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phenomenon in its recently released urban and local government st@iteggyin
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Chapter 1: Introduction

A Livable City in the South?

In 1997, just over 3 million people claimed the South African port city of
Durban as their home. Durban was then a city of cities; although one Metro
Council and Metro Mayorteended to common services for the whole city, a
considerable degree of autonomy rested with six local councils, each with its own
mayor, representing a Durban that was divided into municipalities. One of the
smallest, with a 1997 population of 121,800suiae North Local Council.

Renowned as a major domestic coastal tourism destination and, further inland, an
active industrial zone servicing the adjacent periurban areas and rural sugar cane
plantations, the North Local Council was focused on the fututer Aearly four
decades of apartheid rule, in which land ownership and access to opportunities
were strictly determined by race, the North Local Council had an historical legacy
and many current problems to overcome.

In many ways, the demographics of terth Local Council served as a
microcosm of the skewed and inequitable national pattern of apartheid era land and
resource allocations. Despite the fact that South Africans of Indian ethnic origin
constituted only 2.6 percent (Central Intelligence Age2@yl) of the national
population in 1997, nearly eighty percent of the residents of the North Local
Council were ethnically Indian. During the apartheid years, Indians were channeled

to the many jobs in the sugar cane growing and processing industrg. Wasi



minority population of relatively affluent white South Africans, who held valuable
land holdings concentrated along the scenic coastline and in the periurban
sugarcane fields. The indigenous South Africans, almost entirely of Zulu ethnicity,
had ben largely excluded from living in the North Local Council area during
apartheid rule but now were migrating into the area in significant numbers. Legally
constructed housing for leimcome people was in very short supply, and many

new Zulu arrivals had nformal income anyway. As a result, most poor Zulu

settled in illegal squatter areas scattered around the municipality. Since there was
very little in the way of public transportation infrastructure, these Zulu settlers
attempted to find somewhere to litheat was as close as possible to the

agricultural, industrial, and tourism jobs.

At this time, | was the managing director and senior urban planner of a new
town and regional planning firm called Siyakhana Consulting Company, jointly
owned by a major Ameran consulting firm and a South African engineering
company. Siyakhana had been awarded the consulting services contract to advise
the political and administrative leaders of the North Local Council in the
production of an integrated urban developmenh plas the senior consultant
responsible for a team of eighteen consultants, it was my task to formulate and
facilitate1 within a tight budget the implementation of the overall participatory

process and all of the strategic processes involved in tigeigion of the first



postapartheid integrated development plan in the province, and one of the first in
the country.

On Junel3, 1997 a very important part of this participatory process took
pl ace, as Durbandés North L ockshbp.@erunci | cor
200 individuals, along with representatives of various designated participatory
groups met to seek consensus on a vision of the common good, intended to guide
the Council 6s devel opment and growth into
onemajor workshop before this, at which the stakeholders reviewed and agreed
upon the baseline of current conditions and the participatory structure. The
Siyakhana consultant team also served as facilitators for this visioning exercise,
and for the two majoworkshops to follow. After one day filled with speeches by
dignitaries, plenary sessions, and intensive bmalgroups, and a second full day
of intense but structured discussions, the common vision statement emerged:

By the year 2020, the North Local @il will be a progressive

and dynamic region within the Durban Metropolitan Area, having

developed its assets and resources to the benefit of all its people and

the wider region. It will become an attractive, unified and vibrant

area which is globally capetitive, a tourist gateway and of a high

international standard. By redressing the historical imbalances, it

will have improved the quality of life for all by providing economic

and other opportunities for the future (Siyakhana Consulting

Company (Pvt.).td. 1998).

Extracted from its context, this statement appears vague, superficial, and

even naive. Except for the target date, it is imprecise. It offers no clarifications of

key terms such as Aprogressiveo and fAqual.



priorities, sets no specific milestones or quantitative indicators, and offers no
formula to redress the historical legacy of inequitable distribution of the fruits of
development. To the outsider, it may seem difficult to imagine the energy, anguish,
sweat,and compromise behind the generation of this simple paragraph. Even to
this insider, the result was less than satisfactory, given the level of effort up to that
pointT described below. Even with these limitations, it was notable that the future
developmat process had begun with an emphasis and public declaration af
some commonly held values.

The Visioning Workshop was the public start of the future planning phase
in which the emphasis changed from accurately documenting the past and present
to corsidering what the future ought to bring. Much of the agenda was given over
to presentations by the various participating groups, described in detail in the next
chapter, all of which had developed their own lists of development priorities. Some
had even difted their own vision statements. As facilitators at the workshop,
Siyakhana consultants were disinterested outsiders, seeking out the common
ground and encouraging the stakeholti&rsecognize it and build upon it. This
consensus crystallized, at thaedeof a very long weekend, into the vision statement
above. Copies of the document soon were distributed to stakeholders and (in

translation) to the Zulu population. The document also was made into a large

! As used in this essay, a stakeholder is simply someone with an iiiterestakei in the process
and resul ts ofhakiag. Theidepsitiss ofdneeiestssvary as do the sources of
motivation, as disussed in the essay.



poster for the Council chambers. | have littleibti’ although no way in which to
measure it that this widespread dissemination proved to be influential in the
subsequent processes in the completion and implementation of the integrated
development plan.

Vision statements allow stakeholders to injé&it normative perspective
on common development objectives and priorities into the integrated urban
development planning process. But what did the vision statement of the North
Local Council really say, and what did it leave out? In what way did the
stakéholders contribute their normative perspective? Were there issues that the
statement ought to have addressed? Did it provide practical guidance to the
decisioamakers: Mayor Sanele Nxumala, Executice Council Chairman Logie
Naidoo, Town Clerk Joe David, atite elected councilors and appointed officials
of the North Local Council? Did it hold them accountable to the stakeholders for
achieving discernable progress? These questions raise some important moral
concerns.

The North Local C o camiesind coesciverpovger, and st at en
it sets no measurable thresholds. It is not an enforcement tool, a binding agreement,
or a contract. What (among other things) the statement does is to challenge the
municipality to be progressive and dynamic, and to stavenity within the
diverse ethnic and economic melting pot of contemporary South Africa. It publicly

aspires to a global standard of quality, but without giving any guidance as to what



that standard might be, or how it should be achieved. Finallyekisse better

future for all t hough economic fAand ot her ¢

agenda, and makes no proposals as to how to redress past injutieessults of
which are particularly evident in contemporary South Africa. Regardingefutu
development priorities, it demands no new social arrangements or policies more
favorable to ensuring equitable access to resources and opportunities. It never

mentions the words fApovertyo or Ahuman

di

thelanguage f human ri ghts. It doesndt specify

satisfy stakehol derdés aspirations for
blunt instrument by which to move the North Local Council towards the
responsible promotion of the watk of its citizens. As a marker of a radically new
local governmenitprocess for South Africa, in which people were openly
encouraged to participate in local development planning and governance, it was
motivational. It provided a moral reason to act. @Gitlee apartheid history, in
which the vast majority of the residents of the North Local Council legally had
been subjected to the indignity of secantass citizenship, it was a major
motivation indeed.

The incorporation of normative concerns into pradtitvelopment

methodologies has progressed little beyond such efforts at creating vision

This essay adopts the World Banko6s Idcalw Ur ban
governmenbr local authoritiesmainly in reference to municipalities. As noted by the Bank:

C

\

i mg

AAl't hough their pr emgicaumdried, mupicipalities araunderstood hefefagthes a mo
|l owest organized units within the administrative

Str at



statements. South Africads troubled past

using vision statements in planning exercises. In other countries and institutions,

thepractice of Avisioningd often is ignored

sometimes to the point of designating a small group of people to generate such a
statement in fulfilment of a methodological requirement, with no pretence of a
deliberative processvolving a credibly representative sample of development
stakeholders.

The main lesson that | draw from my experience as an urban planner in
Durban and in many other cities and countries is that developmeni wiatks to
address the morally relenadevelopment issues in a substantive manmequires
acredible unrushedinclusive, anddeliberativeparticipatory process. If the
participatory process fails in one or more of these four parameters, the entire

process fail s, amdlttlénpoee thaniathegbrieatdevice.0 b e c o

The Urban Context and Challenges
The many challenges associated with rapid urbanization in the South are
widely noted in development literature, particularly from the political, technical,

economic, social ancthanagement perspectives. Urbanization also presents many

% This formal and largely superficial practice is evident in many US jurisdictions, such as Prince
Georgebs County in Maryland, and internationally
Strategy (CDS) of the Cities Alliance, such as in Cali, Colombia or Dhaka, Bangladesh. These are
reviewed in more detall later.

n
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moral challenges, and in chapter three | expand upon the more usual overview of
the important issues of urbanization to address these moral dimensions.

This essay has an urban focus, but the emest of the urbaperiurban
rural continuum and the many relationships and interdependencies between rural
and urban development are acknowledged as important in understanding
ur bani zation. AUrbano, Aperiurband and #fr
setlement types along a continuum. To consider intelligently any one part of this
continuum requires a conscious awareness of the existence of, and relationships to,
settlement characteristics along the entire continuum. Similarly, there is no bright
line dividing urban and rural development, and many causal linkages exist between
the two ends of the continuum, yet there are distinctive characteristics of each that
warrant a focused analysis. For example, while poverty is severe in both rural and
urban settigs, the degree of poverty is often more extreme in rural areas
(Weisband 1989, 32). Poverty, however, is far more densely concentrated in urban
areas, where poor people are crowded into congested and poorly serviced districts.
The number of people in povgiin developing countries is also expanding far
more rapidly among the urban populations (USAID 2000, 1). Growing
concentrations of urban poverty threaten political and social stability and security,
generate progressive environmental degradation, ehedguality of life, and
threaten the dignity of millions of human beings. Theegstence in cities and

towns of ostentatious affluence and crushing poverty is an unsettling reminder of



vast disparities in opportunities, choices, and quality of lifehast i haves o and t
Ahawvet s0 are spatially juxtaposed in ways
in the South.
Urban and rural environments exhibit many different characteristics, each
worthy of study. This essay, however, intentionally focusegrban areas in the
South, where | have had the most professional planning experience. These urban
areas, from the immense megacities to the small secondary cities and towns, offer
the Aworst caseo0 research scenauwurces wher e
most limited, and where governance institutions are weakest. If one is concerned to
reduce global deprivation, these urban areas with their growing concentrations of
poverty must be of central concern. The scale, intensity and speed of urban growth
in the South also is alarming, as already acknowledged through various statistical
analyses of a wide number of international institutions, development agencies,
think tanks, and academic centéf&hese data indicate that more than fifty percent
of the popilation of the South is expected to be living in urban environments by the
year 2015. By 2030 the projections jump toc
or 4.9 billion people living in citiesand nearly all of that population growth will
be in thecities of the South (Johns Hopkins University 2001, 1). Urbanization of

this character is difficult to comprehend, let alone explain. With more than a

* Examples include the World Banket United Nations, USAID, DFID, the Central Intelligence
Agency, International Council for Local Environmental Initiatives, Population Information Program
at the Center for Communication Programs of the School of Public Health at the Johns Hopkins



million people a week migrating to cities worldwide (Woodrow Wilson
International Center for Scholars B9%), rural to urban migration is a major
factor. So too is the natural increase of the urban population, accounting for as
much as half of the population growth in cities in the South (Rosan, Ruble, and
Tulchin 2000, 22).

Some of these cities are becaghimmense, well in excess of ten million
residents, placing them into the classific
be twenty three such megacities in the world, of which nineteen (nearly eighty
three percent) will be in developing countries (EitAlliance 2000b, 78). The
size of such megacities generates management problems of great complexity, far
exceeding the capacity of local governance to resolve. Already some of these
megacities in the South are being overwhelmed by their own wastds du
inadequate waste management policies and practices (Rosan, Ruble, and Tulchin
2000, 9). As stated bytHe9 99 St at e of t hdghed¥targe citiéss Ci t i e
are experiencing a Acrisis of wurban goverr
Settlements (HABITAT 2000) in their inability to keep pace with the rate and
impacts of unplanned growth.

Environmental problems are not limited to the megacities, and are evident
throughout the wider range of urban environments. Present day conditions in the

urban South, where a significant proportion of existing urban populations are

Universty, the Overseas Development Institute (UK), and the Woodrow Wilson International Center

1C



impoverished, are hardly wholesome. According to a redkmtd Resources

Report "an estimated twentfpve to fifty percent of urban inhabitants in

developing countries live in ippverished slums and squatter settlements, with

little or no access to adequate water, sanitation, or refuse collection. A fifth of the

worl dés population currently |ives in citi
(USAID 2001, 1). Degraded urban eronmental quality of this severity gravely

threatens human health and well being (World Resources Institute 1998) (Max

Neef 1992, 49).

The capacity of cities in the South to cope with such very rapid growth is
typically weak. In 1987, the World Commission Environment and Development
declared that simply to maintain the conditions from 1987 until 1997, the
developing world would need to increase by sikrg percent its capacity to
produce and manage its urban infrastructure, shelter, and servicegb\Vibissly
has not happened (Johns Hopkins University 2001, 2). To a considerable extent, the
burgeoning urban growth is beyond the control or management of any government.
Such new growth is largely unplanned or poorly plarinetbre than half of all
newhouses in cities in the South are built without formal approval, on unserviced
sites (no or minimal infrastructure), and without clear title to the land (World Bank
1998, 18). The result is increasing deficits in the provision of even basic

infrastructureand social services, a situation further exacerbated by the spatial

for Scholars.
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implications of territorial isolation of the poor within cities in the South. The slums
and squatter areas of the poor are often located on the urban fringe, periurban
areas, or in isolatepockets in inner city locations. These areas of settlement
receive significantly less in the way of formal urban infrastructure and services
than do the more affluent neighborhoods. The per unit cost of provision of essential
resources such as water duodl are significantly higher in poor areas, where
middlemeni for a feel provide what the formal infrastructure does not. For
example, ondifth of the household expenses of squatters in-BeRrince, Haiti

goes to such private vendors, who charge lecbgtween seventeen and twenty

five times the going rate for municipal drinking water in areas with piped service
(Annez and Friendly 2000).

The ability of urban governments to cope with rapid growth depends in
large measure on their authority to act #meir capabilities to perform, yet many
urban governments lack effective authority or capability due to political and
administrative controls being vested at the national government level. While
decentralization of governance is a growing trend in théhSainited Nations
Development Programme 2000b, 8), many developing countries still retain
considerable power at the national level over the affairs of cities (World Bank
2000a, 50). This concentration of political power and regulatory authority at the
certer disempowers the urban governments (even or especially in the capital city),

and undercuts whatever limited credibility the weak institutions of local

12



governance may have been able to generate. National governments in the South,
generally well removeddm direct accountability to local urban residents, have
been unwilling to yield their powers and their prerogatives to local governiinents
particular with respect to access to resources. Where decentralization has yet to
occur, muni ci p adinoflgadimitd forra that is eitherx i s
institutionally structured nor expected to provide civic leadership, generate any
policies, carry out any integrated strategic thinking on quality of life issues, or offer
opportunities for any form of effective drignificant local participation in local
affairs. In cities and towns such as these, the role of urban government is limited to
a very few servicalelivery functions, and remains highly dependent on centralized
nationatlevel controls, financial disburseents, and tojdown management
policies. Such cities and towns lack effective political or administrative autonomy;
as presently instituted and legally empowered it is unrealistic to expect them to be
responsive to the general demands of rapid growth, hegsithe moral demands
of accountable, inclusive, participatory local governance.

Where decentralization is happening, it is often a slow and unsteady
process. As the UNDP noted, decentralization imposes:

multidimensional transformational systemile change at both the
central and local levels and in the nature of relationships across levels and
sectors of society. The greater the change, the greater the potential

resistance to change at all levels (United Nations Development Programme
2000b, viii).
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Decentralization offers the best opportunity for urban governments to
become effective agents of positive change in the face of the urbanization
challenge. Decentralization initiatives spring from, and are dependent upon,
political processes, popular conses, and political will. Decentralization also
reflects the growing acceptance of the subsidiarity principle, which the UNDP calls
Athe overriding principle in government r €
Human Settlements 2000b, 92). Subsidianans that decisiemaking and
public responsibility should be exercised at the level of authority most responsive
to the public, with decisiomaking pushed to the most local level of government
unless a strong case can be made to justify removing thikitgher level of
government. The benefits of decentralization, as well as the moral justification and
logic of the subsidiarity principle, do carry persuasive power. Again, as stated by
the UNDP:

Decentralizing government edrayl es peo
in governance processes and can help empower people previously excluded
from decisioamaking. In this way, a country can create and sustain
equitable opportunities for all its people. Closer contact between
government officials and local commitias and organizations also
encourages the exchange of information that can be used to formulate
development programmes that are tailored to local needs and priorities, and
thus are more effective and sustainable (United Nations Development
Programme 2004 7).

Decentralization may offer considerable promise by bringing morally

accountable governance closer to the urban residents, but for many urban residents

14



in the South the preseday realities and limitations of weak governance at every
level will persist for the foreseeable future.

The most apparent symptom of this weak governance, and to a considerable
extent also a contributing cause of weak governance, is péveatyonly income
poverty but also poverty in the moral context of méageted capaility
deprivation, in which poor people are denied opportunities, freedoms and basic
needs essential to their sdévelopment. Poverty affects both urban and rural
people, but in urban areas poverty has its own distinct characteristics and
consequentlyaises distinct moral challenges. As noted by the World Bank:

Urban poverty often has a broader meaning of cumulative
deprivation, characterized by squalid living conditions; risks to life

and health from poor sanitation, air pollution, crime and violence,

traffic accidents, and natural disasters; and the breakdown of

traditional family and community safety nets. Moreover, income

inequality is worsening in many urban areas, implying further

exclusion of lowincome groups from employment opportunities,

basicservices, political representation, legal and social protections,

and amenities. Urban poverty entails a sense of powerlessness, and

an individual and community vulnerability (World Bank 2000a, 3).

The size and speed of urbanization, the lack of teehnapacity to manage
growth, the weakness of institutions of local governance, the reluctance if not
unwillingness of many national governments to decentralize authority and
resources, and the persistence of extreme poverty combine to generate a

developmat challenge of great gravity. Each city and town in the South has its

own distinct culture, traditions, resources, and political dynamics, which is best

1t



known by local residents. To some significant extent, each city in the South
therefore must find badeon its own distinct context its own answers and direction
to the physical and moral challenges of urbanization. Yet in nearly all cases, these
cities will rely to some extent or other on external assistance to address the
complex issues and problems bisturban growth. Do morally compelling reasons
exist for others to come to their aid?

It can be argued that these social, economic, environmental and political
impacts of urbanization in the South only affect those in the South and that the
North should ot be concerned. But the North is not immune from spillover effects
from these conditions. The poor urban governance, increasing urban poverty, and
unplanned urban development in the South lead to conditions of political
instability, environmental degradan that respects no boundaries, and increased
South to North migration. The deleterious effects of urban air and water pollution
can extend enormous distances. Politically unstable and pestadien cities
create conditions favorable to the growth apdead of global terrorism. Unhealthy
urban environments of the South help spread diseases to people who travel to the
North, bringing these diseases with them. These are but a few examples of the
negative aspects of urbanization in the South threatéhégolitical and
economic selinterest of the nations of the North. The skeptic might concede that

the selfinterest of rich countries requires attention to urban poverty in the South.
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But, the skeptic might question whether such deprivation constautesal

challenge for anyone, especially for developed countries and international agencies.
My claim is that the severity of needs, the deprivation of opportunities, and

the effects of urban poverty in the South also are the basis for saying that

urbaniation in the South is a moral challenge. The existence and impact of poverty

of this character and scale constitutes a gross assault upon the human dignity of

those directly afflicted by poverty. So too does the toleration by the urbah rich

and by thosenore affluent in the North of this degradation of human dignity.

Yet, the moral significance of this need and the harshness of this poverty has so far

failed to motivate those with the power and weélth both North and Southto

recognize a moral digation to act, or to find common political and economic

cause to address the problems of urbanization in the South at a scale and speed

appropriate to the problem. The failure of motivation may lay with the morally

selfinterested behavior of the weajtNorth, with the tendency to present the

problems of urbanization in the South almost exclusively from thenmmal

perspective, or for other reasons. Before unpacking the motivational issues (see

chapter six), the moral challenge needs to be raisen antezulate, reasoned

manner in each city and town; only then will we, and the residents and stakeholders

of those cities and towns, be able to gauge the moral character of the response.
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Objectives of the Essay

As this planning example in Durban sugtge development is complex, and
certain approaches to the planning and governance of developsit as those
based on stakeholder participatioare fraught with potential problems. This
becomes even more evident as | revisit the example in Dunbaughout this
essay in a series of case study sections at the end of chapters two through seven, in
which | describe the important participatory character of the process, and the lack
of any explicit, integrated, comprehensive and justified approacte tetktical
issues is noted. As will be seen, the North Local Council example is an instructive
instance of an urban strategy aimed at specific development goals and
improvements in local governance. As a local example, it also provides a
counterpoint andasis of comparison for the central focus of this essay, which is a
prominent norlocal example of a strategy for urban development and good

governancé the new urban strategy of the World Bank.

®In its standard dictionary definition, one meaningttficalis in accord with principles or rules of

right or good conduct; stresses conformity vidtéal standards of right and wroni: The wor |l d has
achieved brilliance without conscience~ Ours is a
Omar N. BradlefAmerican Heritage Dictionar¥992). The terms moral or ethical are also
sometimesusedinleu of Agoodo or fAright, o as opposed to fiu
5). In this essay, ethical takes on a more comprehensive meaning, referring to an active process of

critical and reflective consideration of value in contrast with theetbical. Nonethical as used in

this essay, refers to issues whose value is primary empirical and objective, such as the legal and

regulatory analysis of the degree of decentralization of national government power, or the economic
assessment of land owneshnd material resources within the informal sedtbrethical by

contrast, refers the opposite of ethical, that is something that does not conform with ideal standards

of right and wrong, or defined codes of behavior that are used to delineate withisiniat

appropriate.Immoral conveys a stronger or more fundamental sense of wrong or bad than unethical

T immoral being something contrary to established standards or moral principles.
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The World Bank, which | introduce in detail in the nexttea, is the
worl dés | argest development institution.
documents in which the concerted efforts of dedicated development theorists and
practitioners, development policy makers and decisiakers come together. &h
Worl d Bankdés 1999 new urban and | ocal goVeE
Bank strategy, did not exist when | first contemplated the concerns of a small local
council in Durban. This essay moves from the localized Durban experience to
evaluatetheWord Bankoés new urban strategy in the
concerns in urban development, and the dec
settings like the North Local Council. In this essay, | consider whether the World
Bankds new ur ballyperssidsiveaancewhagthen tree nawanban
strategy provides a morally compelling and ethically justifiable basis for
individuals, institutions, and governments to be motivated to reach beyond narrow
selfinterest towards a common pursuit of the good.

Morality and ethics can be approached from many philosophical bases, for
reasons | will describe presently, and in this essay | have selected a specific human
rights approach as my tool of applied development ethics. To my best knowledge,

and accordingtother i nci pal authors of ®nhdoee Bankos n

® Interviews on April 6, 2001 with Christine Fallert Kessides é&mrbconomics advisor in the Urban
Development and Infrastructure Group at The World Bank), Amy Nolan Osborn on March 28, 2001
(former consultant to the Urban Development and Infrastructure Group) and Dr. Tim Campbell on
April 19, 2001 (Adviser in Urban Delopment, Urban Division, World Bank). All three were key
authors of the new urban strate@jties in Transition
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yet has carried out a comprehensive revieyv
strategy. Certainly no one has approached a review of it from a moral perspective.
The choice of concentrating this resgaon the World Bank is
straightforward; the World Bank is arguably the single most influential global
institution affecting urban development poligyaking and resource allocations in
the developing countries of Sochwefl morl d, her
Together with its parent institution, the United Nations, it is uniquely placed to
intervene in national policy frameworks throughout the South, addressing urban
development issues within national contexts. Unlike the United Nations, whose
develgment influence is principally as an advisory and knowlduhge resource,
the World Bankos | arge financial resour ces
loans, grants, and projects in development efforts around the world.
The World Bank is a multitaral institution reflecting the perspectives and
priorities of its many member nations, but it is not the only institution promoting
urban development or generating specific urban development strategies. The
United States Agency for International Develaprt) for example, has its own
urban strategy called AMaking Cities Work,
low priority and little funding among competing USAID activities. Civil society
organizations have also been active in the pursuit of bettanuwovernance and in

advocating for sustainable urban development. Perhaps the best example is the
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International Council for Local Environmental Initiatives (ICLEI), supported by the
United Nations Centre for Human Settlements. ICLEI has taken on thargrim
facilitation role for monitoring and reviewing the worldwide progress of local
authorities, urban and rural, in implementing the Agenda 21 and other Rio
protocols that have a focus on local environment and good governance. In this
capacity, ICLEI is spported by the International Union of Local Authorities

(IULA), the Fédération mondiale des cites unies (MMCU), the Organization of
Islamic Capitals and Cities (OICC), the Council of European Municipalities and
Regions (CEMR), and other local governmersioasations (ICLEI 2002). While
these civil society collaborations stimulate an active dialogue on important
development and local governance issues in the North and the South, they do not
concentrate specifically on urban issues, or the countries of thik.Sdey also do
not speak with one voice or produce one unified urban strategy document. For
these reasons, and because their membership does not consist etaadirthey
arguably do not influence national and local urban decisiakers in the Sdh to

the same extent as the World Bank.

Organization of the Essay
In the next chaptechapter two | begin the work of this essay by

introducing and evaluating the principal policy document that is my research focus

" By the same general convention, | refer in this essay to the more economically developed,
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ithe Worl d Bank 6 3$govemmentstrategy.n re\aew the drigins a
and history of urban operations of the World Bank, and the process that led up to
the publication of the new urban strategy. This chapter also describes the special
institutional arrangement created by the Uniiadions and the World Barikthe

Cities Alliancei that is intended to implement and model key elements of the new
urban strategy. | also evaluate fifteen examples of pilot projects undertaken by the
Cities Alliance.

Whil e recognizinfpamibadeBSrecui dleot avod efds
continuum, | intentionally adopt an urban focus in this essay, for reasons explained
in chapter three | also further pursue the important normative work of the essay
by exploring the major moral dimensions of urban developrmethe South, in
contrast to the more nonmoral description of urbanization within this first chapter.

The application of applied ethics to the complex development processes
and challenges of the South has resulted in a relatively new form of iethics
dewelopment ethicsChapter fourintroduces development ethics, and examines the
ethical dimensions of development while arguing that development ethics provides
particular analysis tools and insights to better enable one to evaluate and
systematically impro& important dimensions, policies, and practices of urban
development and governance. The chapter describes various ethical approaches to

devel opment, |l eading up to my choice of t

industrialized, and poshdustrial countriesa8t he Nort ho.
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Chapter fivedeepens the discussion by promgla more detailed analysis
of human rights theory and practice, the relationship of human rights to sustainable
devel opment, and the unique way in which t
brings together human development and human rights.
In chapter six| consider and analyze the important issue of motivation
why stakeholders and decistomakers would do what they ought to do to promote
beneficial and morally responsive urban development.
Having framed the context of urbanization in the South andolleeof
devel opment ethics, and having reviewed bc
t he UNDPG6s human rights approach, Il bring
chapterseveby ar guing that the UNDPG6s human rig
dimensiontoat corrective of the World Bankés ne
In each chapter, through a reference to the Durban case study, | comment
on the themes and concerns articulated therein. My intimate knowledge of this
project allows me to offer insights based on theala@xample, providing a local

counterpoint to the World Bankodés gl obal ur
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Chapter2: The Worl d Bankdés Urban Strategy

Introduction and Statement of Principal Arguments

The International Bank for Reconstruction and Developridrst known
as the World Bank is concerned with the development challenges of urbanization
in the South. | will review the urbanization phenomenon in some detail in the next
chapter, but for my present purposes it is sufficient to note that the World Bank has
reently taken several significant policy and programmatic steps addressing the
impact of urbanization in the South. The most important and comprehensive of
thesei and of central interest to this es$ayas the publication in 2000 of a new
World Bank straégy on urban development and local governa@aees in

Transitioni World Bank Urban and Local Government Stratgggferred to in

this essay as the ANew Urban Strategyo).

institutional context, origins, primgal features, and initial implementation efforts
of the New Urban Strategy, including an examination of early implementation

efforts in fifteen cities and towns.

The New Urban Strategy, then, 1is the Wc
growing demands for B&rassistance and concerns about the pace and character of
ur banization in the South. It was created
development activities could and should have a greater impact in raising the living
standards of the poorandpromm i ng equi tyo (Worl d Bank 200
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attempts to justify and update its urban development mission through the New

Urban Strategy, adding a new appreciation that cities and towns offer a distinctive

and Adynamic devel opmémt capenam bhasustanair

devel opment for the cao@ntryo (World Bank 2
The World Bankds New Urban Strategy att

the Bank can improve its core mission of reducing poverty through a carefully

planned approachwith clearly articulated means and eiide urbanization in the

South. The Strategy claims linkages to the major strategic objectives of the World

Bank: improving development effectiveness, increasing the participation of civil

society, forging partnershipand reducing corruption. The New Urban Strategy

describes additional objectives that are specific to the challenge of urbanization:

improving local governance, fostering rutaban synergies, and the creation of a

national urban policy framework in eacbuntry (World Bank 2000a, 3).
Before reviewing the details of the New Urban Strategy, | will state my

position. | am not persuaded that the New Urban Strategy fulfills its stated purpose.

In my opinion, the New Urban Strategy fails to provide the mobwatieeded to

generate significant beneficial impacts on the quality of life and the range of

choices available to the residents of cities and towns in the South. In this essay, |

both applaud and criticize the New Urban Strategy on a variety of counts, but

base my overall assessment on five principal arguments regarding the New Urban

Strategy:
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1) Development and the New Urban Strategy The New Ur ban Strate

concept of urban development objectives is, | contend, both incomplete and
inadequately justiéd. It therefore fails to motivate appropriate action.

2) Participation and the New Urban Strateg¥he New Urban Strategy

advocates participatory urban planning methods and argues for the inclusion
and representation of all groups in urban society in ugo&ernance processes.

| contend, however, that the New Urban Strategy provides inadequate guidance
on the desirable character and purpose of participation, and, in practice to date,
demonstrates only a superficial commitment by the Bank to desirable or
significant participation.

3) Adequacy of the New Urban Strategyrhe New Urban Strategy makes a

strong case to justify the World Bankos
demands of urbanization in the South. | contend, however, that the character

and scalef the proposed response to this urbanization challerge

articulated in the New Urban Strategy and elsewheasevholly

iIncommensurate with the gravity of the challenge. | further contend that the

New Urban Strategy, and associated implementatiomtgfio date, offer little

detailed guidance to policy makers at national, provincial, or local levels of
government.

4) Beneficiaries of the New Urban Strategyrhe New Urban Strategy

establishes selective criteria for assisting cities and towns. Tghiy/lselective
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approach, | contend, ought to be reconsidered. As currently stated, the World
Bankd6s criteria under the New Urban Str a
cities and towns in the South from World Bank assistance.

5) The Role of the World Ban&nd the Cities Alliance in the New Urban

Strategy~ Finally, | contend that the New Urban Strategy ought to demand

much more of the World Bank and the Cities Alliance. The potential for these

linked institutions to provide leadership, advocacy, and taaénite

beneficially the development prospects for cities and towns in the South

remains largely unrecognized and unfulfilled.

| will return to these five arguments, and to the assumptions that underlie

them, in much greater detail shortly. First, | introduhe institutional environment
in which the New Urban Strategy evolved and now opeiatles World Bank, and

the Cities Alliance.

The World Bank

Often referred to in the international development community and in this
essay si mpl y WaerldBankhsepartBhthe World BankhGroup. As
the largest of the multilateral financial institutions, the Bank provides significant
leadership in the fields of development, economics, and governance. Over the past

thirty years, the World Bank has thedast record of urban development
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expenditures of any single institutiorone significant reason for my close scrutiny
of its new and comprehensive urban strategy.

The World Bank was founded in 1944 and now is the world's largest single
source of developent assistance. For example, the Bank provided $17.3 billion in
loans to its client countries in fiscal year 2001 (World Bank Group 2001). It is
currently active in over one hundred countries in the South, and has a major
institutional presence in Washingt, D.C. and through a large global network of
country offices. The Bank provides assistance through a combination of financial
interventions (loans and grants), technical assistance, knowledge sharing, and
trainingi all intended to improve living standds and eliminate poverty. The
Bankds clients are national government s,
nongovernmental organizations, and the private sector to formulate assistance
strategies. More than 180 member counfiriggose views and interessare
represented by a Board of Governors and a Washifdgisad Board of Directois
own the World Bank. Member countries are shareholders who carry ultimate
decisionmaking power within the World Bank.

World Bank programs, rhetorically at least, assigyh priority to
sustainable social and human development and strengthened economic
management, with an increasing emphasis on inclusion, governance and institution

building. The stated ovarching objective of the World Bank, however, remains
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poverty aleviationi helping the poorest people and the poorest countries. Given

this primary objective, the Bank claims to recognize the following priorities:

T
T

Investing in people, particularly through basic health and education;
Focusing on social development, lugion, governance, and institution
building as key elements of poverty reduction;

Strengthening the ability of the governments to deliver quality services,
efficiently and transparently;

Protecting the environment;

Supporting and encouraging private besis development; and
Promoting reforms to create a stable macroeconomic environment,
conducive to investment and lotgrm planning (World Bank Group

2001).

The World Bank is a membership institution, whose members are nations.

Through its membership, tigank reflects the status quo in global power and

wealth. The Bank is structured with a policy bias favoring the North, as voting

rights of Bank members on policy matters are distributed largely in relation to their

financial contribution levels (Held 199%11). The interests of the most powerful

me mber nations of the North also are

ar ge

practices and organi zational characteristi

to expertise, data, and financial resourcessiinteractions with the Bank.

29



The World Bank has a disciplinary bias and legal structure that favors the
principles and processes of mainstream neoclassical economics. This focus is
legally enshrined in Article 1V, Section 10 of its organizational chartee
Articles of Agreement that states:

The Bank and its officers shall not interfere in the political affairs of

any member, nor shall they be influenced in their decisions by the political

character of the member or the members concerned. Onlgracon

considerations shall be considered (World Bank 1998, 3).

The Bank, therefore, is institutionally constrained by mandate to consider
only economic factors. In practice, the Bank has stretched this constraint to include
a relatively wide range of sadi environmental, and economic concerns, yet the
predominant emphasis on economic growth and the market remains. The Bank
does regard effective governance as indispensable, but freedom and democracy are
viewed more as cultural values that will be satdts development progresses and
basic human needs are met, or alternatively as values not shared by all in the South
(Weaver, Rock, and Kusterer 1997, 29). The Bank also has limited direct
experience dealing with local government and city governmenft, ascturrently
structured can directly loan only to countries, not to cities or towns.

The World Bank, while physically based in the North, is a financial

institution with an international staff of highly educated professionals from most

member countriedt is hierarchically organized with limited transparency and
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accountability, following bureaucratic procedures that strive to be fair and just, but
which are not democratic.
The Bank is influentiai many leading commercial banks and donor
governments il only lend to countries in the South of which the World Bank
approves (Weaver, Rock, and Kusterer 1997,-Z6@). The Bank arguably
provides intellectual leadership in the international development community and
has historically set many of the priteis of international aid and development that
other aid donors and developing countries later follow. These-Rangriorities
included centralized tedown planning and impodubstitution in the 1960s, basic
needs and t he @gr ouhe h970s,iandstruaugatadjisyment mo d e |
in the 1980s and 1990s.
The New Urban Strategy is most closely
Urban Division within the Transportation, Water, and Urban Development
Department. In much of the implementation of thevNérban Strategy, however,
the World Bank is institutionally joined with Habitat, a United Nations entity, in a
new institutional entity known as the Cities Alliance. This institutional
juxtaposition raises some interesting questions, as the Bank anditbd Nations
operate in different ways and demonstrate differing concerns. Perhaps in time this
United Nations presence, not limited by mandate to economic factors, will temper

or modify the World Bankoés val uas and pri
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development agenda through the Cities Alliance. | will address this possibility later

in this essay.

Urban Strategy at the Bank

The World Bank has been actively involved in urban development since
1972, when it began its first urban project in &gad. Over the subsequent thirty
years, the Bank has invested over $500 billion in more than 7,500 urban projects
worldwide in a variety of specific sectors. With such past major investments in
urban infrastructure and municipal development and over ifivegynew urban
projects under preparation (valued at over $1.5 billion), the World Bank is the
worl doés | argest singl e u-VYitkozinanddGodire|l op ment &
1998, 2, 8). These sums are significant, yet urban investments have a relatively
low priority among all Bank spending. This funding of urban infrastructure and
municipal development amounted to just three percent of the World Bank and
International Development Association (IDA) annual lending through the 1970s
and 1980s, rising to jusitze to six percent in the 1990s (World Bank 2000a, 121).
The Bankdés urban devel opment priorities

years. During the 1970s, the emphasis was largely on housing as many urban
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residents as possible and alleviating urban povéttg methods involved massive

Asites and serviceso projects in which hot
small, affordable plots, with access togite or nearby basic services (water and

sanitation, roads and community facilities) provided by thgepts. While the

specifics varied from project to project, actual house construction was left to the
residents. In some cases fAwet coreso of tc
others, a roof and basic framing was also built under project fgndihile

resident in Kenya, | was directly involved as an architect/planner in 1979 on two

such projects (Umoja and Kayole estates)
Project, whose official purpose was to strengthen the institutional capabilities of

theKenyan government and the Nairobi municipal authorities in the

implementation and management of urban development. In my view, the

achievement of these overarching objectives is doubtful, but the project did provide

for construction of physical infrastruse and community facilities to serve

existing unserviced squatter settlements. The Second Urban Project included the

preparation of new housing areas with serviced plots, credit for house

improvements and new house buildings, and employment opportuitiee was

no process of stakeholder (and future resident) participation or consultations

involved, and the developments suffered major management and maintenance
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problems’ and deterioratioii in subsequent ye&trdut the project benefited (to
some extet) more than 30,000 lowmcome households.
The Bank also was involved in slum upgrading in the 1970s, through the
provision of basic urban infrastructure to existing settlement areas. These
interventions were undertaken on a e@stovery basis and plagd¢he burden on
borrowing countries to repay the investments through user fees and similar
arrangements.
During the 1980s, direct project interventions intended to alleviate poverty
went out of favor as the Bank concentrated its attention on structuuat@ment as
well as institutional, financial, and economic reforms. In the urban development
context, projects focused mainly on housing finance and municipal institutional
devel opment, but overall the Bankoés urban
direction. Unfortunately, the Bank also discontinued its 197€@&®mental steps
met hodol ogy, in which Al essons | earnedo he
incorporated in new projects.
In the 1990s, attempts were made to reinvigorate and focus the urban
agendaat the World Bank. In one of its more comprehensive reviews of urban

development activitiegJrban Policy and Economic Development: An Agenda for

8 Almost immediately upon occupation, most of the new owners were enticed by wealthy local
investors to sell their property, on the condition that they could remain as renters. In most cases,
housing units were soon rented out to larger otipdelfamily occupation, and the absentee

landlords invested very little in maintenance. The resulting unanticipated population density and low
maintenance combined with the lack of interest by rental tenants and quickly led to severe physical
deterioratim and many social problems.
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the 1990¢World Bank 1991), the Bank proposed a fpoint strategy for
addressing urbanization. Thisstrategi ncl uded (1) broadening t
involvement, with an emphasis on the productivity of the urban economy; (2)
alleviating urban poverty; (3) reducing the degradation of the urban environment;
and (4) promoting research into the problems of urlagioz (World Bank 1991).
The Worl d Bankds Operation Evaluation Depe
review, which resulted in the 1994 publicatibwenty Years of Lending for Urban
Development, 197292 (World Bank 1994). Despite the formal recommeralet
contained in these documents, the lack of clear direction and an embracing vision
for urban development interventions continued during the 1990s. This decade
displayed many internal institutional changes within the World Bank, and the Bank
addressed wariety of new approaches in community participation, environmental
protection, women in development, NGO participation, among others.
During the thirty years of its urban de
urban projects have been primarily focusedasger cities, rather than the
secondary cities and towns where the majority of urban residents live in the South.
National governments managed these Bank projects, creating special Project
Management Units (PMUs). Officials from national government agentogether

with expatriate advisers provided through project funding, staffed the PMUs.
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Despite formally stated objectives to enhance local capacity, most local ahd city
officialsT even mayor$ were largely excluded from any significant participation

or decisioamaking in most Bank urban projects. As a consequence, many excellent
opportunities for developing the institutional and technical capacities of local city
governments were lost (Farvaceudikovic and Godin 1998,12,-89).

Starting as a pradive measure in 1997, the Urban Division within the
Transportation, Water, and Urban Development Department at the World Bank
decided to position itself strategically better to attend to the massive urbanization
challenges ahead, which | will describetliie next chapter. The Urban Division
began by addressing the operational weaknesses of the past by means ef a cross
sectoral, crosaetwork, and highly participatory initiative intended to generate a
new and comprehensive urban strategy. It was an ambitiodertaking and
included the participation of a multitude of stakeholders under the guidance of a
Bankwide steering committee. The institutional arrangements were complex. The
AUrban Anchoro formed in the Bankds Transfg
Developnent Department, served a Bankwide coordinating and advocacy role for
urban activities in the Bank. The Urban and Water Sector Board, whose members

include the Regional urban sector | eaders

°This essay adopts the World Bankds ubanareddr ban Str at
andcitiesi nt er changeably. As not enbanbayes bylantridane k : AThe de
over time, normally referring teettlements with a minimum population ranging from 2,500 to

25,000 people and with a certain concentration of nonagricultural employment and production. City

is a legal designation associated with specific administrative or local government structuses. Man
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structured Regional divisions), giéd the Urban Anchor. Closely linked with the
Urban Development Division within the larger Transportation, Water, and Urban
Development Department, the Urban Anchor now networks with many sector
families and professional disciplines that are active witinurban development
context in many units and professional groups. These include the International
Finance Corporation (IFC), the Multilateral Investment Guarantee Agency (MIGA),
the World Bank Institute (WBI), the Poverty Reduction and Economic
Managemat Network (PREM), and the Environmentally and Socially Sustainable
Development Network (ESSD). Also in this network are the Finance, Private
Sector, and Infrastructure Network (FPSI), the Urban Transport (a subsector of
Transport in most Regions of ther8g, the Urban Water and Sanitation, and the
Human Development Network (World Bank 2000a; 75).

The World Bankds formulation process foc
eight major workshops. The dialogue focused on many urban and local governance
isstes, as workshop participants heard speakers from national and local
governments, academia, NGOs, development consulting firms, and various
thematic groups and units at the World Bank. The strategy formulation process
culminated in a threday workshop in My of 1998, called the Urban Forum, at
which over one hundred World Bank staff and invited participants collectively

articulated the scope and content of a new urban strategy. Regional urban sector

large urban areas, often called metropolises, consist of multiple employment centers and span more
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groups represented geographic interests, with the réstilptiority issues specific
to countries and regions could be raised and addressed (World Bank 2000a, vii
viii). In September 2000, following a period of internal review, the World Bank
released its New Urban and Local Government Strategy enfitteas in
Transition- World Bank Urban and Local Government Strategy

In its one hundred and fifty seven pages, the New Urban Strategy sets forth
three main strategic objectives. First, it tries to convey a detailed and persuasive
articulation ofthe WorlBank 6s strategic approach to t ht
urbanization in the South. Second, it presents the institutional structure to enable
the Bank and its partners to take the lead in moving this strategy foirvaatd
imposing detailed solutions, but facilitagy processes and promoting general
objectives. Third, it proposes a festep framework for implementation of the New
Urban Strategy. | discuss these three objectives in more detail below.

The New Urban Strategy begins with a brief overviesvsituational
analysis of urbanization in the Sodtln which the Bank argues that urgent need
exists for an urban strategy. In subsequent chapters, by describing a concept of a
sustainable city and the New Urban Strategy (the first strategic objective), the
writers d the New Urban Strategy try to link their diagnosis to a prescription. A
final chapter articulates the institutional arrangements (the second strategic

objective) and procedural requirements (the third strategic objective) for

than one city jurisdictiono (World Bank 2000a, 31)
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implementing the New UrbaBtrategy. The document includes an extensive range

of tables and figures, which describe past trends and current conditions of

urbanization in the South, and proposed indicators for each of the New Urban
Strategyodés four pr i nchlegitylwhichililediscsissons of tF

shortly.

The Cities Alliance

The United Nations and the World Bainkvhile formally linked by their
charterg are often perceived as fundamentally different in attitude and objectives.
Many would consider a formal entigmbracing both as controversial, yet this
institutional marriage has now taken form in the Cities Alliance. The Cities
Al'l i anceds Vision Statement describes itse
Afexpanded operational c a@eeeloped withitraod t he ur b e
bet ween the two founding organi zationso ar
i mpl ement the Bank's strategyo (Cities Al
however, was created to further a broader range of urban initiatives than just the
New Urban Strategy of one of its parents. These include two global campaigns by
its other parent, Habitétthe Global Campaign for Secure Tenure and the Global
Campaign on Urban Governance. The Cities
Habi t at 6 s agenda,put severalaurah initiatives and programs at Habitat

(and the United Nations generally) remain outside the scope of the Cities Alliance.
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In its original conception, the Cities Alliance was to be a global alliance of
cities and their developmenagners, created to address urban poverty and
development challenges through the provision of expert guidance and access to
shared experience and through a full understanding and awareness of modern
technology and its uses in urban development (UnitecdbNstCentre for Human
Settlements 2001). As now constituted, membership includes some organizations
that represent citie®,but individual cities play no role in the operational policies
or management of the Cities Alliance. Instead, the World Bank ardrited
Nations provide a small staff to oversee most of the operational activities of the
Cities Alliance, with some additional positions filled by bilateral donors from the
partner countries. A Consultative Group also has been formed, responsible for the
Al | i a n eteand stratdgyandyapproval of its annual work program. This
Consultative Group is echaired by the World Bank and the United Nations, with
the Vice President of the Bankds Private ¢
Department and the Exutive Director of Habitat respectively filling these roles. A
Policy Advisory Board of urban experts from geographically diverse locations,
from NGOs and the private sector, and from other regional urban programs advises
the Cities Alliance (Cities Allince 2000c, 9).

The Cities Alliance also was conceived as a global urban development

learning alliance and clearinghouse for urban innovation, actively promoting and

19 International Union of Local Authorities, Metropolis, United Towns Organization, and the World
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facilitating the sharing of information, and encouraging practices and policies
designed tdnelp directly the urban poor (Cities Alliance 2001b). Although a start
has been made, this role has yet to materialize in any significarit way.

In all of its programmatic undertakings, the Cities Alliance advocates the
building of political commitment, #n fostering of a shared vision, and the use of its
operations and institutional leverage (as a coalition of the Bank and the United
Nations) as a catalyst for city development initiatives and national urban

development initiatives in the South.

Implementéion of the New Urban Strategy

| have described the proposed approach (the first strategic objective) and
the proposed institutional arrangement (the second strategic objective), | turn now
to the final undertaking of the New Urban Strategy as articulat€ities in
Transiton-Wor | d Bankos Urban and ThedNewaUrbanGov er nar
Strategy proposes a featep implementation framework (the third strategic
objective). These four implementation steps include: (1) formulating national urban
straegies, (2) facilitating city development strategies, (3) scaling up programs to

provide services to the poor, and (4) expanding assistance for capacity building.

Assogation of Cities and Local Authorities (Cities Alliance 2000, 12)
" peter Palesch, Senior City Strategy Advisor, interview by author, 22 January 2002, The Cities
Alliance, Washington, D.C.
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The New Urban Strategy is wise not to prescribe a detailed implementation
plan intended to fiall situations; the vast differences in local variables make a
universal plan of action inappropriate. Instead, the New Urban Strategy argues that
it must address the specifics of each situation, involving the affected stakeholders
as the primary agentd change. The affected stakeholders are the urban residents
and social institutions in each city, but perhaps less obviously the rural population
and national devel opment interests also ar
New Urban Strategy describdgetimportant role that cities and towns play in the
national development agenda of each nation, particularly in the context of
optimizing rurali urban synergies and alleviating poverty, and argues for a
national urban strategy addressing these factdse topart of each individual
nationés national devel opment policies.

The national approach of the New Urban Strategy to the essentially local
plight of cities and towns and the affected rural populations around tfiesinot
sur pri si ng. rienteirinteBaatimgwittscountrigs at the national
level creates a credible platform for the Bank to advocate for national urban
development policies. Through its membership structure, the Bank can exercise
significant direct leverage at the nationalde\And, with a national urban policy
framework in place, each city would be able to approach its own development
planning and governance with due reference to the national context and the needs

of those beyond the municipal boundaiigsarticularly of tke rural population.
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Ideally, each national urban strategy would contain economic incentives to induce
cities to comply with national goals.

Decentralization now is a major global trend, as | will discuss in the next
chapter. The Bank recognizes that @oratindergoing decentralization needs to
rationalize this process so that taxing authority, intergovernmental policy linkages,
and expenditure responsibilities are clear and viable. The New Urban Strategy
argues, correctly | believe, that the national gomeent is the appropriate level of
governance to lead in the formulation and implementation of policies covering
social safety nets, economic distribution, land tenure, employment rights,
environmental regulation, security, domestic financial markets ankiitig sector
reformsi all of which significantly affect the quality of urbanization. Finally, the
Bank looks to the national governments to set the conditions for private sector
participation, covering both incentives and controls (World Bank 2000a, 63)

In my view, the New Urban Strategy is clear and persuasive in its approach
to the first implementation stépformulating national urban strategiealthough
it gives scant attention to important ruralirban synergies. For its next two
implementatiorsteps facilitating city development strategies and scaling up
programs to provide services to the poane World Bank effectively transfers the

majority of its implementation responsibility to the Cities Alliariteéhave

12The New Urban Strategy does not articulate this specific impletiem role for the Cities
Alliance, but subsequent institutional decisions by the Bank and the Cities Alliance have resulted in
this assignment of responsibilities.
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particular concerns about tkeéectiveness of the Cities Alliance in shouldering
these responsibilities; | therefore defer comments on these two implementation
steps until my fivepoint critique, below.
The final implementation step is to expand assistance for capacity building,
which t he New Urban Strategy describes as A
financi al capacity required for al/|l aspect
2000a, 65). The Cities Alliance again is taking the lead for this implementation
activity, as it gears up intsaining, information sharing, and technical assistance
advisory role'®* The Banki in its Urban Division and through its Regional urban
staffi also claims a significant direct role for itself in this capabityiding,
arguing that it has significant ekiisg capacity and strong existing network
relationships through its own operations and through those of its training and
research division, the World Bank Institute. The Bank intends to apply and expand
these capacities to create and strengthen netwodkasaociations of local
governments for training, technical assistance, and knowledge dissemination and
sharing. Links between cities in the North and the South will be encouraged, in part
by accessing and supporting existing NGO organizations specializedh roles,
through twinning arrangements, and dibycity cooperative relationships. In the
areas of municipal finance and management reform, the Bank also continues to

claim its own technical assistance and advisory role, particularly in assisting
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national and local governments to address the demands of urbanization through a
shift from a reactive to a proactive mode. Finally, this fourth implementation step
calls for the Bank to return to urban analytical work, including sesgecific
tasks,researh, and met hodol ogi cal At ool-0 devel op
70).
The New Urban Strategy argues, rather weakly in my view, that a ceuntry
specific guiding visiot* of sustainable cities is a prerequisite for the Cities
Alliance to facilitate the achi@ment of sustainable cities. The articulation of a
national urban development framework is necessary but not sufficient. Key urban
development stakeholders of each nation and city/town also must understand how
t he Bankds oper at i omssisienaFmally thedBank alainmsot s up pc
that it must learn from its own experience, recognizing its strengths and
weaknesses in its performance in and responsiveness to urbanization in the South

(World Bank 2000a, 6).

The New Urban Strategy ~ An Initial dgue

13 peter Palesch, Senior City Strategy Advisor, interview by author, 22 January 20@ti@he
Alliance, Washington, D.C.

“The New Urban Strategy does not define what it me
Bank, each countrydéds national wurban development fr
statements. The New Urban Stratefpes not describe any process to generate vision statements, or

any standards or characteristics of a participatory process that would lead to visioning exercises that

are credible and persuasive.
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| now return to expand upon and defend each of my five opening

arguments.

1) Development and the New Urban Strategy
By definition, astrategyis more concerned with a plan of actiomeans
than ends. Yet in the case of the New Urban Strategpntend that the Bank
ought to specify the go@ldevelopment as precisely as possible. The reader must
first subscribe to the worthiness of the proposed goal before he or she will be
persuaded by the proposed plan of action.
There are many competingmmcept s and definitions of
the New Urban Strategy does not make reference to any specific definition when it
refers to urban development, or human development generally. This omission is
curious, given the close institutional collabooatihat the New Urban Strategy
proposes between the World Bank and the Ur
views on development differ. As | will review in some detail in chapter seven, the
World Bank strongly associates development with economic gramdipoverty
reduction, while the United Nations offers several different concepts. For example,
in its Human Development Report 20@e United Nations Development
Programme (UNDP) identified development with the achievement of seven
essential freedonisan important concept that | return to in chapters five through
seven. In an earlier model, the UNDP framed the concept of development as

Asustainabl ed human devel opment:
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The sustainable human development concept redefines economic growth as
a means for erancing all human lives and defines human development as
enlarging the range of choices available to people in all spheres of their lives.
Under this model, development is understood to be a process that not only
generates growth but distributes the besedftgrowth equitably. Development
enhances peoplesd capabilities and creat es:s
capabilities. It helps to empower the poor rather than marginalize them.
Development regenerates rather than destroys the environment. And devglopme
ensures choices for present and future generations (United Nations Development
Programme 1997, 3).
The World Bank considers its primary development mission to be poverty
reduction. It considers several strategic objectives as instrumental to that end,
including improving development effectiveness, increasing the participation of
civil society, forging partnerships, and reducing corruption (World Bank 2000a, 3).
But even Apovertyo has multiple meanings ¢k
always tied coneptually or causally to lack of income or wealth. The deprivation
of certain valuable human capabilities, and/or the lack of intrinsically important
things such as choice or freedom in oneds
of poverty is the Bankammitted to reducing? The New Urban Strategy, to its
credit, acknowledges that poverty has many dimensions, and cites the vulnerability

of the poor to family breakdowns and loss of social supports as one example, but it
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does not pursue this line of thinkifurther (World Bank 2000a, 47). Nor does the
New Urban Strategy speak to the fact that development often involves different sets
of assumptions in the North than in the Sogth.

Instead of relying on any existing concept of sustainable development and
applying this to the urban context, the New Urban Strategy discudsgisdoes not
definei its own version of sustainable urban development. The Bank fleshes out its
concept by describing four attriibutes, or
livability, competitivenesgood governancand managemenandbankability.

These attributes are briefly described below, and are then more thoroughly
examined from a normative perspective at the end of this chapter.

Priority in the New Urban Strategy goediteability, as it states
unequivocally that:

First and foremost, they [cities] must Ibeablei ensuring a decent

quality of life and equitable opportunities for all residents, including the

poorest (World Bank 2000a,i8talics in text).

By livable city, the New Urban Strategy descrilieis general terms only
the achievement of a sustainable, healthful and dignified urban environment in
which the poor have a shatin the resources of society. Given the existing

unhealthful and undignified standartiliwing experienced by the poor in cities and

15 For example, local governments typically seek devetayirassistance for slums in cities in both

the North and the South, but the slums in the cities of the South can differ enormously from urban
slums of the North. The latter consist largely of deteriorating buildings that once were decent but are
now losingvalue and quality. By contrast, the urban slums of the South consist of squalid shacks that
are gradually being improved, becoming more valuable (de Soto 2008983
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towns in the South today, a healthful and dignified environment is an extremely
ambitious goal. Yet the Strategy proposes a prdcagsarticipatory planning

approach for cities and towns in the South tacorporate this goal within their
individual development strategies. The Bank further recommends that countries in
the South should address the goals of a sustainable healthful and dignified
environment within their respective national development framesyedch of

which should encompass urban development as an integral element in the concept
of national development. The New Urban Strategy proposes a specific agenda for
improving livability and healthfulness, which | describe in detail later, and goes on
to suggest an institutional division of responsibiiitgetween national, provincial,

and city/town governmenisfor achieving this goal. It notes that local

governments generally bear the direct responsibility to deliver critically needed
services to th@oori microcredit, housing, basic infrastructure, community

centers, child care, social programs for youth and street children, and the homeless.
This responsibility remains vested with local government, even if such government
agencies resort to subcaamtting with the private sector, NGOs, or community
organizations for performance of some of these responsibilities (World Bank
2000a, 46 47). It should be noted, however, that in many cases these functions are
never matters of formal subcontract; instéadue to the failure or inability of the

local government to perforinthey are effectively transferred to private sector,

8 The New Urban Strategy fails to specify what kind of a share (significant? fair?).
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NGOs, or community organizations willing to undertake these functions. Whether
subcontracted or transferred, however, the New U8ieategy argues that the
ultimate responsibility for the provision of many or all of these services essential to
the achievement of the livable city remains with local government.

The other three dimensions of the livable ¢itgompetitivenesgood

govenance and managememindbankabilityi are cast as instrumental means,

part of the Strategyds plan of action.

sustainable, livable city. The emphasiscompetitivenessaccording to the

document, derives frofhte Wor |l d Bankodés 1991 wur ban

the concept of creating an enabling urban

(World Bank 1991). Such an environment would enable firms and individuals to
compete in the globalized markets, see&lomparative advantage, and thereby
achieve enhanced productivity. Competitive cities, according to the New Urban
Strategy, would be characterized by t
investment, employment, and trade to market opportunities. tiigsaction costs
from unwieldy regulations would decline, and efficient markets would emerge for
land, labor, credit, and other inputs (housing, transport, communications). In the
context of competitiveness, thw Bank
strategies to exploit and strengthen

2000a, 48 49). In short, the New Urban Strategy takes a strong stand in favor of
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the benefits of expanded trade, and the ability of the market to respond to
comparative advaage.

The New Urban Strategy takes the somewhat unconventional (for the Bank)
step of first describingood governance and managemasia concept embracing
inclusion and representation of all groups within the urban society. It further
describes this as concept focused on defining and pursuing shared goals, in a
manner characterized by accountability, integrity, and transparency. Only then does
the Strategy yield to adding the more traditional Bank perspective of advocating the
strengthening of the tenltal and management capabilities of urban government
institutions to meet their public obligations. The Bank qualifies this capacity
building focus to accept that urban government might meet such obligations, at
least in part, through recourse to parthgrs with resources and skills external to
urban government. While the latter recognizes that the demands of decentralization
shift burdens to often poorly resourced local urban governments, this initial call for
inclusiveness, integrity, and participatibn t s wel I wi th the with t
growing emphasis on these normative concerns (World Bank 20008049

The New Urban Strategy descridgnkabilityin terms of economic
strength and financial capacityboth particularly difficult objectives for nsb
cities in the South, where private capital markets are few or are very weak, and
where few cities have credit ratings or even the legal authority to incur debt or

issue bonds. The New Urban Strategy approalaekability, therefore, primarily
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asanefrt to Aformalizeo the informal sector
informal sector within reach of taxation, regulation, and representation. It also calls

for the more modest but principled goal of
local financeg st em, 06 characterized by transparent
management practices, a viable system of controlling revenues and expenditures,

and reliable intergovernmental transfer of funds. This proposal is a departure from

present practice, in whichast cities in the South are supported almost entirely by

the taxes that the national government collects and disburses. As cities and

countries develop more sophisticated econonbiaskabilityis broadened to

ensure that cities borrow wisely and thatyteacourage the growth of their

banking sectors and their domestic capital markets. The World Bank indicates its

ability to assist in a variety of waysfrom continuing to support financial

intermediaries (municipal development funds or existing commidrai&ks) in the

absence of active private capital markiete training cities in financial

management and investment. At the policy level, the Bank helps national

government craft urban policies and reform banking and financial regulations so

that nationhgovernment is able to facilitate the financing of local public

expenditures. The Bank also proposes to assist city governments in their efforts to
include public financing and investment st
development plans and paks. In the few cases where cities achieve formal

creditworthiness and capital markets exist, the New Urban Strategy suggests that
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the Bank can help such cities better to access the capital market (World Bank
2000a, 5% 52).
| have two particular conces and many specific disagreements regarding
the four dimensions of the New Urban Strategy. As for the particular concerns, |
first contend that in the New Urban Strate
of the sustainable, livable city, the Bank aetackles the question of thresholds of
achieving developmeritwhen is the quality of life good enough, social justice
pervasive enough, and human wa#ing sustainable enough for all? Poliogkers
and those who decide on the allocation and distribuifcscarce resources,
opportunities, and services often must make their choices knowing that some will
be largelyi or entirelyi excluded from a fair share. The New Urban Strategy
makes passing reference to a @Agomir sharebo
which to determine assist those who must decide on matters of fairness, nor does it
transfer this determination to relative criteria particular to each city or town. This is
an important issue that | will return to in later chapters.
Second, | quesin why were these four dimensions selected and not others?
Why four? And who decided? Must the reader of the New Urban Strategy assume,
perhaps, that this fotdimensional framework arose out of the participatory
process that led to the creation of themNdrban Strategy? The New Urban
Strategy does not say, and | argue that in this important foundational context it

owes the readers an explanation.
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Lacking such a justification to evaluate, | can at least point out that the
priority that the New Urban &itegy gives to the objective of economic growth
(competitivenesdankability), and the creation of an enabling environment for
development (throughood governance and managenmentjudices the fair
evaluation of other contending valuable urban devetygrobjectives. | can argue
that achieving a stable democracy ought to be valued as both a means and an
objective of development. And | will argue in chapter five that achieving a social,
political, cultural, and legal environment of respect for humartsighalso
valuable as both means and as an objective of development. Other arguments can
also be madée the point worth stressing now is that the New Urban Strategy fails
to specify what it means by Athe promise ¢
achievingh sust ai nable cities and townso (Worl d
Strategy then exacerbates this omission by failing to engage urban policy inakers
at city or national government leviein a dialogue on foundational issues of what
Adevel opmeémati oabil efslevyel opment 06 ought to el
dialogue instead to local consideration of traffs between the four dimensions.
My concern is not one of conceptual purity; if urban stakeholders participate in
deliberations on the meaning of a suisable, healthful, and dignified environment,
they may consider possible methods to know when this desirable state has been
achieved. Urban stakeholders may even consider, directly or obliquely, the ways in

which local culture and standards desciit@dpossibly limit- the concept of a
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sustainable, healthful, and dignified environment. This level of dialogue would be
very helpful to the determination of specific development strategies appropriate to
each cityds context.

The New Urban Strategy does adatecthe goal of the sustainable city. Yet
the candidates for a definition sfistainabledevelopment are marnyand not all
are mutually exclusive or unique. For example, Goulet refers to an unpublished
manuscript by Paul Streetéithat identified six diférent meanings of sustainable
development:

(1) maintenance, replacement and growth of capital assets, both
physical and human; (2) maintaining the physical environmental conditions
for the constituents of webeing; (3) the resilience of a system, enadpit
to adjust to shocks and crises; (4) avoiding burdening future generations
with internal and external debts; (5) fiscal, administrative and political
sustainability. A policy must be credible and acceptable to the citizens, so
that there is sufficientonsent to carry it out; and (6) the ability to hand
over projects to the management by citizens of the developing country in
which they are carried out, so that foreign experts can withdraw without
jeopardizing their success (from Goulet 1995, 127).

TheNew Urban Strategy is unapologetically founded on the premise of
economic growth as the principal and i ndi s
mission of poverty reduction. This concept of growth, however, may conflict with
sustainability. Daly and Cobb,@uring both for the concept of limits to economic

growth and for their concept of sustainable development, differentiate between

Asustainable growtho and fAsustainabl e deve
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AGrowt ho should refer Bsoaleafthent i t ati ve
physical dimensions of the economic sSYySs
refer to the qualitative change of a physically nongrowing economic system
in dynamic equilibrium with the environment. By this definition the earth is
not growing, but iis developing. Any physical subsystem of a finite and
nongrowing earth must itself eventually become nongrowing. Therefore
growt h wi | become unsustainabl e event
gr owt ho wo u fcahtratli¢toeynButtsiestaisablé deopment
does not become satbntradictory (Daly and John B. Cobb 1994 -7D).

One of the more recent interpretations of sustainability is used in the
Asustainable |ivelihoods approacho by NGOs

the British Department fonternational Development (DFID). In this view,

Al i veli hoodsd comprise the capabilities, ¢
activities necessary for |iving. A |livelih
Acope with and r ec cksandmdintaiooredncee sses and s

capabilities and assets both now and in the future, while not undermining the

natur al resource basedo (Moser, Norton, anoc
Such interpretations of the meanings of

find, and hence the term is subject to much disagreement:

The allembracing notion of the concept of sustainable development
means that, beyond its narrow environmental definition, it tends to lack
rigor. The fact that it means all things to all people rsakeasy to claim
that activities contribute to sustainability. As commonly used, social or
political sustainability remain easier to define by their absence (breakdown
of law and order, riots, civil war) than by their presence. In giving more
substanceathese concepts, a major challenge, therefore, is to develop a
positive agenda for social sustainability. This needs to go beyond the

YPaul Streeten, fF u tBean@nic Gevelopmesatiniroolutisgthe hog So c i o
Term Perspective, o unpublished ms., January 1991,
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absence of discord and conflict to encompass the development of social

capabilities at various levels (Moser, Norton, anth Tim Conway 2002,

vii).

The New Urban Strategy puts forward its own model of urban sustainability
(comprising the four attributes or #fAdi mens
governance and management, and bankability) as its conceptuatktanee This
mo d el goes some distance in answering Mose
articulating the four dimensions of sustainability in such a way that it forms part of
a Apositive agenda. o6 Yet the New Urban Str
while it may not be the place or appropriate function of any World Bank strategy
document to elaboratedetailedjustification’ economic, political, social, and/or
ethicali f or one concept of HAsustainabilityo or
rival coneptions, the New Urban Strategy ought, at least, to distinguish itself from
other approaches and give some reasons for departing from them and advocating its
four dimensions. A closer look at the four dimensions proposed in the Strategy
indicates that manynportant aspects affecting quality of life and sustainability are
addressed, yet others are not or are done so inadequately.

As | mentioned earlier, the New Urban Strategy gives prominence to the
sustainable development ofi@able city. The New Urbarstrategy equates
l'ivability with fAa city that works, o el abc
commitment to improving livability is focused primarily at the poor. Thisgwoor

focus would in turn, it is claimed, enhance the veling of all urbamesidents. A
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specific but not exclusive agenda is proposed, to be achieved through a
participatory process: (1) reducing urban poverty and inequality; (2) creating a
healthful urban environment; (3) enhancing personal security through minimizing
the risk @ crime, violence, traffic accidents, and natural disasters; (4) establishing
an inclusive system of legal protection and political representation; and (5) making
cultural and recreational amenities available to all (World Bank 20002486
Does it m&e any sense for the Bank to be advocating this agenda? In cities
in the South, as we shall see more fully in the next chapter, the poor often are
densely concentrated in territorially isolated districts poorly seirvédt all i by
city services and imastructure, where adequate security, health care and education
are elusive dreams, and where survival is the preoccupation of most. Is an agenda
based on a healthful, dignified standard of living and a share of the resources
merely rhetoric, or a utopiamtion? Poverty is a symptom, among other things, of
political systems that do not or will not supply adequate resources, and/or fairly
distribute such resources. Such political systems run counter to any initiatives or
agendas intended substantially tqonave the lives of the poor. Is the Bank timidly
and naively advocating the radical reform of such unresponsive political systems?
Alternatively, through the encouragement of progressively greater participation by
the poor in policy making, planningandwe r nance, are the Bankos
|l i kely to increase the poordés power to act

answer is satisfactory. A timid exhortation will not motivate beneficial change,
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and, as | discuss later, the Bank has given evidenodenating a very shallow

form of participation by the poor. | nst eac
credible response to what ought to constitute an urban development agenda and

how such an agenda ought to be implemented.

The notion that cittesmmst become competitive, and b
for land, | abor, credit, and for inputso
probably the most controversial of the means to sustainability proposed by the New
Urban Strategy. Unless this view assumesyareptionally longerm perspective, |
contend that the cities of the North, through history and the shaping of the
international economic order in their favor, enjoy exponentially better access to
capital, human and physical resources, environmentaityguehd political stability
than do their counterparts in the Soutand the gap is growing. Against this trend,
the New Urban Strategy advocates that cities of the South become more
competitive, that they identify and strengthen their comparative salyes) and
remove bureaucratic bottlenecks that increase transaction tBsitscities and
towns in the South cannot fairly compete for investments against the wealthier and

more politically stable cities and towns of the Ndrthirging global competition

8The achievement of fAworld classo competitive stat
give priority to the desires of the urban elite over the needs of the urban poor. For example, many

would contend with some good evidence to support thethat the creation of an attractive central

business district is more likely to stimulate foreign investmfidence and comfort than the provision

of municipal services to slum areas.

19 Cities and towns in the North enjoy revenues per person as much as 180 times larger than their
counterparts in the South (Stren 2001, 71). These wealthier urban arelale émeoffer a more
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between cities of the North and South is neither practical advice nor a realistic
assessment of competitive prospects. The New Urban Strategy accepts the
international economic order as a given, and does not question the moral
challenges of deepening potye increasing despair, death and suffering, and the
affront to human dignity implicit in the widening gap between rich cities and poor
cities.

The New Strategy also downplays calls for urban equity and the provision
of social safety nets in favor of damds for improvements in productivity. It is true
that good urban development should challenge a culture of dependency, in which
people expect handouts with few or no strings attached. Prescribing increased
productivity, however, as a fundamental solutiomrban poverty is, | contend,
simplistic and unworkable. Many poor people face situations where they are
deprived of the necessary opportuniitgr even basic nutritional intaketo be
productive, through no fault of their own. Radical reductionsengip between
the urban rich and the urban poor (and between urban residents and the rural poor)
are essential if the poor are ever to become prodticiéwvel social safety nets are
not morally optional.

My evaluation so far has targeted the first two elisions of the New
Urban Strategyods concept of a sustainable

governance and management, fits within a broad priority area of the Bank and the

attractive investment environment, and even generous financial incentives, to attract new productive
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larger development community (NGOs, consultants, academics, etc.). Calls for
Agogpalvernanced are now common, and the New
by including this important concern in its priorities, even if it fails to offer any
definition for its use of this term. The
implementation of the Ne Urban Strategy through the Cities Alliance is the
United Nations Centre for Human Settlements (Habitat). This agency is already
separately engaged in an ambitious program to articulate the norms of good urban
governance. Habitat has drafted a seaditle declaration, asserting (but not yet
arguing for or clarifying): (1) sustainability in all dimensions of urban
development; (2) decentralization of authority and resources; (3) equity of access to
decisionmaking processes; (4) efficiency in the delivefyublic services and in
promoting local economic development; (5) transparency and accountability of
decisionmakers and all stakeholders; (6) civic engagement and citizenship; and (7)
security of individuals and their living environment (United Nagi@entre for
Human Settlements 2000a).

This United Nationsodé work reflects the
local governance is, among other things, truly normative, as it calls for equity,
participation, autonomy, transparency and integrity, andrigectlihe result is a
coll ection of adjectives describing what r

is not surprised, therefore, to see the Bank inciublet not explain or deferidin

assets.
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t he New Urban Strategy a siamd)arl ibtuany eosfs
universal criteria of good governance: accountability, transparency, integrity,
inclusiveness, participation, and responsiveness by elected leaders and appointed
officials to the demands of civic trust. In this sense, the New Urban Sticieegss
familiar ground, and goes immediately on to discuss the appropriate balancing of
national and local responsibilities and the technical skills needed effectively to
manage and plan the development of a city.
| contend that this litany is nothing madtean superficial descriptions,
which on their own fail to motivate any significant action. The ends of governance
ought to be more in focus:
While work on governance is helpful in acknowledging the multiplicity
of actors and institutional forms operatiwghin the city, | believe that it is
insufficiently normative in specifying material and institutional outcomes
affecting peopleds | ives. Abstract trec
complemented by more dowo-earth notions of what constitutes
improvemenm, how it is measured, and what processes are needed to sustain
it (Cohen 2001, 149150).
l nstead of generating fAabstract treati s
stakeholders in urban development and urban governance ought to be treated in a
manner apprnariate to their essential human dignity. In my view, this entails a
process ofleliberative participatiori which | will describe more fully in due
coursel in which stakeholders take part in identifying, discussing, and reasoning

together aboutthe meaasnd ends of their cityds devel o

the attributes of good local governance ought to be defirdeast in part based
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on a bottorrup process, taking cognizance of local circumstances. Richard Falk
articulates this well:

The uneenness of material circumstances, cultural orientation, and
resource endowment makes it especially difficult, and even suspect, to
universalize aspirations and set forth some image of humane governance
that can be affirmed by all the peoples of the wdtldeems appropriate to
be tentative, inviting dialogue across civilizational and class boundaries as
to the nature of humane governance. From such a bafpopnocess, areas
of overlapping consensus can begin to be identified, and a start can be made
on regotiating differences in values and priorities. If successful, this
interactive dynamic could in time produce a more coherent project,
democratically conceived, to establish humane governance for all peoples
in the world (Falk 1999, 168).

WhileevenFalk s mo d el cannot entirely avoid s
about due process, | contend that the New Urban Strategy would be far more

influenti al in the |l ong term wédre it to t

ol

through its global reach and institutiompthi the means and necessary political
support for such a bottoup dialogue to take place, complementing the more
universal attributes now in the New Urban Strategy.

The final di mension of the New Urban St
and | tale some issue with this dimension as well. The New Urban Strategy should
rethink if not reject altogether thetdpo wn A f or mal i zi ngo of t he
or else clarify and defend its view in significantly more detail (World Bank 2000a,
51).largueth Her nando de Sotods alternative Vi ¢
Abankability. o De Sot o r eiccapgatiithatehe t he c on s

poor already have labored hard to acquire, and upon which they ought to be able to
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build if only legal systms within the South were able to create a property system
accessible to the poor that allows them to access this capital. This capital may
constitute only modest and currently extralegal holdings within poor urban
enclaves, but the labor of the poor hasdnstrable value, and ought to be
respected and recognized by property laws and regulations (de Soto 203@).30
| join with de Soto in arguing that attending to these dimensions of governance
holds much greater promise of generating positive econanticsocial changes
than do the Bankds prescriptions offered
The New Urban Strategy makes several uncontroversial suggestions with
respect to improvements in financial management, financial integrity, and
openness. The longer term goests of enhanced fiscal autonomy and engaging in
local capital markets to finance urban development depend so heavily on-market
based national policies and actions, and on the constraints of the international
economic order, that the recommended poligies little guidance for cities and

towns.

2) Participation and the New Urban Strategy
The World Bank indicated its commitment to stakeholder participation in
development decisiemaking with the publication in 1996 of its authoritative work

on partici@ation, theParticipation Sourcebooklhe New Urban Strategy does not
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cite this volume, nor does iitateangienne what
many different interpretations. The New Urban Strategy does consider
participation as a means to gogavernance, and it values the extensive
accompli shments of others in participator)
Nations Environment Programmeds (UNEP), ar
experience in participatory strategic planning by citiesifd/Bank 2000a, 56
57). The New Urban Strategy does not advocate for any particular participatory
model, but it does offers several specific applications for modes of public
participation: participatory and gendsgnsitive planning and budgeting, pabli
oversight of expenditures, the provision of urban services, and participatory urban
environmental management. It also calls upon local government to foster regular,
formal interactions between government and residents (World Bank 2000a, 47
49).
Partidpation is more than just a means to good governance; it also has
inherent moral worth and is an integral part of human nature. As | will argue in
chapter five, the right to participate in
own opportunities and glity of life is an essential freedom that all human beings
ought to enjoy. This claim is persuasively supported by the arguments of the UNDP
(United Nations Development Programme 2000a, 88), Amartya Sen (Sen
1999, 148, 152, 158), Martha Nussbaum (ldassn 2000, 80, 96), Denis Goulet

(Goulet 1995, 91 101), and many others.
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But what is participation? | argue that participation has many meanings, and
that the New Urban Strategy loses a significant opportunity by failing to describe
an effective, desirdé model of participation. In this essay | am advocating a model
of participation appropriate to urban development and governance that | call
deliberative participationThis model shares some similarities with Gutmann and
T h o mp dailedatsve democragyn which participants resolve moral
disagreements through reasoning together until mutually acceptable decisions are
reached (Gutmann and Thompson 1996Dg)iberative participations
significantly more modest in its expectations, and is not as dengpasl Gutmann
and Thompsonds model . Having said thi
prevent the gradual deepening of deliberative participation to approach these
ideals, but | would suggest that conditions are not conducive in most developing
couwntries to expect deliberative democracy to become the norm any time soon. |
shall expand on this deliberative participation model throughout this essay, but at
this stage it is sufficient that | characterize it as a participatory process that has
rules anda structuré® intended to diminish the negative impact of wide disparities
in power, affluence, education, and organizational skills of participants. In most
cases, deliberative participation requires the assistance of one or more trained

facilitators, whose duties extend to information dissemination, monitoring the

20 By structure, | mean a process with a specific preparatory stage (including information
dissemination, visioning on specifiterests, and so forth), an integrative visioning stage, and other
associated stages characterized by a fixed but adequate allocation of time, a set of procedural
principles and mutually acceptable rules of order.
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fairness of the process (in accordance with clearly articulated principles),imnd
some casekto organizing training for disadvantaged participants so that they are
able to participate nre effectively. In all cases, deliberative participation should
be time bounded, but the time allowed should be generous.
People approach participation with profoundly different assumptions and
expectations. Some participants may seek to deliberate togsthee reasons, and
tolerate disagreement, all in the quest for a basis of consessuse sense of the
common good and the resolution of moral conflicts through deliberations. Other
participants begin the process of deliberations quite differentligirgetd establish
an arena in which interests clash, confidant that their interests will prevail. The
consensuduilder risks being thwarted by the adversarial participants if the rules of
the process are fito the viguethatthe go t he spc
powerful interests are only acting rationally in relying on their power to bargain to
their own best advantage. In my view, the consebsilder demonstrates
commitment to values of equality and the recognition of essential human dignity in
al persons, while the adversarial participant is more likely to be playing-a self
interested game in which power trumps any other considerations.
Participatory approaches have limitations. If participants lack some sense of
common purpose at the outeéta participatory procegss ome sense of nAwebod

i n t hi siatcangeastiBased poocess is unlikely to succeed. The rulers and

the ruled historically have different interests and unequal powers; unless the
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powerful are motivated to use delibiéoa instead of power, the exercise is

pointless. Where powers are accepted by all as the product of civit trust

exercised at the discretion of those holding public offitlee issue is less
controversial. Where accountability and transparency pegkoted officials

ought to feel compelled to demonstrate their commitment to the common good by
refraining from the arbitrary or seiiiterested exercise of power. And even in
established democracies, successful participation does not demand that elected
leaders surrender certain prerogatives for decisiaking. | contend that

participationi even if highly deliberative and thorougttannot and should not be
used for all aspects of governance. Participatory mechanisms, such as workshops,
advisory councilsor town meetings do not achieve the same legitimacy in
representing the full range of stakeholder interests as does the casting of ballots at
free and fair elections.

The fact that elected leaders retain decisiaking powers that distinguish
them flom the ordinary citizen entails an unavoidable elevation of social status.
Particularlyi but by no means exclusivelyin less mature democracies, elected
officials sometimes fail to distinguish that their power and prestige belong to the
elected officehey hold, and instead perceive these prerogatives as personal
empowerments, immune from accountability and transparency. In time, such
elected leaders may improperly use their public power to enrich themselves,

providing an economic margin that may ingalthem from the impacts of their
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policy decisions. If such local public officials view themselves as a permanently
elevated elite, with little notion of the democratic principles of equality and public
service, they are likely to resist joining in a deliétive participatory process on

terms of mutual respect with their constituents. Unfortunately, they may also resist
taking due cognizance of any advice or ranking of priorities that result from such
participatory processes. In short, effective delibeegpiarticipation depends on the
mutuality of respect that is most evident in secure and democratic societies, and a
commitment to political accountability under which leaders are obligated to be
responsive to the expressed will of their constituents.inlpin deliberative
participation does not mean leaders must surrender their leadership prerdgatives
but it does mean that they must be open to listening, to a change of mind, or
perhaps a change of heart.

Elected leaders have a special responsibilith wespect to deliberative
participation; unless political leaders provide their public and unequivocal support
from the outset, deliberative participation will be stillborn. Stakeholders
considering joining a deliberative participation process will waasonable
assurances that their time will not be wasted, their opinions will be heard, and
elected leaders will be responsive. Political leaders face risks in committing
support at the start of deliberative participation. Participation is complex, and
prone to discord or hijack by special interests. Deliberative participation may result

in politically undesirable demanddor example, to enfranchise people within the
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informal sector of a city, thereby dramatically increasing the electoral power of the
poa. In many cases, elected leaders prefer to delay their public support for any
specific deliberative participation event until they can assess the politicai risks
which become clearer with the passage of time. Unless the grassroots demand for
public paricipation is very strong and vocal, it may be difficult to motivate
political leaders to commit their support to deliberative participation at the time
when it would be the most beneficiaht the beginning of the process. And
without this upfront publicdeclaration of support by the local leadership,
stakeholders may find better uses for their time.

Stakeholders must be motivated to participate, and political leadership must
be motivated to risk political currency in being the catalyst for participaltion
short, motivation drives participation. Unless stakeholders are motivated to
participate, participation fails. | discuss motivation in chapter six; at this juncture
let me simply note that motivation to participate is a product of many factors:
socialcohesiveness and trust, moral obligation and civic virtue, community
identity, the urgency of the needs to be addressed, the credibility and effectiveness
of the proposed participatory process, and the prior political commitment to take
due cognizance dhe results. Only under such circumstances is it reasonable to
assume that people would be motivated to believe that the participatory process

serves the common good. Only under such circumstances, | further contend, is it
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reasonable to hope that peopld act for goals more morally compelling than just
self-interest.
The call for inclusiveness, integrity, and participation ties in with a growing
emphasis on these concerns at the Bank, evidenced in its recent municipal
development activities (World Banlo@0a, 49 50). It is very important, however,
to consider this in the context of the existing realities of urban governance in very
many cities of the South, often characterized by autocratic governance with
leadership hostile to participation and unmotgdhe plight of the poor. In such
cities and towns, stakeholders and citizens are kept passive and largely uninformed,
with no regular means or alternative ways in which to influence policy and
governance other than, at best, periodic elections (whighnotsbe fairly
administered or offer real choices). What can and should the Bank do to further the
aims of urban development and good governance when confronted with local
government of this character? Under the New Urban Strategy, the Bank will only
workwi t h those cities in which Amultiple st
commitment to addressing poverty and inequality through-wedbrated
programso (World Bank 2000a, 62), implying
must be achieved before theeds of the poor can be responded to. Until then, one
assumes that the Bank will stand aside.
The Citi eGlob& Adian Blancaked fer (but did not describe

the characteristics of) a Aparticipatory ¢
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citest o Aface the challenges of globalizatio
focused, plan and act strategically to reach a new standard of well being for the
poor, and achieve i mprovements in economic
(Cities Alliance D00d, 9). The replacement draft guide to CDS operations is more
| aconic, but does state that nl ocal owner ¢
out puts of a CDS should demonstrate fda cor
that has been builtbypat i ci pati on, and which embodi es
Alliance 2001c, 2, 4). This is promising rhetoric, but the minimal funding of CDS
programs by the Cities Alliance demonstrates a failure of commitment to a
comprehensive participatory process. In the dift€€ DS examples | reviewed,
which | will turn to presently, participation was at best superficial, and at worst, a
mere formality.
The New Urban Strategy would do well to move from rhetoric to
persuasiveness based on examplesipirical studies where dbbrative forms of
participation resulted in dramatic improvements in the quality and sustainability of
poverty reduction and development. The World Bank publishes many examples
itself (World Bank 2002, 14). There is also an excellent presentation ofrgxas
contained in a study carried out by Bernardo Kliksberg (Kliksberg 2001) of the
Inte-American Development Bank. He noted many specific instances, both in
Latin America and internationally, where the use of well conceived, carefully

facilitated partigpation at all stages of a development project or planning process
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proved to be effective. In three Latin American cds¥éla El Salvador in Peru,
Family Consumer Markets in Venezuela, and Participatory Municipal Budgeting in
Porto Alegre, Brazil, Klikberg described dramatically positive results from
participatory approaches. The political commitment of the local government to
share some of its power with its constituents is sometimes a critical success factor
for participation. Kliksberg also describssveral cases where participatory
approaches were talked about but then later ignored, as he summarizes succinctly:
At the level of discourse, there appears to be total consensus, and
tremendous will, to promote participation. But in the practice, thssnloa

been followed by serious, systemic processes for its implementation

(Kliksberg 2001, 3).

Given the urgency of the urbanization challenge and the stated commitment
of the World Bank to the important role of participation in meeting the challenge, |
argue that the Bank ought to put its money where its mouth is. The Bank should not
just promote but insist oinand provide funding foi consistently high standards
of Aserious, systemic processeso of del i be
implementation activities under the New Urban Strategy. It should start with a

fundamental reevaluation of the current funding levels for the City Development

Strategies initiative.

3) Adequacy of the New Urban Strategy

73



My claim that the New Urban Strateggyinadequate rests on two
arguments. First, the New Urban Strategy lacks the intensity (in resources,
institutional commitment, and momentum) and scale credibly to confront the
challenge of urbanization. Second, the New Urban Strategy, and its recatte to d
of implementation through the Cities Alliance, is of limited effectiveness and
provides little detailed guidance to urban policy makers at national, provincial, or
local levels of government.

The New Urban Strategy devotes its first chaptgist tenpages to argue
the need for the New Urban Stratégyadopting a largely positive tone, the New
Urban Strategy describes the urbanization challenge as an opportunity for the Bank
to Arise to the challenge of wa¢chieving gr e
extending its reach among local governments, and mobilizing the strengths of the
Bank Group and external partners in this e
to arms is followed by an impassive summary of leading indicators of rapid
urbanizatiorof the South, and some optimistic observations on the growth in
decentralization, globalization, and government reform. It is not until the seventh
page of this chapter that the New Urban Strategy begins to face up to the immense
scale of this challenge:

Roughly half a billion poor people live in the towns and cities of

developing countries, many in unhealthful and deteriorating conditions
without basic services. Already in Latin America and in Europe and Central

2 Annex A of the New Urban Strategy pides some additional data supporting the gravity of the
impacts of urbanization on the economic, social, and environmental well being of cities and towns in
the South.
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Asia poverty is predominantly urban and thend is in this direction in

most other regions. Even in East Asia the share of poor people who live in
towns and cities is expected to rise from a fourth today to as much as half
by 2025 (according to precrisis projections). The continuing growth of
slums in Indian cities and of tHavelasin Rio de Janeiro is visible

evidence of the failure of urban policies in many places to provide routes
out of poverty. One knowledgeable local observer has said of Rio de

Janeiro that the cty[ftosnthédowntrysidel itia mpor t i nc
producing ito (World Bank 2000 a, 38)
These are sobering observations. The Ne
the gravity of the urbanization phenomenon, albeit belated, aligns with the
observations of many others, as Idé@ze in detail in the next chapter. Yet the New
Urban Strategy ends this chapter not by marshalling the empirical evidence of a
potentially overwhelming crisis, but 1inste

government work is also good business forthe Bank Wor | d Bank 2000 a,
The statistical evidence contained within the New Urban Strategy and in

other literature on this subject would justify, | contend, a much more ambitious

strategic response. The Bank has admitted, albeit obliquely, the scale of the

problem of urbanization. The Bank has acknowledged that it has significant

capacity to extend its reach, and to mobilize the Bank Group and its partners. In

short, the Bank admits it is fully aware of the threat posed by rapid urbanization in

the South, ad that the Bank has the capacity to respond to this threat at a

significant scale. Is there any excuse for the Bank not to respond at scale? This is a

specificmoral challenge, which I will return to later in this essay.
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My concerns are not limited to tiseale of the response. | further contend
that implementation efforts to date under the New Urban Strategy fail to satisfy the
Strategyostobawn ¢ hiet Ban&k s approach and it
understanding must be integrated, facilitative,atmtirative, and motivational.

The Bankdéds urban work since the | ate 1
policy reform and institutional c¢change, e
issues of regulation, incentive systems, and the patterns of relationstnpsng
local and higher levels of government, entrepreneurs, informal organizations, and
household$ that determine how cities perform. As democratization,
decentralization, and publrivate partnership strengthen communication and
collaboration amonthese stakeholders, a more holistic approach to urban
devel opment i s demanded and must underpin
2000a, 46).

To state my second argument clearly, | recall my earlier descriptions of the
four strategic objectives of theeM Urban Strategy. The first strategic objective of
the New Urban Strategy iIis to persuasively
approach to the challenges of urbanization in the South. In other words, the road to
t he New Ur ban St rwithiretigeyBank. The Bank reust pershiagley i n s
itself that thesustainable citys a worthy goal and a credible response to the
challenge of urbanization. Unless they first secure-teghl political commitment

within the Bank, t he Nsawthinthe Baakwill¢ r at egy 6 s
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unable to access financial resources in the face of many competing claims, or to
craft and negotiate institutional arrangements for feasible implementation under the
New Urban Strategy. This leads to the second strategic olgédtie institutional
arrangements needed for the New Urban Strategy to be effective. The Bank is an
institution of labyrinthine complexity; this alone can be an insuperable impediment
to the successful implementation of any new strategy. The New Urtaedyt, to
its credit, incorporates measures to tackle this problem at the outset. Only with a
strong institutional coalition in many different sectors, thematic groups, and
professional clusters within the World Bank Group, as well as support and
participation from external partners, will the New Urban Strategy attract the
political, institutional, and financial resources essential to its implementation
(World Bank 2000a, 73).
To position the New Urban Strategy, its proponents decided to gain access
toanexi sting institutional structure. The B
Transportation, Water, and Urban Development Department joined in the Global
Urban Partnership. Entering the Global Urban Partnership marks a pragmatic and
uncontroversial step iatilizing an existing institutional mechanism. In 1998, the
Bankds Environmentally and Socially Sustai
and the Finance, Private Sector, and Infrastructure Network (FPSI) created the
Global Urban Partnership. Managed as agnahthe Urban Anchor (described

above), the Global Urban Partnership initiates pilot projects that are selected on the
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basis of their crossutting, integrated, and higpriority characteristics (World
Bank 2000a, 77).

Creating the Cities Alliancé whos secretariat is now housed with the
Gl obal Urban Partnership at théeawdWarl d
bold and potentially risky institutional response to the second strategic objective of
t he Bankds New Ur ban 35 asupgedicgalrespoBse to, I
the urbanization challenge in the South.

| have not yet discussed the third and fourth strategic objectives of the New
Urban Strategy. These are facilitating city development strategies, and scaling up
programs to provide sdpes to the poor. | therefore turn to these now.

To facilitate city development strategies and to ramp up its programs to
provide services to the poor, the Bank chose to pursue two initiatives of the Cities
Alliance: the City Development Strategies (C28J Cities Without Slums. | will
start with the CDS.

One of the first tangible products
Cities Alliance was the draft publication in 2000 of a Cities Alliance document
Making Cities Work for Al Global Action Pan for City Development Strategies
(Cities Alliance 2000d). Until recently this document was the only detailed
operational guide for the CDS process, and was presented in such a way that it
could be read as a staatbne compilation of strategy and actidie document

made only a passing referenaklkckbfo t he
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backwards institutional linkage that | find curious, given the prominence that the

World Bank gave to the Cities Alliance itis earlier New Urban Strategy. The draft

Global Action Planwas never finalized; in May 2001 the Cities Alliance instead

released a very brief (four page) replaceme€itt; Development StrategieS he

Cities Alliance ApproackCities Alliance, 2002). This document too takes the

form of a draftdiscussion paper. It has far less methodological content, instead

emphasizing the relationships between the Cities Alliance, the participating city,

and the participating nation. This new and shorter draft document asserts that the

primary responsibilityad t he | eadership role for deter
remains with each cityds | eaders and citi z
autonomy by stating that the support and involvement of the national government

are prerequisites for any astsince to a city or town through the CDS process. This

newer documerit which places more emphasis on local economic development

and poverty reduction apparently will be expanded in due course into a more

complete guide; at present there are no fornagllyroved operational guides for

the CDS process.

While the operational details remain a work in progress, the Cities Alliance
describes the general character of the City Development Strategies (CDS) initiative
as:

action plans for equitable growth in ciiedeveloped and sustained
through participation, to improve the quality of life for all citizehke

goals of a City Development Strategy include a collective city vision and
action plan aimed at improving urban governance and management,
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increasing invetment to expand employment and services, and systematic

and sustained reductions in urban poverty. Achieving this overall goal will

occur through a wide variety of approaches in different cities around the

world, with local and national conditions detenimig both the chosen

approach and the final outcomes. Notwithstanding local differences, the

Cities Alliance places great emphasis on the lead being taken by the city

itself, with the urban poor and local business leaders actively involved

within a wider @rticipatory process in short, local ownership of the

process is vital (Cities Alliance 2001d).

Leaving aside the unclear reference to
chapter four, this description isndicates t
New Urban Strategy. The earli@itobal ActionPlaiit he Ci ti es Al Il i ance
original guide to the CDS proceksgprovided the only detailed description yet of
the actions, principles, and context of the City Development Strategies (CDS)
process. The newand shorter document neither nullifies nor redefines this
description, yet it does change emphasis in some important ways. There were
claims in the original document that the (
devel opment o (Citi e slityAHelCDSisbateanevoadme d, 11) .
for a well established aridin the Northi commonly used integrated urban
development planning methodology rooted in a participatory approach; the
replacement document correctly drops the original claim to the novele @DS.

TheGlobal Action PlanlGPA) made specific reference to addressing four
broad themes, which were exactly the same

Urban Strategy: good urban governance, bankability, livability, and

competitiveness. Th&lobal Acton Plandocument, surprisingly, gave no credit to
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the fact that these four components were &
GPA also alters the New Urban Strategy in an important way. The GPA rejects

without comment t he Nehatlistslivdbidity as ¢ mostt e gy 6 s r
important goal, to which the other three dimensidn@re presented as means.

Instead, the GPA document offers a new conceptual meradsframework by

combining good urban governance and bankability as an enabling eneimon

(means) for development, while livability and competitiveness are stated as

outcomes (ends) of development (Cities Alliance 2000d, 4). And the newer guide,

replacing the GPA, makes no reference to such a conceptual framework and largely
ignoresthis¢e vel of detail. Also, it makes no r ef
four dimensions framework. Instead, it simply describes the goals of the CDS to

include (as means) the generation of a collective city vision and strategy, and (as

ends) improved urbagovernance and management, increased investment and

systematic and sustained reductions in urban poverty. Only in the latter dontext

poverty reduction is there any direct reference to improving livability of the poor,

marking a distinctive turning awdrom this concept (Cities Alliance 2001c, 2, 3).

The new documeritwhile still a drafti would seem to indicate that the Cities

Alliance is now more focused on qualitatively characterizing the process, or means,

than the outcome, or ends. In this latestsion, growth should be equitable,

development should be participatory (as marked by a collective vision and local

22 These three dimensions are competitiveness, good governance and management, dlitgt. bankab
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ownership), process and outcome should reflect local and national conditions, and
leadership for development should rest with the citpam. Poverty reduction and
improved governance remain as both means and ends, with economic growth now
featured on an equal footing with these first two. With respect to the outcome, the
document speaks only of improving the quality of life for all ciiz€Cities
Alliance 2001c, 1 4).

These changes by the Cities Alliance threaten the conceptual integrity of the
New Urban Strategy, aridsince unexplained and not justifiedhave the potential
to confuse urban policy makers at national, provincialpoall levels of
government (and within the World Bank!). Is competitiveness as important a goal
as livability, as the new ranking would imply? Ought urban development efforts to
focus on achieving livability, however defined, or on the creation of an agabli
environment? If so, is this enabling environment limited to implementation efforts
addressed at good governance and bankability? As | noted before, | have significant
reservations about both of these dimensions. | also question the authority by which
the Cities Alliance can unilaterally revise these fundamental concepts of the New
Urban Strategy. Is the Cities Alliance rejecting the participatory process that led to
the New Urban Strategy by rejecting its conceptual framework? This would appear
to be tle case.

The other principal implementation activity of the Cities Alliaidde

instrument of the fourth strategic objective of the New Urban Strategthe
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Cities Without Slums (CWS) initiative, which enjoys a more definitively
documented framewhkifor policy and action than does the CDS. InAitdion Plan
for Moving Slum Upgrading to ScalEeWS sets its goal as improving the lives of
100 million slum dwellers by the year 2020. CWS is quick to qualify this goal,
however, chall em@ilngetvieé ofpimetneér catmmuni t yo
support so that the goal can be successfully achieved. If the international
devel opment community answers the call, C\
movement which would transform the lives of the most vulrierabd
mar gi nal i zed ur b aActionRlanalsd @sndlizes investinpie C WS
the generation of a global knowledge base (housed, one presumes, at the Cities
Alliance) covering lessons learned, bpsdctices, and suggestions appropriate to
slum umgrading and reducing the occurrence and growth of future slums (Cities
Alliance 20004, 1, 6).
As defined by the Cities Alliance, slum upgrading involves a cooperative
effort involving local government, the private sector, community groups, and
citizens inphysical, social, economic, environmental, and organizational
improvements. This broad agenda can include actions ranging from the mitigation
of the environmental degradation that commonly afflicts slums to the provision of
community facilities, home impr@ments, or improving access to health care,

among many other examples offered byAlegion Plan
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Slums are a symptom of failures in urban planning, policy, and governance
T a fact that the CW8&ction Planemphasizes. CWS therefore makes it clear that
the broader issues of good, responsible, and accountable urban development and
governance are necessary conditions that must be addressed too; focusing only on
slum upgrading is counterproductive. TAetion Plancalls for effective urban
planning and the nmmlization of local resources, including the local
entrepreneurial talent of some of the slum dwellers (Cities Alliance 2000a, 4).
The Action Planis comprised of six key actions, all of which | feel
compl ement the Bankdés New Urban Strategy:
(1) Strengtheningn-country capacity,
(2) Preparing national/city upgrading programs,
(3) Supporting regional and global knowledge and learning,
(4) Investing in slums,
(5) Strengthening partner capacity, and

(6) Leadership and political bein (Cities Alliance 2000a, 7).

| do not take issuwith the CWS initiative, at least on the basis of the
limited evidence of it initial implementation efforts. The impacts of CWS also are
largely long term in nature and hence difficult to measure at this stage. It is also
difficult to evaluate the longerm impact of the other major initiative of the Cities

Alliance, the City Development Strategies (CDS), and whether the desired ends
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were achieved. Each CDS intervention, however, is relatively short and involves
relatively small expenditures, so it was pibée for me to review a sample of

completed CDS interventiofigo observe the degree to which they conformed to

the intent and proce$sormean§ descr i bed i n both the Bankéd

Strategy and in the Cities Adtdnd@esente 0 s
on the CDS, and the impact they achieved in achieving the stated ends of the New
Urban Strategy.
To accomplish this evaluation, | carried out interviews with Task Managers

T World Bank officials charged with the responsibility of overageghe quality,
thoroughness, and contractual compliance of specific CDS interventions. Four Task
Managers and one Projects Coordinator (overseeing multiple projects in one
country) were interviewed covering the following fifteen CDS interventions:

(1) Noualkchott, Mauritania

(2) Nouadhibou, Mauritania

(3) Kampala, Uganda

(4) Lagos, Nigeria

(5) Dhaka, Bangladesh

(6) Khulna, Bangladesh

% Neither the Cities Alliance nor the World Bank has undertaken formal evaluations of any of these
projects yet.

% Roberto Chavez (Task ManageWauritania), interview by author, 24 October 2001; Deepali
Tewari (Task ManagerUganda, Nigeria), igrview by author on 1 November 2001; Balakrishna
Menon Parameswar (Task Manag@&angladesh, Nepal), interview by author, 5 November 2001,

8%
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(7) Katmandu, Nepal

(8) Cali, Colombia

(9) Dapitan, Philippines
(10) Dipolog, Philippines
(11) Lapu Lapu, Philippines
(12) Olangapo, Philippines
(13) Roxas, Philippines
(14) Sagay, Phippines

(15) San Fernando, Philippines

The interviews elicited evaluations of the extent to which the CDS process
achieved the goals set forth in the Cities Alliance documents, and the quality of the
participatory processes employ@dEach interview was linéd to approximately
forty-five minutes, but in some cases the interviewees provided additional
documentary data.

These interviews, and the observations arising from them, are not intended
as a comprehensive survey of CDS performance and impacts. Ttis effthese
interventions will not be known, let alone measurable, for some time to come,

particularly in relation to the Cities Al

Alexandra Ortiz (Task ManagelColombia), interview by author, 26 November 2001; and Hiroichi
Kawashima (Project€oordinator- Philippines), interview by author, 6 December 2001.
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institutionalization of the CDS, (2) poverty reduction, and (3) inclusiveness.
Instead, my intention was primarily to test two fundamental assumptions, whose
importance to me will become more evident as this essay proceeds:
T That the CDS process in practice ref
emphasis on participatory proces# which thekey stakeholders
are well represented, particularly those most in rietheé poor, the
vulnerable, and the disempowered; and
1 That the process aimed ahalistic conceptiorof urban

development, integrated across sectors, issues, and roleplayers.

Of secmdary interest, | wished to explore the level of local political
commitment political will i that was evident in each case.

Participation was not open to the public in any of the fifteen examples that |
evaluated in all cases participants were selectéd establish the quality and
scope of the participation and deliberation that occurred, | asked the interviewees
to describe how and by whom key stakeholders were selected, the degree to which
they represented the full range of interests of all urbdektdders, whether
sufficient time and opportunity were allocated for stakeholders to deliberate on

their qualityof-life expectations of urban development (as evidenced by a vision

% The interviews included questions as to the manner and degree to which the poor were involved as
participants in the urban development and planning process, the level of transparetiey, and
consultative character and accountability of the decisiaking dynamics in each city.
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statement), and to what extent, if any, development priorities were caoden
ranked through a participatory, deliberative, and inclusive process.

With respect to the integrated nature of the CDS exercise, | asked the
interviewees to describe the terms of reference of his/her particular CDS
assignment, the sectoral interegigresented, the range of issues addressed and
priorities identified, the nature of the participation process, and the expertise of the
principal roleplayers involved.

To the extent that the two Cities Alliance implementation initiatives impact
thecontenend structure of the Bankdés New Urban
assessment of these impacts and relationships 5&low.

On the first question, whether CDS process in practice reflects the New
Urban Strategyds emphasi s omemixedAlrti ci pat c
of the CDS activities that | investigated attempted some level and kind of
stakeholder participation, but the standards and techniques varied enormously.

Those interviewed reported that only four cifieSan Fernando, Dipolog, Sagay,
and Olagapo in the Philippinescarried the participatory process sufficiently far
to generate formal vision statemefit¥he Philippines cases generally showed
progress in engaging in deliberation characteristic of formal visioning processes,

but these suffeefrom being largely led by external (Japanese) consultants. In

| do not assess separately either the Cities Alliance as an institution or its initiatives outside of the
context of the Bankds New Urban Strategy.
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another case, the visioning exercise was little more than a simple discussion on
practical realities and short term needs (Mauritania).

Elsewhere, formal visioning processes never occuiratl. &Several of the
Task Managers attributed this lack not to any deliberate attempt to omit this
process and outcome from the scope of work, but to a failure of the Bank to
provide Task Managers with training in and relevant examples of visioning
methoalogy. The Bank failed to ensure that the staff assigned to manage CDS
projects were appropriately qualified to facilitate vision processes.

The visioning process is a recognized part of integrated development
planning, but it is not the only means of fi@pation in planning and development.
Where formal visioning was not pursued, other means sometimes were employed
to achieve the goals of citizen participation. These methods ranged from written
guestionnaires (Uganda) to interactive computerized questices (Colombia).

The poor directly participated in workshops and/or small group discussions
in several of the cities and towns in the Philippines, Nepal, and, to some extent,
Colombia. In other cases, the poor received no invitation (Uganda, Bariglades
had to participate through civil society intermediaries (Mauritania). In Mauritania
the participatory process was carried out in the French language, which is not the
primary language of the less affluent in that nation; the poor, consequently, were

largely excluded from direct participation but indirectly participated if you count

27| explain e relative importance that | assign to vision statements in the Case Study section of
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the fact that some NGOs did claim to represent their interests. The intimidating
presence of the wealthy and power f ul
few les affluent stakeholders who could speak French. This very limited
participation occurred also in the Philippines, where social custom dictates that the
poor defer to those in power or of elevated social status. In Bangladesh the
stakeholders selected indied only a relatively small number of civil servants,

academics, and local politicians. The Dhaka CDS Task Manager said of this group

Abi g

that i1t was comprised of the fisame sixty

wor kshops. o I n Ug anat dbgect wheintbe Kéviopald Gty B a n k

Council (KCC) chose to limit participation in the CDS process only to the KCC
itself 7 even though this ran counter to the intentions and principles of the New
Urban Strategy and the CDS that required participation byrasentative body of
stakeholders:

Based on the KCCO6s assessment of
constraints at this time, the process of formally involving stakeholders was

t

di

he

kept | imited to elected and appointed

NGO andoér donor involvement would be sought by KCC only after they

had adequately Adigestedod the process

1999, 8).

In other instances, participation was practiced more as consultation, which
connotes that experts or the powerflk gaestions, rather than stakeholders

engaging in opeended deliberations and discussions. At the most extreme,

chapter four.
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Aparticipati ono §thosgléagingbthe COS stedied imteyesta r ¢ h
of the poor as passive objects of a data collection exehsig@ampala, for

example, local consultants were employed to survey residents in the informal

sector areas of the city. Fearing that this was a tax survey, residents exercised the
only agency that remained to them and refused to cooperate.

One point of agrement, which existed among all whom [ interviewed, is of
particular concern to me. The resources (time and money) allocated by the Bank
and the Cities Alliance were insufficient to carry out a more comprehensive
participatory process, and hence the CDBrgwemented in all of the fifteen cities
and towns | reviewed suffered from superficiality in its participation and
deliberations. In no case did the CDS facilitators provide participating stakeholders
in advance with background data and time adequaigyepare to represent their
interests in a public forum, nor did the CDS facilitators subsequently print and
circulate a summary of the deliberations of such meetings for participating
stakeholders (and stakeholders not able or invited to participatyitov later.
According to bespractice examples of participatory integrated development
planning as practiced both in the North and the South, deliberations should be
organized as an egoing iterative process so that participants can thoughtfully and
without undue pressure of time reflect on issues, offer and respond to arguments,
consider alternatives, and gradually move towards a greater or lesser consensus on

development priorities (Coppel and Rains 1993, 14). By contrast, the CDS
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facilitators in allof these fifteen cities and towns restricted the formal opportunities
for participation to between one to at most three intensive workshops, or to small
informal meetings, often with long periods of inactivity between them.

Another significant problem veathe lack of incentiveisthere was no
Acarroto of Bank funding available to
participants identified. With the exception of Mauritania, where a major Bank
fundedi and Bank identified urban infrastructure projeetas undergoing formal
project processing, stakeholders in the other thirteen CDS cities and towns
reviewed had no reason to believe that their participation would lead to reforms in
governance, institutional change, or increased access to resourceketoempany
of their suggestions or priorities. Participation in these CDS processes was clearly
just advisoryi neither the Bank nor local government felt any statutory obligation
to be responsive to the parti odegswast s 6
not even linked to reassignment of existing development funds, although local
governments conceivably could pursue this option. In some cases (Nouakchott and
Nouadhibou in Mauritania, Khulna in Bangladesh, Katmandu in Nepal, and San
Fernando intie Philippines) there were strong political support and commitment
from the mayor and/or elected councilors, which may translate into subsequent
political commitment to and support of CE@nerated priorities, strategies, and

action plans.
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As described lar in this essay, a wedltructured visioning process will
nearly always lead to the articulation of development priorities across a wide range
of sectors and concerns. Failing that, experienced facilitation by trained local
officials or outside consultamttan assist a participatory development planning
process to be integrated in its approach. Of the CDS examples reviewed, perhaps
only the CDS activities in Nouakchott and Nouadhibou, Mauritania; Katmandu,
Nepal; and San Fernando, Philippines (and to ahnegser extent, Khulna in
Bangladesh) approached the holistic, consensual and integrated approach
articulated in the Bankds New Urban Strate
focused only on one or two major issues, such as budgetary matters (Uganda),
institutional capacity strengthening and improvements in social services
(Colombia), or a small range of urgent issues (Nigeria).
Finally, al | of the Task Managers expre
inability to exercise reasonable speed and respemsss in engaging in some form
of the CDS process. Without exception, CDS interventions were very short
episodes of intense activity followed by very long periods of no activity. For
example, the CDS in Cali, Colombia began with a workshop in April 128%he
CDS Final Report (fAired cover, o0 in Bank ter
of 2001, a period of fifteen months. Many cities, like Lagos, face urgent problems
(e.g. drainage, and some inappropriate urban land uses such as military munitions

storage) that require an integrated response in a short time period, but the very slow
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review and approval processes of the Bank made responsiveness to urgent needs
unrealistic.

Based on this admittedly limited case study research, | observe that the
Bank aml the Cities Alliance have placed a low priority on the participatory, pro
poor, integrated approach advocated in the New Urban Strategy. | know of no
participation model that can effectively give voice to the stakeholders concerns,
suggestions, and prities without the reasonable allocation of adequate resources
T time and money. And since the ultimate success of a subsequent development
initiative depends upon popular support for its long term sustainability and
effectiveness, the need to ensure th& pessible match between such costly
devel opment interventions and theée stakehol
and well worth the investment of greater resources at this time in the development
process.

The New Urban Strategy proposes that thekBandertakes an obligation to
ensurethat the poor, women, and other vulnerable and disempowered groups have
an opportunity fully to participate in activities arising out of the New Urban
Strategy (World Bank 2000a, 52). In practice, this undertakingdBank has
already been demonstrated to be nothing more than rhetoric, and recent evidence
exacerbates my concern as to the Bankods | ¢
example, the Bank announced on March 31, 2002 throdgbevelopment

Business Ontiea new CDS initiative covering five cities in China: Chengdu,
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Zhengzhou, Lanzhou, Baotou, and Dongsheng. The combined population of these
five cities is approximately 22.2 million people. The assignment includes
reviewing current development strategiasd carrying out thematic studies (urban
growth patterns, economic development, rumddan linkages, poverty alleviation
strategies, infrastructure and social services, and urban planning). It also requires
that the consultants advise on how to enhanistieg city development strategies,
make recommendations on national urban strategy, prepare new development
strategies for all five cities, and provide training and capacity building workshops.
Oh yes, and engage i ni dtpnveneer ofparpcgationr y
without the time or the means to foster deliberative discourse. The total budget
allocated for this entire scope of work is only $900,000.00. Stated another way, the
budgeted cost for the five Chinese cities is $0.04 per perssedRa my own
experience, | know that this meager allocation of resources is wholly inappropriate
to the advertised scope of work. Funding at this level will result in a product that
neither illuminates nor offers credible guidance in addressing the anabiamni

chall enges of these five cities, and
the Cities Allianceds commitments to
conclude that the World Bank and the Cities Alliance are either intentionally
seeking auperficial response or that they lack the competence to appreciate the

appropriate scale of the undertaking.
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4) Beneficiaries of the New Urban Strategy

Both the New Urban Strategy and the initiatives of the Cities Alliance
intentionally exclude as beficiaries the vast majority of cities and towns in the
South and particularly those cities and towns most in need. While | commend the
desire of the Bank to find the most effective uses for its resources, this level of
selectivity, | feel, is not justifi.

The vision of the Cities Alliance includes a seffposed challenge to
implement a prgpoor urban approach in partnership with cities and towns, moving
beyond the rhetoric of urban development. But weaddpartner cities and towns
first must provethei mettl e. The Cities Allianceds ci

At the heart of making this approach a reality is the need for city
governments to demonstrate a clear vision, underwritten by solid political
will. This must be the first point of departure for thié€3 Alliance; it is
precisely these leaders and these cities that the Alliance will seek as
partners (Cities Alliance 2001b).

The Cities Alliance openly invites cities and towns to apply to participate in
its two major initiatives the slum improvemergrogram, Cities Without Slums
(CWS), and/or their programs to improve city planning and management, the City
Development Strategies (CDS). Both initiatives seek to demonstrate and test the

principles of the New Urban Strategy through implementation of pilojects in

the South.
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The Cities Alliance selects cities and towns for CDS pilot projects by
evaluating their applications. Selected cities can each receive up to $250,000 of
funding with no matching funding requirement. Such cities have the option to
expand the total funding for this type of participation to $500,000, but all funding
over $250,000 must be matched by fifty percent-sharing by the city (or
national government, on behalf of the cif§Cities and towns in one country can
also partigpate jointly, pooling their funding, as described in the example from
China that | described above.

The CDS, as a primary implementing mechanism of the New Urban
Strategy, states that the Cities Alliance
attenpt i ng to i mprove opportunities for all 1
| eaders and citizens to determine their ci
1) . Given the Cities Allianceb6s | imited fi
of ingtitutional support, this policy may be the only choice open to the Cities
Alliance’ a financial plight that | already have argued precludes significant
impact. But even without these grave funding constraints, | argue that the Cities
Allianceldbs dwkedotapproach fails to addres
cities and towns in the South. Many of these urban jurisdictions lack the
institutional authority and autononiydue to slow progress by a nation in

decentralization, for exampleto seek suppoftom the Cities Alliance or the

28 peter Palesch, Senior City Strategy Advisor, interview by author, 22 January 2002, The Cities
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Bank. These smaller cities may be too small or uinesourced to support a local
government infrastructure (staff and facilities) able to provide anything other than
the most basic urban services. On this basis, the nmyagénitrban residents in the
Southi those in secondary cities and townsay fail to qualify for the Cities
Al'l i ancebs fAipartnero status.

Obviously the Bank and the Cities Alliance cannot offer direct and
immediate assistance to all cities and towns énSbuth. The New Urban Strategy
describes a Atargetingo of cities, selecti
credible political will, 1l ocal initiative,
poverty and inequal it yw ndetMmycobndernBhatdiekv 2 000 a ,
cities will unquestionably demonstrate these attributes. For most cities, the Bank
and Cities Alliance will need to pass judgment on the degree to which a city has
satisfied these general criteria. On what basis will the BadliCaties Alliance
decide? Assuming an objective set of indicators can be formulated, will this
Apassing marko apply equally to all cities
decides and who should decide how much political will is enough, and whether this
political will is sincere?

The Bankés decision to target only <citdi
making progress leaves the worst afflicted urban residents of the South unaided.

Urban residents of nedemocratic, conflictidden, or atrocitygnoringregimes

Alliance, Washington, D.C.
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are, by these criteria, very unlikely to attract Bank or Cities Alliance assistance. |
suggest that the Bank and Cities Alliance not be so quick to dismiss so many
people in such dire need. Instead, these two institutions should give more
consideation to ways in which the New Urban Strategy can assist those who do not
meet the targeting criteria. | do not pretend that this break from policy will be easy;
the Bank will have to exercise flexibility in its principles and objectives to
accommodaté without moral sellout those people living under authoritarian
and/or nordemocratic regimes. But | will argue, as | address issues of human
rights later in this essay, that the urban residents of cities and towns that fail to
gual i fy f or haVelagitinate elainds umon thetWorsd Bank and the
Cities Alliancei claims that are presently ignored.

There is considerable debate about the obligations of the international
community to respond to the needs of the citizens of a failed state. Buteeze t
not similari if not strongefi obligations of a nation to a failed city within its
boundaries? The New Urban Strategy does not address the responsiveness of a
national and/or provincial government to the residents of the ineffectual, corrupt, or
dysfunction city government. In reality the two situations are quite different.
National and provincial (or state) governments in the South are at various stages of
decentralizing authority to local governments, and city residents always retain some
direct cal on the national government for security and rule of law, for example.

Yet this trend does not answer the central questiwho bears the moral and
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practical obligation t@nsurethat cities are planned and governed so as to achieve
Aa dec e n lifeanpdiemuitable gppartdnities for all residents, including the
pooresto (World Bank 2000a, 8)? The New Ur
that both the national and provincial tiers of government bear particular obligations
in this context. First, &rgue that national government have an obligation to craft a
national urban policy that sets standards for urban governance, including standards
of ethical performance, and that reconciles the needs of rural development within
the rural urban continuumSecond, either national or provincial government has
an obligation to prevent powerful local elites from exerting undue influence in
local policy formulation and decisiemaking® Finally, both national and
provincial tiers of government are ideally pasiied to act and ought to adt to
assist residents of cities and towns to establish effective networks across the nation
and the province, sharing ideas and comparing the performance of their respective
city leadership.
Cities and towns have many difémti and competing interest groups.
The New Urban Strategy argues for Aintegr e

communities as full urban citizenso (Worl c

may conflict directly with the interests of powerful urban elitethis expansion of

9 In South Africa, this goal iaccomplished by the requirement that provincial government reviews
and approves all local government budgets that arise out of integrated development planning
processes, so that provincial government can satisfy itself that the priorities expresséedidiyéte
appear to reflect the popular will of the stakeholders as expressed in the integrated development
procesd at which the provincial officials also participate.
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the franchise shifts the democratic power structures more towards the aspirations of
the majorityi the poor. From the perspective of these local elite interests, there
may be few incentives to motivate them seriously to pursueaabr@agenda of

poverty alleviation and empowerment of the poor. A public policy and

development orientation set on improving the standard of living for the poor over
thelongt er m woul d threaten the eliteds power
relatively hicgh standard of living. If the poor are to benefit from initiatives under

the New Urban Strategy, the elite interests in these cities and towns cannot be
ignored. | will argue later in this essay that the poor may need to be the primary
agents of change ihis context, but that national and local government leaders

also have a moral and leadership obligation to restrain their owmtast and
minimize the gap between rich and poor. Moral commitments and belief can play a

motivational role.

5) Local Goernment and World Bank Roles

The New Urban Strategy portrays local government largely in a reactive
role, in which local governance is limited to the (often exclusive) provision of
direct municipal services to meet some basic needs. | contend thatamgpthe

New Urban Strategy misses an important opportunity to describe an alternative

30 Civil society organizations, such as local government associations, also can feffetiively in
this capacity.
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modeli a proactive, advocadyased city government demonstrating responsive
leadership asserting the development aspirations of its constituents. For example,
the NewUrban Strategy places the burden of bankability largely on the national
governments, which are obliged by the Strategy to provide transparent and
predictable intergovernmental transfers of financial resources from the national
treasury to the city treasur In reality, this orderly transfer of resources frequently
fails to happen in the South. In the alternative advocacy model, the city leaders do
not hide behind the excuse of being helpless victims of a poorly performing
national government. Instead, thiéected city or town government considers that

its appropriate role in such a situation is to take advocacy (or even legal) action
directed toward national government, on behalf of the residents of that city or
town.

The New Urban Strategy accepts thedh&o make tradeffs. Each city and
nation must decide how to weigh the separate but overlapping demands of the
livable city, competitivenesgiood governance and managememtdbankability.

All of these four dimensions cannot be addressed equally, gogne resources,
weak domestic institutions, and varying levels of political commitment. Here the
Bank places itself in a very different role, separate from that of advocate or
facilitatori by proposing that it becomes thmtectorof the interests athe poor:
The new urban strategy argues that all four dimensions of sustainable cities

need to be considered and weighed by a diverse group einfaglined
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stakeholders. In choosing what to support in each case, the Bank should ensure that
the poor and dienfranchised are listened to and given opportunities to have their
basic needs met (World Bank 2000a, 52).
In practice, this rhetoric fails to influence reality. Based on the weak
commitment to deliberative participation in CDS projects to date, the dGaedk
very little to support the modest objective of responsive listening by local leaders,
much | ess fAensuringo that | ocal gover nment
opportunity to deliberate and be heard.
In practice, and despite some wiellentionel rhetoric, the Bank remains a
banki not an advocacy organization. The New Urban Strategy acknowledges that
most of the activities contained in the Strategy consist ofl@ating services, but
it argues that the application of these services will ultalydead to an expansion
of Ilending in the core areas of the Bank?os
management, municipal finance, housing and real estate, urban environment, and
urban reconstruction. Expansion of lending in ancillary urban areasasugban
transport, water, and sanitation is also anticipated as an outgrowth of improved
urban planning and governance (World Bank 2000a, 67). The New Urban Strategy
therefore takes an optimistic view of the
In other immrtant respects, | argue that the New Urban Strategy demands
too little from the Bank. For example, by waiting passively for cities and towns in

the South to request assistance, the Bank neglects two potentially effective,
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proactive roles. First, the Baiflas the requisite research capabilities to take the
initiative to make comparisons between those cities and towns with governments
that actively seek a path towards sustainable development, and those who do not.
The Bank can disseminate these observatiodsly. It is my conviction that these
comparisons would have the potential to say something important about local
governments that provide leadership in the quest for the sustainable, livable city.
The Bank could illuminate such attributes as the demiocaiatl participatory
character of the local governments and their development processes, as well as the
principle motivations of their local leaders and dominant elite interests. Uninvited
comparative reviews of local governance matters are, | admiticatiitsensitivel

but | feel that the potential benefit of such comparisons as a catalyst for positive
change justifies this risk. The Bank might be perceived as an outspoken yet
disinterested champion of the urban poor, but it also risks being accused of
meddling with the internal political affairs of a member state.

The second lost opportunity inherent in the largely passive stance of the
Bank6s role as described in the New Urban
effective agent of decentralizatidra role that it already performs in projects
outside the scope of the New Urban Stratédihe Bank has demonstrated that it
has both the resources and leverageth respect to the national governmente

serve as facilitator, advocate and advisor forcities and towns that have been

'For example, the Bank is very active in support o
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denied a reasonable level of autonomy by the national government, those that are
institutionally incapable, or those too overwhelmed by crises to seek such an
objective. Under this conception, the primary relationship wbaltbetween the
Bank and the city or towih a new departure, but one within the spirit of the New
Urban Strategy. Again, the Bank risks accusations of domestic meddling, but |
argue that there is scope for the Bank to negotiate with national governments t
allow the Bank to be an active agent in support of the decentralization efforts
initiated by cities and towns.

The New Urban Strategy does describe general ways in which the Bank can
assist cities and towns to prevent corruption, protect the environupgngde
slums, protect and expand cultural heritage activities, mitigate disasters, and
improve planning and management. The New Urban Strategy also argues for
increased funding of Bank sponsored research and analytical and management tool
development. & New Ur ban Strategy is silent,
direct support to urban jurisdictions seeking greater autonomy, or in the Bank
taking a proactive role to assist residents and governance institutions in worst
affected urban areas that daot meet the selectivity criteria discussed above. The
only active role for the Bank that is not expressly limited to those cities and towns
that formally invite the Bank to assist them may be construed from the New Urban

Strategyds statement that the Bank

would increasingly emphasize Awhol

finance to larger numbers of cities and towns indirectly through institutional
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arrangements that the Bank can support through projects, grant funds, the

World Bank Institute, or partnghips with other agencies (World Bank

2000a, 62).

| contend, however, that the bulk provision of technical services and finance
outside of a strategic framework may do little to challenge inequitable distribution

of power and resources within any givewristy, or to empower cities and towns in

countries that eschew decentralization.

Case Study

In large measure, the New Urban Strategy is a challenge by the Bank to the
Banki financially, logistically, institutionally, politically, morally, and
procedurdy. The task ahead is presented as one of promotion of a standard of
urban quality and performance, with thestainable citybjective framed as the
achievement of thivable citythrough improvements to competitiveness, good
governance and managemantd bankability. The stakeholders in cities and towns
are to be engaged in participatory processes, empowering them to make informed
choices on the tradeffs and strategies needed to achieve the livable city model,
while a higher authority (the Bank?) enss that the voices of the poor and
disenfranchised are heard, and their basic needs addressed.

How should we further assess the New Urban Strategy? One way is to ask

how the New Urban Strategy reaches local urban authorities like the North Local
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Council(NLC) of Durban, South Africa. Given the limited reach and intentional
selectivity of the Cities Alliance, only a tiny fraction of the cities and towns of the
South will receive direct guidance from the City Development Strategies (CDS)
model. Had the CDStarted in 1997, the NLC would have been better situated than
most cities and towns to have learned of this opportunity, and to have applied for
CDS pilot city status. Not only did the NLC in 1997 have relatively sophisticated
institutional capacity and @l democratic institutions in place (albeit newly
established), it also had access to a variety of information sources. In many ways,
South Africa exists in both the North and the South simultaneously, with some
highly developed capacities and relativalyundant resources coexisting alongside
abject poverty and powerlessness, skewed distribution, and immature political and
social institutions. The NLC had the choice to select from among many
professional, wellnformed urban planners based within metrapal Durban to
select to help the NLC facilitate a complex integrated development planning
process (IDP), antl had the New Urban Strategy been in place by 199iére is a
good chance that the local professional planning community would have been
aware @it.

Would awareness of the New Urban Strategy have mattered? How, if at all,
can a strategy crafted in Washington influence processes and decisions in Durban,
or other cities in the South? The institutional presence of the Bank in the

development commutyi might ensure that the principles and processes described



in the New Urban Strategy get widely disseminated and discussed, and the
intellectual content might influence some decismakers and planners who in
turn influence national urban policies anddbapplications. The examples of
cities that have undergone a CDS process are being actively shared, and may also
reinforce the intellectual content of the New Urban Strategy by demonstrating
situations in which it has been applied. It is conceivabletlteste influences can
reach people in cities and towns in the South, such as those in Durban, and assist
them in their own urban development, planning, and governance efforts. The Bank,
however, is far from taking an energetic role appropriate to its patéverage in
strongly advocating its New Urban Strategy to pehegkers abroad. | can attribute
this weakness only to a lack of institutional commitment within the Bank, evident
in the relatively low profile that the Strategy now enjoys within thekBan
The North Local Council 6s | DP process v
economic incentives provided by the South African government. The funding for
the process came from the provincial government of-Bwia Natal, which in turn
provided some guidae on how an IDP should take place. There were no model
strategies such as the fAlivable cityo to e
place in the context of national and provincial development policies and incentives,
without benefit of internatical insights. Fortunately for the NLC, there were
experienced and dedicated experts at both of these tiers of government who had

given significant thought to urban development in South Africa. There were also
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strong institutional linkages between natioqagvincial, and local governments,
sufficient to allow and encourage the dialogue to take place between all three
levels. Few countries in the South are so advantaged.

Given this enabling environment, and assuming the New Urban Strategy
existed in 1997, wald the NLC have been motivated to structure its IDP to align
with the objectives of the New Urban Strategy? And, if it did, would its outcomes
or process have been better? Not really. 1
planning process found its own waydonsideration of factors of competitiveness,
good governance and management, and livability. And while bankability was less
directly addressed, the New Urban Strategy would have offered very few additional
insights.

This judgment is not intended to me&at international models of
integrated urban development and good governance have nothing relevant or
helpful to say to urban jurisdictions such as the NLC. Quite the coiitthey
central issue is, | contend, what the New Urban Strategy failed to Hagy i_C.
The NLCO6s | DP process would have been grea
strategy that encouraged a reflective, deliberative dialogue on the means and ends
of development, by a strong Bank commitmendédtiberative participatior(as |
have previouy described this model of participation), and by a proactive, assertive
Bank advocatingprspoor pol i cies. The NLCG6s | DP was

time and resources it allocated to participation, and the deliberative quality of that
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participationi while not unsatisfactoriy could have been much improved. Most
i mportantly, in my opinion the voice of tF
adequately responded to by the IDP process.
What would motivate any city to adopt and implement the New Urban
Straegy? The same questions apply to the particigahtsv might stakeholders
be motivated to participate in the urban development and urban management
processes envisioned in the New Urban Strategy and the City Development
Strategies? And how might such pepation, once achieved, be sustained?
The extent and intensity of poverty and the lack of essential freedoms
provide a partial answer to these questions regarding motivation. The next chapter
reviews the urbanization phenomenon in the Soyérticulaly from a moral
perspectivé and expands upon the impact of poverty and the deprivation of
freedoms. Later chapters investigate the extent to which development ethics
(analysis, education, advocacy) in gener al
in paricular may be helpful if not indispensable in motivating and sustaining
stakehol ders to participate in an i mproveoc

development process.
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Chapter 3: Urbanization in the South as a Moral Challenge

Urban Development as a & Challenge

Why should the world communiiyif one accepts the moral premise of a
world communityi respond to the urgent demands of poverty in the cities and
towns of the South? This question is a moral one, which also should be asked of the
wealthy dites in the South, who each day view the miserable conditions of the poor
in their own cities and towns. What moral obligations, if any, do governments (and
individuals) in both the North and the South have to overcome deprivation in the
urban South?

Thespecific moral obligations pertaining to development and social justice
are complex and contentious, and will be considered in detail when the next
chapter addresses development ethics. What is important to note now is that
guestions as to the moral dinsgons and associated moral obligations of urban
development, and references to the language of morality generally, are becoming
more evident in discussions on urban development and good governance. And, |
shall argue, this phenomenon is generally a gomdgj tlalthough not without some
dangers. Whether this change in dialogue is only a passing rhetorical style or a
genuine conceptual change in public policy can be argued, but certainly in the field
of urban planning the evolution of a changing approachlidarudevelopment and

governance indicates a shift to socially conscious and arguably more effective
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approaches, in which normative issues and moral questions are more openly and
directly addressed.

Such was not always the case. Up until nearly the erttegddst century,
the premise of value neutrality or vaifree technical thinking dominated urban
planning theory and practice. Urban development and governance challenges were
seen as problems to be solved through the application of appropriate technology
and scientific methods. Powerful techniques of probability theory, modeling, and
statistics were developed and advocated as the correct response to problems as they
were encountered and perceived in the urban environment. As noted by Jane
Jacobs, in hercaithing attack on American city planning techniques of the 1960s:

By carrying to logical conclusions the thesis that the city, as it exists, is

a problem in disorganized complexity, housers and planners reached

apparently with straight facésthe ideahat almost any specific

malfunctioning could be corrected by opening and filling a new file drawer

(Jacobs 1961).

As early as the 1960s, however, American and European planners and those
involved in urban development policy and urban governance gradhegjgn to
broaden their focus, considering issues outside the traditional techHiotagped
approach by tackling such challenges as urban amenity, social equity, and
community. Yet these initial efforts were almost entirely focused on formulating a

largely static set of spatial, administrative, transportation and economic

relationships, and on the application of urban design standards. The end product

was the fimasterplan, 0 typ-iodalbreagzodeds pl ayed
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for different permitted lad uses and densities, with growth and urban activities
subject to strict controls through the enforcement of zoning ordinances, bylaws,
and urban design standards. Growth and development was conceived-dsariop
management, planning and design exerarsevhich the rule of law and the weight
of authority would shape cities to conform to the masterplan. Under this
conception, achieving the masterplan as a fulfilled€tateproductserved as the
mechanism by which to achieve socially and economicaiéjrdble outcomes. The
processoriented alternativé achieving desirable development outcomes by
focusing on the character and quality of interdependent growth and development
processes was ignored. Planners and city managers viewed themselves as expert
authorities, whose role and duty was authoritatively to impose their (probably well
intentioned) vision of urban growth upon the residents and stakeholders of the city.
These planners and city managers were hardly néutingly brought to their work
their middleclass sensibilities and high standards of education, but they often
failed to connect with the ethe-ground realities of the poor or identify the
ultimate aims or beneficiaries of their work. The situation was further exacerbated
in developing cantries, which generally engaged foreign experts in this capacity.
This tendency added yet further cultural and experiential distancing factors
between the planner and the people.

The results of this tedown, expeHed and nofparticipatory urban

development approach were not satisfactory. A fundamental change in perceptions
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was needed, as illustrated so well i n
early development stages of the largely new Venezuelan city of Ciudad Guayana.
Dr. Peattie desdred the lessons learned through that experience as follows: (1) the
planner cannot will a world into existeneplanning does not carry its own power

or authority, and hence planners should become facilitators, allying themselves
with local stakeholdersnstitutions, and social forces, (2) the techniques of

planning are not value neutral, since every system of representing desirable future
development serves some interests and goals better than others, and (3) planners
must view their work as a form of @@n embedded in society having a time
dimension, conscious of being a part of a complex and continuing processes of
creation (Peattie 1995, 17A71).

This change in approach has dramatically altered the role of many planners
and those involved in puldlipolicy formulation affecting urban development.
Planners are being challenged by other planners within their profession to become
reflective in their deliberations, involve citizens in the planning process, arubt
generallyi to come to terms with kical means and ends in their work, as
advocated by Norman Krumholz (planner) and John Forester (planner and
academic):

When we speak of ethics in planning, we refer to a capacity to argue
about what to do, to a capacity to think about, evaluate, and judge
alternative courses of action. We should prize ethical thinking in planning
not because it will magically promote consensus or coherence in the field,

but because it can help us understand more sensitively just what is at stake
in public decision processand in our own actions. To put it more simply,
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by enriching our capacities for judgment and questioning, ethical thinking
can help us become more insightful evaluators and analysts, better planners,
better actors. Ethical thinking concerns ends and madées If planners
are to pursue something they regard as
should have some articulate conception of what that involves (Krumholz
and Forester 1990, 253).
The plannerds role has evoliwnwaed more tov
complex urban growth and planning process dedicated to serving the public interest
and away from being the creator of an imposed masterplan. Thenaltral
technical school of planning theory still persists, but the concept of the city as
Adi sndarzead compl exi tyo has been persuasi vel
in which certain kinds of urban complexityeven if they might appear to be
chaotici are still seen as well organized (with respect to their humane
consequences), although cause eiifielct are not easily discernable (Waldrop
1992). Largely as a result of the input of the life sciences, anthropology, social
sciences, and philosophy, the city came to be viewed as a complex social, cultural,
economic, political, and physical phenomersuhject to a multitude of
interactions and interrelationships. Some of these interactions and relationships are
still best understood through the scientific lens, and powerfutteicfinology tools
such as computerized geographic information systems ¥Gi)w for effective

analysis and plannirigup to a point. The complexity of human societies and the

developmental needs of human well being or flourishing within urban

32 GIS is now beginning to achieve widespread usage in the South (Br@aham 2001).
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environments does require more than a scientific and technical approach. This
awarenes has opened the door to a richer and more integrated urban planning. The
ideal of dialogue and the awareness of power relationstapsvell as other social,
cultural, environmental, and moral valuesharacterize this new approach.

The dominance of thscientific and technical approach to urban issues,
with its claims of scientific valuéree neutrality, is rapidly diminishing. The
visibility of foundational moral and ethical issues has increased with the new
emphasis on public participation, moral Bs&gs and argument, and on integrated
multisectoral approaches to planning and managing the urbanization process.
Examples include a growing concern and dialogue about land ownership rights,
environmental and ecological integrity, inequitable distributiomd er At r i ckl e
downo theories, and rights of wvulnerabl e i
good examples of the increased visibility of moral concerns include the growing
awareness of the plight of the powerless poor who live in territorially isolated
urban enclaves and are deprived of adequate services and opportunities. More
attention is now being focused on principles of democracy and participation,
mainstreaming gender concerns, and a relatively new focus on understanding and
reducing corruption. &too is the example of the important role of culture in
development, and the affirmation by the poor of their own values, both of which
have attracted growing attention from the international development community

(Kliksherg 2000, 13, 20, 25).
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Along with the gradual spread of democratically inspired principles of
governance, decisiemakers progressively are becoming more attentive to such
normative ideals as quality of life, empowerment, participation, and citizenship.
Residents of many cities in the $edeveloped countries now have more
opportunities and sometimes their first opportunityo identify and articulate
some common values and aspirations, as stakeholders participating under the

banner of the Acommon goodod or the fApublic

The Emergence of Explicit Ethical Principles

For most in the urban South, the prospect of lagde external assistance
from the North any time soon is unrealistic. Instead, initiatives to eradicate urban
poverty and improve urban governance will contitmdepend in large measure on
the quality and effectiveness of local and national leadership in the South. Effective
local leadership in turn is linked to progress in decentralizatwimging an
appropriate level of institutional capacity, resourcesd, @litical control from the
national to the local level, for urban and rural residents alike.

Moving power and resources closer to the urban residents by means of
decentralization is but part of the solution; good governance at any level, | argue in
chagper four, also requires political leadership that is ethically responsive to the
broader context of sustainable human development. In preparation for that

discussion, however, | want to argue that urban development is a moral challenge



urban developmerand planning must recognize, respect, and respond to the
principal of human dignity, and the moral obligations that arise from this
recognition. This recognition and acceptance of our common human dignity
moral equalityi is the prerequisite for detaining what it means for political
|l eadership to be fAethically responsive, 0 &
of good urban governance. The urban development challenge is not just to bring
about economic growth, for growth is but a means to sanmgetise. | argue that
human dignity is fundamental, but also that social justice, human flourishing, the
common good, participation and inclusion, and safety and security variously
suggest the ends of development, as a moral endeavor.
1 human dignity
Whatjustifies the labeling of the challenge of urban development as a
mor al challenge? One answer iis to argue tF
guestions ought to be answered with ideals of human and socidleusd). What
might such ideals be?
The concept bhuman dignity has its roots in the idea of social honor;
dignitasin Latin means just thishonor. The Israeli philosopher, Avishai Margalit,
in his work on portraying the attributes ¢
achievement of such a societgpends on universal acceptance throughout society
that everyone deserves social honor in equal measure, which is best expressed in

the concept of human dignity. Dignity, according to Margalit, also constitutes the
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external aspect of seléspect, and thiendency to behave in a dignified manner
t hat at t e srespectt(Margalinleds,s13).s e | f
Margalit, as well as Rousseau and Kant before him, offers many reasons for
respecting human nature, a concept closely associated with human dignity and
intrinsic worth. Kant, for instance, listed many attributes of humanity that give it
value, including (but not limited to): (1) being a creature who gives things values,
(2) having the capacity for sdigislation, (3) having the ability progressively to
pursueperfection, (4) having the capacity to be a moral agent, (5) being rational,
and (6) being the only creature able to transcend natural causality (Margalit 1996,
63).
At the other extreme, the simple fact that people believe that they are
worthy of respeti but not due to any particular human attribiuie considered
even by some skeptics as adequate grounds to justify treating human beings as
creatures with dignity, deserving respect (Margalit 1996, 76).
But Margalit makes another sobering observatadmarticular relevance to
the |I'ife of the poor in the Sout h: ASur vi v
1996, 136).0 For the poor in a society to
dignity, they must also be able to meet their most basic neatfeiacceptance
of the moral right to human survival, discussions of human dignity become merely

theoretical.

9 social justice

11¢€



Social justice is associated with fair, eMeanded treatment of all
individuals and groups within a society. An alternativerfolation, indebted to
John Rawls, is that conceptions of distributive jusfictarify and defend how
major social institutions should distribute burdens and benefits (however
conceived) (Rawls, 1971, 62, 1¥v2180). The important point at this junctureos
indicate that different conceptions of justice have different conceptions of burdens
and benefits as well as different conceptions of the proper principles of
distribution.
On social justice, Thomas Pogge remarks:
Its current most prominent use istire moral assessment of social
institutions, understood not as organized collective agents (such as the
United States government or the World Bank), but rather as a social
systembs practices or dArules of the gar
individud and collective agents as well as their access to material
resourceséProminent within our politice
formulating and justifying a criterion of justice, which assesses the degree
to which the institutions of a social systere &reating the persons and
groups they affect in a morally appropriate and, in particular, evenhanded
way (Paul, Fred D. Miller, and Paul 1999, 337).
Both Thomas Pogge and Douglas Rasmussen make reference to the close

relationship between social justiaad human flourishing. According to

Rasmussen, social justice is the prerequisite for the achievement of human

%3 Distributive justice is a principle of sociakitice that requires the distributidraccording to some
pattern or processof some good, for instance, resources, wealth, or opportunities (Chadwick 1998,
755). This contrasts with retributive and compensatory justice that are concerned, respedtively, w
justified punishment for perpetrators of bad deeds and justified reparation to victims of bad deeds.
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flourishing (Paul, Fred D. Miller, and Paul 1999, 27). But, other ways of conceiving
the relation are possible. | will return to this questionhapter four.
Manfred MaxNeef, an economist and noted development practitioner,
considers that social justice has become, in some instances, conflated with
economic growt h. He criticized the preval e
economy there W be more to share, without having to tackle the more thorny
issues of distributing or redistributing the proportions of the total.-Meef
contends that it is ineffectual to focus on the maintenance of static distributive
proportions while growth proegls; the reality is that the poor usually get less and
|l ess: fAeven with growth, the -Neefd99d,s share
51).
Some feminists offer an interesting view on the issue of social justice. Carol
Gilligan notes that from a socialgtice perspective, the individual as moral agent
must judge the conflicting claims of self and others against a standard of equality
(e.g. the Golden Rule). As an alternative, she proposes that the caring relationship
becomes the determinate of self atigeos, under which the self as a moral agent
perceives and responds to the perception of need within and around her. The moral
guestion shifts from Awhat is just?0 to At
23).

I human flourishing and webeing
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The notion of human well being, sometimes but not always identified with
human flourishing, is intuitively understood by each of us, perhaps without
consciously attempting to be precise in its definition. For the sake of urban
planning and development strategiéss intuitive understanding may suffice. Yet
many philosophers have wrestled with this notion, formulating and justifying their
varying conceptions, which in turn are challenged by other philosophers. In this
short section, | present an overview of thege of these conceptions, not to step
into the philosophersdé debates by arguing
something of the conceptual richness and diversity of this important objective of
human development.
The concept of flourishingf not well-being, is to some extent at least
agentrelative. That is, no one concept of human flourishing is wholly relevant for
al |, and each personds sense of the good |
considerable extent, the notion depends upmwkedge of the possibilities open
to one, and the availability of freedoms and resources essential to pursue those
opportunities. Despite agerdlative differences in conceptions of the good, there
may still be a defensible craessltural conception dbasicwell-being or at least of
a human life not going badly.
Nuanced definitions of welbeing and flourishing do exist. Philosophers
such as Amartya Sen, David Crocker, and James Giriffin distinguish between well

being, minimal weHbeing, and flourishingr the good life (Crocker 1998, 366
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385) (Griffin 1996, 85 86) (Sen 1999, 70 76). Other philosophers have
attempted to characterize the ideal of human flourishing or the less robust notion of
human welbeing. Rasmussen, for example, proposes aAnistotelian
conception of human flourishing, in which he states that human flourishing is a
way of living and acting, not something static. It is desirable because of what it is,
and while not the only activitifgumanf i nherer
conducto (Paul and others 1999, 3). This i
flourishing is achieved as some estdte of welbeing; instead flourishing is seen
in a life that is worthwhile as a whole. Aristotle viewed human flourishing, among
otherthings, as a selfirected activity. The ne@ristotelian position, according to
Rasmussen, dictates that human flourishing is not a direct result of luck or factors
beyond oneds own control and that it must
it is to have value. Moral consideration also is required to determine what form of
flourishing is best for each individual (Paul and others 1999, 11). Charles Larmore
has a more nuanced view; he argues flourishing is more thandirseted
accomplishment. Howmne responds to factors beyond o]
important to the achievement of human flourishing and-tbeithg (Paul and others
1999, 97).
There are a range of views on wiadling and its relationship with human
flourishing and even ethical pertean. Amartya Sen and David Crocker identify

well-being with enlightened seifterest (Crocker 1998, 373) (Sen 1999 775).
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Feminist philosophers typically view flourishing as both-silécted and
individually defined, but also as a product of ouerrelatedness with others. The
fundamental recognition of this relatedness is described by Nel Noddings in terms
of t heamiomgod arHddrt lbe Tioc aNroedddi ngs, what one
achieve is dependent, at least in part, on this caringoe#tip between people.
As she states: AThe very goodness | seek,
partly dependent on you, the othero (Noddi
Sen and Crocker, by contrast, capture this relationship between self and
others, seHirection, and weklbeing quite differently. They differentiate the
agency di mension of humbengdnmensiorganddor om a pe
not conceive of welbeing necessarily as a product of iatelatedness with or
caring fori others. For Sen andr@ker, being selflirected also does not have to
mean pursuing higher levels of wélkking. Someone can be very sdilflected and
intentionally lower her/his welbeing, through religious fasting, making sacrifices
for others or for a cause, or even thgbisuicide (Sen 1999, 190195).
For John Rawls, human flourishing is best portrayed as the formulation and
successful execution of a rational plan of life, by which the person determines the
good for himself or herself (Rawls 1971, 408). Pogge expflingshing as a
composite of experience, success, character, and achievement, and offers an
encompassing definition of human flourishing:

That human persons are flourishing means that their lives are good, or
worthwhile, in the broadest sense. Thus, threcept of human flourishing,
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as | understand it, mad4 k® Bbesemement omf
quality of human lives (Paul, Miller, and Paul 1999).

f the common good

In its most general sense, the common good may be said to consist of the
policies and actions that best serve to promote the essential components of human
wel-bei ng or flourishing for all. I denti fyir
phrase, the fApublic interest, o is a contrc
conceptions of huan weltbeing or flourishing, as described above. In utilitarian
thinking, the common good is the best net score of individual interests in the
communityia concept that obviously sacrifices
others. Others contend tthe common good can be articulated only roughly, and
is often subject to moral disagreements. On this view, it is through a deliberative
democratic process of reasoning together that the common good can be agreed
upon and mutually acceptable decisions lsamade (Gutmann and Thompson
1996). Amy Gutmann and Dennis Thompson describe a process in which people in
conflict reason reciprocally, recognizing the moral worth of the opposing person,
even when they consider his or her position to be morally wrondetthis
concept of deliberative democracy, there exists a mutual obligation of respect
towards opponents. From this respect a common good, acceptable to (almost) all,

often can be agreed to: nDeliberation is r
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meansfo deci ding what means are morally requ

(Gutmann and Thompson 1996).

In serving the public good, Richard Flathman has observed that a moral
demand is placed upon members of a society to regard themselves as morally
obligated(but not physically coerced) to obey particular commands and to conform
to particular policies that they may regard as contrary to their personal interests. A
moral justification must be provided to justify this sacrifice of perceived self
interest, and ot simply the weight of majority interests. The fact that many
individuals present such a demand does not alter the situation. Nurhiaeris,
forceiti s not a criterion of right. FI at hman
ti mel ess mes s digliection hetw&ea thesvglleofeall amdthe general
willo (Flathman 1966).

1 safety and security

Safety and security refer generally to conditions of stability, order,
predictability, and freedom from bodily harm (Rosan, Ruble, and Tulchin 2000, 14,
76). Within the urban context, these concepts can be interpreted in a wide variety
of ways. They may be reflected in public health and environmental concerns, such
as being able to live within a city without becoming ill or being subject to
environmental disaste. These concepts may extend to economic security, in
which access to employment and/or other forms of welfare ensures access to

adequate resources for human flourishing, or at least, human survival.
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In human rights terms, security encompasses manyinegehts and
freedoms. Achieving a sustainable sense of security involves certain critical
freedoms, such as the freedfnom poverty andromviolence. Positive rights and
freedoms are also includedhe abilityto achieve a decent standard of living.

The United Nations Development Programme (UNDP) makes the point that
no other aspect of human security is more vital as security from physical violence.
It lists several sources of threats of violence, including (1) the state (torture,
arbitrary arrestad detention), (2) other states (war, support for oppressive
regimes), (3) other groups of people (ethnic conflicts, street violence, crime), (4)
threats directed at women (rape, domestic violence, trafficking), and (5) threats

directed at children (childbuse) (United Nations Development Programme 2000a,

35).
1 participation and inclusion
There are many kinds and intensities of participation, ranging from
Gut mann and Thompsondés deli berative democr

advisory public hearing®tvisioning workshops. Each has its benefits and
limitations1 as will be seen as this important topic is addressed throughout this
essay. | argue for a model @édliberative participationclaiming that the notion of

a truly deliberative, participatory pcess is important to the achievement of
sustainable urban development. In this respect, a deliberative participatory process

either assumes or includeshrough a partially structured or facilitated dialogue



the ideals described in this chapter: hurdemity, social justice, human
flourishing and weHlbeing, the common good, safety and security, and similar
ideals. Deliberative participation also offers a way to specify, weigh,-oidand
sequence (the realization) of these ideals.

One good way tapproach the new ideal of deliberative participation is in
relation to the idea of Astakehol der. o As
context of wurban development and governanec
simply as someone with an interésir stakel in the process and results of a
bodyods -mekiimg.on The term Astakehol dero ran
officials, institutions, civil society and the private sector, and local neighborfioods
all those influencing and/or affected byan development in the South. This
expansive definition is narrowed in application by the relative interest in the
Astakeo that each stakehol der perceives ot
little or no interest in the detailed affairs of a particulidy. A brief review of the
principal stakeholders is appropriate better to understand the concept of
participation, and the urban development and governance policies, problems,
processes and opportunities discussed in this essay.

The most obvious stakelilers are the citizens and other residents of any
givencityortowniand that cityds or townds institul
stakeholders include corporate entities, agencies and individuals representing the

interests of civil society, the prit@sector, the public sector, and various formal
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and informal social and cultural institutions. Examples include community
organi zations, whether formally constitut e
chambers of commerce, sports leagues and clubgpnadih advocacy and social
service organizations, public sector service agencies, universities, nursing homes,
hospitals, schools, businesses, professional organizations, and so on.

Moving geographically outwardsut Aur bano
certainly include those public agencies and institutions of governance at the
state/provincial level and at the national level that have direct responsibilities for,
or perceive their interests to be affected by, the city or town in question. Good
examp es i nclude a national government s of f
portfolio for local government issues (commonly appearing in the South as a
nati onal AMIi ni stry of Local Government o),
(electricity, transport,@nmunications), and public agencies of defense and law
enforcement. At this level also are found nationally based civil society
organizations, the headquarters or branch offices of private sector entities, and
other public and private sector institutidhsit share & usually small but still
significanti common concern for or interest in the affairs of the city or town under
consideration.

In this era of increasing globalization, the circle of stakeholders of a city or
town expands to encompass manginational stakeholders too. Transnational and

multinational corporate entities and international civil society organizations are



within this tier of stakeholders. Even foreign governments have trade, security, and
diplomatic interests that earn them staddeler status. Bilateral and multilateral
development assistance agencies and institutions in the developed world should
also be included among a cityés or townos
are specifically focused on urban development issudge South. These aid and
donor organizations are typically interacting with, or at least through, national
governments; this relation nearly always precludes formal direct linkages
(including direct loans or grants) between such organizations anctltcaf town
governments. Instead, organizations such as the World Bank, USAID, the British
Department for International Development (DFID), the United Nations, the
International Red Cross, the World Health Organization, Amnesty International,
the Internéional City and County Management Association, and many others
conduct their formal interactions with cities and towns in the South with some
involvement and oversight by the respective national governments. In many cases,
this is a function of the membdiip structure of such organizations, in which
membership consists of representatives of national governments. In other cases,
local and international laws, financial insecurity, and/or problems of moral hazard
(cities or towns defaulting on their contraatand financial agreements, which the
national governments must then make good on) preclude cities and towns in the
South from entering into direct contractual, financial, or diplomatic relationships

with international institutions or organizations.
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Stekeholder status does not automatically qualify one for or lead to
participation in urban development deliberation, decisi@king and local
governance. Individuals and groups may be stakeholders and be relatively passive.
Some stakeholders may have ilkgiate interests, such as criminal organizations.
Ot her | egitimate stakehol ders consider th
simply do not feel motivated to participate. Local opportunities for participation
may be limited to the ballot box omsply not exist. Few cities and towns have
formal participatory structures that facilitate or institutionalize the inclusion of
stakeholders in the articulation of the common good and the deansikimg on
the means and ends of achieving that ideal.

This quest for an effective means deliberative participatory modeby
which some but not all stakeholders might be able to improve their chances of
achieving agreement on a workable articul
moral concerns and valuess stakeholders reflect upon and deliberate over the
means and ends of development and fAgoodo
who ought to decide what Agoododo devel opme
these concepts are important, and what should be @ten they clash with other
values. If stakeholders accept righssed claims, then what should be done when
rightsbased claims conflict with other popular development goals? How can and
should decisiommakers respond when rightased claims demandasce

resources? How can and should popular participation in governance be balanced
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with the role of representative democratic institutions of government? How can and
should values be weighed one against the other in deciding urban development
priorities? Fow can and should stakeholders be asssured that the full range of
important development values has been comprehensively addressed within an
urban development planning or governance process? In short, how should
stakeholders conceive and make critical densregarding the achievement of a
sustainable, livable city, pursue those ends, and find motivation to do so?

The questions above require careful attention to moral concerns. When
decisions are made in response to these questions, the dec@iéne r rdls mo
legitimacy, credibility, and motivation deserve scrutiny. | argue that this scrutiny
should begin by, but not be limited to, assessing the extent to which opportunities
for popular participation exist, the degree to which decisiakers view
themselvs as influenced by and accountable to that participatory process, and the
fairness, representativeness, and effectiveness of the participatory process itself.
Effective participation is an excellent means to morally based decision making, but
as | shall ague in chapter four in addressing issues of power relationships and
human rights, it is not the only means.

If all human beings are regarded as equally dignified and valuable, all
human beings within a society ought to be empowered to participate intita cr

decisions that affect thenthat limit or create opportunities and freedoms for each
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to flourish.?* Including all people in all aspects of all decisimaking is not
practical, even at the scale of most cities, so societies and cities have da&velope
various forms of political leadership and representative deemeking. Under
this conception, political leaders and elected or appointed representatives act on the
presumption of a vested public trust, to which they are accountable. The delegation
of decisionmaking authority to political leaders is not by necessity absolute
where possible and appropriate, opportunities ought to exist to allow all citizens
and residents of any given society (including cities and towns) to be well informed
about thessues, and to participate in identifying priorities, strategies, and desirable
actions.

In practice, political leadership in many cities and towns in the South-is top
down or even autocraticneither accountable to or inclusive of the residents.
Some tryto justify topdown leadership as a way to avoid the difficulties and
expense in structuring and sustaining a deliberative participatory process
sufficiently robust regularly to register, discuss, and reason through the various
concerns, aspirations, alas, and demands of residents and stakeholders.

These Adiffi cul-serviegedcusesahutequdable,nl v sel f
inclusive, and certainly- deliberative participation is hard to accomplish, and it
can be expensive. The problems begin with the std&ehidentification process,

in which usually the elected and/or appointed decision makers in a city or town

%4 The only exceptions to this general rule are those people not competent to participate in a rational
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government invite a range of participants to join in the formulation of specific
development priorities, policies and actions. It is seldom plessilselect a
representative body of stakeholders that reflects a reasonable approximation of the
diverse interests, demographic and social characteristics (age, gender, ethnicity,
religion, etc.), and power structure of the area under review. If stalerhol
selection can be accomplished to the general satisfaction of all, without the
exclusion of any one group, further difficulties ensue. The participatory process
must be time sensitive but ought not to be rushpdrticipants ought to have the
opportunty to be informed on the issues, to be heard by all, to engage in a give and
take of reason giving and assessing, and to have conflicts resolved in terms of
outcomes to which all can give their consent. Ideally, the participatory agenda will
be rich enouglso that participants are not simply being polled, but instead have an
opportunity to engage in a deliberative process in which all stakeholders are able to
put forward their own arguments and ideas, to seek common ground, to demand
reasons, and to recodisagreement. In some cases, participants may need training
to learn necessary public speaking skills, and/or to find assistance from trusted,
articulate advocates.

Credibility demands a participatory process that has a procedural rationale,
justified inlanguage that the average stakeholder will easily understand. In some

cases, such as in more radical models of participation, outsiders and experts are

manner, such as children and people with centaintal disabilities, or those people whom society
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intentionally excluded. In other situations, particularly where participation
addresses complex techal@and/or procedural issues, the stakeholders as well as
the experts shape the final process. This participation ratiorth&erules and
objectives of the participatory garmeshould persuade stakeholders that a
framework is in place through which pargants (stakeholders) will be
respectfully encouraged to reflect upon, evaluate, and express their considered
viewsi and their reasons for such viewsn a wide list of development issues.
Some of the values and principles that the larger society (tlepalready has
formally agreed upon or accepted as univergatreaty, law, or policy may need
to be restated. Those values and principles that are relative to that particular group
of stakeholders may need to be articulated opieplgrhaps fortte first time in a
public forum. I n this sense, dAcareful
mean ensuring that principles of fairness and a commonly agreed upon agenda are
adhered to, and not that the participation is manipulated towardst@neched
outcomes. Participants should be exposed to and consider different views of means
and ends within the larger context of a holistic view of human-kettg, human
development, and good governance, but those participating will first need to agree
on proces$ how best to resolve disagreements and accommodate dissent.

Very few cities or towns have engaged in a participatory process leading to

the outcome of a comprehensive urban development strategy. Very few people

has decided to exclude, such as convicted criminals.
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have experienced this sort ofrpeipation at this level of intensity. It is time
consuming and expensive, gives rise to conflicts and/or exposes existing social
divisions, and unless very well executédcan easily become politically
disruptive, even volatile. For these reasons,idatexperts are sometimes involved
to help facilitate the participatory process. There are no effective, proveheoff
shelf models of participation for urban development strategy formulation that
would ensurethat the process remains constructive irsaillations. Threats to
success abound. For example, some special interest groups may perceive some
direct benefit by making sure that this larger participatory process fails.
Stakeholders may perceive deliberation as only political rhetoric, lackindptredi
assurances that the outcomes of the process will actually guide policy and direct
implementation. To counter such threats, those entrusted with public resources and
decisionmaking authority will need to demonstrate their accountability and
responsiveass within and through the participatory process, and the expertise of
trained facilitators may be required.

It might be argued that given the many procedural and logistical difficulties
in participation, adding moral concerns such as concepts of sasiigk), the
common good, human dignity, human rights and freedoms, will only make the
entire process more difficult and therefore less likely positively to influence public
policy and planning. First, many consider moral issues to be largely arbitrary and

subjective in nature, changing in scope and intensity depending on which
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individuals are participating (or not) in any particular public deliberative forum.
The forum may itself be problematic; the choice of agenda, chairperson, and/or
social and culturatonstraints may greatly constrain the quality, honesty, depth,
and subject matter covered.

Second, seeking common ground on moral concerns risks upsetting the
status quo. Those in power may never have had to justify the moral source of their
authority, aad may shrink from the moral obligations implictiut seldom clearly
articulatedr in public service. Those who are most affluent may be morally
challenged by these less affluent to justify why the gap between rich and poor
should widen even further in muitof shortt er m Adevel opment 06 goal
towns may be morally emboldened to demand greater autonomy from the central
government. Are some questions best left unasked? It is not surprising that there
are few institutions within global, national, local societies that demonstrate
through their actions a commitment to ethically based decmsi@king, even if
some make rhetorical gestures in this direction.

Third, the quality of a moral dialogue on substantive issues depends upon
tolerance, reflectin, mutual respect, and a deliberative ethos representative of the
diversity of stakeholder interests and concerns. These attributes are moral ones
that individual participants ought to bring to the process or acquire through it.
Situations, however, magkist where such virtues are in scarce supply, and the

guality of the moral dialogue consequently deteriorates.



Fourth, many consider moral values and systems to be largely unreliable in
policy making; many values are discounted because they are redeNat a
particular culture, time, and context, or are mistrusted as imposed by outsiders in
the name, for example, of moral universafigmskeptical realisif, or
cosmopolitanismi’ On the other hand, some values are questioned as being too
focused on thenterests, concerns, and perceptions of a particular community or
society, rejecting claims of a broader moral obligation or accountability.

Fifth, moral values, along with many qualitative factors in development, are
extremely difficult to measure, monitand evaluate, so the impact of policies
intended to respond to such concerns are hard to gauge. For this reason alone, many
public policy makers avoid reliance on hdaodmeasure moral justifications for
allocation of scarce public resources.

These fiveobjections apply to participatory processes specifically, but also

to morallybased approaches to development. If left unanswered, they undercut my

3 Universalism is the view that values or norms, and associated obligations apply equally to all

people and all cultures. Utilitarians and Kantians.gikample, argue that the correct or justified

et hical principles apply to all societies and all
accepts some moral diversity but contends that there is a universally valid body of values which can
beaccepted by people from different moral and religious communities (agreed on, not discovered)

that can be used to judge public policy (Dower 1998, 43, 155).

% Dower defineskeptical realisnas the calculation of power and national interests, as c$esthin
evaluating relations between states within a competitive framework. These norms of international
relations are more maxims of prudence than moral nortiey are abandoned whenever prudence
dictates, but are often used in moral rhetoric that Dalegms is generally hypocritical (Dower

1998, 18).

37 Cosmopolitanismis an ethical approach based upon the moral premise that the world is one moral

domain, out of which arise certain universal or global moral obligations, values, and responsibilities
(Dower 1998, 20).
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fundamental premise of the importance of moral appraisal in the definition,
formulation, and implementatioof development means and ends. | therefore offer
the following brief responses, which will be expanded upon in a variety of ways in
the remainder of this essay.

The first objection is the claim that moral issues are largely arbitrary and
subjective in nure, and that attending to moral issues in a participatory process is
fraught with procedural difficulties. In practice, this objection has merit. Moral
issues, if raised at all in participatory workshops, are seldom addressed explicitly in
a rigorous, urushed manner through deliberations, reasoned justifications (and
challenges to these justifications), and dialogue addressed at reducing
disagreements and consenbudding. Common models of participatory practice
largely ignore moral issues, or at besannel moral concerns into narrow outlets
such as vision statements. Morality is not, however, arbitrary, as the systematic and
critical study of moral beliefs, values and concéreshicsi makes abundantly
clear. In ethics, our values and beliefs aigaaized into various (and to some
extent, competing) systems, each of which exhibits coherence more or less
internally and more or less matches our considered judgments and deeply felt
beliefs*® In this way, individual moral concerns are given contexthabthey can

be argued from a systematic, wedaisoned set of relationships based on principles

38 As noted by Griffin, coherentism has values and beliefs conferring credibility on other values and
beliefs solely through their own relations. This begins a larger discussion, not pursued in this essay, of
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that in turn can be argued and justified. It is not practical or appropriate, however,
to use the limited time and resources of a participatory workshopban u
development to justify a complete ethical theory (much less compare it to other
contending theories, from first principles). Instead, | argue in the next chapter that
various process tools can be derived from severalegtdiblished theories within

the field ofdevelopment ethic3 hese toebased approaches could be applied in a
time-constrained participatory process without preliminary philosophical
justifications, using language accessible to the diverse range of stakeholders
engaged. This essaylivexplore the appropriateness of one such theory of
development ethick a human rights approaéhboth within a participatory
development process and as a separate means to the achievement of desirable
development goals (see chapters four through seven).

The second objection is the claim that attending to moral concerns risks
upsetting the status quo by challenging the existing economic and power
relationships within any given society. This claim is accepted and may serve as
sufficient (but not publiclystated) reason for politically insecure city leaders to
avoid a participatory approach. Whether through participatory processes or by
recourse to other means such as the courts, | argue that challenging the status quo is
often important to the moral appidato development. The existence of

widespread poverty, corruption, injustice, and the lack of universal respect for

the significance of core valuesnd the extent to which our ethical beliefs can be improved. (Griffin
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human dignity demand a challenge, and the moral approach offers some fresh
insights into the means and ends of changing the status quayswiich lead to

more just, compassionate, and decent societies, and to the protection of the status
guo when it is judged to be reasonably just. The changes need not be immediately
radical or revolutionary this essay will argue for progressive positivenge

towards sustainable development through the assertion of humanrbagets

claims, fulfilled over time. The fulfillment of such claims will, howeweltjimately

entail radical changes to the status quo.

The third objection is the concern that masaues must be addressed and
deliberated by participants who exhibit moral virtues, and that such participants
may be few in number. If this claim were accepted, it would be difficult to imagine
a societyds mor al pr ogr e allgvirtoousepersonsi me. The
may well inspire and motivate others towards being receptive to the deliberation of
moral issues, but that leadership is not a necessary condition. The commitment of
social, political or religious institutions (and, by treaty provisioeven nations) to
moral principles goes some distance in bringing the moral approach to the
participatory process, and this essay considers the example of the Universal
Declaration of Human Rights in this context. If the participants are able to accept
the credibility of an ethical framework, such as a human rights approach, and a way

can be found to apply this (such as through a derived set of participatory process

1996, 8 17)
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tools) to the development agenda under discussion, then the requirement for a wise
and vurtuous person to preside over the proceedings no longer pertains.

The fourth objection is that asserting values in public policy, whether
within a participatory forum or through other operations of governance, is
inappropriate because values vary inttimeoral justifications, from the universal
to the relative. This dichotomy between the universal and the relative is a venerable
old chestnut of philosophical debate, and a great deal is written and argued in the
literature on this subject. | argue in tleissay for an approach that accepts certain
values as universal and fundamental to human nature, while also accepting that the
local culture, tradition, and context ought significantly to influence and shape the
implementation of development initiativesp®nsive to these universal values.

Finally, the fifth objection to moral¥pased approaches to development is
that the qualitative dimensions of moral values makes them impractical in the
public policy context. This, | contend, is a superficial argumdetsuring moral
performance may be more difficult than monitoring nonmoral criteria through
gathering empirical data and identifying trends. But empirical data can say a great
deal about the changes in achieving morally desirable goals, and the preseftati
such data in participatory workshops can be informative. The birth weight of babies
is a good proxy for measuring the shortcomings in the quality of life of people and
the need for better nutrition and health care. An extensive amount of workgs bein

done around the world to identify appropriate empirical indicators that measure
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quality of life>* The degree to which national laws reflect internationally

recognized human rights principles is also measurable. Qualitative factors in the
experience of peerty, the enjoyment of basic freedoms and opportunities, and the
prevalence of respect for human dignity are all subject to meaningful evaluation
through a variety of techniques, from focus groups to surveys. | do not pursue the
important dimension of mearement in this essay, but | do contend that the claim
that moral issues should not influence public policy or be raised in participatory
workshops because they are troublesome to monitor and evaluate speaks more of a

failure of political will or methodalgy than of a basic fault inherent in ethics.

Deliberative Participation as an Ethical Ideal

No formula or recipe exists to achieve the ideal of the livable city. Certainly
political leaders, civil servants, and all stakeholders need constantly tovienp
their conceptual and management skills, their abilities to integrate technical
approaches across many sectors with the quality of democratic processes and
political leadership. Stakeholders also need to improve their participatory skills,
and open theloor to new innovations and creative approaches to urban problems.
Even all of these tools are not sufficienhe goal of a sustainable, livable city

cannot be credibly pursued without attention to moral values of the sort just

%9 See for example the World Conference on Model Cities (http://www.ura.gov.sg
/wemc/body_index.html0), the Megacities Network (http://www.megacities.org/network/) or the
Sustainable Communities Network (http://www.smartgrowth.org/)
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adumbrated inthe sectisn above. The Worl d Bankdés new u
hints at this moral focus apparent in its
If cities and towns are to promote the welfare of their residents
and of the nati on diwgbleiiertsurizgeans, t hey must
decenftquality of life and equitable opportunities for all residents,
including the poorest (World Bank 2000a, 8).
In the South, the attainment of the goal of the livable city appears even
more remote than it is in the North. Based on significantHiastd exprience in
conducting many participatory planning workshops in several countries in the
South, my view is that public participation is seldom conceived by the local
political leadership as a process to involve stakeholders in working towards
deliberative greements (and disagreements) about the ends and means of a
Al i vable cityo. The concept of the #fAlivat
shared and universal goal, yet in reality it translates into very different priorities
among and between ptitians, civil servants, business people, the poor, women,
the unemployed and undemployed, academics, professionals, and so forth.
While there is often significant commonality between such interest groups in the
identification of issues, the ranking jpfiorities varies sometimes greatly.
Without an opportunity for deliberation, in which views can be openly challenged
and justifications offered, stakeholders are denied the opportunity to reevaluate

their priorities and concepts and work with otherfotge agreements that (most)

everyone can accept.

144



An appreciation of social dynamics is also important to effective public
participation. When confronted with ingrained cultural or social constraints, an
interest group might become more conscious ofad@beéavages and hence become
more entrenched and intransigent. But the alternative is also true; such an interest
group might change its stated priorities. Zulu wormevhen consulted outside
earshot of Zulu men will allocate priorities quite differenglthan when consulted
in gendermixed assemblie®. Mayors of small towns in the Philippineoften
outspoken, passionate advocates for their constituents in meetings with their peers
Twill avoid an Aunseemlyo publrankihgconf | i ct
provincial officials, even if it means that their silence will pave the way for policies
that run directly counter to their espoused interests (Schwenke 198h, Gentral
governments, often with the technical advice of international expewts,deen
seen to impose a tegpown image of the livable city that is alien to local
sensibilities (Peattie 1995).
Il n practice, progress towards an i deal
livable city suffers through lack of a local interpretation of théson. Cribbed
(Aboil erplated) | anguage and ethical <clict
opposed to genuinely ethical development.
Earlier | argued for the importance of active stakeholder participation in

formulating a consensus on both common dguvalent goals and the means to

““Based on the authoroés direct experience in the Re

14c



achieve thenit hat citybés sense of its dAlivable c
participation to articulate such an ideal, the active and strategic pursuit of the ideal

remains dependent on the ability of the localegoments. At this stage, the quality

and motivation of the political leadership of that city or town is a major

determinant of success. If a mayor and/or a majority of city councilors share the

livable city ideali which hopefully they participated in shiagi the mission of

that citybés government may become orientec
leadership. On rare occasions an inspired and able political leader may possess his

or her own vision of the livable city, achieved outside of a participgtarcess (or

when such a process fails to achieve positive results), which he or she then builds a
consensus around. A classic case is the positive impact on development of the

visionary leadership of Mayor Jaime Lerner in Curitiba, Brazil. Mayor Lerner

visualized a city based on cooperation and partnership, characterized by attractive

public spaces (commercial areas, parks), excellent access to public transport and

social services (child care, health care, etc.), effective poverty alleviation, and a

beneicial relationship between urban and rural interests. He thought of many cost

effective and innovative ways to achieve these goals, such as creating a pedestrian

only downtown, making vast improvements in a public bus system, involving the

poor in recyclig of trash in exchange for basic foodstuffs, and creating a park

system that doubled as a groundwater drainage system in times of flooding. The

Zululand Regional Council in South Africa, 1993.
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city now thrives, and has moved significan
i nitiated b uwtlargeonumbérofwtakehbldersbhere.

Without this type of | eadership, or the
participatory process, local governments are left to pursue development in
incremental and piecemeal interventions without benefihaheerarching theme
or vision. Such governments lack a context in which to rationalize means and ends
and provide a unifying mission. Lacking a unifying mission, civil servants respond
most to the incentives and priorities within their separate deparpsent little
coordination takes place between these departments, agencies, and tiers of
government that typically divide responsibilities on issues affecting urban quality
of life. Politicians often have their own personal incentivesmaining in or
increasing their power and influenteand hence gravitate towards shi@itm
interventions that produce demonstrable (areleetable) results, instead of
supporting interventions that will bear fruit only in the lortgm.

The i deal o f istatHeast disktiof\y@als byavhiah citizgns and
others may evaluate the city in question. Such an ideal may also influence
development strategiét he means t o t Hendibtivateabl e ci tyo
incremental progress on the part the citizens aneéBta#ers of a given city. In
chapter six | address whether and under what conditions such ideals might motivate
action and whether such moral motivation can be counted on to bring about

beneficial change.



Case Study

Durbands Nort h L o tsantegraied uripan develommenhp | et e d

plan in 1998. Under South Africads new cor
pl an, and manage development, 0 and througt
North Local Council 6s, tiohaand fimangal actobre vel op S

plans and budgets. These become the basis for local governance (Schwenke, Bond,
and Tomlinson 1997, 8, 3538).
The North Local Council made a concerted effort at participatory planning
in the preparation of their integratetban development plan, and achieved an
outcomel a final development plan of action that met the requirements of the
national constitution and could be used directly to guide the policies and
expenditures on development for the future. Few urban arelas Bouth (or the
North) have accomplished even this much, and its completion owes much to the
motivation of the stakeholders. Yet the quality and effectiveness of the North Local
Council 6s integrated urban devel opment prc
govenance decisions that this process yields, still remains open to serious doubts.
First, the process was largely local. There was no international model or
strategy to guide urban policy, and the national and provincial development

framework (guidelinegpolicies, regulations and incentives) that did exist were not
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of much influence to the IDP procetsThe decisiormakers in the NLC took only
passing interest in the development needs of the remainder of interdependent
metropolitan Durban, and the fatethbse in the surrounding rural hinterland
attracted almost no interest from those whose political power base lay elsewhere.

Second, the moral content of the development dialogue throughout the
process was implicit, fragmentary, incomplete, and (arguabbjyrary. When
moral issues arose and were recognized, they were discussed, but not
systematically in the context of the sort of principles sketched above, namely
human development, human dignity, social justice, human flourishing and well
being, the common good, safety and security, and participation and inclusion. The
only end that was consciously advanced was economic growth.

Third, the consultants and the Council structured the participatory process
with great care, and presented the proposed prémesse scrutiny and discussion
of the general public at the first open public workshop. Based on that feedback, the
consultants further refined the structure for the more limited participatory process
that involved only those stakeholders willing to comthe time and energy to the
process over the duration of the integrated development planning project. Both the
consultants6é6 initial proposal and the
the open public input were, however, created without fitesfeany conscious

normative framework, and so the fact that certain groups remained excluded went

“! The South African government and the goveminaf the Province of KwaZuliNatal did have
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largely unquestioned. In particular, the Zulu minoftityne poorest and most
disadvantaged of all local stakeholdénsas not able to participate becatisey
lacked the basic education and public speaking skills to do so effectively. The
Siyakhana consultant team did make arrangements to provide some training (and
incurred significant uncompensated expenses by these actions) and provided Zulu
English traslation at all public meetings, but the North Local Council lacked an
awareness of the moral obligation not to exclude the Zulu people, and hence they
lacked the political will to approve the costs for the prerequisite capacity training.
Dur b an 6 scallCoundil is but.one local example of urbanization in
the South, and it cannot be generalized or made an ideal model for all urban
settings in the South. In the process of generating its integrated development plan,
however, many of the most importahetnes common to cities and towns in the
South emerged. From the outset, the fact that this largely rural environment with
multiple urban pockets of settlement was contained within the metropolitan
boundaries of a major city placed the rundban continuunat the center of
pl anning considerations. Many of the fAurbe
were essentially rural people. Yet the challenge to the leadership of this local
authority was to bring the many residents and stakeholders of this very diverse,

urban and rural, rich and poor district together to find common cause with each

some policies intended to drive economic growth, such as the Reconstruction and Development
Program (RDP), but these had little direct relevance to the local level.
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other, and to find a place within the larger framework of metropolitan Durban, the
province of KwaZuluNatal, and the country of South Africa.

As a pioneer in decentralizatipthe North Local Council was typical of
many local governments in the South, with inadequate resources and institutional
capacity to attend fully to the multitude of local issues now thrust before it. Unlike
many urban governments in the South, howeber North Local Council viewed
its role expansively. Not just a supplier of basic services, it aspiagtbast
rhetoricallyi to become an effective institution of local governance in the
comprehensive sense of that word.

Much of the formative proces&bind the integrated development plan
addressed the good governance topic specifically, as stakeholders pondered what
their local government could do for them, and what it ought to do for them. As
stakeholders became used to the freedoms of this partigigabcess, they raised
some qualityof-life concerns and questions of who had what obligations and
duties, to whom, and why. The answers were seldom clear or satisfackitizer
the local leaders nor the planners facilitating the process were coingeten
structure a process that systematically dealt with such fundamental moral
guestions. Many assumptions went unstated but appeared to influence the process.
Arguably the primary example of just such an assumption was that all of the

stakeholders desireallocal government that would assist them to achieve
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fulfilling, healthy, secure |ives in whict
society in which social justice prevailed.

The development project began with the establishment of a participatory
sructure. Starting with Siyakhdihads propo
Siyakhana staff engaged in intensive consultations with local stakeholders and
community leaders, who reviewed and partially reworked this framework.

Subsequently, and for @pod of just over three months, participatory groups
representing a wide variety of interests separately met on a regular basis to
articulate their own concerns, interests, hopes, and priorities. As adopted by the
final participatory framework, the speicirange of concerns, interests, hopes and
priorities was to some extent divided and addressed by two different types of
groupsi affinity groupsandgeographic groupsThe former came together around
some of the more prominent interests in the municipaliere were separate

affinity groups for sports, education, safety and security, the professions, arts and
culture, housing and infrastructure, environment, health, youth, women, labor,
religion, business, and the elderly. The second type of grouptattraitizens who
held an interest tied to a geographic center within the municipality, and three
geographic groups represented three distinctive urban settlement nodes within the

North Local Council boundaries.

2 This participatory framework was based tanslard professional practices in USA (see Klein,
1995).
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Each group met every two weeks, and involfredh four to twenty people.

Most flourished, while some became dysfunctional or inactive. The consultants
served as facilitators in each and also separately carried out intensive research to
capture a snapshot in time of the existing situaititimee basehe’i for the

municipality. The Siyakhana consultant team brought the results of this research
together in a draft Situational Analysis Report, and circulated this to the public and
to the affinity and geographic groups for comment and feedback priog fattire
planning stage of the planning process. The draft Situational Analysis Report
covered the local and larger economy, the environment, spatial patterns and land
uses, demographics, the existing policy framework, financial and budgetary
constraintsthe institutional capacity, and the cultural and ethnic diversity of the
region.

In this type of process, the urban planner serves as the facilitator and
research resource for the stakeholders, helping them access important information
and assisting themelter to articulate their aspirations and needs. It is a far cry
from the days of t hé&withaubbenefitdf pulit anner s o
participationi the (largely spatial) Master Plan. That product represented a very
different and nofparticipatoryapproach to planning, in which local, provincial, or
national authorities imposed on the stakeholders a simplified model, created by
outside experts, intended to regulate and bring order to the very complex process of

urbanization. Thankfully, urban plamyg in North America and Western Europe

15¢

c

r

€



has changed significantly, due in part to the consciousaesag efforts of such
insightful thinkers as Lisa Peattie (Peattie 1995) and Jane Jacobs (Jacobs 1961).
The trend in planning theory in developed counjréasl increasingly so in the less
developed countries, is towards a proeassnted, participatory process, in which
ethical deliberation issuing in a vision statement is one key benchmark.

There is also a connection to be made between, on the oneliard|ues
that people express and deliberate through participatory development processes
and, on the other hand, the values that brought them to participate in such a process
in the first instanc& and which arguably motivate their continued participation
Why should people invest their time, resources and energies (often scarce
commodities, particularly for the poor) in advocating for the common good through
the mechanisms of urban governance or by means of a structured-goid@n
participatory procesddoes perceived seihterest, civic duty, or other less obvious
political objectives drive such participation? | will return to this question of
motivation in chapter six.

The participating stakeholders of the North Local Council enjoyed what
was for then a novel opportunity openly to discuss the attributes of the common
good, to craft a vision statement to reflect this, and to contribute to the
identification of development priorities and strategies to meet these priorities. A
dialogue rich in valuesdgan, and the seeds of a larger, bedterctured dialogue

on the means, ends, and ethics of urban development were planted in one urban
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district in the South. Whether a moral approach to future development initiatives
in Durban can grow from these smiadlginnings is an open question. This essay
contends that a kind of participatory urban planning process explicitly based upon
and refining an ethical framework is more likely to succeed in achieving genuinely

il ivableo cities.
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Chapter 4: Development Etics and Ethical Urban Development

Introduction

In discussions on development within a participatory process, quality of life
is a common theme. As with the Durban case study example, these discussions can
be rich in moral values, as stakeholders potigekinds of changes they would
most like to see happen, how these might be achieved, why they are important, and
what to do when stakehol dersdé priorities
all, and why one should turn away from selferest towads some larger notion of
the common good are both questions that require careful reflection. So too are
guestions that challenge or promote the status quo, seeking some evaluation of, or
at least some explanation, when a system succeeds and when aaysteEm
distribute goods and opportunities in an even, equitable way. Someiissuesas
why any given society morally tolerates any of its members falling prey to the
ravages of extreme poverty while others enjoy lives of luxury and ekadtn
are ignored or avoided because they seem so intractable.

In the last chapter, | argued that moral issues can and should achieve
prominence in formal urban development strategies and policies. The moral
content is therég taking form in strong moral undertes and occasionally rich
moral discussions on quality of life concerns. Yet the moral content of the

development dialogue often remains, as previously noted, implicit, fragmentary,
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incomplete, and (arguably) arbitrary. What is lacking, as illustratedebiew
Urban Strategy, is a procedure or framewiodn ethicallyfocused, deliberative
participatory modei that can raise the profile of such moral concerns to become
an explicit, unified, cohesive, and pertinent part of the urban development process
in the South. Many others have argued for a participatory, ethiocalhsed
general approach to development, and the purpose of this chapter is to situate my
model in this more comprehensive approach to development called development
ethics. Hopefully eeh will enrich the other.
Ethics is critical reflection and prescription with respect to social goals.
This chapter discusses a specific type of ethidevelopment ethidsand
considers its application to development generally and then to urban degatopm
specifically.
Development ethics also addresses a set of resduiceso r a | rtesour ces
that may often be overlooked in the analysis of development, but which may be
essential to motivating development in positive ways. These moral resources
include for example, the respect for the dignity of all persons, sympathy and
caring, oneds sense of moral identity, ser
1999, 28).
Finally, this chapter briefly reviews several leading ethical approdcbes
framewaks’i that appear to offer a variety of options in structuring a moral

approach to urban development.



An Overview of Development Ethics

Development ethics is ethical reflection on the ends and means of
socioeconomic change in poor countries and regidegelopment ethicists agree
that the moral dimension of development theory and practice is just as important as
the scientific and policy components. What is often called "developrent”
economic growth, for instandemay be bad for people, communitieslahe
environment. Hence, the process of development should be reconceived as
beneficial change, usually specified as alleviating human misery and environmental
degradation in poor countries (Craig 1999)(Crocker 2005)5

David Crocker asks the philogpp her 6 s question, Aln what

what means should a society O0developb6o (Cr
description of development ethics encompasses a complex endeavor by
philosophers, ethicists, development practitioners, and others to arebépply a
rigorous intellectual discipline and philosophical grounding to the challenges of
development, and to the many moral questions to which the concept of
Adevel opment 0 gives rise. Devel opment et hi
moral approache® facilitate reflection upoin and consideration of appropriate
responses to the many urgent moral concerns, motivations, obligations, and
competing priorities associated with development in the South (and North).

Development ethics reinforces and @adn a general framework the model |
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defended in chapter three. Norms such as human dignity, social justice, human
flourishing, the common good, safety and security, and participation and inclusion
are among the many that are routinely encountered imul&eelopment theory
and practice; these topics illustrate subject matter of development ethics.
Development ethics is a relative newcomer in applied ethics, having only
begun to take explicit and sedbnscious form in the 1980s (Crocker 2001 32.
Since that time, however, there have been robust additions to the body of thought
framed by development ethics, and the literature within the new discipline now is
becoming substantial. The primary contributions principally have come from
philosophers and kicists, both in the North and the South. Among the literature of
development ethics, one finds the work of Sabina Alkire, Charles Beitz, Peter
Berger, Luis Camacho, David Crocker, John

Gasper, Denis Goulet, Godfrey Gunatilleklerman Kahn, Bernardo Kliksberg,

Onora OO6Neil I, Martha Nussbaum, Thomas Pog

Ramirez, Ramon Romero, Jerome Segal, Amartya Sen, Peter Singer, Paul Streeten,
among others. Development ethics, by intention, seeks to extenddoagate mia

and involve development practitioners, policy makers, and others. This expansion
has taken form, for example, in the International Development Ethics Association

(IDEA), an organization active in fostering a widening dialogue on a variety of
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dewelopment issues by means of a newsletter, wéfsitéernational conferences,
and networking (Gasper 1994, 16085).
The ethical focus on development also extends beyond the domain of
development ethics, whose boundaries in any event are looselgdle@ilosely
related to the concerns of development ethics, significant work is being advanced
in research and dialogue on social and human capital, environmental ethics,
business ethics, political theory of development, urban and regional planning
theory,development economics, and geography. The Aaegted attention now
placed on the moral dimensions of development does call into question whether
there is a need to establish somé& #fAterritoc
should development etli@xtend into trade relations, military affairs, migration,
international organi zed crime networks, ar
countries? These issues remain unresolved and continue to elicit spirited debate.
Engaging in ethical reflection on criitdevelopment issues is not merely
an intellectually stimulating academic pastime. Many of the choices that
individuals, institutions, groups, and governments make affect others, for good or
for ill. We are also often called upon to make decisions ash&t otheroughtto
do or have done. In either case, we ought carefully to evaluate such choices
factually, conceptually, and ethically. Political and cultural leaders, policy makers,

development practitioners, civil society activists, and many othersarurdthical

3 See http://www. carleton.calidea/
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issues on a daily basis, and the choices they must make may be harmful for some
or manyi persons. When resources are scarce, human needs great, and existing
economic distributive mechanisms ineffective or skewed, the moral weight of
decisians can be particularly acute. As noted by Guido Calabresi and Philip
Bobbitt, such decisions on allocations mus¢
mor al foundations of social coll aborati onc
Failing this, violence and divunrest may ensue or poverty may worsen, with the
associated increase in human suffering. Such choices must also be made with the
full knowledge that we are living in a world of human imperfectibgseed,
hunger for power, ignorance and shsightednss, prejudice and ethnocentrism
and that social, cultural, political, and economic institutions often reflect these
imperfections (Chadwick 1998, 759).
Moral reflection as described above is part of a moral discourse. According
to Denis Goulet, who togleer with Louis Joseph Lebret can be considered as a
pioneer of development ethics, moral discourse concerning development occurs on
four distinct levels:
1) Determination (including clarification and defence) of the most general

and fundamental ends of démpment’*

4 Goulet elsewhere assigns less importance to this level, arguing that a broad consensus exists on the
general conceptions. Crocker however argues to the coyitrdaig view first level work has an
important role to play in development ethics (Crocker 1990).
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2) Establishing the criteria for specifying when these ends have been
achieved or already exist,

3) Formulation of strategies (adoption of the most efficient and morally
permissible package of means to achieve important ends), and

4) Separate considation of individual means (Goulet 1995, 114).

A four-level reflective process of this character operates in several contexts.
It applies as much to the resolution of moral dilemmas in the formulation and
implementation of development policies adaes in the assessment of the moral
dimensions of foundational development theories. This el reflective
process also describes aspects of the deliberative participation of stakeholders in
the urban development decistoraking.

Goulet properly begis at the beginning by asking what development is.
The determination of the ends or objectives of development has to do with the
conception of development itself, which is at the heart of many of the debates
within development ethics and related fieldsnguiry. Development was
originally conceived as being equivalent to economic growth, modernization, or
industrialization, but development ethics has brought a values focus to refine the
concept and definition of development. The economic growth moitied f@ focus
on the welbeing of individuals, and it became clear that the alleviation of poverty

was not a necessary-bgsult of economic growth, unless some form of authority

162



intervened or directed that growth (Chadwick 1998, 758). Some also questione
whether the image of the good lifecharacterized by materialism, consumerism,
and individualism, and associated with the economic growth niadel
fundamentally Western in value. This Western concept of the good life may not be
appropriate, they arg to all cultures and societies (Chadwick 1998, 758). Even
subsequent evolutions of the economic growth model, such gsavéh with
equitymodel, in which the state directed some of the benefits of growth to the
poor, or thebasic needs approackwhichcreated specific programs targeted at the
basic needs of the poor, are considered by many to have failed adequately to
address the dimension of individual human viging or flourishing (Chadwick
1998, 758). Despite these misgivings, the majority of bgweent theorists
consider that economic growth is either central or at least necessary (but not
sufficient) to development, although more radical views reject this premise
(Chadwick 1998, 758).

The Nobel Laureate economist Amartya Sen moved the debaietak
goals of development more firmly into the moral sphere when he argued that
economic growth is not the fundamental end of development but is at best (and not
always) a good means. Development, Sen argues, should be conceived as a process
of expandng the real freedoms that people enjoy (Sen 1999, 3). Since its inception

in 1990, the UNDP, in which Sen was and continues to be a major influence, also
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frames its view of development in relation to the goal of increasing the freddoms,
of which it listsseven (I discuss these seven freedoms in considerably more detail
in chapter seven):
1) Freedom from discrimination,
2) Freedom from want,
)y Freedom to develop and realize onebds ht
4) Freedom from fear,
5) Freedom from injustice,
6) Freedom of thoughdand speech and participation, and
7) Freedom for decent work (United Nations Development Programme 2000a,

1).

When and where has (genuine) development occurred? When is real
progress being made? How should one assess the quality, effectiveness and
appropr at eness of devel opment strategies, pol
second step or levélestablishing the criteria for specifying basic development
goalsi depends in part upon a process of discernment and ethical reflection. This,

in turn, must béased upon the application of norms and moral vdflidew does

> Sen clarifies and argues for each one of these as well as for the moral space of freedoms, which in
his more technical voeca@abulacyi dei cigiré)0 s( BeapaddDbit i

“¢ The choice of which specific norms and moral values to apply, as articulated and structured within

competing moral theories, is itself controversial. | argue that the values in the moral theory | have
selected to @ncentrate on in this essay human rights based approécare inherent in the
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one select and justify the choice of moral values, among many competing moral
theories? This question raises several fundamental divisions of thought within
development ethics, which Crockemsmarizes in three metthical views:
universalists’, particularists’®, or a position based on cressitural consensus,
embracing elements of both (Crocker 2001, 9). This third position attempts to
transcend the standoff between universalists and pantistd As stated by
Crocker:
On this view, development ethics should forge a coodtsiral
consensus in which a societyods own free
is one among a plurality of fundamental norms and in which these norms

are of sufficient geerality so as not only to permit but also to require
sensitivity to societal differences (Craig 1999, 42) (see also Crocker

2001,51).
fundament al ends of development, in Gouletds first
be justified to add a fifthormeat hi cal | e v e lis, to aitenPta justicationdorthen a |l y s

use of a moral theory over and above its function as a constituent element of fundamental ends of
development.

" The universalist position in development ethics seeks to formulate andijustifige light of
universally valid ethical principles a set of development goals that ought to apply equally to all
human beings and human societies.

“8 Moral particularism, in its strongest version, is the claim that there are no defensible moral
principles, that the modgiperfect person should not be conceived as the person of principle, and that
moral thought does not consist in the application of moral principles to cases. There are more
cautious versions, however. The strongest defensible version, perhaps, hdhisutjatthere may

be some moral principles, the rationality of moral thought and judgment does not depend on a
suitable provision of such thingisthe perfectly moral judge would require more than a grasp on an
appropriate range of principles and the abilit apply them. Under this view, moral principles are, at
best, simply aids that a morally sensitive person would not require, and indeed the use of such aids
might even lead us into moral error (Dancy 2001). A variant of this, Aristotelian particulbokts,

that moral judgment must be sensitive to the particularity of specific moral situations. Certain
Aristotelian thinkers, such as Nancy Sherman, argue that Aristotle was advocating a third way
between particularism and general ethical theories, iohvthere is room for general moral rules or
principles, even if these are not deemed to be universal (Sherman 1997), 244).
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It can be argued that other moral approaches fit well within this third
position, including the capabilities appros@ih d t he UNDPG&6és human r i ¢
approach. Amartya Sen, who originated the ethical theory and development
perspective known as the capabilities approach, seeks to be sensitive to cultural
di fferences while stil]l i nsi sockeng on a thr
1991, 466).
In summary, it is my view that development ethics has raised the profile of
the moral dialogue within the context of development theory, policy, and practice.
Development ethics directly addresses what | consider the most fundaimamdal
the most controversidltopics in development, generally considered: the dignity
and worth of each human being, the moral dimensions that motivate development
actions, who should make development decisions, and the meaning of development
itself. Develgpment ethics similarly provides a valuable and insightful perspective
on the meaning and role of such important concepts as the extent and nature of our
moral obligations to and claims on others, the moral demands of social justice, the
moral legitimacy ofgjovernment, and the moral justifications for brdeged
stakeholder participation in analysis, deliberations, and deeisaking on
development and governance. Hence, development ethics reinforces on a general
moral level the results reached in my cigm of the New Urban Strategy in

chapter two and the initial formulation of ethically focused, participatory urban
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development. In turn an ethics for urban development in the South may enrich and
further specify development ethics in general.
Returningt o Goul et 6s four | evels concept of
pertains to the formulation of strategies or sets of means designed to achieve
development ends. Strategies are the means by which to achieve and sustain
development goals. This meagsds tinking is closely related to the theery
practicé® relationship which Crocker clarifies, since not only does development
ethics formulate and defend certain ethical principles and goals for development
but it also can be viewed as an essential strategcfueving the desirable
objectives of development generally, and urban development in the South
specifically.
Recall that Goulet identifies the fourth or most concrete level of moral
reflection within development ethics as the consideration and choindiwfiual
means (within sets of means). This disaggregation is somewhat problematic in the
context of urban development, where most means of development are closely
interrelated and interdependent. Nevertheless, there is certainly scope for targeted
ethia | reflection of specific critical imear

to achieve or protect decent standards of employment, opportunities for popular

9 A concept linking up both normative and empirical development theory with development policy,

politics, and practice. Crocker arge s : ATheory normally informs practic
what is (likely) to be and why, and how to arrive at the better future from the actual present.

Relatively pure theory is possible. But it is typically and, more importantly, often lledicehave a
Opratchecreyd @raatdéckeéorm which more or |l ess abstra
experience, and practical conducitd469.re dialecticall
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participation in decisiomaking, equitable access to development resources, local

empowermenif for decisioamaking on local issues, and so forth.

The Role and Influence of Ethics on Urban Development in the South
If it is to be effective, reflection on the means and ends of urban
development in the South can and should take many forms. Wigurban
devel opment context, development ethics ca
four levels and in many different ways. In the next subsections | will exdmine
the light of development ethidsfour different applications that address aspetts o
urban development in poor countries: a) participatory integrated urban
development planning, b) codes of ethics, c) ethical oversight of the public sector

by civil society, and d) moral education.

Participatory Integrated Urban Development Planning

| have discussed already in chapters two and three the importance of
participation in urban development and planning in the South, and | have argued
for a model of deliberative participation. | now briefly consider participation from

the perspectives of iagrated development planning and development ethics.

*0 Something can be both an end and a means. Local empentss both; but as a means it refers to

a general level of capability and confidence to pursue what is potentially a very wide range of
development goals. Also, before local empowerment can operate as a means, it must be generated;
other means first witheed to be identified and implemented to bring about local empowerment.
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Urban development embraces a complex range of issues, sectors, and
competing demands. As cities grow in size, complexity increases. In smaller cities
and towns, the function of government may be rdstito the simple provision of
some basic services (water, sanitation, and so forth). As cities grow, so too grows
the need for directing and perhaps limiting growth. At this stage, city government
should provide some direction, incentives, and constrasntthat growth and
development proceed in positive and beneficial ways. The growth and development
of cities involves a multitude of interdependent or interrelated factors, from
transportation to health care, infrastructure services to the provisidioafedble
housing, protection of the environment to the provision of public safety, to name
but a few. How can this be managed?

As with any complex set of problems, the best approach is to seek an
integrated, holistic solution. In the urban context, dffeecand welimplemented
integrated urban development requires planning, which in turn entails structure,
research, analysis, broad participation and feedback, strategy, and synthesis. As |
argued earlier in some detail, evaluating options for urbantgramnd development
is not simply a scientific process of identifying variables and assumptions, noting
behavior under different conditions, and manipulating growth by the application of
well-chosen algorithms. After all, city growth is ultimately aboutglepand the
behavior of people within urban settings defies modeling. People are also more

than objects to be managed; people ought to make their own decisions about the



matters that affect them the mastirban residents and stakeholders ought to be
paricipants in the urban development process.

The last chapter presented examples of the moral content implicit in
participation and governance; this applies also to the integrated development
planning (IDP) process. Yet if we accept that participation hed@P process
entails many implicit moral dimensions, why then do we need the more focused
attention of development ethics?

Development ethics makes the implicit moral content of participation,
governance and the IDP process explicit, through mordysisacriticism, and
construction. Development ethics provides what | consider to be a credible
procedure, performed on Goul etdés four | eve
moral content of participation into an accessible, unified, cohesivgeatident
part of the IDP process.

Development ethics leads one to ask who determines (and should
determine) the fundamental ends of urban development (level one), and why this is
so. Who should establish the criteria for specifying what these endsl sheah
and when they have been achieved (level two), and who should formulate the IDP
strategies to achieve these important ends (level three)? Are the specific means that
together constitute the IDP strategies morally permissible as well as efficient (and

how important is efficiency)? In reviewing a fairly standard IDP application below,
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| will return to these four levels to identify where such questions ought to be asked,
and what the implications of this type of structured analysis might be.

A city will initiate an IDP if it determinei or is convinced by outside
influences’ that it would be in its best interest to do so, and if it can afford the
time and costs involved. Typically an IDP is proposed as a basis for decision
making on public policies an@source allocations; occasionally city officials view
an IDP also as a method of conflict prevention or resolution, and consensus
building on the means of development specific to that jurisdicliba.fact that
city officials or citizens would feel matated to engage in an IDP, which can entalil
the expenditure of significant time, energy, political currency, and financial
resources, may reflect a city government 0Ss
powerlessness or loss of direction in the face of grgwigvelopment pressures.

But a city might also view an IDP as an exercise in appropriate and responsible
leadership, seeking to do what is right and good, hoping better to articulate and
then pursue what is in the public interest, and demonstrating résgoess to the
general obligations of good governance.

Government officials and political leaders, who nearly always initiate
integrated development planning interventions, view this approach as a proven (and
much publicized) way to make reasonable thewernance and resource allocation
responsibilities, and to stimulate economic growth. They seldom dig deeper; the

assumption being that urban development ought to improve quality of life, and that
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economic growth will make these improvements possiblg.dficials even may
conceive of economic growth as a desirable end in itself, a position that Sen, Daly,
and many others question (Sen 1999 13). Conceivably some within the city
| eadership, or other stakehodtarefleccon coul d i
the fundamental ends of development for thaticéy analysis particularly
insightful at this stage. In ideal circumstances, this eventually would lead to the
IDP participatory process known as visioning.

The integrated development plamg process generally consists of the
following five stages, described below.

1 Stage 1 ~ Situational Analysis

Development ends are subject to local interpretation, based on cultural
values, social structures, access to resources, and other particuléionenBor
this reason, the IDP process delays visioning until this context is articulated. City
officials may carry out their own analysis in this regard, or assign to planning
consultants the task to provide stakeholders with comprehensive informatioa on
existing conditions, constraints, and opportunities. Many planners refer to this step
as asituational analysisit consists of research into the current social, economic,
environmental, demographic, political, institutional, and governance condglitions
and the existing spatial relationships of the built and unbuilt environment. The
resulting draft situational analysis report should be subjected to the scrutiny of the

elected and appointed officials of the city, and in participatory approaches, to a
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projectspecific participatory mechanism (such as a workshop) consisting of the
widest feasible range of representative stakeholders.

| contend that ample opportunities exist for valuable level one and level two
analyses at this stage of an IDP. First, mmght consider how and by whom the
current situation is to be evaluated. In other words, what values inform the
evaluators, and influence the categories of their analysis into existing conditions? If
professional planners are involved, how can the sta#tefwbe assured that the
pl annersdé professional training and experi
analysis (and, later in the IDP, the future planning stages) with a clear bias in favor
of even more universally valued development objectives? Planherare
interested in and sensitive to poverty alleviation, public health, improvements to
aesthetic quality of public space and the built environment, mitigation of
environmental problems, stimulation of sustainable economic growth, the provision
of public amenity and recreation facilities, and the efficiency and effectiveness of
city or town governance, will evaluate existing conditions differently than planners
who do not share these concerns.

| would argue further that no reason exists, other thaadb#ional
research and report preparation costs involved, not to include some overt ethical
review at this situational analysis stage, although to my knowledge this has not
been done in practice. Such a review would address and provide citizens with the

venue to express current perceptions (perhaps derived from public surveys) of the
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public interest (or common good), and the sense and character of community.
Those involved in an ethical review at the situational analysis stage of an IDP
might also considestocktaking with respect to reasonable access (without undue
bureaucratic hurdles or corruption) to land titles or permissions for business start
ups, adequate affordable housing, fair distribution of economic benefits, the
adherence to codes of ethitahavior by government officials and the professions,
and so forth.

1 Stage 2 ~ Participatory Framework

The IDP process cannot progress further until there is clarity as to the extent
and character of public participatiormatters that involve politicafinancial,
logistical, and moral considerations, as described in the previous chapter. It is a
relatively easy to argue that broad based patrticipation in the IDP process is overly
costly and time consuming. The coursegument, which | have attempted in
several actual IDP projects, is less easy to demonstthtd the ethical desirability
of broad inclusion and the value of public participation to long term sustainability
and f o wHd thesdevielppment process justifies the expense andtime.

Oneargument in favor of broad based participation appeals to the central position

*1 The concept of ownership is well established. If people are convinced that their input has made a
difference in the final shape of any proposed development intervention, they u dalikely to

actively support and sustain that intervention when it is being implemented. They then partially
attribute credit to themselves for any success derived from that intervention.

2 Others too have argued this value, supported by a stropiieal analysis, citing such examples
as Villa El Salvador in Peru, Family Consumer Markets in Venezuela, and Participatory Municipal
Budgeting in Porto Alegre, Brazil. The empirical arguments demonstrating théglongalue of
participatory developméprocesses are discussed in more detail in chapter six of this essay.
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of human dignity in the concept of development and to the way that participatory
partners respect each otherds dignity (anc
appropriate resmses respectful of this dignity. One is for the city officials to invite
those affected by developménthe stakeholders (or their representativets) join
in the determination of the ends of development, and the strategies by which these
ends are achved. The other response is for city officials to stand aside, and not
impede the efforts of citizens (often through civil society) separately to determine
and advocate for appropriate development goals, priorities, and strategies.
Participatory approackeo the IDP process are intended to engage the
interest, energies, ideas, and support of the public; they are not intended to supplant
city government. The city government retains decisi@king authority, approves
the IDP agenda, and exercises considerafluence in the selection of
representative stakeholders. Even where public participation is both comprehensive
and extensive, the IDP process relies on the authority of the elected government to
make decisions and to demonstrate responsivenessestessed needs and
aspirations of the participants. Local political leaders have their own political
agendas that exert significant influence on the IDP process and its ouicames
fact that may be discomforting to socially conscious urban plannersith

inclination for advocacy and challenging the status{julwsome cases, where

*3 Opportunities often arise in which planners may be ethically drawn to advocate in favor of issues
that have broad popular support (for instance, among the poor) but little supghortthe political
structure of the city government. This dilemma, and some of the highly innovative methods by which
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local government is repressive or engages irdemocratic decisiomaking
processes, civil society groups have a bagkesponsibility to help identify and
advocate forte priorities and aspirations of stakeholdeparticularly those
stakeholders most in need and most vulnerable to being silenced by a repressive
local government.

Once the city officials have established the public participatory format, the
city officials or the planning consultants present the findings from the draft
situational analysis. Based on the feedback received from the public participation,
the situational analysis is finalized. The final situational analysis report formalizes
the existence ad workable consensus on the starting ppiatdocumented
snapshot of existing conditions.

1 Stage 3 ~ Visioning

The IDP process next moves from the past and present to the future,
focusing attention on future development goals. Assuming that the caatsff
have chosen a participatory format, it is at this stage a visioning exercise typically
takes place. Stakeholders typically participate in an intensive workshop (often with
considerable advance preparation by various participating interest groups) to
articulate their ideas which often conflic as to the ovearching development
objectives of the city (level one considerations), and the general criteria that will

characterize the accomplishment of these ends (level two considerations).

some planners have resolved this situation has
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In practce, the final vision statement often is a result of intense but rushed
give and take. In smaller groups, or when addressing specific urban development
issues (such as city financial budgeting processes), the stakeholders may pursue
such visioning exercisagithout external intervention. In larger gatherings and
where many technical aspects related to integrated urban development dynamics
are being considered, local officials may employ skilled but disinterested people to
facilitate the visioning process.

Vision statements may appear to be too general and superficial in nature to
offer any tangible development guidance, but | argue that the process of
formulation of the vision statement is the primary and most valued achievement. In
my experience, this vishing process is almost always the first experience that
participants have found in which to engage with relative strangers in a dialogue on
their common development objectiviea dialogue that brings together very
diverse stakeholders and interests. fd®milts may be intangible, but anecdotal
evidence convinces me that visioning exercises strengthen a sense of community
and respect for others, and the resulting vision statements set a general standard of
accountability for elected officials in subsequia@al development initiatives.

A good vision statement process is an exercise in deliberative participation
and consensus building; it should articulate what values and objectives diverse

stakeholders hold in common. To achieve this quality, stakelsotday have to

For est eMakisg EQuitydPlanning W (1990).
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agree to disagree, and to not be obstructed by what divides them. It is overtly an
ethical discourse, at least in many respects, and vision statements reflect this by the
use of qualitative adjectives and quality of life depictions derivesh imoral
judgment and reflection.

| mentioned the vision statement for the North Local Council of Durban,
South Africa in chapter one. Two additional examples of vision statements follow,
derived from participatory workshop experiences, which furthedignmpy
observations on the general but important character that vision statements provide:

Albuquerque, New Mexico, USA

A dynamic and diverse community celebrating its heritage, committed
to sharing power and opportunity and working in harmony to sustain
environment and create economic vitality for this and future generations
(Klein 1995).

San Fernando, La Union, Philippines

The Botanical Garden City of the Noitla healthy city and the
springboard for regional progress:
o A radiant, dynamic city inite north
0 Model for innovative developments
0 Leader in the march towards economic progress
0 Responsive center for health, education, finance,
transportation & governance in Region 1
o AHome
o Place to Godoving, peaceful, selfeliant, healthy,
proactive &empowered citizens & leaders
0 People take pride of their culture heritage & productive
harmony with nature (City of San Fernando 2000)
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In these two examples, several level one, two, and three considerations are
evident. The participating stakeholdersAdibuquerque determined that a
sustainable environment and economic vitality were their two most valued
objectives (despite Senbdbs admonitions not
a means!). These stakeholders obliquely addressed levels two andthre
gualitatively describing criteria and strategies characterized by tolerance, cultural
pride, social concern (sharing power and opportunity), and concern for future
generations. The participating stakeholders of San Fernando chose the
achievement offegional leadership and a peaceful pedptaised quality of life as
their level one fundamental objectives, richly interweaving level two and three
attributes into the vision.
1 Stage 4 ~ Setting Development Priorities
The IDP process next identifies andighs development priorities.
Regardless of the quality of the participatory process and the time (and project
funding) available to deliberate, the resulting list of development priorities may
seem arbitrarya Awi sh | i st o0 and ¢gconframgngfromms and or
infrastructural upgrading to institutional reform. The elected decisiakers will
need further input done outside the participatory process; for examphberesit
considerations may be important, as some priorities may be pgreélpiexpensive
and incur opportunity costs that preclude addressing other priorities. Some of the

development priorities may involve technical factors that may be disadvantageous
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in terms of maintenance, environmental impacts, or operating costs. ser the
reasons, it should be clear in the participatory structure originally proposed and
ultimately accepted by the stakeholders that the assignment of relative weights to
each development priority will remain at a general level during public
participation, &ten with several development goals sharing similar priority ranking.
Level three considerations are critical at this stage; adopting the most
efficient and morally permissible strategies to achieve articulated development
objectives involves considerabl bal anci ng bet ween fAimost eff
permi ssible. o For exampl e, I woul d argue
based participation (even in complex integrated urban development situations) in
the setting of priorities for development objeges (and, in some cases, the means
to achieve those objectives) is best handled initially through structured and
facilitated public participation. Some efficiency ought to be traded off to
accommodate the moral demands of inclusiveness and resped fotetfests of
the stakeholders. The participation by stakeholders in identifying development
priorities encourages a strong ownership in the process and its outcomes. This
ownership, in turn, strongly encourages sustainability, and may creattelomg
efficiencies. | would argue, however, that in complex cases frequently encountered
at the urban scale, public participation is only effective in these initial stages of
priority ranking. The demands of efficiency win out, | contend, in the subsequent

and mae detailed priority ranking, which of practical necessifly requires the

18C



elected decision makers to exclude many development objectives (or assigning
them a relatively lower priority). City officials often base these decisions on the
advice of expertanaking these officials (and their experts) vulnerable to charges
of being elitist or topdown in approaci potentially morally impermissible under
level three conceptions. Yet | contend that to attempt to make these difficult
detailed decisions often ragic choice$ within a public participation process as
presently conceived is to invite profoundly negative consequences. Deliberation at
this detailed level often exacerbates social cleavages, and has the potential to
expand the areas of conflict. Inettime and budget constrained IDP project, it may
prove counteproductive, protracted, and unreasonably expensive to subject this
level of detailed decisiemaking to a public participation mechanism.

If decisions on development priorities turn out &ilmpossible to achieve
in a public forum, the question of who ultimately makes or should make the
decisions on priority ranking, and in turn bears the accountability for such
decisions, must be answered. This is an excellent example of one of the chief
guestions of development ethics. Difficult tradfs are almost always required,
and there may be no clear moral or empirical basis for the ordering of some
priorities. Dealing with tradeffs is an important issue itself, which | address in
detail in the ext chapter, but at this juncture | am arguing that a local participatory
process cannot and should not supplant the important deaisikimg role and

accountability of local institutions of governance. This level of detailed priority
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ranking is generallyand | would contend appropriately, left to the city officials
as elected representatives of the pedpleengage in their own deliberations and
then make the final determinations (holding themselves accountable for their
decisions at the next eleatipor when confronted by referenda or recall motions).
Within these more exclusive deliberations by the mayor, city councilors, and
officials with local government responsibilities, ample opportunities remain for an
ethical discourse reflecting on the itala needs and wants of their constituents.
These deliberations ought also to reflect upon the obligations of local governance
to strive for the alleviation of poverty, to be responsive to the aftmomfortable
(to those currently holding public officelemands for institutional reforms to
achieve better standards of governance, and to attend to the obligations of civic
trusti to serve as virtuous civil servants in furthering the public interest.

This decisioamaking challenge may serve as one of flearest tests of
good governance for local councilors and officials, particularly if there is
transparency in their decisignaking process. The result of this decisiaking
process is a final list of priorities that will almost certainly contain many
conflicting and potentially contentious objectives, cast in both dieom and
longerterm time frames for their achievement. Ultimately, however, in order to
formulate and implement development strategies, a tightly ranked short list of
priority developmengoals (subject to periodic public scrutiny and future revisions)

is essential.
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1 Stage 5 ~ Strategies and Action Plans

The final stage of the IDP involves the formulation of development
strategies and action plans, consisting of specific interventitarsjards, policies,
institutional procedures, institutional capacity strengthening provisions, and
detailed action plans. Generally drafted by trained technical specialists within the
local government or by external consultant professionals, these ptaiméearded
to achieve or at least address in some responsive maintter priorities that have
been identified and ranked. There are never enough resources fully to meet all of
these demands, and again difficult decisions and{néfidenust be made ohé
allocation and distribution of resources to achieve implementation targets. From
the perspective of development ethics, this final stage invites the analysis and
consideration of many level three and level four moral issues, particularly with
respect tadhe moral permissibility of the proposed traafés.

If the IDP has been characterized by a open and well publicized ethical
di scourse, responsive to all four of Goul €
strategy decisions will be easier to antate, and will have a much better chance of
surviving the rigorous and often heated public scrutiny that awaits the public
release of the development plans. Similarly, a process that has been handled by the
strong but enlightened political leadership @ity or town government whose
actions are transparent to public scrutiny and inclusive of and responsive to public

opinion and civic duty, will almost certainly encourage a broad based level of
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popular support and ownership of the final development Plapular support of
this kind is instrumental to the success of subsequent implementation stages.

It is worth noting that a modern | DP
Instead, the development plan contains multiple actions, revisions, intengentio
standards, and processes, all structured within a specific period of validity (usually
three to five years), after which the IDP is subject to a new round of public and
official scrutiny and revision. Yet even with these binltaspects of accountaiyl,
| contend that the absence of the influence of development ethics results in a
deficient development process that in turn increases the potential for morally
undesirable results.

Ethical reflection, if not the influence of development ethicistalss
evident in three other applications. First, those who hold a position of public trust
often subscribe of codes of ethics. Second, vigilant civil society organizations may
monitor elected and appointed officials to ensure that they faithfully ftrigir
obligations under the public trust. And third, moral and civil education, sometimes
practiced in secondary schools, is also an opportunity for development ethics to

make a difference. | turn now to a brief analysis of these tools.

Codes of Ethics
Ethics involves moral principles, standards, rules, and codes concerning
how people should conduct themselves in relation to other people. Where people

are entrusted with political power and decismaking authority as a public trust,
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elected and appoied public officials can demonstrate their commitment to serving
the public interest by accepting and adhering to a code of identified and appropriate
ethical standards.

Many local government officials in the South (and the North) have not been
exposed t@n Aristotelian concept of civicvirtitein d oi ng t he right thin
right time, in the right way, toward the right people, for the right
reasono( Ber k bavat keast have rotinternalifell this sense of virtue.

With low salaries, inadeqtmsupport and resources, and often low public esteem,
the incentives for abuse of the public trudtribery and corruptioin are often
plentiful. Although many approaches to the control of corruption barely discuss the
moral dimension of the issue, demeient ethics has much to contribute to
addressing this problem. Corruption is sometimes defined as unethical behavior in
which one enriches oneself at the expense of the public or other citizens. The noted
economist, academic and corruption specialisheRoKlitgaard, observes:

The moral angle of corruption, the intertwining of ethical judgments

with policy choices, makes scholars shy away. In Western academic culture

it is taboo to be seen as passing ethical judgments on the poor or on poor

nations,a fii mposing Western values, 0 or as

to the behavior and policies of the underdeveloped countries. And besides,

i snét corruption, |like sin, something vV

social science and public policy are impotgéfittgaard 1988)?

The moral dimensions of corruption may be uralepreciated, but at least

one common tool in the fight against corruption owes its origins to morality as it

functions in peopleds | ives. Tohia® t ool t ak
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one moral means to constrain corruption and to encourage responsible civic
service>* Codes of ethics have been and are being used as bothoptimmal set

of standards or rules of ethical behavior, and as a guide to ethical deneskamg.
Throudh the public dissemination of the content of such codes of ethics for civil
servants and elected officials, the public becomes aware of a standard of ethical
performance, and citizen expectations of public performance is given form and
substance. Those authority and/or in positions of public trust (public and private
sector) may follow such codes out of moral conviction. Failing this, codes of ethics
generally incorporate specific legal sanctions for transgressions, and this may serve
as the necessarydilicentive to impropriety.

Enforcement of codes of ethics (also often known as codes of conduct) is
dependent on effective rule of law, due legal process, civic education, and the
political will to enforce (and serve as exemplars of) such standards Thes
conditions are not consistently met in the governments of cities and towns in the
South, and codes of ethics are still relatively uncommon in such institutions.
Organizations such as USAID and the World Bank, however, are encouraging the
spread of thisdrm of applied ethics, and appropriate training in the principles that
underpin such codes (United States Agency for International Development 2000,
15)(Office of Transition Initiatives 2001). Many organizations have been active in

the drafting and promain of such codes, and the training and consciousness

> Incentives, such as higher salaries for civil servants, and disincentives, such as severe punishments
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raising that helps to make such codes more effective. Examples of American non
profit organizations active in this context in urban development in the South
include the Ethics Resources Center, the Uthatitute, and the International
City/County Managers Association, all based in Washington, D.C.

Codes of ethics are, however, a relatively weak tool in the moral arsenal.
Without explicit training or efforts in ethical consciousness raising, many public
officials remain unaware of the significance or even of the existence of codes of
ethics pertaining to them in their public capacity. | also have concerns that the
imposition of an external code diminishes incentives for public officials to develop
theirown moral sensibilities and capabilities in moral judgment. Codes of ethics
cannot cover all eventualities, particularly in the complex environment of urban
development in the South. Codes do not provide much moral guidance in how
public officials ought tonake the difficult trad®ff decisions between competing
development priorities.

Codes of ethics, in the absence of moral reflection, do little to address level
one questions of fundamental ends of development. They seldom provide any
pertinent advicen the establishment of criteria by which to judge the achievement
of development goals, and they do not assist public officials in determining the
least morally permissible alternative among contending development strategies. In

the context of good cityayernance, there are many important instances where the

for corrupt behavior, are other means used to constrain corruption.
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sound and considered moral judgment of a public official may be esdetttial
will not come out of a rule book.

While | accept that codes of ethics provide a valuable learning tool, if
presentedn that light, | have little faith in codes alone to secure honest,

corruptionfree, virtuous behavior from those in the public trust.

Ethics Oversight by Civil Society

The rapid growth of civil society institutions such as-governmental
organizatios (NGOs) and communiyased organizations (CBOs) has created
opportunities to strengthen the ethical quality of public sector performance. Some
NGOs and CBOs take as their primary mission the monitoring and assessment of
governance, usually in specificeas (adherence to environmental standards, labor
standards, transparency, legal process, independence of the judiciary, rights of
disempowered or minority groups, fiscal performance, taxation, elections, and so
forth). Other civil society organizations seras shelters for whistldowers,
allowing members of the public to complain without fear of reprisals about
governmental misdeeds, corruption, or other abuses of power or authority.

In one example from my own project work in the Philippin@scounty
with a mature and extensive civil society sector as well as endemic corrugtion
CBO in the Luzon city of San Fernando took as its mission the monitoring of an

industrial park. The city had granted development rights to various industrial users,
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on the condition that they all adhere to specific environmental standards. This CBO
performed both a nonmoral and moral role. They carried out scientific monitoring
of the effluent of these industries and published the results, and they also actively
advocatedhat affected citizens had legal and moral rights to a clean, healthy, and
safe environment. Their oversight ensured that the environmental standards were
met, thereby contributing to the maintenance of quality of life for the community.
Other examples dfivil society organizations pursuing such functions
abound, as indicated by just a small sample of CBOs from North and South: Centre
for Equality Rights Accommodation (CERA) in Canada, Development Initiatives

for Social and Human Action (DISHA) in Indikpro Ciudadano in Honduras,

Guyana Human Rights Association (GHRA),

in Prague, the Land Center for Human Rights (LCHR) in Egypt, the Legal
Resources Centre (LRC) in South Africa, Mazdoor Kisan Shakti Sangathan
(MKSS) in India, the Social and Economic Rights Action Center (SERAC) in
Nigeria, Transparency International (in many countries), Viva Rio in Brazil, the
International Center for Law and Development (ICLD) in the USA.

As civil society organizations continue to pfehiate, the potential for these
organizations to increase the effectiveness of their oversight improves. Some of
these organizations, such as Transparency International, have broad agendas
encompassing many important moral issues associated with goodgoserand

development in the South. Many civil society organizations active in public
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oversight, however, have relatively narrow interests. As such, these organizations
lack the larger holistic vision of a just society, of human dignity, or of essential
human freedoms (to be discussed in the next chapter). They may be very effective
in monitoring performance that accords with a particular set of established moral
and nonmoral standards, but their effectiveness as general moral critics may be

constrained.

Moral Education and Civic Virtue

Among modes of ethieased interventions proposed for and, to some
small extent, actually practiced in urban development in the South, perhaps the
least common is moral education. Moral education is also probably gte lea
commonly advocated development ethics intervention; perhaps many in the North
feel a certain reticence due to the superficiality and scarcity of moral dialogue in
our own urban governance, or that it would be inappropriate for us in the North to
intervene in the moral education for others less affluent than us or for other
cultures and traditions. Others may take the position that training in values is, after
all, largely a function of early education within families, which each culture attends
to in itsown fashion. Yet the issues of civic virtue and moral character remain
central to good governance everywhere, andc
Considerations on Representative Governmemtains pertinent to this day:

If we ask ourselves on whafuses and conditions good government in
all its senses, from the humblest to the most exalted, depends, we find that
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the principal of them, the one which transcends all others, is the qualities of

the human beings composing the society over which therigonent is

exercised (Mill cited in Berkowitz 1999, 3).

Aristotle was even more direct. It was his conviction that the very survival
of the regime depended on ensuring that its citizens received an education in
morality and civic virtue. This civic viue was to be achieved both by discipline
and education, whose aim accordingly was to produce citizens with the habits and
gual i ties necessary to the regimebs sustai
8-14).

Many philosophers and political thkiars share the conviction that the
ability to exercise moral judgment is an important part of basic education, and that
one of the stateds | egitimate functions i s
capability is acquired and exercised. Jean Hampiarconsidering how moral
education should best address the stateos
behaviori also took the position that the state has a role in the moral education of
its citizens. She argued that such moral education was crititta toealth of the
democratic institutions. It was only natural for those citizens actively to participate
(directly, or through their representative
these laws reflect the moral consensus of the communiBaiti®f just one class
within that community (Simmons and others 1995, 1134). Gutmann and
Thompson argue that the state has an important role to play in erisasray

minimumfi that all children learn that all persons have dignity and worth, and tha
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children are taught the critical Askill s

ot}

protecting the | iberties and opportuniti es
1996, 65). Among these skills are the capacity for critical reasoning, use of
imagination, execise of choice (even in areas where religious doctrine may deny

choice and i mpose answers), ability to ju

N

of othersi and to respond to their criticisms and justifications. Gutmann and
Thompson advocate an evarore demanding level of civic education if
deliberative democracy is to be nourished, calling for children to gain an
appreciation that the acceptance of the premise of universal human dignity is the
prerequisite to sustained political cooperation (Gutmeamd Thompson 1996, 63
66).

't is usually not the cityds role to er
standard educational curriculum. The decision whether or not to include moral
education in the civic virtues as a component of the standaichgonal
curriculum in developing countries typically is a matter for the national level
governments, over which the local governments have very little influence other
than as advocates on behalf of their constituents. The resources required by a city
to add an external training program in this area would be prohibitively expensive
and logistically difficult to implement, and the lotgrm nature of the expected
resultsi difficult to measure in any evenhtwould stand little chance for funding in

the fae of many more immediate (and more measurable) needs. City governments
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can, however, actively engage in public outreach on the ethical aspects of policies
under deliberation, so as to foster a public dialogue influenced by reflective
thought and seléxamnation. One possible way to bring this goal about would be

to require a specific focus on illuminating the ethical dimensions of development
during the course of an integrated development planning process, as discussed
above.

The national governments ddwalso link moral education to urban
development, if and when they produce a national urban development strategy (as
the World Bank encourages them to do). This moral education component could be
integrated with curriculum development at the national depnt/ministry for
education.

A public that is educated in civic virtue is a public that will be more
demanding of ethicallyesponsive public policy. Development ethics offers a
variety of approaches that can assist the public in their reflectiothedrest and

most appropriate means and ends of urban development.

Contending Ethical Approaches Framed in the Urban Context

Development ethics has been described as a moral reflection on the means
and ends of development. But, in process terms, wiwren, by whom, and how
in the development process ddesr shouldi such reflective thinking occur? And

how might it be made effective, persuasive, and influential in deemadaing?
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Can and should development ethicists speak with one voice to adveoatba

of appropriate reflective thinking, a definitive list of moral values that describes the
good lifei human flourishing that urban development is intended to achieve?

Can and should development ethics assign responsibilities for ethical decision
making? What can we learn from the way development ethicists answer that
guestion that might reinforce or guide the effort to justify and employ this model of
ethically-focused, participatory urban planning? How might this model contribute
to the more genat debates of development ethics?

Philosophy presents no definitive guidebook for public policy decisions.
Development ethics combines an interdisciplinary mix of philosophy, ethics,
economics, planning, sociology, anthropology, political science, geograpd
Adevel opment studies. o0 It engages the
academics and practitioners, as well as interested members of the general public.
While some contend that development ethics should be viewed as a unified
discipline, it ofers no unified prescription for urban development policy or good
governance. In fact, development ethics is a vibrant field of multiple debates and
an ongoing variety of contending theories, often fundamentally divergent with each
other. Peter Levine suntisis up well when describing applied ethics generally:

Applied ethics is mostly a question of clarifying terms, applying
accepted standards, and using informal arguments to defend moral

positions. Ethicists point out contradictions, call attention to apreseces,
interpret and apply professional codes, and invoke widely shared values
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such as autonomy, equality, and utility. When these values conflict, ethicists
have no clear and compelling way to rank them (Levine 1998, 3).
Suppose we a cscriptiprt andgeses up the quest fat @nanimity
among development ethicists. Where, given many ways of doing development
ethics, would the ethicist best place herself within society to be heard and to
effective? Decisions on development policies and onrtipeimentation of those
policies arise out of Apolitical struggl e
2000, 8); it is therefore the domain of politics and the political pracess not
exclusively within governmerit that requires particular fos if development
ethics is to shape urban development and governance in the South.
Many contending ethical theories contain some set of moral values and
principlesi the normative elementsassociated with the means and ends of
development in generalnd with popular participatiofiin urban governance,
planning and management in particular. Each contending ethical theory seeks to
capture, describe and defehdnd possibly measuiein a systematic, persuasive,
and coherent manner the values assochatttdthe common good or with human
we l | being and flourishing. Li kewise, a ci
processes of governance and the institutions of society) to pursue the communal

good life, good development, and human flourishing are ricioimative content.

%5 Gutmann and Thompson have attempted to produce an apjirdefiberatve democracy to
structure the moral dialogue and lead to the resolution of moral conflicts, or to the conscious
agreement morally to disagree (Gutmann and Thompson, 1996).
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The associated moral arguments ought to be central to political deliberations
concerning figoodd urban governance. Develc
the academy but also within the political struggle of public policy in cities an
towns of the Sout h;prfaicrtmlcye owictomitne xtth e hfatth e
others advocate.
It is well beyond the scope of this essay to attempt to catalog or even
summarize, let alone evaluate, all of the leading ethical theories within
developmet et hics. I nstead, Nigel Dower o6s wri
helpful taxonomy, based on two major categooiesome ethical theories that have
been applied to development 1|issues. Dower ¢
sovereignty anehternational relations, without immediate or direct relevance to
urban or individual development. The second categdegs concerned with the
moral significance of national boundaries more appropriate to the scale of
urban governance, and is itsslfirdivided between communitarianism and
cosmopolitanism, which are not so much ethical theories as types or families of
such perspectives. It is here that the ethical relationships of individuals within a
given society, the means and ends of urban dpretat, and the meaning of good
governance are best addressed. In this latter category, cosmopolitanism, one finds

such prominent ethical theories as utilitarianism, consequentialism, virtue ethics,

*8 In contrast to a process dominated by experts and technocrats.
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Kantianism, Marxism, natural law, the capabilities apphodite basic needs
approach, and human rights theories (Dower 1998b, 17200

Of these moral theories, the ones that command the greatest attention
within current urban development theory and practice are utilitarianism, the basic
needs approach,alcapabilities approach, and human rights theories. | briefly
review these first three below, and in the next chapter | address in more detail the
moral theory that | have selected to focus on in this dskaynan rights

approaches.

Utilitarianism

Utilitarianism remains the most influential and most widely accepted moral
theory applied to public policy generally (Gutmann and Thompson 1996, 165) and
urban development and urban governance specifically. Under this theory, and here
| follow Gutmann and Thopson, decision makers are challenged to weigh and
score the anticipated impacts of a decision on the welfare (defined as expected
utility or preference satisfaction) of all citizens as they compare competing values
of alternative available options. In soidg, according to utilitarian theory, citizens
and/or their leaders ought to arrive at a morally responsive solution to any moral
issues that arise in the political, planning, and governance processes. The theory
offers distinct advantagésit insists onconsideration of longerm consequences,

even impacts on generations yet unborn. In some applications, the quantification of



values that utilitarianism requires does offer guidance on policy matters, for
example, which policy offers the best quality ovlmcome housing for the most
people in need. Yet in total, | contend that the fact that utilitarianism enjoys the
predominance that it does is due more to the preeminence of ecoiiomtizs is
based strongly on utilitarian preceptwithin public poligy than to any obvious
superiority of utilitarianism over other theories. To the contrary, it is my view that
the obvious limitations of utilitarianism do not justify its elevated influence within
public policy. | suggest that the fact that utilitarianisnpredominant and that
policy makers fail to recognize its limitationspeaks volumes about the low level
of moral reflection within political processes, planning, and governance.

There are two principal variations of utilitarianism. Atilitarianism
considers the rightness or wrongness o&etion, judged by the good or bad
consequences of the action itself. Rutditarianism considers the rightness or
wrongness ofulesfor actions that all would use in similar sets of circumstances,
and then ealuates the goodness or badness of the consequences of the application
of such rules (Smart and Williams 1973, B2).

At the heart of utilitarianism is the conceptutility, as an interpretation of
well being or happiness or the lack of sufferingh8ugh utility has been
formulated in different ways, a typical approach is to understand it as getting what
one wants or the satisfaction of preferences. In the public policy and economics

context, the task is to achieve the best total score of théastits of preferences,
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especially if no one loses (Pareto optimality). Utilitarianism does not address

issues of equitable distribution of welfare or access to basic opportunities; the

desired end is the achievement of an aggregated total state of tfédibest

maximizes the satisfaction of the revealed preferences (indicated by behavior) or
informed preferences (indicated by hypot he
utilitarian policymaker tries to give people as much as possible of whatever they

w a n(Guimann and Thompson 1996, 170).

Utility, however, may be difficult or even impossible to calculate. People
generally do not think in terimlEsisaf Autil es
common occurrence in the integrated urban development ptaprocess, as
stakeholders are provided with detailed information about options, and are
encouraged to look beyond saiterest towards a more embracing view of the
common good. Deliberations carried out in workshop environments posses their
owncomplexgnami cs, in which public opinion catl
awareness of the needs, wants, opportunities, and resources of the larger
community. This dynamic, deliberative evolution of preferences is a very different
process and would almost certayigenerate far different resultdhan an
aggregation of the individual and separable preferences of all stakeholders.

Calls for institutional changes within local government institutions are one
of the most common outcomes of the deliberations in agiated urban

development planning process. While it is perhaps conceivable that a utilitarian



approach if carefully structured, in for example, a focus gréuwpould capture
some of these preferences, it is more likely that the utilitarian calculusiwoul
assume that the political process of existing institution is given, that is, accept the
manner in which decisions are arrived at, and only be concerned with the decisions
themselves.

In translating all preferences to the one currency of utility, atianism
does facilitate essential tradéfs in decisioamaking and governance, because
everything of value is quantitatively more or less of the same thing. The utilitarian
tradeoffs can be brutal, however; no values are held to be incommensurable or
ex mpt. Even very different aspects of
aggregation and unitary measurement, potentially lumping together such disparate
satisfactions as vengeance and drug euphoria with good health, education, and the
enjoyment of basiccéedoms. By combining them under one measwiity as
preference satisfactidnenormous tradeffs could be taking place that diminish
some of these aspects disproportionately, while weighing others too heavily. John
Rawls used a similar argument awsiutilitarianism, when noting that the lack of
constraints in tradeffs between diverse goods could lead to inappropriate

sacrifices in political and religious freedoms (Rawls 1971,-1683). For Rawls,

such tradeoffs make eminent sense whenanagendeci des t o sacri

fi

C ¢

at the dentist for next weekds trianquil ity

without her conserit one person for another.
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Human life and fundamental liberties are not usually matters left to city
decisionmalers, yet they may trade away many values with inadequate thought to
their broader significance to human flourishing. In urban development terms,
demands for resources to address aesthetic, cultural, or environmental priorities are
common victims of suchadeoffs.>”

Utilitarianism suffers fundamental problems through its boldness:

Utilitarianism offers a single inclusive efcutility 7 that is intended to
accommodate all other ends citizens may have, insofar as they can be made
compatible with one anotheUnlike the other preeminent political ends
that political theorists propo§eHo b besds securi ty, Lockeo:e
and property, or Rousseaubd6s cdmmunity,
utility is intended to include all of these and more. Indlaessical
utilitarianism of Bentham, any end that anyone pursues counts as a kind of
utility. Utilitarianism commends itself as a method thait least initiallyi
welcomes all claims (Gutmann and Thompson 1996, 169).

The concept of the intrinsic valwé each human being, advocated by Kant,
rejects the notion of valuing people instrumentaltp be used coercively or
without their consent. Utilitarians however deny traits alleged to make people
worthy of respect because of some intrinsic human valietilitarians, the
concept of intrinsic value has no moral application beyond the intrinsic value of
pl easure and preference satisfaction; ot he

equivalent for saying something is very important to us, and heepdaceable

(Margalit 1996, 68).

°" Specific examles under these priorities include the preservation of endangered wetlands, the
provision of public recreation facilities, supporting art in public places, and preserving historic
districts.
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Utilitarianism brings considerable advantages to targeted applications in
urban development, planning and governance, but it is not a suitable ethical
framework for an entire strategy of urban development. Werebi tdopted in
this manner, efficiency might quickly trump human freedoms in the calculus,

| eaving fAhappinesso as a very suspect

Basic Needs Approach
Paul Streeten, one of the original proponents of the basic needs approach,
observed:

The basimeeds approach concentrates on what is provided and its
effect on needs such as health rather than income alone. It does not replace
the more aggregate and abstract concepts, which remain essential to
measurement, integration, and analysis; it gives thameat. Nor does it
replace concepts such as productivity, production, and growth, which are
means to broader ends; but the end of meeting basic human needs may
require changing the composition of output, the rates of growth of its
different components, édistribution of purchasing power, the design of

social services and taxes, and the distribution system within the household
(Streeten 1984, 34).

The basic needs approach focuses on the development of the person by
providing essential opportunities aresources, both material and Aoaterial. It
was formulated in the late 1970s as an extension and a synthesis of existing
development theories, but it introduced important new concepts in considering not

only material welbeing and income, but also suobin-material needs as
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stakeholder participation in decisiomaking, security, selfeliance, self

determination, cultural identity, and a sense of purpose in life. Thesmatamial

needs were valued both as means and ends of development. It also gave mor

priority to the creation of national policies intended selectively to meet the basic

needs of the poor first, before seeking to grow the entire national economy. The

basic needs approach recognized that a gap might exist between the available

resourcesand the resources needed to meet the basic needs of the poor, but by
concentrating on a fibasico set of goods (v
claimed that the gap could be closed more quickly, and more goods made available

in a shorter time ($teten 1984, 38). As described by Paul Steidlmeier:

The principal mechanisms of a basic needs strategy are, firstly, public
articulation of what are basic needs. Secondly, public policy processes
provide the integrative mechanism for all economic decisibhe agents
of change are the people themselves. There is a role for private
entrepreneurs. More important, major intervention of the state is
envisioned, not merely in income distribution but in production, in what is
call ed fAsupply matenatigpeamanket operadtefim t he e
basic human needs approaches, it is very much a politically guided market
economy (Steidlmeier 1989, 106).

Compared to earlier approaches, which concentrated on income generation
and productivity, the basic needs appropatsued a more sensitive, realistic,pro
poor trajectory, even if still in a tepown manner. It recognized that the state had a
role in subsidizing certain goods, such as health care, education, and basic

infrastructure such as water and sanitation, amd for the sick, orphaned, and/or

disabled, to ensure that these goods reached and benefited the poor. It reflected
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concern that an oveamphasis on earning cash income and the production of cash
crops might hide situations where cash crops displacedtedd®ome food
production, where limited income was not being responsibly directed towards
meeting a familyés nutritional needs, or v
generated negative impacts in health (e.g. spread of waterborne diseases from new
irrigation schemes). It also recognized that the family was not a good unit of
distribution or measurement, since there were often great disparities inside the
family in who received resources to meet these basic needs, with women and
children often receivinghappropriately small allocations of food, education, health
care and other essentials.

Much of the criticism of the basic needs approach has focused on the
di fficulty in establishing Wwdndlmw needs ar ¢
much of such goodsare needed to satisfy these basic needs. Due to this difficulty,
the impact of the basic needs approach was more one of creating a genpoarpro
orientation rather than detailed policy interventions. Like earlier development
approaches, the basicneedp pr oach st i | | |l argely viewed
gr ouwiot h the poor to be acted upon, and no
Athemo to initiate att09) Thistogddvh,eenttal mei er 1 9 ¢
bureaucracy bias led to its generatldee as a leading development theory,

although it cracked the shell of reliance on markets alone to solve the problems of
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poverty, and awakened many to a more detailed understanding of the plight of the

poor as individual human beings.

Capabilities Apprach

The capabilities approach poses two questions with respect to development.
First, what is important to the good life, to human vireling? And second, how
should this good and important thing be distributed? In responding, the emphasis is
peoplefocused, recognizing that people can differ greatly in their needs, cultures,
and values. There has been considerable attention in the past decade directed
towards the capabilities approach, which is seen as an alternative to utilitarianism
but complimentary tthuman rights approaches. Amartya Sen originated this
approach to development in the early 1980s, elaborated it over the next two
decades, and applied it to a variety of development issues. His most recent book,
Development as Freedoiis a popular exposan. Other philosophers, such as
Martha Nussbaum and David Crocker, have elaborated variations and applied them
to particular development challenges such as the status of women (Nussbaum) or

consumption practices (Crockéf)The capabilities approach haarious roots

®Nussbaumdés focus is on th efinitiesuniitH virtye ethics.dJnlike and her
Sen, she does view happiness as integrated with good activity rather than as a separate mental state.
Crocker 6s app rheiagahthekeypmdrnoative concept and explores its relevance for

all sorts and condiins of humans, such as the disabled and elderly, antiuroans. Crocker, like

Nussbaum, has offered an evolving list of components ofbelg, but unlike Nussbaum, Crocker

argues that clashes among them ought to be resolved through democratictidelibera
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Adam Smit h, Mar x, and Kant influence Senos
both Aristotle and stoicism. Both express great indebtedness to John Rawls.

The capabilities approach contends that government and social institutions
are obligedo create an environment in which all can realize certain human
capabilitiesi those associated with human dignity. Sen did not itemize those
central human capabiliti€sand argues against a fixed list, but Crocker,
Nussbaum, Alkire, among others, havegosed various lists, which in turn may be
used as parameters for policy analysis and formulation, and for monitoring the
impacts of development policies.

Valuable human functionings correlate with central human capabilities.
Beyond the basic physicaliman functionings (digestion, longevity, health, sleep,
recreation, procreation) are other activities individuals have reason to value,
although they may specify and weigh them in different ways. Nussbaum
emphasizes freedom in the choice of functionigsoficapabi | i ti eso for
rather than prescribing that people function in certain ways. She values the exercise
of freedom of choice through the application of practical reason as distinctly
human, distinguishing human beings from all other animatsemphasizing the
freedom to choose:

The person with plenty of food may always choose to fast, but there is a

great difference between fasting and starving, and it is this difference that |
wish to capture (Nussbaum 2000, 87).
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Although Nussbaum haseated several different lists of central human
capabilities, | will describe briefly the one that she proposes in her recently
publishedWomen and Human Developmentwhich she lists ten separate,
irreducible capabilities. These include, in summary form:
1) Being able to live a normal life span;
2) Being able to enjoy bodily and reproductive health and shelter,
3) Being able to enjoy freedom of movement and respect for bodily integrity
against security threats and violence;
4) Being able to use and enjoytheserss, i magi nati on, and tho
human wayo,;
5) Being able to have emotional attachments to places, things and people, and
to live without emotional abuse;
6) Being able to use practical reason to f
7) Being able to affiateit o | i ve wi th, for and fitoward
respect, and to exercise compassion;
8) Being able to live in a concerned and respectful relationship to other
species;
9) Being able to play; and
(10) Being able to enjoy freedom to participate imegoment and in the

control over oneds enwvBW.onment (Nussba



Each of these central human capabilities must be satisfied at least to its
threshold level before traefs, if they can be considered af’alcan be made
between them. Theatisfaction of each human capability does not require direct
government intervention, but instead demands that government delivers the
enabling environmeritNu s sbaum cal | s iifarallofthesefisoci al b a
capabilities:

In order to be doing whah¢y should for their citizens, states must be

concerned with all the capabilities, even when these seem not so useful for

economic growth, or even for political functioning (Nussbaum 2000, 90).

Nussbaum distinguishes three types of capabilities. Basi¢c capabilities
are the Ainnate equipment of individuals t
the more advanced capabilities, and a gr ot
84). Secondinternal capabilitiesallow a person to exercise the functiogs of a
mature person. Finally, there arembined capabilitiesvhich Nussbaum defines
as internal capabilities combined with suitable external conditions to allow the
correlative functionings to occur (Nussbaum 2000 88).

As mentioned above, Nusslim regards the achievement of capabilities as
having priority over the achievement of functionings, because of the importance of
free choice through the exercise of rational thought. But Nussbaum does

acknowledge that even the achievement of a basit ¢éwapabilities for all

%9 Nussbaum claims that her list of essential human capabilities is a list of separate components, and
that one cannot satisfy the need for one by giving a larger amount to another. The irreducible
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would require some redistribution of material goods (Nussbaum 2000, 86). One
thorny issue in the capabilities approach is establishing the threshold, the guantity
how much of a human capability is enough? Should policies aihe at

maximization of human capabilities or aspire to full human flourishing?
Alternatively, should the objective be to secure a minimum floor or threshold for
all? If so, how should this minimum be conceived and measured? This question
emerges as a centiddébate among development ethicisghould the objective of
development be the satisfaction of basic human-lestg or full human

flourishing? Full human flourishing may be an inspirational ideal, but it remains an
ideal. For the sake of crafting effea public policy, | contend that the notion of
achieving basic human wedeing is more practical, even if it does entail the
problems of deciding how much (capability, functioning, freedom) is enough.

The capabilities approach, with its focus on humignity, freedoms, and
opportunities, shares a close relationship with human rights approaches, particular
those that include a wide range of rights as human rights (versus those approaches,
such as Henry Shueds or PetoerhuBrammwmd sg,httsh a
described in the next chapter). The valuable functions are to be protected and
promoted by rights as goals or tools. Nussbaum emphasizes that political liberties
have a central importance in establishing the human quality ofoewig,andi

referri ng tioincBaactérigingthe mutual regpsct that people owe

plurality of the list, she claims, limits the tradéfs that it would be reasonable to make (Nussbaum
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each other. Yet Nussbaumébés view is that tF
complement human rights approaches, arguing that the best way to think about
rights isto see them as combined capabilities:
The right to political participation, the right to religious free exercise,
the right of free speedhthese and others are all best thought of as
capacities to function. In other words, to secure rights to citirethese
areas is to put them in a position of combined capability to function in that
area (Nussbaum 2000, D®8)
While Nussbaum gives priority to capabilities over human rights, Xiaorong
Li has noted:
Over the past decade, in responding to criticém doubts, the main
architects of the capability theory have gradually moved toward mainstream
| i beral constitutionalism and the inter
capability theory may still present a real rival to utilitarianism, but not
really sofar as mainstream (political) liberalism is concerned. Rather, it

helps to define the purpose and objectives of liberal democracy and human
rights (Li 2001, 3).

| have briefly described utilitarianism, the basic human needs approach, and
the capabilitis approach, noting some of the strengths and weaknesses of each. In
the next chapter | will describe yet another moral approach that is common to
development ethics the human rights approatchhat | argue has distinct
advantages as an ethical framewfnkurban development. The fact that | argue
for a human rights approach does not require that | reject other moral theories. The
close affinity of the human rights approach to the capabilities approach, | contend,

adds persuasive force to both approacBeth utilitarianism and the basic human

2000, 81).
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needs approach usefully inform our deliberations on public policy, as can other

moral approaches.
In the next chapter, however, | describe why | view the human rights

approach (and particularly the United Natiihe v el opment Pr ogr ammeods

rights approach) as the best choice overall to provide a cohesive moral foundation

T an ethical framework and remedy the deficiencies and lost opportunities that |

noted earlier (chapter twaegy.in the Worl d E
To summarize, in this chapter | have made the case that: (1) development

ethics reinforces my view that urban development has moral aspects and can

benefit from moral reflection; (2) development ethics offers ideas for an urban

development appexh that improves on the New Urban Strategy and supports

deliberative participation, and (3) an ethicdihzused approach to urban

development in the South contributes to general development ethics.

Case Study
Development ethics was never mentioned eggly in the formulation of
the integrated devel opment plan for Durbar
historical legacy of apartheid, various stakeholders raised many important moral
concerns, but they framed these concerns as general aspirationsoi@ faimand
just world, and for some recognition of past hardships and injustices. These moral

concerns were not examined in any detail, other than becoming qualitative
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elements in the Vision Statement that the stakeholders formulated and the North
Local Council officially adopted.
The Final IDP Report may have been very differently presented had the
process included a component to address moral concerns, based on principles of
development ethics as described above. For example, given an ethical framework
such as Nussbaumbés capabilities approach,
methodologically (through a review of her list of ten capabilities) to examate
least through structured dialogu¢he effects of the injustices of the apartheid
regime on the liveand prospects of presetidy stakeholders and residents in the
North Local Council. This would have greatly elevated the awareness of the
constraints to effective participation that the Zulu people still suffer from. From a
capabilities approach perspeetj for example, the inability of many of the Zulu
people to participate effectively in a mudtihnic public participation process can
be viewed as a denial of some essential human capabilities (senses, imagination,
thought, practical reason, emotiond, af | i at i on, and control ove
environment). The resulting heightened awareness of moral issues may have led
participants to raise some sensitive redistributive issues as to the reasons why the
white landowners, who enjoyed preferential access to tstddo®d rights to
agricultural and tourism resources, should still receive disproportionate benefit
from such resources. They might argue, for instance, that all people ought to

receive the necessary social bases to enable them to develop all of thair cent
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