverall analytic output resulisd from the tighiness
of the operation, with all those invalved coming
from the same ministry. Hence, there was little
need for formal reports to transmit he results of
inquiries. To some exient those doing the drafting
and those compiling the analyses werg the same

peopla.

An imporant general point is 1hat the technical
studies conducted as part of the strategy process
have turned out 1o ba a sonlinuing resource for
pelicy analysis in these countrias. Ofien these
studies were more rigorously and carefully done
ihanthe typical analysas, and they are correspond-
ingly valued. In addition, in most countries those
who worked on the technical studies with the ex-
palriate advisors learned a good deal about how to
conduct such analyses and in same cases became

10¢ This pattam was a'so evidentin Jordan where a national
housahold survey focusad on housing prodection and
acquisition was conductad as part of the strategy-davel opment
PIGCEES,




familiar with such tools as microcomputer software
for the first tima.

3. Draft strategy and refinement

A crifical part of the strategy-developmant pro-
cess is transforming the often large volume of
technical analyzes and recommandations for deal-
ing with specific problems into a coherent strategy.
While most of the study countries began with the
intention of developing a range of strategic options
that would be debated and refined, in reality those
dratting the stralegy usually constructed a single
propased strategy which was refined through
some sort of Rerative process. The dratting and
refinemant process typically involves a good deal
of informal consultation between tha drafters and
powerful interests, and in some cases more public
discussion of ils proposed contents. Obviously, the
extent and thoroughness of the consultation pro-
cess can affect the likelihood of the strategy being
successfully implemenied.

Each of the four study countries had a some-
what diffarent experience in this stage of the strat-
egy-developmant process. Thus it is worthwhile
briafly to review each before making any general
points.

Barbados. Much less co-ordination of the final
stralegy was needed in Barbados than elsewhera
because ihe strategy was baing erecled on lop of
ihe policy statement in the Governmeni’s 1584
White Paper on housing policy. In any evant, the
refingment process was langely confined to debate
within the Ministry and to adjustments made onthe
basis of informal discussions wilh ¢thars outside
the Ministry,

Jamaica: The secretary of the Focus Group, the
body set up between the steering comemittea and
the sub-committees 1o run the development pro-
c&ss on a day-to-day bagis, had primary responsi-
bility for drafting he strategy statement, The Focus
Group agreed upen an outline at the start. The
secretary was in frequent contact for review and
advica with senicr oflicials, most of whom were on
the stearing committea, and a USAID consuliant.
Her task was tacilitated by clear directions having
been set out by the Minister io give pelority to
bw-incoma, especially informal, housing. When

the draft was presented to the steering committea,
chaired by the Minister, #was largely on a proforma
basis. The draftingoccurred in February andMarch
1987. The final statement was presented at the
tanth sassion of the Cormmission on Human Set-
tlamems in Apil.

Kenya: An “editorial committee™ of three consul-
tants {two expatriate) and two staff membaers from
tha Ministry responsible for housing were ap-
pointed by the Task Force to praduce an overall
sirategy statement. The statement gave a single
plan, rather than options. A two-day seminar was
held outside Naircbi on 12 and 13 March 1987 to
prasent the draft to the Steering Committee and 1o
obtain a general discussion. The semipar was
chaired by the Deputy Parmanent Secratary of the
Ministry. Attendeas were almost exclusively from
the public sector, mostly trom the housing agen-
cias, and mestly kow-level. Boner representatives
and sevaral consullants also attendad. {Tha com-
position of the group was somewhat determined by
the short notice al which the seminar was organ-
zed.) On the basis of the discussion the draft was
moderately ravised by 20 March. The revised strat-
egy was prasented at the tenth session of the
Commission on Human Sattlements. The whola
drafting and review process took about tive weeks.

Zimbabwea: The draft document was a sirigtly
internal documant of the Ministry, where it was
ratined until | was placed befora Parliament in
February 1987, The strategy document has not yet
baan mads public since it has not been formally
approved, Broad discussion began with the pro-
cess of implementing parts of the sirategy.

From tha perspective of building support for a
drafi sirategy, a key issue 1s the extent of the
openness of the process tor reviewing the draft
strategy. Imterestingly, none of these cases had a
particularly open process. Evan in Kenya where a
formal two-day seminar was held, those attending
were mostly drawn from the government agencies
diractty involved in housing delivery: the privaie
sector and cther important ministries, such as that
controtling land tilling and related policies, did not
atlend. In all tha other countries, an elaberate and
formal process of review was apparently viewed as
too unwieldy or simply not worlh the effort,
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C. Donor assistance

From the foregolng it is ciear that all four of the
study counfries ex¢ep! Zimbabwe received sub-
stantial assistance frem the doner community for
developing their sirategies. Whils the primary mo-
tivation for providing assistance is 1o help the coun-
try achieve maximum improvement in #s housing,
ihe donors naturally have some sel-interest in
having well spacified strategies: the strategy, it
consistent with their views of sector policy, can be
used to justify assistance to the country; and, the
implementation programme gives a framework for
donor profect support - lacilitating project identdi-
cation and appraisal - and co-ordination among
donors. in shor, solid strategies make it easter for
dohors to provide assistance that really furns oui
to have the ofien hoped-for but sekdom realized
catalytic efiect in the sector.

As the entries in table 3 show, the greatast level
of assistance was received by Barbados. it fs also
the case that Barbados was able 1o use this assis-
tance very effectively to davelop a solid sirateqy
statement. It is far from clear, however, that this
leval ot help is essential for such a successiul
outcoms. In thinking aboui “necessary assis-
tance™, il is useful to nols the level of development
in Barbados and that the high skills of the Ministry's
staff most involved mean that more resources
might b required to have the same impact where
kecal staff skills are less strong. Funher, Barbados
is the one case among these countrigs where a
significant transfer of skills 1o local stalf was ac-
complished.

1. Type of help

As summarized by the eniriss in table 3, the
type and quantity of assistance provided by the
donors dittered significantly among the four coun-
tries. Three broad models can be distinguished in
these tour cases.

{a) Under the donor-as-pariner mode! the
donars strongly encourage strategy development
and previde local and expatriate 1echnical
assistance at least episcdically during the process
{Jamaica and Kenya);

{b) Under the co-cperative model, the country
initiates tha process independantly and 1hs donors
provige various assistance as the process unfolds
(Barbados);

{c) Finally, there isthe country solo medelundsr
which the country proceeds essantially indepen-
dently of the donors {Zimbabwe).

Thare naed not be a close correlation betwoen
the model and the extent of consultant assistance,
as is clear from the experience ol ihe two countries
following the “dongr-as-parther model”. In fact the
donors were especially active in Kenya and a large
amount of consulting services were funded - which
resufied in donor-provided consultants taking on a
larger than anticipated role due in part to the pross
of time for completing the strategy. In Jamalca, the
role for consultants was limited, and gavernment
offfcials were firmly in charge throughout and un-
derstocd the importance for acceptance of the
strategy being clearly “made in Jamaica™.

2. Cause and effect

Is it possible to point to clear inslances inwhich
the provision of donor assistance made a distinct
ditference in outcomes of the strategy develop-
ment process? The answer is “Yes™, and soms
specific cases are cited below. Howevar, it must be
stressed that there is a difficulty most of the timea in
isolating any single influence on outcomas result-
ing from processes as complicated and involving
as many actors as those under reviaw. Hence, the
instances lisied below are those in which it is
believed that donor support has been a major
inflence but cerainly not the exclusive cause. The
instances cited do not include strategy implemen-
tation, which is treated in chapier IV,

The identified instances inctude:

{a) The encouragement by the donors 1o under-
taks the strategy- development process had a
powariul effact on the timing of the development
activities in Jamaica and Kenya. In Kenya, be-
causa ol tha comprassed time-frame and the rela-
tiva lack of experience ol those involved in
conducting such a major policy review, the timing
alzo was a likely conlributant to the alteration of
both tha process and the contents of tha strategy
from what they otherwise might have been;

(b) USAID had influenced the develcpment of
a strategy in Barbados - by encouraging its being
done and providing very substantial and effective
assistance In its development;
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(¢) In Kenya, the consuftants funded by the
donors pushed the strategy sharply in the direction
of govarnment taking on an “enabling role” in place
cf the direct development of housing for mederata-
and low-income famities. The axtent of the shift
implied by the sirategy proved 1o be more than
could be absorbed, in the short term;

{d) inJamaica, tha Housing Needs Assessment
funded by the donors, with its relatad policy discus-
sions, had a strong influence on soliditying the
predilections o shift government activity to banefit
lower-income households more claarly.

(e) While the donors did not participate directly
in the strategy development in Zimbabwe, the

series of studies of housing demand, housing
finance, and housing needs as well as a feasibility
sludy tor a National Housing Corporation
sponsored In the years before the strategy effort
was undertaken had a strong effect on the
solutions contairred in the strategy;

{y In thrae countries the private-secter orienta-
lion emearging in the donor comimunity was trang-
mitted to the country and appears {o have affected
tha direction of change to some degree. The con-
text of USAID loans was tha vehicle in Barbados
and Jamaica, while in Zimbabwa it was discus-
sions with and assistance trom UNCHS (Habitat),
UNDP, ithe World Bank, USAID and other donors.

Table 3.Summary of donar support

Barhados

Jamalca

Kenya Zimbabwe

Amaount of
assistance ($US
thousands)

200

Long-lerm Y&s
expatriate adviser

assigned?

Areas of
involvement of
donor-supporied
consuftans:

Housing needs Yes

assessment
Technical studies © Yes

Drafiing stratagy Yes

a0 152

No 2 No No*®

b

Yas Yes Yas

Yes Yas No

Mo Yos No

Notes:

a/ A long-term advisor participated in the project but was net assigned pAimarily to this project for a

long term,

b/ Work supported by donors but not as part of sirategy devalopment precess per se.
¢/ Either as staff to subcommitiee or in other capacity.
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III. STRATEGY STATEMENTS

This chapler prasents a brief gverview of the
contents of the sirategy statements that were de-
velopad. it makes no attempt to “grade” the quality
of these staterments in terms of their internal ¢on-
sistency, appropriateness of tha policy proposed,
or the reasonableness of the chjectives set forth,
since the focus of the study is on the process of
strategy development and implementation.
Rather, tirst thare is an examination of the areas
explicitly covered in the strategies and then a briaf
description of the general theme sounded in
gach.

A. Coverage

Table 4 summarizes the coverage of the four
strategy stalements in a tabular format. Thrag
types of covarage are considered in the table. The
top line indicates whether the statement included
4 cogent statemment of the current difficuities facing
the sector. The middie set of entries lisis “sectors,”
such as land and finance, which a sirategy could
explicitly consider - some such as land titling can
ke constraints to high-volume production to be
OVErComa: some, such as“government administira-
tive arrangements®, are tools to use in impiement-
ing the strategy; and some, like the informal sector,
are areas in which knowledge may be needed to
devise effective policy. The bottom panel lists
somg other attributes a strategy statement could
have, including explicit quantitative targeis ftargets
more delailed than those produced by the Housing
Needs Assessment) and assignment of specilic
responsibility for carrying out certain aspects of
implementing tha plan,

The first row of sntries indicates that without
axception the strategy stalements gave a clear
accounting of the problems tacing the housing
sector. As suggested, the concrote dimensions of
the shortfall in production werg obtained from the
Housing Needs Assessment and from analyses of
the quality of the existing housing stock and asso-
ciated infrastructure servicas.

11/ While the final strategy statomants for three of the
counirigs are avallabia, the statomant far Zimbabwe has not yet
boen offically released as it ramains belora Parliamant. In the
abseacs of thies definitive document, tha remarke made here are
based on other descriptions of the sirategy, such as the state-
ment presented by Zimbabwe at the mestings in sannection with
tha Intamzlicnal Year of Sheltar for tha Homaless,

The antrigs in the second panal emphasize the
unevanness of ihe covarage across sectars. While
saveral key sectors - linanca, tand, bullding and
subdivision regulations, and goverminent secior
policies - receive thorcugh aitention in all four
cases, cther seciors are less lully treated. Most
ramarkablg is that the provision of infrastructure in
supporiof residential development does not gat full
atention in three of the cases.

Some of the other areas notthoroughly coverad
are surprising. One is ihe role of housing in the
economy. Although all of the sirategy statements
nete the importance of housing investment in total
GNP, they do not present data on jobs generated
per doliar of investmant or on tha income and
employment multiplier effects. In addition, the role
of housing as & leading secior is ignored, when it
is possible, for example, for innovations in the
mebilization of funds 1o be a genuing contribution
te the development of financial markets. These
omissions are problematic because it is the eco-
nomis impacts of housing which are key to eliciting
support fromm the economic planning agency, the
minisiry of finance, and other key governiment
agencies.

Painful structural econcmic adjustments wera
underway in Jamaica and 1o a lesser exiant in
some of the other countries when the strategies
ware formulated. Hence, the broad economic con-
ditions were having such pervasive effects on the
ability to conduct *business as usual® that not much
analytic attention tc this situation may have been
seen as necessary. Indeed, the economic difficul-
ties in Jamaica propelled the Ministry of Construc-
tion {Housing) to look for new approaches 1o
dealing wilh the country’s housing problems.

The current production of heusing in the
informal sector, and how te improve the guality of
such units and the efficiency wilh which they are
built, is really only considered in the Jamaican
strateQy statement. As noted earlier, this absence
means that therg is litle understanding ¢f how
most housing & baing produced. In Jamaica and
Kenya ways in which the Gevernment could work
with informal providers were proposed. But the
specific actions arg not consistent with the
importance of 1he secter in overall production. At
scme level, of course, tha lack of detailed attention
to informal housing reflects the lack of real
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Table 4. Summary of strategy statement contents

Barbados Jamalca Kenya Zimbhabawe
Curreni conditions A A A A
"Sectoral” coverage:
Finance A A A
Land A A A B
Infrastructure B - A -
Building and Subdivision A A A B
requlations
Construction labour force - - - A
Buikling -materials suppy A A - A
Goverment secior policies A A B
Goverment administrative B B A
arrangemenits
Role of housing in macro B B B
ECONOMmY
Informal housing sector n'a A A -
Contents;
Annual quantitative targets - B
Broad statement of stralegy A A B
Impiementation plan
Responsibility assigned B A
Work plan specified B -

Notes:- Not included intha statement,

A/ Topic is given reasonably thorough treaiment in statement,

Bf Topit is lightly treated in statement.

n/a Mot applicable; Barbados essentially has no informal housing as traditionally defined.

understanding about how this part of the market
operates.

Similarly, rental housing generally receives
insulficient attention, espacially in Kenya and
Zimbabwe where the majority of lower-income
tamilies live in such housing. The strategy
statements for Barbados and Kenya address the
policies tor operating the existing stock of
publicly-owned rental housing, and in Kenya

explicit attention is given to enabling actions that
would improve the qualily of indrastruciure servicas
associated with new privately-developed rentat
units. But the private rental sector is givan at best
cursory treatment in Barbados, Jamaica and
Zimbabwe. Some omissions, such as not explicitly
dealing with |abour, may reflect that an area was
not viewed by those leading the strategy
development as heeding high- priority attention
when compared with clher areas. On balance,
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however, the strategy statements are all someawhat
partial in their coverage.

The finat panal gives some indication of the
extent to which the strategy statements dealt with
basic implementation issues. A glance at the
entries shows that only Barbados went vary far in
consiructing an explicit action plan as pan of the
strategy development per se. There short-,
medium- and long-lerm actions were each
specified; amongthe other countries, only Jamaica
made any distinction in the expectad timing of
various actions.

An klea of a somewhat “ypical” reatment of
implementation is described by Hoek-Srmit for
Zimbabwe:

“There is o specific section in the strategy
dealing with the implamentation struciure of the
strategy. Under the present system the MPCNP
[Ministry of Planning, Construction and Nationai
Housing] assists tha local authorilies in the plan-
ning and, sometimes, in the construction of hous-
ing developments, particularly small local
aulhorities. There has been a gradual shift to an
increased autenomy of local authorilies, reinfore-
ing present national trends in local government.
The stralegy document does not clarify the impacis
of the proposed National Construction and Hous-
ing Corporation on this implementation structure.

“The fun¢tions of and linkages between the
ditfarent ministries and agencies invelved in hous-
ing devalopment are not mentioned in the strategy.
Yet for crucial tactors such as land and water, and
the granting of borrowing powers 1o access money
from the Housing Fund, the local governments
depand on strategies of other ministries.”

As noted earlisr, the “annua! quantitative
targets” reter to targets rather more detailed than
these produced by the Housing Needs
Assessment but consistent with these totals. Thus,
these 1argets include such items as the number of
servicad iots produced and the number of housing
loans mada to low-incorme tamilies. It is exactly in
defining these detailed targels, as dene in
Barbados, that the “enabling strategy” takes form.
To specify them the analyst must decide on which
tacilitating actions will be emphasized fbased on
the prior analysis of bottle-nacks in both the formal
and informal sectors). As such ihese targets are
more critical than the “production targets”

genarated by the HNA: they shift the focus 1o how
to preduce and improve housing units rather than
how many units fo produce.

Based strictiy on the coverage ol ihe stralegy
statements developed by the four study countrigs,
ona would have fo conclude that only Barbados
succeeded in producing a full strategy, since it is
the only one which includad a clear and detailed
Plan of action 16 implement the policies definad.
The other three countries really produced some-
thing betweean a policy statement ang a strategy.
Barbados had the advantages of a much longer
time for developing its strategy and a comparg-
lively simple housing market - one which virtually
iacks an informal secior, However, as discussedin
section V. B, there may well be a critical trade-off
between the length of time it takes to devalop the
strategy and is successiul implementation,

B. Major country themes

Beyond the simple description just given, it is
interesting te note the objectives and directions of
national shelter policy embodied in these policy
statements.

1. Barbados

In Barbados the National Housing Plan outlines
three broad approaches for achieving the
Govemment's overall goal of improved housing
conditiens in Barbades. These approaches flow
direcily from the objectives and principles stated in
the 1984 White Paper.

First, the private sector was to be encouraged
{o expand its role in the production of new homes
and in home improvements, The Government was
to scale back its programmes of direct involvemant
in housing producticn, and assume a supportive
rele that increases the productivity of the private
housing industry. The Government was to
encourage financial institutions fo expand thair
services 1o low- and moderate-incoma families,
and to enler into joint ventures with the private
seclor to produce low-ost housing.

Secondly, the Plan siressas actions to maintain
ard improve the existing housing stock. The
Govemment's role was 10 expand the range of
programmes and financing mechanisms for im-
proving existing housing units.
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Finally, public-sector housing solutions were to
be designed at the kowsst possible per-unit costs,
50 that the limited pocl of governmerit rescurces
could benefil the greatest possible number of
households. The Government was to move away
from providing high-cost, deeply-subsidized hous-
ing solutions and to axpand its programmes of
developing serviced lots and modest new homes.
In addition, the Government's financing pro-
grammes were to maximize cost recovery and be
targeled on lower-income familias.

2. Jamuaica

The overarching objective of the Jamaican
shelter secior sirategy is to increass the flow of
housing resources to the poorest segments of the
population while at the same time reduging the
direct governmenial role in housing production.
The objectives enunciated in the strategy includa:

{a) Increasing the flow of resources inlo the
shelier sector;

(b) Concentrating on the upgrading of existing
housing rather than construction of new units;

(c) Facilitating lower-cost housing solutions,
{hrough land and infrastructure service extensions;

{d) Encouraging more private-sector, and less
public-sector, production of housing units.

The Government is to concentrate on
facilitating 1he llow of housing finance to poar
households, sometimes by providing subsidies,
and on increasing the availability of sscure tiles tor
plots with at least minimai infrastructure sarvices.
This strategy, like that formulated in Kanya, clearly
presages the shift in housing policy called for inthe
Global Sirategy for Shelter statement. In both
Jamaica and Kenya strategies call for national
housing development parastatals to limit sharply
the development of completed housing units and
to take on new functions such as the development
of house plols with basic services.

3. Kenya

In Kenya, the broag objective of the sirategy is
stated as:

“to] produce a concrete plan of action for the
period 1987-2000 by which 1the public and privata

seclors working together and in collaboration with
the international community can produce a high
velume of accepiabla quality housing, infrastrue-
ture and community tacliities sufficiant to mest the
needs of new housshelds and make inroads info
upgrading the existing stock of substandard hous-
ing in urban and rural areas.”

The strategy document specifies an enabling
appreach in which public-sactor resources are to
be used to remove consiraints which are pravent-
ing the full and effective mobilization of nen-gov-
ernmental, private and community resources. The
imgin staterment to this efect is

“to achieve the maximum addition 1o the stock
of acceptable housing it will be necessary tor Gov-
emment to spacialize [n performing a highear vol-
ume of those aclivities which the private sector
cannot do of can do only ineffectively, e.g., land
trangter and infrastucture provision. In order to be
able 10 carry oul these {unctions, they will have o
be done ¢n & self- sustaining basis, with full cost
recovery being the consistent basis for pricing
services. An increasing share of al! housing will be
develaped by the private market, with Governmeant
acting to facilitate production.”

It follows that the public sector was 1o be the
main pravider of funds 1o tinance trunk infrastruc-
ture sarvices and that an increasing share of all
housing linance would be provided through finance
institutions. Other principles include 1he 1argeting
of low-in¢ome groups for govemrental action and
increasing the involvement of local communities in
tha formulation of housing programmes. '?

d, Zimbabwe

Zimbabwe's statement contrasts withihose just
reviowed in 1he indicaled degrea of shift from
governmen! 1o private housing preduction.
Nevertheless, from the perspective of the very
strong government role adeptad around the time of
independence.“:he shifi toward an expanded
privata role is certzinly significant. The
Government was moved to this position by the

12 Thig descripiion is taken almost directly from Wakeham
(1985).

13 The housing policy formulatad in 1882 had, for example,
arvisioned construction of housing for modorate- and low-in-
come families being done primarily by constructon brigadas
dlong the Cuban modal.
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its ambkiious bousing production goals could not
be achieved with public funds alone.

The policy goals presented in the stratagy re-
flect the somewhal mors limited erientation of the
siralegy development process in Zimbabwe.
These goals are as jollows:(Hoek-Smit, 1989)

{a} Publicly funded housing schemes in both
urban and rural areas should be strictly for those
without houses;

{t} Both the public and private sectors are to
mobilize their resources to meetthe housing needs
in the country;

{c) Individuai family savings for housing are to
be encouraged to promate self-reliance;

td) Home ownership is to be the major form of
tenure with a small percentage of houses in all
publicly and privatsly developed housing projects
being for rental;

(e) All houses, including low-cost housing, are
to meet minimum planning and building standards:

{f) Salection and allocation of public housing is
to be done through a national waiting list based
upen lists maintained by the local authorities and
monitored by the proposed National Housirg Cor-
poration;

(g) Resaarchon cost-sffective housing delivery
and building technology is to be carried oul by the
propgsed Building Research Institute.

Locking across the four strategy statements
that were developed, one is struck by the extsnt 1o
which they anticipate the policy redirection enunci-
dled in the United Nations Global Strategy for
Shelter. To varying degrees they all move direct
housing development by govaernment bodies to the
sidelines infavour of private producers, particularly
individual families and small-scale entreprensurs.,
However, implementation of this shift is ranging
fromdifficult to impossible inthe early years follow-
ing development of the policy.
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IV. STRATEGY IMPLEMENTATION

Coviously an glegant and compelling housing
sirateqgy statement will be of litla banelit i its
provisions are not implemeanted. At the completion
of the strategy-development stage the four study
couniries wera at rather different points in moving
loward implemeniation. Some had paved 1he way
lor palilical acceptance while others had net. Most
strategy statemenis did not contain clear alloca-
tions of administrative respansibility under the new
polictes nor did they provide schedules for impla-
menting various provisions.

Given this diversity, ibis chapter bagins by dis-
cussing the individual country experiences and
then makes some general points.

A. Country experience

I. Barbados

In Barbadas, the Government adopted the cb-
jectives of its new housing policy in 1984 - akoul
the sama time as the formal strategy exarcise was
launched - and during the strateqy develepment
period was pursuing new approaches to shift gov-
ernment-assisted production to privale conlractors
using the proceeds of the USAID housing sector
loan. Tharefore, to a considerable degree, it was
implementing its strategy while it was still being
developed. The National Housing Plan contained
a detailed and explicit five-year action programme
for the sector which built on this experienca.

However, ance the strategy was completed in
1988 and incorporated inte the overall national
plan for Barbadeos, lour events occurrad which had
the efiect of knocking implementation seriously off
stride. First, lungds from the USAID loan were fully
expended, causing activity levels in the initiatives
supported by them to dacline shamly. Secondly,
USAID determined that Barbados had graduated
from the pool of countries needing assistance,
tharefore, funds to sustain some of the initiatives
ware not immediately forthcoming. Thirdly, both
tha Minister and Permanem Sacretary changed;
the new team is reportadly less committed 1o the
programme devaloped earlter. Finally, negotia-
tions for a World Bank loan which would have

supportedimporiant compongnts of the strategy 14
- developmant of serviced sites and upgrading of
slum arsas, as well as reformn of ihe rental housing
programme - ended in failure 1o rescive questions
about the future direction of the country's public
renlal housing programme,

2. Jamaica

Shortly afler completion of the strategy state-
menl in Jamaica, the Minisler cbtained Cabinet
approval and based his May 1987 budget submis-
sion ontha strategy. Tha Government then moved
directly to implement many of the provisions of the
sirategy without first making a detailed action plan.
Itis noteworthy that the commitmant to the strategy
has weathered a ¢change of Governmant,

The shift 1o the Government assisting in the
provision of iousa lots with very basic services for
low-incorme families is well underway, although
produgtion by the Government's parastatal for the
.production of homes for higher-income
households continues at a reduced and declining
ratg. The Government has aiso bsgun taking
actionio deal with institutional constraints, such as
high official building standards, stow processing of
subdivision applications and the like. Experiments
with using non-profil and community-based
oIganizations as originators for housing keans are
underway.

Donor assistance for implementation has been
relatively plentitul. & “Donors Meeling™ was con-
vaned in June 1987 1o inlroduce tha sirategy to
saveral donors and {0 express Jamaica's interest
inobtaining help to implementit. USAID responded
by designing a $50 million sector loan around the
strategy’'s serviced-sites thrust, and disburse-
ments are tied to implementing the policy chahges
stated in the strategy. USAID has also provided
short-term studies and technical assistance in sev-
eral areas and training for government staff, In
addition,

{a) The United Nations Centre for Human
Settlements (Habitat) has agreed in principla to
support studies of investment in 1he housing secter
and a review of tha rent conteol law;

14/ Thase negotiations wane quite advanced and the assis-
tance b be provided had been incorporated into the Plan's
production schedules
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{0} The Inter-American Devalopment Bank has
provided assistance in improving the land-titling
Process;

(c} The Wonld Bank has indicated a willingness
10 make a lkong- term seclor loan conlingent on
retorms on the role of Government's finaficial
parastatal in the sector.

As ong would expect, despite the posilive ac-
complishments, irnpbdiments to implementation
remain. Development standards remain high and
lenders are very hesitantto relaxunderwriting rules
or to try somewhat differant standards. Provision
of infrastruciure - gspecially water - to plots being
developed for low-income families remains a prob-
lem; and there is genuine need for technical assis-
tance to the Mational Water Commizsion 1o
overcome certain operational problems. Nevenhe-
less, he overall progress in implementaticn is im-
pressive.

1. Kenva

In Kenya, 22 months after the presantation of
the sirategy statement at the tenth Session of tha
United Nations Commission on Human Settle-
ments, the strategy still had not been published by
the Governmant in the form of a Sessicnal Paper
or presented in Pariament. The donors appear not
10 have made its provisions the cornerstone of their
programmes and have not pressed fer the
strategy’s implementation. Indeed, in the spring of
1289 there was an whan land development exer-
cise underway which had majorimplications for the
housing sector - this had higher-level backing and
a more coherent and less compressed process. In
paricular, Wakeham (1589} describes it as fol-
lows:

“In October 1988, the President set up The
National Co-ordinating Committee on Urban Land
Use, Planning and Develapment. This is chaired
by the Parmanent Secretary in the Ministry of
Lands and Housing and has very broad terms of
reference to prepare proposals for the allocation,
use and sarvicing of land in urban areas throughout
the country. The reprasentation an the commities
is high [evel and fulltima... The committee is look-
ing al housing as a major user of land and the
Chairman is anxious that the new housing strategy
should follow from its recommendations rather
than precede them in order to aveid any conllict.”

in terms of the original strategy development
effort, the essential barriers to implementation can
be summarized as:

{a) A basic disagreement about the roles of
certain central agencies has led to a lack ¢f enthu-
siasm for supporiing 1he strategy and consequant
inaction;

{b) An operational framework for continuing the
development of the sirategy and averseeing its
implemeniation was not set up as part of the orig-
inal exercise,;

(€} Institutional changes have cccurred which
have put emphasis on other pricrities and changed
1he nature ¢ the process.

The strategy prepared in 1986-1987 has how-
aver, formed the basis of further policy thinking.
Some of the recommendations in the strategy ap-
pear in the Sixth National Development Plan for
1983-1953, which was launched in April 1889. In
particular, these refiect the recommendations that
local authosities should concentrale on the provi-
sion ot serviced land and that private-sector tinan-
cial resources should be mobilized for the
constriztion of housing. In additon, a strategy
statament has been approved by the Cabinet
which draws heavily onthe technical analyses and
recommeandations of tha earlier attempt. Following
this approval, a sessional paper is currently being
dratiad onthe basis of the strategy stateinent. The
sessionat paper will also draw on the findings of
the urban land-use review exercise.

4. Zimbabwe

In contrast 1o the ofher study coundrias, in
Zimbabwe implementalion has involved a joint
process of strategy refinement as well as aclual
implementation. The strategy 1ha! was presented
te Parliament in February 1887 was intended to be
largely a pollcy document, with operational details
deferred 1o a later stage. Parliament raised
questions about some elements of the strategy -
padicularly those ivelving creation of new
government agancies - which by early 1989 had
not been resolved. The responsible Ministry,
however, has been able to move ahsad with
implementing the other parts of the strategy.
Implementation has besn rapid in those areas
directly under the Ministry's contrel, including
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regulatory relations with the local authorifies
concarning the formulation of their housing
programmes. Also, the Cabinet has given approval
to centain aclions - such as permitting building
societies to ofler tax-free bonds.

Gradually since 1985, and particularly since
early 1987, the Ministry had moved to a mora opan
pesturg, ohg in which it was able to devalop a
dialogue eventually with the local authorities and
othar government-related bodias (such as tha As-
sociation of Local Authorities and the Association
of Directors of Housing and Community Services)
as well as private-sector groups. The Ministry
moved slowly and cautiously in establishing seri-
ous conlact with these organizations and waited
until it felt it could make a commitment to change
frem soema prior policies. Inthis miliay the process
of strategy relinement has worked well, The most
prominent exampla has been securing the involva-
ment of the building societies in linancing low-in-
come housing by collaboratively working out a
procedure for the societies 10 issue fax-exempt
bonds with 25 per cent of the issue ameurnt ear-
marked for tending to low-income households.
Frogress hag alse been made in encouraging em-
ployers to help provide housing for workers. Gne
might characterize this process as ong Inwhichthe
Minisiry set out objectives inthe stratagy with some
ideas for implementation - with the ideas cleary
open to revision, depending on the feedback re-
celivad.

Having said this, cne must still note that prog-
ress has lagged in dealing with other government
agencies in crucial areas including efficient land
titling. Likewise, the Ministry ilself has not made
any signilicant changas yel in the politically sensi-
tive area of delining low-cost subdivision and build-
ing standards affordable by low-inceme
househelds.

The experience of Zimbabwe hag been similar
to Kenya's with respect to these being little visible
rasponse by the donors to the strategy but against
a very differem background. USAID essentially
whhdrew from Zimbabwe during much of 1986 and
1987. Hence, it was not in a position 1o assist with
implementation of the strategy. At the same time a
Worid Bank project funded earlier was
gxpariencing serious implemenlation
difficuttios. However with changing coditions, the
donors did take cognizance of the strategy. Scme

lechnical assistance was provided by UNCHS
{Haltat) for designing ways for the Govemmentto
work with private devaelopers. A country project,
supported by UNCHS {Habitat) and the
Government of Finland, is cumently providing
technical assistance lorthe further consofidation of
the strategy and the development of regional
housing strategias. Thiswork has led, among other
things, to tha downward revision of the housing
standards for lhe lowast-Income households, A
lban proposal tabled by the World Bank in 1988
was consistent with the strategy’s thrust, aithough
it definitaly had a character of its own,

B, General points

How should one calculate the “succass rate”™ ol
these strategy davelopment sfforts? By almost any
standard, one would classify the resuits in Jamaica
and Zimbabwe as successes because there are
clear sighs of subsequent programime shifts con-
sistent with the strategy. In Barbados the devslop-
ment of the strategy per se was probably 1he best
of all the countries in terms of tha thoroughness of
the strategy developed, but various evenis have
impaired the pace of implementaticn. Siill, 1he ulli-
maie effect in Barbados remains to ba seen. The
perceived banelits of a pesicd of concenirated
policy development at the secioral lavel may grow
ovar tima, as the foundation - in terms of technical
analysis and coalition building - erected during
strategy developmeant and implementation ¢on-
tinue 1o be exploited. Similarly, in Kenya, giver a
longar time-frame, 1 may tum out that the combi-
nation of the stralegy process in 1986-1887 and
tha current effodt will yield importani benedits for the
country, Ali of the strategies project agreater future
role for the private secior in housing production. In
three (all but Zimbabwe) the plans ¢all for a clear
diminution of the role of tha Government's housing
production agency. In Barbades and Jamaica, this
policy hastaken elffect to some degree. Incontrast,
Zimbabwe's strategy presses for the creation of a
government housing development corporation, pri-
marity on the ground that it would be move etficient
than currgnt arrangemants in delivering the share
of production assigned to the public sector; alarger
role for govemmend production does not appearto
be implied. Thus far, Parliament has not deait
explicitly with this proposal.
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One pardicularly interesting point from the
above summaries is the variation in the exient to
which the donors have actively supported imple-
mentation of the sirateqy in the three countries
whare the process procesded that far, Jamaica
stands quite alone as a case in which the donor
sommunity strongly foilowed ihrough, using tha
stralegy statement as a guide. One may not be
able to attribute 1his to special aspects of the
strategy per se. Yet thers was a coge warking
relationship betwaenthe USAID Regional Housing
and Urban Deveglopment Office, kicated in Kings-
ton, and the Minisiry charged with stratagy deval-
cpment. Still, the hamony between the two in
implamentation suggests an unusual degree of
agreement on objeclives and policies, and sirong
compatibility at the siaff level. The disagreement
betwaen the World Bank and the Govemment of
Barbados has already beon noted: nevertheless
1he strategy did sarve as a framework wilhin which
the loan project was developed. In Zimbabwe, the
donors appear not 10 have aclively promoted the
implementation of the strategy, aithough the Warld
Bank’s loan package introduced in 1988 is consis-
lent with the Government's sirategy statement.
Lastly, in Kenya movement onimplemeniation has
been stalled by the urban land-use renewal exgr-
cise and a long drawn-out approval process exac-
erbated by fundamental issuas raised by the
strategy statemant which require resolution.

As suggested, in concapt the strategy could
$orve as a vehicle for co-ordinating as well as
guiding external assistance. In bath Barbados and
Jamaica an atiempt was made 16 do exactly this,
but only in Jamaica did ihis taclic have some
success, From the information al hand it Is hard to
ludge whather the countries, the donors, or both
found it preferable to deal with individua! projects
on an ad hoc basis rather than to work within the
framework and prioriliss defined by the strategy.

It is also usaful to consider the desirable length
of the strategy-development peariod, in lerms ot
possible effects on successful implementation.
Longer pariods - assuming the time is productivaly
used - have significant polential for improving the
chances forsuccess. Alonger period providestime
to initiate more complete analysas of sectoral bot-
tle-necks and to work out specitic tachnical solu-
tions to some problems; it allows morg time for
ditlicult jurisdictional questions {o be resolved be-

twaen ministries and for more consultation in gen-
eral, possibdy In the form of the “consensus-buiid-
ing"madel: it provides aperhaps necessary margin
of time tor proposed radical changes o be di-
gested; it parmits the process of working together
lo bacome “Internalized” and 1hus carry over into
implamentaticn; and it may allow the development
of implementaticn plans, as was the case in Bar-
bados. Against ihese advaniagas, however, there
maybe a risk of kosing the high-level support under
which the strategy-development process was initi-
ated. In this vain, one cannot help but ba struck by
the nearly univarsal rating of new Heads of Stae,
and sometimes cabinet officers, after 100 days or
other briel pericds in offica. The motivation for
administrators to act with extraordinary celerity to
tormulale and Introduce new policies Is to display
“leadership” and to give them a chance to oversee
tha Initial implementation of their programmes dur-
ing thelr tenure in oilice and thus insure the
programmes’ survival {0 a greater degree. This
kind of behaviour is, of course, a reflection of the
rapid turnover in such positions.

Thus, there is a real tension in strategy deval-
opmant betwesn more time to refine the sirategy
and develop comprehensive impiementation plans
and the urgency 1o begin implementation - tha first
s16p being obtaining the essential political accep-
tance. Speed, of course, has its price. If the strat-
edy iz too hasiily composed, it may embody
serious flaws or omissions and fail 1o be adopted:
or it may suffer the same fale because insufficient
suppart was garnered. Even alter official adoption,
tha implamaniation of the strategy may sulfer dus
to lack of commitment 10 the new ideas which were
not understeod or digested by the officials due ta
1he short time available for discussions and con-
sensus-building during the strategy formulation
process.

There may be a middle ground between a steal-
egy stalement beirg rapidly developed and only
¢ontaining general guidelines or poticy stalements
ard a long-term strategy-development process
which generates a detailed implsmentation plan.
This middig ground might be feund in the policy
recommendations being rade with substantial
speciiicity supporied by an itnplementation strat-
gy incutline, which divides identifled activitles imo
short-, medium- and long-terntasks basedon their
urgency and political suppert and assigns respon-
sibilities for implemantation. While this may make
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official endorsement more difficull o obtain, it
would have the advantage of launching tha imple-
mentation process with significant momsentum.
Since sheltar sirategy development is a continuous
and an incremental process which should be
based upon regular assessmenis of the perfor-
mance of the sector, this appreach would also
allow for shelter strategy formulation and its imple-
meniation to improve with knowledge gained and
axperience gathared.

Lastly, whether the implementation plan is
drawn up as part of the strategy itsel or evolves
more gradually, a key question is wheather the
institutions assigned various responsibilities are
competent to discharge them and, i not, are the
means for ircreasing their capacily explicitly
considered. None of the four stratlegy stalements
direclly addressed this peint. Failure to consider
institutiona! capability can well fereshadow a
disappeinling record of plan implementation.
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Y.SOME LESSONS LEARNED

What conclusions can ba drawn from the expe-
riences of the four countries that have just baen
described? Perhaps the clearest lesson is that
diverse approaches and processes are capable of
producing solid, usefu! siratagy statements which
have been implemented to varying degrees;
hence, there is no siep-by-step formula which
should be followed in most cases, if success isto
be assured. At the same time, however, some
distinct regularities have emerged from 1he experi-
ences just recounted; and these can give imporiant
guidance on how t¢ proceed in developing and
implementing a national housing strategy.

This chapter presents the "lessons” from the
four study countries and some broader experience
in strategy formulation. A key input was a very
usefyl day-long discussion with three of the au-
thors of the country monographs about consisten-
cies chserved across the cases. For expositional
convenience these have been grouped into three
sactions - those dealing with beginning the pro-
cess, those concerned with developing the strat-
egy statement itsglf, and those focused on
implementation.

A. Getting started

What happens before the sirategy-develop-
mant process begins appears 1o influgnce the en-
tire process, Specifically, two types of prior activity
canincrease the odds for acomprehensive, cogent
strategy being successfully developed and its im-
plementalion undertaken. One is for the principal
architecis of the strategy lo have had recent expe-
rignca in the fermulation of sector-lavel housing
policy. Such experience appears to raisa the ability
to think about policy changss in a broad way and
to enhance the consideralion of ways to organize
the process ellectively - both the technical process
and building suppart for the new policiss. Where
such experience is lacking, it may be appropriate
to begin with a3 more limited policy development
objective,

The other precondition is for key technical anal-
yses, such as housing demand, housing needs
assessment, and selacted sectoral analysls (hous-
ing finanee, building regulations) 1o have been
completed. In Barbados, for example, the equiva-
lanl was the major sector raporn prepared Ly the
Chief Planning Officer. Invariably these studies

proved 1o be critical inputs to the process. Typi-
cally, the requirement Jor these basic analyses to
be done in advance increases as the time over
which sirategy development occurs is reduced:
oflen there simply is insufficient tima to comm|s-
sion and execute such studies as part of the strat-
egy-development process per se. Where more
time andresources are available for actual strategy
development, as in Barbados, less need be done
in advance. Alternatively, if 1the Zimbabwe madel
of first defining a “core sirategy” is followed, soma
lopics and the associated analysis can bg post-
poned uniil the broadertapics are addrassed or, as
an alternative, the definition of the strategy can be
based on the analysls of technical information
available and plans to improve the databass can
be made during subsequent planning cycles. In
general tha lang-term value of these basic studies
and data-collecticn efiorts - ofien financed by the
donar community, with only modest interest at the
time from the country - can be very much larger
ihan is usually perceived.

In initiating the strategy-development process,
high-leval political spensorship is a sine qua non
of a sucgessiul cutcoma. Typically, this sponsor-
ship has been by the Minister charged with formu-
lating and execuling housing policy. Sponsorship
must, however, go beyond simple exprassions of
support. First, ned all housing ministers have equal
power: soma can ba counted on 1o “deliver” co-
oparation from other crilical players (such as the
ministries charged with responsibilities in kand and
infrastruciure), scme cannot; scma have the power
o deal effectively wilth the agencies responsible for
the macreeconomic planning and the naticnal budg-
gat, olhers do not. in cases whera the Minister's
powers are relalively weak, prior to launching a full
development effort he should consuft closely and
perscenallywith his more powerful counterparts and
see to il that their interast is secured.

Secondly, il is essential for the need for the new
strategy 1o have been independently perceived by
a senior official, 8.9., ke Minister, and tha process
initiated by that official, rather than by a donor
agency. Thirdly, ministarial sponsorship must be
transiated inte visible commitments. Chist ameng
these are ¢lear public backing and promotion of the
strategy devalopment and the assignment cf high-
quality and sufficient volume of staff to work on the
strategy; the leadership positicn for day-to-day
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responsibility is crucial - klaal & a respsected senior
ofticial who can devote adequate tima 1o the task.
Finally, and something impossibie 1o judge at initi-
ation, the Minister must remain committed and
intarested throughout the process and well info
implemantation,

Soimg of these points can be assessed prior o
or at the start of stralegy development. b5 the
Minister co-ordinating with the other principally
involved ministars before announcing that a new
strategy will be developed? Who is he suggasting
will ba charged with day-to- day operations and for
the ultimate drafting of the strategy? Is this the “first
team™? N not, Is he 1aking steps 1o augment i,
possibly through donor assistance?

Ininstances whera the housing minisiry is rela-
tively weak and it appears difficult 10 get other
ministries to co-operate, # may be correct to limit
the scope of the exarcise o those areas more
exphcilly under the minisiry's ¢ontrel and to branch
oul later from there - this appears to be the model
followed in Zimbabwe.

The role of the dongrs at initiation should be
limited. Offering technical suppon if sirategy devel-
opment is to be underaken is cleary appropriate.
{(What iype of assistance might be provided is
discussed below.} Beyond this, creating some rea-
sonable incentive may be useful for prepelling the
development process to limely completion. Exam-
ples include tying the appraisal of a loan to com-
pletion of the strategy, ie., the loan proceeds
would be used in implementation,

There are two important caveats 1o the forego-
ing points. First, unless key technical analyses
already exist, creating strong time pressure for
completing ibe siralegy may be counterproductive,
leading to policy decisions not adequately founded
on fact. Secondly, the idea for developing a strat-
egy shoukd not come exclusively from the donors;
if the genesis is essentially external, there is agood
chanceihal afermal exercise wil be completed but
not ba vigorously implementad,

15/ As an example of a strategy being tied {0 additonal
donor support, in late 1586 the World Bank encouraged [ndo-
nesia to undertake davelopmant of a housing strategy by wani-
ing W usa the strategy as a partial basis for the design of its
sicond hotsing sestor ioan.

B. Formulating the strategy

Cne question which it had been hoped to re-
solva through this project was whether thare was
& particularly good way o organize the strategy-
development process. The answer is quite dearly
“No”. Successful strategy development and imple-
maniation programmes have rasulied from bolh
the single-agency and the coalition-building mod-
gls. In both ¢ases those in charge found ways to
develop the tachnical analysis, amive at a sirategy
formulation which balanced the compating ¢laims
of key interest groups, and buikd and maintain a
sufficient array of support that implementation
could proceed. In shert, thare is plenty of room for
glternative approaches.

Having said this, thera are nevertheless some
lessons 1o be drawn. The coalition-trilding model,
as tried in Jamaica and Kenya, tums out io be
ditficult 10 sustain cver the course of the develop-
ment process. Although the more recent experi-
ence in Costa Rica has been encouraging, one
prablem is the tima commitment requirad from the
members of the sub-committeas; aspecially
among those from the private sector, devoling the
necessary lime can be a serious burden. Another
preblemis{inding the stalf resources o support the
work ol the sub-committeas adequately. Without
proper support, the incentive for members to par-
ticipate declines. Finally, while the sub- commit-
tees collapsed in both Jamaica and Kenya betore
the final drafting of the strategy stalerment, one can
imagine that an Herative review process involving
severdl distinct sub-committees would be cumber-
soma.

As suggested, strategies devaloped under the
single-agency modet were succassful, and so it
may be that the broad approach of the coalilion
modal is unhecessary. This is probably wrong: in
some cases broad and formal ocutreach may be
essential. In larger counttles with mere complex
decision-making processes and more true “power
cenlrgs” in govarnment, the type of informal
process used in Barbados may well not wark, Oneg
alternative for achieving broader inpuis withou! the
sub-commitiee structure, whichwas tried in Kenya
during late 1988 and early 19893 as part of the hew
sirateqy process, is 1 hold a sedes of public
hearings chaired by members of the steering
committee at which imporiant actors in the private
sector are invited to make statements; thosa
appearing ¢ould include developers of informal
housing. Another alternativa would be 10 hold
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one-gay workshops of seminars with key people in
each seclor (e.g., land) at the start of the process
and after a draft strategy is availabie.'®

A prima facig case in favour of the consensus-
building model, regardless of how the naaded in-
puls are obtained, can be made onthe ground that
withaut 1he discipline of formal outreach there will
be a tendancy or the strategy to have 106 narrow
a focus. Tha agency in charge will nalurally con-
cenlrate on those items directly under its controt,
as was the case in Zimbabwa.

A clear conclusion from examining the experi-
ences of these countrias is that those formulating
the strategy definitely need solid technical analysis
as the foundation for their work. In-depth analyses
of particular sectoral problems, a clear undersiand-
ing of the operation of housing markets serving
lowear-income households and some form of needs
assessment ara essential,

Some caution is appropriate in the application
of housing needs models, as their output can easily
be viewed as being more central to the strategy
than is warranted: the needs estimates can really
only provide a context for detailed peolicy analysis
and halp identify problems areas- such as an insuf-
ficient volume and poor allecation of housing fi-
nance. The primary emphasis should be on market
cperalions and saectoral preblems and aclions by
governmant 1o parmit the non-govarment sectorto
overcome them. The nesds estimates can be more
productively used as the basis for quantifying the
nacessary size of programmes enabling private
produclion, especially in the informal seclor, e.g.,
the volume of serviced silas, the percenmiage of
remal housing required and tha number of small
leans and the associated volume of financa.

Mare emphasis needs t¢ be placed on under-
standing operations of the low-income segment of
the Rousing market, i.e., the *informal market,”
which delivars most of the housing. In Kenya and
Zimbabwe such understanding was generally lack-
ing as a basis for the policies devised and this is
ofien retlected in their lack of atlention to the Gov-
ernment working effectively with households and

167 Thie type ol model s being followed in Indonesia which
launched its sralegy-devalopment pracase in early 1989; the
first set ol meatings was hald in Apnl and a second sarios may
be heald latar.

smail-scale enireprongurs io produce low cost
housing.

Not all of the nseded analyses could or should
Be underiaken as part of the strategy elort per se.
Rather, most should be done in advance if the
stratagy-development process is 1o be fairly brief
{a year or lass), wilh modest additional efforts
commissionad io supplement the analyses already
available.'”

Hew much and what kind of technical assis-
tance should the donors offer to provide? Obvi-
gusly every case will be different and no blanke!
“rules™ can be formulated. S1ill, some guidance can
be based on the experiences raviewed. It appears
that aleng-tenm consullant has consistently served
a useful purpose in the strategy-development pro-
cess, where ong has been invelved. Often they
were assigned o the ministry for more general
housing policy development and management
tasks and were drawn into the process, frequently
for a large share of their time. A long-term: policy
advisor being drawn inlo the process was the case
in Jamaica and Zimbabwe. In Barbados the
advisar's terms of reference explicitly included as-
sisting with 1he stralegy among other 1asks. These
consullants served various roles in providing a
broader perspective on the country's problems and
sometimes an entiched set of policy atternatives.
They were often very glfective in getting the most
out of shor-lerm consulianis and in feeding the
results of these consultancies into the overall pro-
cess. The kind of steady interaction, quidance, and
simple skills so provided consistently proved valu-
able.

While the presence of a lgng-lerm advisor 5
dasirable, ihe timing of providing cne may prove
difficult given the long lead perod for funding,
recruiting, and, in the case of gxpatriates living
oulsice the country, placing such people in the
tield. Expatriates could easily not arrive in time to
panicipate in a kocally-originated strateqy-develop-
ment process. In some cases an appropriata local
adwvisor {an expatriate or natipnal) may be avail-
abla. Failing this, ihe best approximation may have

17/ This it cortainly the model folfowed in Indonesia, where
the stratey-deve lopmenl procass begunin early 1888 followed
complation of an ambitious set of wechnical studies aimed at
undarstanding informal-sector production and was expacted Io
take enly ansther sis b aine months.
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10 be two or three several-month visits by a consul-
tant already with considerable experience and
standing in the couniry,

Short-term consultancies also proved their
worth in a number of cases, but the proper man-
agement of these resources may ba morg dg-
manding than that of the leng-lerm advisor,
Short-tarm advisors are well suited to doing the
detalled technical analysis needed on a tight time-
table to permit more detailed pelicy planning to go
forward. In addition, they can be useful in olfering
policy suggestions soemewhat more radical than
those permanently presen may be willing or able
1o advance. Al the samae lime, howevar, their pres-
ance can ba disruptive to the process of daveloping
consensus if they are accorded too prominent a
role or advance their own agenda too farcefully.
This suggests 1hat the exact role which short-term
consultants arg 10 serve be carelully delined in
composing their terms of reference and this plan
adhared to during their visit. For those countries
with Iitila prior experience with housing sirategy-
devslopment etforts, a couple of months of techni-
cal assistance beforg the eflort is formally
anncunced might be very helpful int structiuring the
breadth and organization of tha effort, including tha
iypes of analyses te be done and helping organizs
ihe logistics of executing them.

C. Implementation

Successiully implementing a strategy generally
depends crugially on the degree of support devel-
oped for A during its develgpment and sustained
inta the action phase. Cnly in Zimbabwe, whera the
scope of the strategy itself was relatively limited
and the imptementation process dellberately In-
volvad furiher refinement of the implamenling pol-
icies, was successful implementation achieved
without developing prior support. Having said this,
it has also been noted at several points that there
is clearly a variety of ways of developing the nec-
essary backing. Obviously, success additionally
requires skill, flexibilily and & deft touch in imple-
menting the elemenis of 1he sirategy.

Having stressed the need for political suppont
for successlul implementation, a key issue is how
1o sustain memenium in the face ol shifls in lead-
ership. The following two poinits réach beyond the
diract experience in the four countries. First, in the

end thare is probably no defence against willul
lethargy at tha ministarial lavel. if the hew minister
dislikes the strategy, the chancas of implamanta-
tion are ramote. Secondly, the odds for success
are likaly 1o increase with prior official endorsemant
of the stralegy and generation of backing among
local ofticials, privale developers, the finance com-
munity, and householkds, through a quick start on
implamenting the more tractable paris of ihe strat-
egy.

With the exception of Barbados, where imple-
meniation has proceeded slowly, none of Ihe coun-
tries developed detailed, comprehensgive action
plans for implemantation after the general princi-
ples weare endorsed and hefore taking implement-
ing action. k may be that this second stage of
planning is just 100 enerous and lima-cansuming
for most countries to tolerate. Bacause there is a
premiumm on maintaining support for the strategy as
implemantation is begun, quick aclion without
undue delay for maora planning may be a success-
ful model. Without al least 2n cutline implementa-
tion plan, howevar, the desired policias may not be
implemanted at all, even though regulations are
written and programmes launched. In the absence
of a clear blueprint these implementing actions
may well be ineffective or even at cross-purposes.

Zimbabwe olfers an impodtant prascription for
those countrias in which suppor for broad housing
sector refomn is likely to prove very difficuli to
develop. Those charged with strateqy devalop-
ment coulkd design the strategy development delib-
erataly 1o be ol limited scope and work hard to
achieve these initial limited objectives. Howsver,
the overall framework should be delined more
broadly so that as it becemes possible to expand
policy revision into addilional areas - based on
success In those initially targeted - the fult policy
programme maintains its coherence and cogency,

Donar enthusiasm in implementing the strate-
gies is somewhat difficult o track. Onthe one hand,
the sirategy has served ag a clear basis for donor-
proposed aclion. This was the case in Jamaica,
where USAID has been very active in supporing
implementation, and in Barbados, where the strat-
agy sarved as the framewcrk for devaloping a
housing secter loan but when negotiations broke
down ovar somé spacific policy peints. In Kenya,
whare the strategy has not yet been adopted by the
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Governmant, the strategy did not serve as a focai
point for action, although the denors urged the
Govemnment to follow some of #s recornmenda-
tions,

A fundamentalimplication of countries adopting
an “enabling” role for government agencies in the
housing sector is that housing policies have be-
come much more difficult 10 execute. It Is quite
easy to organize the construction of units com-
pared with improving a land- regisiration or hous-
ing-finance system or to reforming a water-supply
pargstatal. Under an enabling strategy z different
type of technical assistance will be needed from
1hat essentialin moeunting production programmes.
Studies of how the segment of the housing market
sarving low-income families aperates and analy-
ses of specific institutional bottle-necks will be
needed, both fo define and successtully to imple-
ment new policies. Siratagy development in Indo-
nesia, Jamaica and Jordan afl involved careful
analyses of the informal housing market. Exam-
ples of still-nesded studies include: in Jamaica,
there should be an analysis of govermant -NGO
linkages and institutional arrangement reguired fo
channel support to the Informal sector as well as of

the policies and operations of the public water
supply company and awork plan developed so1hat
it will service lots occupied by low-income families
who possess less than perfect title to the land;
Zimbabwe reportedly needs a careful analysis of
the costs and benafits of its rent control régime as
4 precursor 10 serious debate about change; and
in both Kenya and Zimbabwe, with the majority of
low-income famities occupying rented premises,
an in-depth study on demand for rental housing
would seem necessary.

Thea final cbservation is that successiully
designing and implementing a nalional shelter
slrategy is both technically and politically difficult.
Few developed nations are able to obtain the type
of thorough-going reform which is naeded in their
sheiter policies because of the strength of vested
interests and other taciors. Viewed inthis light, ihe
countries that have been examined have done
remarkably well as a group. One hopes that their
courterparts will be even more successiul as the
kind of lessons enumerated abova are digested
and acted upon by both the couniries and the donor
SOmmunity.
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I. THE BARBADOS NATIONAL HOUSING PLAN:
A CASE STUDY 2

In 1976, the Government of Barbados initlated
a formal pracess of policy review and planning for
the housing sector. The United States Agency for
Intemational Devalopment {USAID) previded sub-
stantial support for the final stage in this overall
process. Specitically, USAID made completion of
1he Naticnal Housing Ptan a condition for approval
of a Housing Guaranty Program loan in 1982, and
tunded iechnical assistance and consultant stud-
ies over the period 1584-1986.

Prior to the introduction of USAID assistance,
ihe Ministry of Housing and Lands {MOHL) mada
subsiantial progress towards slrategy develop-
ment. The Ministry's Housing Planning Unit con-
ducted an extensive data ¢otlection and analysis
effort focusing on housing problams and housing
markat oparations in Barbades. This efforl culmi-
nated in 3 1982 1echnicat raport which providedthe
basis for a 1984 Govarnment White Faper on
Housing. The White Papear presanted the following
policy recommendations:;

{a) The Government should encourage
homegowngrship al all income levals;

ib} The Government shou!d promote the main-
tenancea of the existing housing stock:

{c) A range of housing solutions sheould be
designed that are affordable at various incomse
levels;

{d) The housing finance system should he
rationatized;

{e) The Government should expand the avail-
ability of developable land for housiog;

{f) Tha role and functions of the Nationat Hous-
ing Corporation should be revised;

) The Govemment shoukl seek 1o vreduca
housing construction costs;

{h} Private gector involvement in national hous-
ing initiatives should be expanded.

In 1982, USAID gHered the Govemment of
Barbados a Housing Guearanty Program loan to
capitalize the Housing Credit Fund (HCF), which

would provide financing through existing instity-
tions to households below the median income. One
of the conditions tied 10 the loan unds was com-
pletion of a naticnal housing ptan, and to suppon
the development of a hational housing ptan, USAID
provided a tachnical assistance grant, which paid
for a senior housing advisor as well as a number
of consultant studies. This assistance (which be-
came available in 1984) axpanded and acceler-
ated the planning activitias that were underway in
MOHL. However, responsibility for preparation of
the National Housing Plan remaingd ap intarnal
actieily, controlled by the Housing Planning Unit
within MOHL.

Staff of MOMHL clearly viewed the preparation
of the National Housing Plan as an internal, stalt
function - even a tschnical function. They did not
sae the need for a formalized “‘consensus- build-
ing" process, but were confident of thair abllity to
obiain cutside information and to review as igeded
through inlermal contacts in the Governmeant of
Barbados and in 1he private seclor, The civil ser-
vants in the Housing Planning Unit had regular
accass to both the Parmanent Secretary and the
Minister, and provided frequent briefings for these
officials gntechnical reports, plantargets, and draft
varsions of the final plan. The Minister was an
active supporter of the planning process, and every
draft document prepared as part of this process
was summarized for his review.

Preparation of the National Housing Plan con-
sisted of three bread, overlapping phases. First, a
series of tachnical reports was commissioned from
Ministry stafl, local consultants, and United States
consullants. Mext, the National Housing Plan was
draflad, raviewed and revised. Finally, an execu-
tive summary of the Plan was prepared for general
distribution. Originally, the entire procass was ex-
pected to be completed in 12 months - January-
December 15384, Qltimately, however, plan
preparation consumed two years, ending in 1986.

From the start, preparation of the Plan and the
supporting technical reports was very syslemati-
cally organized. The technical studies conducted
as background for the National Housing Plan 1all
into three baslc categories. Twe repons provide
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descriptive summarles of existing Government of
Barbados activilies in the housing sector. Six re-
ports focused elther on critical housing sectors, or
oh constraints limiting ihe production of housing in
Barbados. One report documented housing prob-
lems in Barbados and provided estimates of cyr-
rent and future housing needs.

While the coverage and qualily of the technical
repons varied, they were widely viewed as ex-
tremely valuable and unquestionably worthwhile.
These papers carefully explored some ol the most
widely held myths about housing problems In Bar-
bados, and produced a quile consistent set of
findings and recommendations. Even after the
passage of several years, panicipants in the Bar-
badog housing sector emphasize the lasting value
of these technical reponts, which have continued to
serve as reliable sources of informaiion and anal-
ysis on key housing issuss, These papers helped
aducate the MOHL staff, as well as being of interest
to staf! in other governmeant ministries.

The National Housing Plan lor Barbados be-
gins wilh an overview of the Government's overall
housing sirategy, consisteni with the 1984 White
Paper on Housing. It then presents tive-year tar-
gets for housing produciion, investment, financing,
and government expenditures, and outlines poli-
cies and programmes needed to achieve thasa
targets. The Plan is extremely clear and explicit.
While it begins with broad statemenis of public-
sector objectives, it also includes concrate stale-
ments regarding target levels of housing
production, upgrading and financing. The relative
confributions of the public and private sectors to
theselargets are explicilly articulated, andthe Plan
lays out the public-sector initiatives-shon-term,
medium-term, and long- term-naeded to achieve
the targets.

The National Housing Plan gutfines ihres
broad sirategies for achieving the Government's
overall goal of improved housing conditions in Bar-
bados. These sirategies are consistent with the
pelicias articulated inthe White Paper on Housing,
but they are considarably mote focused and spe-
cific in the Plan:

{a} The privale sector will be encouraged to
expand its rola in the production of new homes and
home improvements, while the Government scales
back its direct invelvemant in housing production,

and assumes a supportiva role that increases the
productivity and efficlency of the private housing
industry. in particular, the Governmens will encour-
age iinancial institutions to expand thair $ervice 1o
low- and moderate-income families, and wil! enter
into jeint ventures with the private sector 1o pro-
duce low-cost housing;

{b) The level of resources for maintaining and
improving the existing housing stock will ba in-
creased. The Governmant’s role will be to expand
the range of programmes and financing mecha-
nisms for improving existing housing units;

(¢} Public-sector housing sclutions will be da-
signed atthe lowest possible per-unit cosis, so that
the limited pool of government resources can ben-
efit the greatest possible number of households.
The Government will move away from providing
nigh-cost, deeply-subsidized housing salutions,
and will expand its proprammes of developing
serviced sites and modest new houses. Inaddition,
the Government's {inancing programmes will ba
designed to maximiza ¢ost recovery, limiting sub-
sidigs 1o those with the most severe needs.

In the same year that the National Housing
Plan was compisted (1988), a new Government
was elecied in Barbados. As a result, the Minister
for Housing and Lands who presidad over the
entire process of plan development is no longer in
office. The Permanent Secretary of MOHL has also
been replaced. The new Govermment has not
abandoned sither the White Paper on Housing or
the National Housing Plan, but, in the words of gne
obssrver, the new Minister "is taking soma time to
be convinced of the correctness of tha plan recom-
mendatiens.” Tharefore, implemantation of tha Na-
tioral Housing Planis s1alled; while some progress
on implementation was achieved aven bealore the
National Housing Plan was completed, MOHL is
not currantly Laking active steps to ensure that the
govarnment activities outlined inthe Plan are being
pursued or that the plan targels are being
achieved,

Therg is currently no culside source of pres-
sure on the Government of Barbados to resume
active implementation of the National Housing
Plan. It remains to be seen whether the naw Gov-
ernmant will ulitmately “adopl” the Pian as iis own,
and take aclive steps to implement it, or whether
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the Plan will gradually drift into obsclescence as
events pass it by.

There are several important lessons o be
leamed from the Barbados experience in sirategy
deveiopment-an experience which produced an
excaptional plan document, but which has yet io
result in sysiemalic implementaticn efforts:

(a) Strategy developmsnt was widely viewed
as a success in Barbados because it was initiated,
directed, and largely carried out by Barbacians;

{b) Providing a resident housing advisor for a
year or inore-along with junds for consuoitant stud-
ies-proved to be a vary eflective way tor the inler-
national denor community to support strategy
development;

(¢) The in-depth studies of housing problems
and houging market conditions, conducted as pan
of the strategy-development process contributed
substantialty to the quality of the Nationa! Housing
Plan, and will sarve as valuable resources 1o policy
makers for years to come;

{d) The “single-agency™ approach to strategy
development does net appear to have pravanted
the MOHL Housing Planning Unit from soliching
contributions from other key actors both inside and
outsida the Governmant;

(e} Despite the exceptionalty high quality of the
National Housing Plan itself, implementation is at
least temporarily stalled in Barbados, primarily due
ia the change in political leadership in 1985;

ity There is no evidence that a more public,
“consensus-building” approach to strategy devel-
opment would have avoided the current hiatus in
implamentation of the MNatienal Housing Plan.
Howsver, active political suppertis clearly required
ta achieve implernantation.

The internaticnal doncr community might have
been able to encourage the new Governmant 10
give higher priority to implemeniation of the
Mational Housing Plan, but it has not dane so.
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IT. JAMAICA NATIONAL SHELTER STRATEGY
DEVELOPMENT ®

Context of strategy development

As in most developing countries, the Jamaican
housing production systern does not generate
enough units of sutlicient quality to house the entire
population. This situation appeared tc have
worsened considerably in the early to mid 1980s,
withdeclining investmant inihe sector, rising costs
of finlshed units and, declining private and public-
sector productlon. As a result, the informat sector
now produces upwards of 70 per cent of the
country's housing.

The Govemment's shelter production policies
in the early 1980s largely concentrated on ihe
production of finished units; core houses, sianer
homes, and housing schemes for moderate-in-
come households. The cost of these solutions,
however, was beyond the reach of most Jamaican
households. (Several demonstration projacts, in-
cluding support from USAID, did begin to address
saltlement-upgrading issues.}

Fromthe early 1880s, the country's institutional
network for housing delivery and its production
pelicies have baen under review. Tha 382 Hous-
ing Policy and the 1985 Task Force on Morigage
Finance highlighted the housing affordability issue
and the constraints to financial resourca flows into
the sactor. These two efforts lay the groundwork
far development of the Mational Sheltar Strategy.

Genesis of the strategy process

At the ninth session of the United Nations
Commission on Human Settlements in Istanbul in
May 1586& 1the then Minister of Construction {Hous-
ing) commitied Jamaica to producing & Sheller
Strategy Report. This commitment was seen as a
way te continue the couniry’s policy developmant
process,and to position the counlry to receive in-
ternational support.

The commitment 19 produce a formal stratagy
fiMed axtremety well with the gengral policy reviaw
process already in place as part of tha country’s
natienal activities in connaction with the
International Year of Shelier for the Homeless
{IYSH). The I¥SH Steering Committee and its
sub-commiitees already had mobilized mosi of the
country's intellectual resources, from all seclors,

for a compretensive look at sheller policies and
programmes.

The IYSH Sleering Commitiee, chaired by the
Ministry's Permanent Secretary, was dasigned to
provide overall guidance to a series of specialized
sub-committags which were expected to repan
findings and recormmendations to tha overall Com-
mitlee. Bacause the sub-commitiees had no staff,
no compelling deadlines, and someatimas unclear
direction from the Stearing Committee, little of
substantive value was accomplished. Under pras-
sure of the inlermnational ehligation, direction for the
effort was concentrated into a Focus Gommittes,
which hencetorth would guide the strategy effort.

Strategy-development process

The Focus Commiltee consisted of two senior
government membars, the Permanent Sacretary
and the Directar of the Urban Development Corpo-
ration; two members of the financial community,
the Birecter of the parastatal National Heusing
Trust and the head of the Asscciation of Building
Societies; a representative of the non-govemmen-
tal organizations (NGOg). a specialist in 1achnical
education; and three mid-tevel government offi-
cials {one supported by USAIDS.

The Focus Committee managed the process
ofdeveloping analylicinpuls forthe strategy repont.
This consisted, fer the most part, of managing the
work of two donor-funded efforts: (a) a Housing
Needs Assessment and sector constraints analy-
sis, funded by USAID; and (b) a matket study and
draft siralegy preparation, funded by the United
Nations Centre for Human Settlements {Habitat).
Both efforts involved the use of kocal consultants;
the latter effort did 50 completely,

The Focus Committee attempied to use the
sub-commitiee process to conduct anatysis of the
congtraints in each sector. Under pressure of an
upcoming sub-regional conference, for which a
country presentation was 1o be made, the Focus
Committae consolidated tha sub-committeas and
radrafted terms of raferance. This new structure,

b Summary of a paper prepared by Christophar Walker.
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still lacking staff support, fared no bettar than tha
earlier process,

The buk of analytic inputs to the strateqy-
development process consisted of publishad sec-
ondary materials, though much of the document's
content represented tha originat thinking of its prin-
cipal author. The Secretary ta the Focus Commit-
tee drafted tha siratagy document through an
intensive process of chapter-by-chapter drafling,
review and revision. Under serious pressure of
time, the drafting procass took place at the same
tima as the analytic inputs weare being developad.

The strategy documant, with full Focus Com-
mittee approval, passed through the Sieering
Committee process with ho oppasition. The Minis-
ter used the strategy as ihe basis for the
Govemment's budget presentation to Parliament,
and subsequent dlscussions with doncr agencies
have relied on the strategy document as a firm
statement of the Govermment of Jamaica’s policy
lina.

Role of donor assistance

Donor resources supporied a large portion of
the stalf effort in the strategy-development pro-
cess: the Housing Needs Assessment; a sector
constrainls analysis; a seven-communily housing
market study; and the strategy preparation itself.

The Focus Committes tock great pains to
ensure local control overthe strategy-development
process. The eriginal USAID offer 1o use external
consuliants in daveloping the analytic inputs and
draft the sirategy was rejectsd; instead a collabo-
rative extemal-local process was used. The similar
offer by the United Nations Centre ftor Human
Seftlaments (Habitat} was modified to include only
local eonsultants.

The Housing Needs Assessment, funded by
USAID, provided useiul analysis of tha dimensions
and magnitude of the housing need. The market
study, in essence a study of housing development
and tinance in squattar communities, accorded
process participants new insights into the infermal
secior. Arguably, the most useful of the donor
inputs were the donor-funded analyses ¢conducted
in the saveral years immediately prior 10 the strat-
agy effort,

The projact-specific support given by dongrs
could have bean more effective. The sector-by-
sector analysis funded by USAID as a companion
1o the needs assessmant work presented an or-
gamzed resurnd of current thinking about sector
Issues, bul developad no new analysis of problems
inthe seclor. The UNCHS {Habitat}-funded market
sludias developad valuable data that could have
dramatically improved the needs assessment re-
sults, but time constraints prevented this applica-
tiore. The UNGHS (Habitat} support, howeover, also
fungted the work of ihe national housing consultant,
whose assessment of seclor constraints and re-
sources provided the analytic undeminning of the
strateqy report.

The donor rasources contributed 10 tha sirat-
egy-development effort undoubledly helped pro-
duce a betler-documented strategy report. The
principal impact of donor assistance in terms of
strateqy contenis was to reinforce the policy dirsc-
tions that the Focus Commitiee and the Minister
wera interested in furthering, by providing the nec-
essary rasources 1o support locally-generated
analyses.

The strategy statement

The strategy document clearly articulates the
Govemment’s new shelter policy of targeting re-
sources to the housing needs of low- income
households, and remaving public-sectorbarriers to
mare efficient privale-secior provision of housing
units. The stratagy repor, in addition, contains a
lairly detalled inventory of most of 1he barriers to
low-income shelter development.

The Strategy’s major strength is its attention to
the characteristics and housing needs of the infoz-
mal sector, and the policies advocated In the Strat-
agy are appropriate responsas to the needs as
ilegntified. But while the needs of the informal sec-
tor are Clearly defined, the capacity of NGOs and
government agencias to deal eHectively with these
naeds ls net $0 well addressed.

The Strategy's principal weakness Is is inat-
iention to the details of implamaniation (though a
ance-proposed plan of action is now being devel-
cped). Whila the policies that are feasible for im-
plementation in the short, mediom and long term
{o meet each of the core objectives of the Strategy
are clear, the means to implement tham are not.
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Especially critical is the lack of attention io the links
that would have lo be established batween the
Ministry of Construction {Housing), as the lead
bady in the sector, and NGOs. The development
consiraint posed by the organization of infrastruc-
turg services, paricularly water and sewer $er-
vices, is a key omission in terms of secter policy.

Strategy implementation

The Strategy underlies the Government's gffi-
cial social policy. The Social Well-Being Pro-
gramme, presenting tha three-year objectives for
health, education, sheller and othar sectors,
quoted verbatim the principal findings and recom-
mendations of the Strategy Report.

Tha Stralegy already has proved to be an
effective way of organizing external assistance. As
a comprahensive examination o the seclor, tha
Strategy demonstrates the countiy's commitment
to broad policy change al the same time as USAID
i$ shifting from project- to seclor-based lending.
The World Bank, similarly, is expected to regard
the effort favourably as evidence of Jamaica's
commitment to sector financial reform.

The priorities of the Strategy have been ac-
cepted by USAID as priority areas for funding
through its recently approved Housing Guaranty
Programlean. The Program targels USAID project
assistance to settlement-upgrading and serviced-
sitas development, and foguses technical assis-
fance on areas identified as bottle-necks in the
Strateqy,

Given the bread participatory process used to
formulate the Strateqy, the ¢lear statemenl of need
for production alternatives lor finished unils, and
the financial support for major strategy priosities
given by USAID, the recent change of Government
is quite unlikely to diminish the country's commit-
ment ke implementing the Strategy as written.

Muajor lessons for future strategy
development

The lessons from the Jamaican expedence
shoukd be read with an aye to the unique features
of that exparience. Jamaica is a liberal State, with
a strong Parliamentary iradition, competitive par-
ties, and an entranched private sector. In addition,
housing tinance and production is decentralized,

with each sactor in 1he private-sector delivery nat-
work fairly weli-organized-tinancial institutions,
builders, architects-and multiple public-sector or-
ganizations responsible for planning and produc-
tion. This environment is a powerful stimulus to
cealition politics, and the organization of the sirat-
egy process was buit ancund this consensus-
building task.

With this overall conlaxt in mind, the lessons
from the Jamaican experence, briefly summa-
rized, are:

{a) While a broadly inclusionary process of
coalition formaltion can work well to co-cpt major
sectors involved in shelter provision, it is not a
particutarly promising vehicle for mobilizing ana-
Iyti: resources. Unless a sub-commitiee structure
is liberally staffed, meaningful inputs beyond defin-
ing issues cannot be expectad;

(b} Commitment from the highest levels to
suppen the outcome of the procass is essantial.
The Minister ariculated the major directions of
policy, butwas not invelved inthe day-to-day elab-
cralion of the Siralegy. Nevarthelass, the siralegy
process, with 1ha broadest inclusion of shelter sec-
tor acters, implisd soma risk that the resufts would
not ba absolutely censistent with ministerial pricri-
ties;

{c) Attention to implementation is extremely
imporiant where new rslalionships are being
forged. The Jamaican Strategy calls tor g decisive
shift into support for the informal sector, but a great
deal of uncenainty remains concerning Govern-
ment-NGO links and the capacity of NGOs 1o carry
out the role envisionad for them. As a result, 1he
Government of Jamaica has appreached the
Uniled Nations Developtnent Programme 1o re-
quest funding tor a study to assess how NGOs can
be strengthened and better included in the devel-
oprnent process;

{d) Danor suppart can be extramely valuable
in deveioping the analysis needed to support
strategy formation, bul in order to be implementad,
the aclual strategy should be of local authorship, A
strategy produced by external consuliants may
hava the considerable virtue ¢f technical merit, but
fail to formulate a consensus forged through
genuing participation;
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(¢} Aside from the pressurg brought to bear by
funding pricrities, donor assistance for strategy
devalopment is unlikely io deflect local elorts into
araas not already a kcal priorily. Parhaps obvi-
ously, donor agsistance is most effective where it
reinforces the incipient policy direclicns already
established;

{fy Some type of mechanism ko force closure
on issues ks key 1o the success of (he strategy-

devalopment process, if this process Is to resuli in
the discrete formulation of a new policy consensus.
In the Jamaican inslanca, the presentation to the
impending tanth session of the Commission on
Human Settlements forced final strategy formula-
tion, while the IYSH sub-regional conference
trought ministarial approval of the overall strategy
outlina.
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III. KENYA COUNTRY MONOGRAPH ¢

Objectives of the exercise and the
fime span

Kenya's housing policy in the form of Sessional
Paper No. 5 of 1966/67 Is over 20 years old. Tha
Governmant's objeclive in undertaking the exer-
cise was 1o review this policy in1he light of the mary
changes which have taken place in the seclor,
especially in recent years, and 1o formulate a new
strategy to the year 2000. The exercise received
support form the United Nations Centra for Human
Settlemants {Habitat), the Warld Bank and USAID.

The timing of the exercise was affected by the
decision to prepare the new strategy for presanta-
tion to the tenth session of the Commission on
Human Settlements which was held in Nairobi in
April 1887, This decision was made in July 1986
and the work got underway in November 19886,
which meant that there was very litthe time available
for the exercise.

Approach used

The main agency respensible for the policy
review was the Department of Housing, 1hen in the
Ministry ot Works, Housing and Physical Planning.
The exercise was overseen by a Steering Commit-
tee representing ali the main agencies respansible
for various sectors related to housing. A separate
Task Force under the direction of ihe Chisf Hous-
ing Citicer was responsible for synthesizing the
work of six sub-task lorces which reviewed the
separate sectors. An editorial sub- commities of
the Task Force prepared recommendations for
ratification by tha Steering Committee.

International and local consultants were funded
by UNCHS {Habitat}, the World Barnk and USAID
to asslst the Task Force and the sub-task forces.
The consultanis prepared background material,
assisted and prepared reports for the sub-task
forces, and as members of tha editorial sub-tom-
mittea ware responsible for preparing the report of
the Task Force. Consultants also prepared ihe
report of the recommendations of the Steering
Committee.

The strategy-development process involved
the tollowing steps: {a) naeds assessment under-
taken by consultants with scme focal input; (b}
seclor-by-sector assessments undartaken by the
sub-lask force reports into a Task Force report by

the editorial sub-commiftea and the preparation of
the racommendztions of the Steering Committee
following discussion of the Task Force report.

The end-product of the policy review was the
report of the recommendations of the Steering
Committee, which was adapted slightly for prasen-
tation te the tenth sessien of the Commisslon on
Human Setllements. It was ihe intention at ihe start
of the exercise that the Steering Committee’s ra-
port would form the basis of a Sessional Paper to
be presented to Parliament. This formalization of
ihe stratagy statement has not yel taken place,
although a strategy statemsnt has baen approved
by the Cabinet and a Sessional Paper is being
drafted. Some of the recommendations made in
the strategy statement have beenincorporated into
ihe housing secticn of the Sixth Nalisnal Develop-
ment Plan for 1989-1833 which had just beean
launched.

Content of the Strategy

The main objective of the National Housing
Strategy as set out in the Steering Commiltee’s
report is to: “produce a concreta plan of action for
lhe period 1987-2000 by which the public and the
private sectors working 1ogethar and in collabora-
tion with the international community ¢an preduce
a high volume of acceptable quality housing, infra-
structure and community fagilities sufficient to
meet the needs of new households and make
Inroads into upgrading the gxisting stock of sub-
stangdard housing in urban and rural areas.”

The guiding principle in the formulation and
Implementation of the Strategy was ‘that an in-
creasing share of all housing will be daveloped by
the private market, with government acting to facil-
itate production.”

The main sub-sectors of housing finance, land,
planning and construction, and administrative
arrangemants were reviewed, and constraints 10
achieving the major objective of increased
procuction of housing through government suppen
to the privale sector were defined. Ways of
overcoming the constraints were reviewed and
recommendations made for changes in legislation,
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raguiations and institutional arrangemsnts
nacessary tar successful implementation.

The Strategy proposed was therefore consls-
tant with the definition of an “enabling strategy” in
the Global Strategy for Shelter {o the Year 2000.
But it stopped short of being a strategy as defined
in the Global Sirategy, as it did not spacity in detail
1he responsibilitiss and time-frame for implamen-
lation. A strategic plan of action was 1 follow as
part of the Sesslonal Papar.

Implementation of the Strategy

Twenty-two months after the presentation of
tha Sirategy 1o the tenth session of the Commis-
sion on Human Settlements, it had still not been
developad in the form of a Sessional Paper, ap-
proved by the Cabinet or prasentad 1o Pariiament.
Since the pelicy-review exercise took place, a
number of imporiant changes have occurredin the
government agencies concerned which have af-
tected this process. The Department of Housing
has been transfarred 10 the Ministry of Lands and
the Department of Physical Planning to the Ministry
ol Local Governmeni. The issue of land use in
urban argas has recently been given priority by the
new Minister of Lands and Housing, with housing
being seen as the major ussr of land, The Govern-
mant is currently giving a higher priority to housing
following various Presidential statements on the
subject of urban squatiers and a further review of
ihe sector leading to the production of a Sessional
Paper is expected in response to this.

The Sessional Paper will be prepared by offi-
cials who were not involved in the previous exer-
cise, working under the guidance of the Housing
Projects Development Committee. This Commit-
tee replaced the previous Housing Poticy Steering
Committee, and is composed entirely of officials
from the Department of Housing and the Natienat
Housing Corporation. It remains to be seen
whether the recommendations confained In tha
Steering Commitiee's report will ba used to form
the basis of the revised Strategy in these changed
circumstances.

Some of the recommendations made in tha
strategy statement have been incorporated into the
housing section of tha Sixth National Development
Plan. The general strategic approach of mobilizing
non- government finance lor house construclion

and concentrating local authority efforts on the
servicing of land for housing is incerporated in the
Plan. Tha Plan also states that the "pocl housing”
system for governmeant smployees will be replaced
by housing loans to enable civit sarvanis to provide
themselves with housing. In general, however, the
Flan is vague on other issues tackled in the strat-
egy docurmnent, and a strategic plan of action is still
required which will clearly point the way towards
implementaticn.

The main problems with the process

Although the strategy statement represents a
good respense ¢ the realities of the situation in
Kenya, it is in danger of remaining just that, a
stalement which will ngver be implemented. This
is because the strategy-review exercise failed to
create a strong commitmngnt o the proposad sirat-
egy on the part ol ihe agencies responsible for its
implementation. The exercise also falled 1o set up
an appropriate institutional framework capable of
carrying forward the process of refining the state-
mentinto a strategic plan of acticn and ensuring its
implemenialion. For thesa reasons, it appears un-
lkely that the strategy produced under this partic-
ular exercise will survive intact the institutional
changes which have recenlly taken piace, al-
though it is possible that the considerable amount
of groundwork which was undertaken will be used
1o inform tha final documean.

The Kanyan experience demonstrates how
easy it is to sacrifice process to product. The
production of an end-product, in this case the
paper for presantation to the {enth session of the
Commission on Human Seltlements, became the
end initself, and 100k over from the more timporant
issue of seiting up a stiructure capable of carrying
it forward to implementation.

The problems experienced in Kenya stem
mainly frorm 1he lack of status of the Departiment of
Housing relative to other agencies the co-opera-
lion of which was vital for the effective implemen-
Lation of ihe Stratagy. Influartial officials of these
agencies did not gat involved in the exercise and
did not give it priority for staff time.

A second raason for the problems experianced
was lhe very short tima avallable for the exercise.
This rasulted in most of the work being undertaken
by the consulants, including tha preparation of tha
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sub- task force reports, the synthesis of the recom-
mendations and the dratting of the Steering
Committee's report. The lack of availability of na-
tional statf to attend mestings of the sub-tagk
forces at which the consultants’ findings could be
discussed meant that litle was learned from the
gxercise and the consultants' ideas on innovative
options and solulions were hot lully debated. Alse,
because of the short time available for discussion
of the recommendations by the Task Ferce and the
Steering Committee, these ideas wera not properly
understood and digested, a factor which lad di-
rectly t¢ a lack of commitrnet to thair implementa-
lion. Somae officials did not understand the reasons
behind what was being proposed and felt threat-
aned. Theirreactionwas1g let things lie ratherthan
bacoms aclively involved in promoting the new
proposals.

The lack of ime alse meant that ihe dynamics
of informal housing development were not ex-
plored in any detail and an appropriale stratagic
response could not be made. The exercise was
confined to cantral government agencies discuss-
ing a top-down approach. Representation from
private informal developers and tha loca! authori-
lies might have infused the discussions with mora
raality. The ¢onsultanis were laft to present thelr
case forthem, though it would have been far batter
lor ceniral government officials to discover tha
realitios for themsehas,

Without tha consultants' inputs on these and
other realflies it Is unlkely that they would have
been considered ai all. But the very tight schedule
did not allow enough time for the presentation and
discussion of ideas and prevented the consuliants
from adopling a truly “working with” approach,
which is essential it their experience is 10 be
passed on.

Lessons learned

The Kenyan experlence has demonstrated ihat
the following peoints are not only important to the
success of a strategy-fermulation exerclse but es-
sential if the Sirategy is 1o be carried forward 1o
implemantation:

{a) Indiation - The exercise must be iniliated in
respense to an imeroest at the highest level. Cnly
than will the support and continued involvement of

those with the power and influence to affect
decigions be assured. i follows that the process
must be initiated by the country concerned, the
pace must be set locally and the end- product must
be what is necessary to ensure the formal
recognition of ihe strategy and its absorption inlo
the local system. In the Kenyan case, 1his would
mean a Cabinet memorandum leading to a
Sessional Paper, rather than a statement for an
international conference.

ib) Structure of the sirategy-development pro-
cess - The appreach in which a series of commit-
tees is set up 1o investigate particular sectors and
$ynthesize the findings into 2 co-ordinated strategy
is a good one. It will only work, however, il the
following peints are obsenved:

(i) Representation on the steering commitiee
should be intersecicral and incluge people at the
highest possible level. The commitiee should in-
clude not only high-level civil servants and !ocal
authorily personnel but also representatives from
the privale sector and NGCs. t is particutary im-
portant to include some members with a khowl-
edge of tha private financial market. Civil servants
rarely have a solid knowladge of housing finance
and it is important that the committee is informed
about the mechanics of privale-secter financlal
institutions as well as the Government's macro-
fConomic policies;

{iiy The sector committess shauld be directly
respensible to the steering commitlea. A separate
working commities oOr task lorce is unnecassary.
Individual steering committag mambers should be
directly responsible for the work of particular sector
committees. They would than have 1o undarstand
the material prepared by “thelr” sactor committes
in order 10 be able to presend d to the steering
commitee;

(i) A sub-commitie e composed of members of
the steerlng committes should be responsible for
synthesizing the sector committes reports, review-
ing the inter-sectoral Implications and preparing
the recommendations for discussion by the steer-
ing committes;

{Iv] The process waould benafit from mare diract
rapresantation at the local level. The commitiee
shouvld visil recent informal and formal sector
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devalopments fo hear lor itself the cpinions of the
individuals rasponsible for thair construction. Sub-
committges could be appointed fo represant local
interests in @ number of urban and rural centres
throughoul the country to review the particular
hature of the local housing situation and repont 1o
ihe sieesing committee;

{c) implemantation of the process - The sieer-
ing commiltee should be responsible for directing
the whole process. It would review available back-
greundmatarial, nota any deficiencies and prepare
the lerms of raference and the werk plan for the
exercise. Only whan this has been done can the
need for consultants be determined. If consultants’
assistance is thought to be required, the stesring
comrmittee would approach the donar agencles for
funding of consuliants to undertake specific tasks
within thg time-irame provided by tha work plan.
The consuMtants weukd be approved by tha staering
committee and report to its chalrman. Consuitants

will be usad effectively only if they work closely with
kical countarparts. They should agree on their
terms of referance and exactly what role they will
play with the sleering committee from the start.
Both doners and consultants must understand that
the consultants' rols is to assist the process, not
simply to produce a repodt. It is imporiant that time
for consultation and discussion of lindings is not
curtailed by the need o produce a specific sutput.

{dy Use of denor assistance - The steering
committee shoukd be encouraged 1o discuss the
proposad work plan with the denors and to sound
oul thair opinion at the start of the exercise. Polen-
tial donor inputs canthus be explored and planned
for. As well as providing tachnical assistance in the
form of consultants, donors may be prepared to
fund national staff or to provide logistic support
such as transport and per diem payments for field
visits. Doner funding is essential for {hese aspscts
of the work.
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IV. THE CASE OF ZIMBABWE ¢

Background

Many developing countries confront challeng-
ing 1asks in housing their growing urban and rural
populations. There Is an increasing realization of
the complexity of the raquired actions needed to
soive the housing problems. Several countries
have recently formulated comprehensive housing
sirategies using a variety of tachnical planning
inputs and polilical cheice procedures fo reach
consansus onh a plan of action.

This study of the Zimbabwe sirategy formula-
lioh process is part of a comparative study of
different procedures used to formulate housing
strategies and the varied wle of external assis-
tance in this process. It is assumed ihat the pro-
cessfollowed to develop a housing strategy has an
important impact on the comprehensiveness of the
strategy statemant itselt as well as on s success-
fulimplementation.

Zimbabwe was selected as a country whete
strategy formulation has gradually evolved as an
incremental and inleraclive process. External aid
did not play an impartant role in the Termulalion
process directly, but was used o prepare lechnical
studies required to provide a proper context for
strategy formulatian.

Zimbabwe began the formulation of its current
housing strategy in 1885. Although a first draft was
prapared by Ministry staff within two months, the
subsequent discussions and radrafting lock tweo
years, During this long period of discusskons, an
effeclive system of consultation and communica-
tion develcped gradually which drew in the major
actors in the housing-delivery procass.

Zimbabwe’s housing context

The first transitional housing plan after inde-
pendence in 1950 was a strong raaction against
tormer colonial struciures and against the predom-
inance of the white-minority-conirolled construc-
tion industry. The emphasis of the first planwas on
high minimum building and planning standards,
homeownarship and construction of houses by

building brigades and self-help. The public sector
was considered as the main funder and developar
forall low-inceme housing to ba constructad during
tha tirst planning period. Tha private sector was
supposed 10 take care of middie- and high-income
housing damand.

A decrease in economic growth and a realiza-
tion of the magnitude of the housing problem
torced 1he Government to reconsider seme of its
pricritios, pariculady conceming the role of the
private sector in low-income housing provision. It
agreed on the needto stimulate the participation of
the housing finance industry and private employers
in tha supply of low-income bousing. It did se
cautiously however. The new housing sirategy pro-
poses not only to increase the role of the private
secler, tni the capacity of the public sector as well,
particularly in construction- and building-materiats
production. While the Cabinet has appreved
changes to accommodate an increase in the role
of private financial instilutiens, & has not granted
appraval for the establishmeant of a Nationai Hous-
ing Corporation or a Building Research Instilute.
Tha relative roles of each of tha private and public
aclors are centinuously reconsidered In a process
of consultation between the different parfies.

The strategy-formulation process

The immediate incentive for the formulation of
a new comprehensive housing stratagy was the
preparation ol the First Five- Year Mational Devel-
opmant Plan of 1986-1930. The Minister of Public
Construction and Mational Housing consideradthis
a good epportunity o conseolidate several develop-
ments which had taken place in the housing field
since the transitional plan was drafted.

During 1984 and 1985 several preparalory
studies had been undertaken with assistance lrom
international development agencies: a Heusing
Demand and Preferences Siudy {(USAIDMWord
Bank), a Housing Needs Assessment [USAID)Y, a
Study of the Housing Finance System (USAILD), a
Feasibility Study for a Nalienal Heousing
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Corporation (USAID/UNCHS (Habitat)). Alse, an
evalualion had been carried out of an imporant
pilot project funded by UNDP/UNCHS {Habitat).
These studias and implementation experiences
served as critical inptits in the development of the

strateqy.

The sirategy-formulation process itself was,
however, considerad an internal ministarlal ra-
sponsibility. A Steering Committea was set up
which was composed of the Minisier, and the
Heads of departments arsi sections in the Ministry.
A task force of four people was appoinied: ihree
under-secretaries and the long-term UNDP Chief
Technical Advisor, who was allached to ihe Minis-
try. This task force lirst prepared tha terms of
reterence forthe propesed strategy document and,
wilhinputfrem tha various branches inthe Minigtry,
prepared a first draft of the strategy within two
months. No consultations took place at that siage
wilth parties outsicla tha Ministry and issues which
felt qutside tha diract mandate of the Minisiry were
only included as consirainis, e.g. land issues and
the problem ol borrowing power, as well as labour
resources at the local authority leval,

The following steps were followed inthe strat-
egy-development process:

{a) The defintion of the maghiude of the
housing problems in urban and rurai areas;

{b) An analysis of the constraints in the hous-
ing-Jdelivary process: {inancial resources, human
and institutional rescurces, shortage of building
materials and equipment and serviced sitas;

{c) The developmant of specific housing pro-
grammes for urban and rural sectors. These were,
howevear, formulated as programmes and no spa-
cific plans of action were formulated;

{cl) The formulation of separate Cabinet Papers
an proposed majer institutional changes, such ag
1he craationof a Mational Housing Corporationand
4 Buildingg Regaarch Ingtitule;

{e) Submission of the Cabinet Memoranda to
tha Cabinat for approval.

The various documents wen! through a pains-
taking process ol review by the Ministar and Heads

of departments within the Ministry, a process fhat
took two years to complete. Ministeral approvat
was given o the linal documents and the Cabinet
Papars and the Cabinet Memoranda were submit-
ted to the Cabinel Committee on Devalopment in
February 1587. Cabinet approval has only baen
granted on issues related 1o the increased partick
pation of the financial institutions in lending for
low-income howsing. Othar issues, such as the
MNationa! Housing Comperation and Building Re-
segarch Institute, as well as the approval of the
overall strategy, are sitll pending and budget allo-
cations i the housing sector have net significanthy
increased. However, those parts of the Strategy
which need ministerial approval only are being
implemented. Furthermare, during some important
speeches the Prime Minister endorsed the impor-
tance ol private-sector involvement inihe housing
secior, This has stimulaled the interest of the pri-
vate sector in the implementation of employer-pro-
vided housing projects.

Continuous strafegy refinement

Because the sirategy document was written
directly for submission to Parllament it lacks detail
and an operational plan of action, In Zimbabwae the
operationalization ol government policies and
strategies 1akes place by issuing government ¢ir-
cufars to the various government bodies involved,
Whila in the past the circulars were used simply as
govemment girectives, an important change has
laken place in the communicalion process be-
fwaan the Central Govemnment and local authori-
ties and private-sector groups. This shifi is relaled
{o the increasing importance and organization of
interast and professional groups in Zimbabwe,
Local government associations such as the Local
Government Association of Zimbabwe, the Asso-
ciation of Urban Councils, the Associalion of Direc-
tors of Housing and Communily Services, and
private-sector organizations, such as the Confed-
gration of Zimbabwe Industiies, organize yearly
meetings. These meetings are incraasingly used
as political platforms where various ministties are
invitad to explain their strategies and where thay
receive feedback onthe Teasibility and acceptabil-
ity of the proposed actions. This process follows
well-defined steps and has proved invaluable o
further develop and gain suppeort for imporiant
government sirategias.
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The fine-luning of the broad sirategies pro-
posed in the strategy stalement has furthsr baen
assisted by additional studies and analyses. An
&xample is the UNDP-funded study to detail up-
grading strategies. Aiso, a training programme has
been initiated with assistance from UNGHS (Hab-
#at) and the Finnish Governmant to expand the
general housing-sirategy principles to the local and
regional level, and the feedback received from this
programme helps inthe further consideration of the
national shelter stralegies.

Thus, alihough ihe task of strategy formulation
was considerad, the responsibility of the Ministry,
processes of communication and feadback, intor-
mation and Yraining are used ta continuousty refine

and adjust the Strategy and incorporate cther
stakeholders in the tormulation process.

The role of external assistance in this process
is mostimperant in the preparatory and refinement
phases through the provision of technical studies
and the facilitation of training processes at the local
levels. By using the principles of the Strategy inthe
formulation of projects, international lending agen-
cies have had a powerful impact on the implemen-
tation and strengthening of the Strategy as well.
External technical assistance inputs have, how-
ever, been rather piecemeal in the past and only
during the preparatory phase in 1984/85 was a
clear plan formulated cutlining the 1ype of technical
inputs naeded for strategy development.
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