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The Coevolution of Low-Income Housing in Contemporary Tunisia

EXECUTIVE SUMMARY

This paper addresses the complex mutual interaction between people and their built environment in
contemporary Tunisian low-income settlements. Increasingly, this relationship is difficult to explain solely
through the traditional development paradigm of modernization. Instead, it is framed by considering the process
being in “coevolution,” which is described by resource economist Richard Norgaard as “...any feedback process
between two evolving systems,” as well as the shift of the regulatory function from the ecosystem to the
sociosystem. This ecosystem is taken as the human settlement pattern, which has rapidly shifted from the ‘use’
value of traditional settlements to a commodified land-use market. From this perspective, the study of the low-
income housing market level serves as an entry point to examine larger questions of urban land management and
environmental planning in cities of the developing world.

The nature, extent, and combination of environmental problems found in any urban area is clearly
influenced by the general level of development of the country concerned. As the most recent government
intervention, the paper centers on the transitional period from 1988-93, during which USAID Housing Guaranty
Site and Services subproject 004B2 was implemented. Conclusions reached from analysis of HGO04B2 are
contrasted with NGO alternate approaches to shelter delivery in Tunisia. This shows that housing itself is neither
the problem nor the solution, but part of a larger coevolutionary process in society. In all societies, sectoral
interventions to assist low-income groups are often characterized with a certain amount of ambivalence or
contradiction. Identifying these contradictions is necessary to understanding the potential for change and the
possibility of expanded opportunities for these groups in a rapidly changing housing market.

These implications will be put in the context of a shift in World Bank policies for the 1990s. This
provides the framework to consider alternatives within the context of what has been termed the “new urban
agendas” that have emerged within recent years. These center on interventions requiring local participation
within competent and effective local institutions. This implies that the idea of best interest, as perceived by local
communities, should be balanced by the best interests of society at large, which is represented by the state.
During the period of state formation in Tunisia, this balance was towards the interests of the state. In the future, it
is in the interest of the state to transfer more of these responsibilities to the local level.

1.0 INTRODUCTION

“The debate on choice of frameworks is not a matter of appealing to some higher standard of rationality, some
algorithm for choosing the most rational from among competing systems of beliefs; it is a choice of how one wants to
live one’s life.”

P. Roth, Meaning and Method in the Social Sciences: A Case for Methodological Pluralism, 1987

Based on two years’ experience with the local-level implementation of USAID HG004B2, it was observed
by both the author and the implementing agency that a widely applied self-help housing model, (see Appendix A)'
as applied in Tunisia circa 1988-93, was not being utilized by many program beneficiaries. This caused a “crisis”
within the implementing agency during the project implementation concerning cost recovery. > The purpose of this
paper is to apply an alternate approach that not only better explains this phenomenon, but in so doing contributes
to a possible alternate housing development paradigm for Tunisia. It does so by looking at the process of state
formation and historical policies in Tunisia as mutually influencing factors. * Specifically, the respective impacts,
including environmental, of various approaches to low-income shelter delivery by both governmental and NGO
intervention, provide a good way to track this type of transition.

In spite of significant programmatic inefficiencies and contradictions, the subproject did make a
significant impact on the beneficiaries’ quality of life. * Therefore, the focus of this paper in Section 4.2 is not as
much whether organized housing efforts for low-income groups are a good idea or whether the programs cited
were effective in reaching its target population. It instead addresses how might have the USAID Housing Guaranty
site and services subproject more effectively reached its target population. > In considering a new urban agenda for
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Tunisia, the focus of this paper is how best to implement an environmental management strategy to ensure that its
cities develop without destroying the environmental systems upon which they depend. Within the context of World
Bank shelter policies in the 1990s, these kinds of conclusions might lead towards a new housing paradigm for
future Tunisian development.

Study at this level is appropriate because the margin for a successful transition amongst these groups is
the smallest; those with the least amount of resources often had to make the transition in one step. In Tunisia as
elsewhere, it is often precisely at this urban intersection where environmental impacts are greatest, as people are
the most vulnerable because people in a position of high uncertainty tend to make decisions at the expense of their
environment. Both architecture and built-form are important factors conditioning the individual because
individuals are always under the influence of his/her built environment even though he/she may not always be
conscious of it. This will be discussed further in Section 5.1/5.2.

Concomitant with an increased emphasis on the commodity value of housing has been a decline in its
traditional ‘use’ value. This is especially true when considering the low-income groups in the interior of the
country. Use value here is simply defined as the well-being derived from housing that is not related to its exchange
value on the market. These pressures have had particularly important implications for the housing market options
of low-income groups in Tunisia, in both rural and urban areas. Attempts were made by the Government of
Tunisia (GOT) during the mid 1980s to actively bring low-income groups into the regular land-use market. These
groups had been previously shut out due to lack of credit and high building standards, etc. As a case study, this
paper is therefore deliberately schematic in that an attempt has not been made to present a comprehensive history
of contemporary urbanization in Tunisia. Given Tunisia’s relative level of development, there is an increasing
need for more accurate environmental accounting, especially for sewerage and solid waste. Within the
government’s modernization strategics, this unmet need may be attributed to the inappropriateness of sectoral
urban policies, planning, and management strategies. In the coming years, therc is clearly a place in Tunisia for
consideration of an alternate approach to urban shelter delivery that copes better with the dynamics and
complexities of rapid urban change. These complexities are addressed by a consideration of the implications of
chaos theory to planning in Section 2.1.

In terms of program evaluation, which is discussed in Section 3.1, Hofferbert says that through a process-
orientated approach “...much progress is based on secing patterns that previously were not obvious.” ¢ This paper
does so in Section 2.1 by drawing on the idea of “coevolution,” which is described by resource economist Richard

» 7 In terms of the housing market in

Norgaard as, “...any feedback process between two evolving systems.
contemporary Tunisia, the ecosystem is taken as the human settlement patterns and involves specifically the shift
from the ‘use’ value traditional settlement patterns to a commodified land-use market. This has been in the
general context of structural adjustment policies implemented by the Government of Tunisia since the mid 1980s.
which has had the support of multi-lateral entities, such as the International Monetary Fund.

At another level of the relationship between environment and population, coevolution also involves the
shift of regulatory functions from the ecosystem to the sociosystem. In turn, this results in a more simplified

ecosystem and more complicated socio-system. ® A coevolutionary process is initiated when at least one feedback is
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changed, which then initiates a reciprocal process of change. Within a society’s built environment, the process is
initiated when it engages in some activity that modifies this environment. This modification, or environmental
response, provides the cause for a subsequent response from the society. ° This is clearly different from the idea of
linear ‘progress’ in the modernization paradigm. By taking a historical cross-section of national and NGO
initiatives in three of the poorest administrative units in Central Tunisia, '° it is possible to see how the land-use
market reacted to the pressures of modernization. These activities include:

The GOT Rural Resettlement Program during the 1970s,
A study of private sector filtering of housing in Tunis in 1982,
A rural housing project of the Tunisian NGO Association pour le Development et |'Animation Rurale,
ASDEAR and the Swedish Association for Development of Low-Cost Housing SADEL 1980-83,

e USAID Housing Guaranty HG004C and HG004B2, 1988-1993. It considers the constraints that existed at the
time of its implementation, as well as findings from AID program evaluations, and

e A conservation project of the Tunisian NGO L 'Association Regionale de Sauvegarde L’Environment et de la
Nature ARSEN, 1991- Present.

Imbedded design assumptions caused problems at literally every stage of HG004B2 implementation, often
creating contradictory results. For instance, the Housing Land Agency’s (L 'Agence Fonciére d’Habitation AFH) !
official role ended once the land was sold. Also, resource flows from the capital carried with it many assumptions
of urban values that did not transfer smoothly to the less-developed milieu of the interior, notably using the
improvement of housing quality solely as the criteria for the improvement in the standard of living. These
mutually influencing results included:

o The application of a ‘template’ program caused implementation problems in the Islamic culture of Tunisia.

K.S. Amanor’s analysis of development interventions gives an insight into the seemingly inexorable way in

which it is convenient for government and donor agencies to promote particular, off-the-shelf intervention

packages which frame problems and solutions in technical terms, obscuring alternative analyses such as those
which might lie in the realm of political economy. '?

This highlights the different needs of the individual and organization.

Tunisian developers had no experience with the design of ‘core’ housing; as such it was a foreign model.

Not only was the model unfamiliar, it did not meet the needs of the target population.

Marketing studies to determine this need were not conducted.

In spite of not reflecting their needs, people ended up building a compromise, between their needs and the

constraints of the program, as their opportunities in the formal land market were limited. Often this ended up

causing poor quality housing and environmental degradation, which was not a concern of the responsible

Ministry within its sectoral responsibilities.

e Even when ‘core’ houses were built, further extensions were often built at a higher cost than was necessary,
often with an undue amount of wasted space. This was due to the lack of professional architectural advice
and/or pre-established extension drawings.

e In addition, certain design features caused environmental hazards, such as the inadequate septic systems in Bir
Ali, which created unhealthy living conditions.

Changes in the loan-disbursement tranche encouraged people not to follow core house design guidelines.
Tranche schedules did not reflect individual site characteristics. This forced many beneficiaries to spend more
of their loan money in the foundations, making the completion of the house difficult.

e These problems had a cumulative effect, and eventually caused delays in the program and a ‘crisis’ within
AFH. Only at this point was Peace Corps intervention was suggested by USAID to provide technical
assistance.

Coevolution also exposes the GOT’s vested interest in consistently favoring a ‘product’ oriented housing policy,
rather than a longer-term view of the process of urban settlement development. USAID HGO004B2 was not
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designed to provide feedback monitoring, instead favoring periodic evaluations. By considering development as
not merely the sum of resource inputs into a linear process of ‘progress,” Roe has shown how the simplifying
assumptions that enable policy makers to act are frequently encoded within ‘development narratives.” As a ‘story,’
these have a ‘beginning, middle, and end. Development narrative scenarios do not so much attempt to explain
what should happen as what will happen if the events or positions are carried out as described. > In so doing it is
possible to identify program design problems of a particular sectoral intervention, namely USAID Housing
Guarantee Program 004B2. As part of the trend towards decentralization, the only organization that might
monitor program compliance, the Housing Bank (Le Banque de Habitation BH) '* was a new creation and
administratively disjointed from AFH.

When this analysis is overlaid with relevant cultural factors, the general inappropriateness of the ‘core’
house model is apparent. Conclusions reached by an analysis HG004B2 and of alternate NGO approaches show
that housing itself is neither the problem nor the solution, but rather part of a larger coevolutionary process in
society. Thus, the production of housing should not be seen an end in itself, but as an active factor of social
change. Changes in people-environment relations certainly do not come about only through development policy.
Planned interventions are simply part of a chain of events within a broader framework of activities of the state and
various interest groups. '° It is important to note that this is not a judgment on the design of USAID HG004B2, as
this kind of information gathering is generally not considered within a modernization paradigm.

The ideas outlined in the Alternate Urban Agenda Section 7.2 aims to provide a bridge of understanding
between the planner and the beneficiary. The objective is to “systematize and enhance communication and
interaction between the user and the designer through developing a system for identifying and categorizing user
needs so that the architect/ planner will be able to modify the external housing programme to improve the quality
of housing pfovided by external agencies.” '® As the primary concern of the decision support system is to develop
an interface between the architect/planners and the and the end users, any evaluation of the decision support
system ids best measured by the level of participation achieved through the various tools and methods applied. The
level of participation affects both the quantity as well as the quality and validation of the data collected.

I did have the opportunity to gain such experience through another types of intervention as well, which is
discussed in Section 6.3. As a technical advisor for a pilot project with a Tunisian NGO L 'dssociation Regionale
de Sauvegarde L 'Environment et de la Nature (ARSEN), I participated with a bottom-up initiative for groups that
were not involved in the land-use market. Its project design incorporated more positive feedback into the process,
which is definitive of coevolutionary development. It serves as an example of intervention in contrast to GOT
efforts, proving that positive change is possible with an integrated, rather than sectoral, approach. These
implications will be put in the context of a shift in World Bank policies for the 1990s in Section 9.1. Given the
mixed success of the HG004B2 in terms of product-deliverable quantitative indicators, a process-orientated
evaluation might provide a new paradigm for more efficient policy implementation of sectoral goals. Field
applications might reinforce the premise that the housing programmes of external agencies can “...be innovatively
designed if the users’ perceptions are kept in mind and, wherever possible, users are involved in the decision-

» 17

making process.
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2.0 TUNISIA IN TRANSITION

“Systems and histories can be thought of as the products of numerous rolls of the dice where in a single different roll
among many along the way can dramatically change the system's structure or the direction of history."”

R. Norgaard, Development Betrayed: the End of Progress and a Coevolutionary Revisioning of the Future, 1994

2.1 The Coevolution of the Human Settlements-Environment Relationship

The dominant development paradigm in Tunisia since its independence in 1956 has been that of
modernization. This has meant “...the advance of science, the spread of education necessary to generate and use
science, investment in new capital incorporating new technologies generated by science, and the design of new
institutions” each of which complements the others in a linear development process. '® This paradigm regards
individuals as having assets such as material resources, talents, votes, etc. People trade with each other; people
and things are separate in that they can be reduced to atomistic parts. '° According to the economic logic of
exchange relations, they choose to exchange when doing so improves their well-being. Thus, modifying social
systems to facilitate exchange is seen as a way to improve individual well-being and thereby well-being overall,
i.e., ‘development.” Roe has observed that these types of ‘enabling assumptions’ are generally encoded in what he
calls ‘development narratives.” Although Roe does not elaborate, it is clear that the power of these narratives is
enhanced through “the incorporation of dominant symbols, ideologies and real or imagined historical experience
of their adherents. In this sense they are culturally constructed and reflect the hegemony of Western development
discourse.” ?° The global penetration and dominance of this paradigm has increased individualist values, at the
expense of non-exchange relations, such as the use-value of housing. However, the perception of social systems as
the sum of the interactions of autonomous individuals responding to their individual values to a large extent denies
interconnections between peoples and nature.

If a society is considered as nothing more than a sum of these individuals, sectoral interventions tend to be
implemented at the individual level. In the case of housing, the distortion might be a lack of serviced land for low-
income groups. Redressing this problem by increasing the supply of housing brings the system back into
equilibrium much like a thermostat regulates temperature. This is a type of negative feedback. However, many
natural and social processes and their interactions have generally not lead to equilibrium conditions, as is often
seen with Third World urbanization. For instance, economic decisions are made not just on a rational basis with
concern only for economic goals, but are influenced by moral values and are not always based on self-interest, of
the narrow-type implicit in the dominant modernization model.

Australian economists Luca Tacconi and Clem Tisdell note that, “...a society’s cultural background also
determines the particular relationship of that society with its natural environment and influences the coevolution of
the ecosystem and the socio-system and the ecological systems.” Accounting for the specific cultural traits of a
community is crucial for the study of sustainable development. It is this cultural identity that determines, for
example, how a certain country adapts to its specific environment, how institutions (that regulate, among other
things, the use of environmental resources) are established and evolve, and how technological development may be
environmentally appropriate to or disruptive to the ecological system. > With this perspective, it is therefore not a
coincidence that there was a housing policy change in Tunisia during the mid 1980s precisely when a significant
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distortion occurred, namely the massive repatriation of Tunisian workers from Libya. This will be discussed
further in the next section.

Modernization is therefore somewhat less adept in accounting for these types of complex interactions of
social systems. This is especially true for interactions having macro environmental impacts of human settlements.
Instead of considering progress as a mere process of resource inputs into a linear process, they can be considered to
be in “coevolution.” This is defined by resource economist Richard Norgaard as “...any feedback process between
two evolving systems” ** that causes the gradual shift of the regulatory function from the ecosystem to the
sociosystem. (see Figure 2.1) They are complex in that they mutually influence each other. A coevolutionary
approach is informed by a consideration of the emergence of chaos theory in planning. T.J. Cartwright of the
Environmental Science faculty of York University in Toronto notes that,

“...there are systems, physical as well as social , that are well understood (in the sense that they can be fully described by
means of a finite set of conditions or rules) and yet are fundamentally unpredictable. Thus chaos is not anarchy or
randomness, but it is order that is’ invisible.” What chaos implies is a kind of inherent ‘uncertainty principle’ -not just how we
perceive the world but in how the world actually works." ®

Chaos theory suggests that some systems are inherently unpredictable and can never be fully understood, no matter
how much effort or expense is devoted to trying. On a global or comprehensive basis, ‘chaotic’ systems are
unpredictable because of the cumulative effects of various kinds of feedback, but on the incremental or local basis
the effects of feedback from one period into the next are often perfectly clear. This is especially true as perceived
by local residents, who often they have the clearest idea of the shortcomings of a program.

This is a powerful argument for planning strategies that are “incremental rather than comprehensive in
scope and that rely on a capacity for adaptation rather than on blueprints of results.” > The emergence of this
theory in other disciplines can be helpful for the study of an ‘ecology’ of housing. For example, recent ecological
theory suggest that pathways of vegetation development might best be considered as transitions between particular
stabilized vegetation states, each determined by a multi-factor complex. Therefore, the impact of change in “any
particular factor will be less a smooth trend than an inducement of a shift from one state to another. Should the
transition-causing factor revert to its pre-transition level, the vegetation need not return to its initial state and may
move to a third.” ** Shifts between vegetation states can thus be ‘chaotic’ in nature and in a kind of coevolutionary
development as well. As applied to the housing sector, note how these mutual reactions create ‘third states’ in the
model in Figure 2.1.

A simple conclusion for the ‘ecology’ of housing sector follows from this: simply gathering more
information or constructing more elaborate models about chaotic systems is not necessarily the best approach. This
has clear implications for an alternate urban agenda for Tunisia. A simple example of this being how the
expansion of a road into a hinterland can change the land-use dynamics of that area. Human settlements have a
major impact upon the environment of their hinterlands: they can destroy the soils, crop and forest lands which
support life, provide energy and sustain incomes in the informal economy. Around the cities of the South,
deforestation, overcropping and overgrazing often result in permanent degradation of the soil, which is followed by
erosion, flooding or the encroachment of desert. A coevolutionary process is initiated when at least one feedback is

changed, initiating a reciprocal process of change through positive feedback. It is positive feedback in that it does
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not necessarily bring the system back into equilibrium. Simply stated, this reciprocal process of positive feedback
in Tunisia has resulted in rapid urbanization. Unfortunately, it was also accompanied by a deterioration of living
conditions for large sectors of the population, i.e. a non-equilibrium state. Though referring to human settlements
in Egypt, Zaki B. Khoury notes that the failure of modernization to accommodate Third World urbanization is
largely due to the inappropriateness of urban policies, planning and management strategies that have “failed to
cope with the dynamics and complexities of urban change.” %

What theoretical framework might at once support a coevolutionary approach and replace modernization,
i.e. form the basis upon which to plan for future urban growth? Participation of society at large in the continuous
process of defining the objectives of development is a necessary condition if development is to be consonant with
the specific social, political, and environmental and economic characteristics of a society. In recent years, there
has been increased acceptance by governments and development agencies of the need for the active participation of
local people in the development process. There are several interpretations of participation. One interpretation
relates to the ability of people to shape and to control their lives. This is achieved via popular control of resources
and institutions. > Most often, participation is considered from the perspective of involvement in decision making
at the project level, or simply in terms of economic incentives for participation in a project in order to receive a
share of the benefits arising from it. This latter approach considers participation as a means of achieving
economic development ends, whereas the former view regards participation not only as means, but also as desirable
end or objective of the development process.

Cartwright states that, “...we may fully understand what governs behavior at the individual or local level,
but the global result is nonetheless impossible to predict beyond anything but the immediate future.” ® In a sense,
therefore, chaos may make the world easier to understand, not more difficult. Thus planners should not be afraid
to rely on relatively simple models of even very complex behavior, such as the complex mutual coevolutionary
interaction between people and their built environment. The potential for an alternate approach to settlement
planning may be more successful when it is viewed as “...a succession of judicious ‘nudges’ rather than as a step-
by-step recipe. For chaotic systems, relatively small changes in inputs can have a dramatic effect on system
behavior. This is a salutory reminder that, in planning, the details can be as important as the broad stokes.” *
This succession of “small nudges” sounds much like the coevolutionary process.

Another example of a coevolutionary interpretation of government policy was the failure of the 1970s
Rural Resettlement Program discussed in Section 4.1 to create a viable living environment for the target group.
This policy may have indirectly contributed to increased rural/urban migration. These new urban poor were the
very people who were later to become the target population of HG004B2. As an example of the inability of to
incorporate positive feedback, the Swedish Association for Development of Low-Cost Housing (SADEL) was
developed from the interaction of the Tunisian NGO Association pour le Development et 1'Animation Rurale
(ASDEAR) and the school of Architecture at Lund University in Sweden. Initial contact was through the Swedish
International Development Agency (SIDA). At a critical point in the transition from government built housing
projects to organized self-help approaches in the early 1980s, positive feedback gained from this experimental
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association was not incorporated into the Housing Guarantee Programs that followed. GOT efforts consistently
crossed purposes through a variety of approaches.

In all settlements, the well-being of inhabitants is related their ability to manage their environment.
Hardoy noted that “...if low-income households and communities are not empowered to improve their capacity to
manage the environment, the future of cities will be one of drastic environmental decline and immiseration that
will also affect the economies of cities and nations alike.” ** Households may be seen as small production centers
that transform available resources, both to offset uncertainty and to meet their basic needs. *' As the size of a
settlement grows and as its economic base expands and demands increase on local resources, so does the need for a
system to manage several environmental tasks including: *

e The safeguarding of basic resources, such as potable and to prevent pollution from any individual or enterprise
form dumping their environmental costs on others and

e  Waste removal/processing.

Before committing resources to improvements, households must be sure that investments will not be lost because of

the sometimes intermittent nature of their income, vagaries of health, natural catastrophes, or, in squatter

settlements, eviction. *

Those living in low-income settlements are capable not only of adapting to generally
adverse economic, employment, and political conditions, but also of investing in housing sanitation despite them.*
Experience in housing has shown that low-income houscholds can be induced to make investments by
manipulation of two factors:

e The range of resources, both monetary and non-monetary, available to residents in the urban environment and
e Uncertainty based largely on the lack of land tenure. **

In many sectoral interventions, target groups are also necessarily composed as a sum of individual
beneficiaries. One of the means by which policy makers ‘box themselves is through labeling, referring particularly
to “...way in which people conceived as objects of policy, are defined in convenient images.” * Labels, such as
‘low-income groups,’ are put on target groups as passive objects of policy, rather than active subjects with projects
and agendas of their own. The danger of this type of shorthand constructs a problem in such a way as to prescribe
a predetermined solution,and legitimizes the actions of development agencies in intervening to bring about
intended results.  Furthermore, modernization policy carries the assumption that it is possible to predict how
systems will respond to different circumstances. However, the dynamics of scttlement patterns are formed as a
group process and not merely from a sum of individual decisions. Norgaard states that it is perhaps a misguided
assumption “...that ecosystems and societies are analogous to mechanical systems. On the contrary, new problems
with new relationships between them evolve with every step we take.” *’

A coevolutionary approach is applied to address issues that could not have been effectively addressed by
any of the players at the time, who were within a sectoral framework. Applying such a perspective doesn’t mean it
actually exists in place of modernization policies, merely that it is adept at addressing its failings of one particular
program. Certainly, HG004B2 program beneficiaries knew that the ‘core’ house model was not appropriate as far
as it did not meet their needs. Nevertheless, they participated in the program by compromising the program
guidelines. That AFH had the least clear view of this resource use is therefore not suprising, as it was embedded
within the modernization development narrative of the GOT. What is perhaps more interesting is that they also

had the most to gain from this lack of clarity. The government simply did not regard the production of poor
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quality housing as much of a problem, as its official policy objective was based on unit production. The difference
is that while the beneficiaries might justify their actions in terms of their self interest, the government advocated its
stance in terms of the best interest of the beneficiaries and disavowed any self interest. However, the GOT was not
disinterested; it is the interest that any state institution has in integrating a local system of production into the
national economy. It increases central control, decreases local autonomy, and promotes the extraction of surplus

product through displacing cost off through self-help labor.
FIGURE 2.1 The Use Value/Commodity Value Land-Use Market Transition in Contemporary

Tunisia
POPULATION FEEDBACK ENVIRONMENT
Socio-system Ecosystem
Predominance of a use-value & Adaptive capacity / of
ecosystem of settlements(pre1950s) i Islamic City ecosystem*

Ambivalence:

Gowt. of Tunisia develops post- prosperity | modernization
independence national identity identity | tradition
Post-independence rural/urban Increased breakdown of traditional
migration (early 1960s) settlement pattern

Adaptive capacity cannot
adjust effectively

Commune Program
(1960s)

S

Increase of
peri-urban settlements#

AFH formed Urban
(1974) environmental degradation
Pre-built, large-scale
housing projects

AFH /CNEL restructured
(mid 1980s)

HGOO04B2

(1988-93)

Alternate Approach - Insufficient fwdl?ack in - ' HGOO4B2
needed program design didn’t meet needs of target group

*Here the ecosystem is that supported by a particular area of land, and the flows across its boundaries are food, people migrating
(“mouths to eat the food ") and the goods and services that are exchanged for food and other products.

P N

1970s efforts don’t reach
low-income groups

Urban
environmental degradation

L3

Mixed success due to program
design

#The growth of informal housing at the periphery of urban areas was an example of involuntary migration caused by the collapse of
the traditional settlement ecosystem. It was induced by a policy of the Government to break down tribal affiliations and build a national identity.
It has been noted elsewhere that in fact the failure of this program contributed to the displacement of low-income groups to the urban periphery,
where they did not assume urban values (ruralization of the city)
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2.2 Contemporary Tunisian Development
To place this particular AID intervention in context, the tables selectively show change relating to the
implementation of HG004B2, thereby framing the conditions that made the land-use market ripe for privatization.
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As a country now in the “lower middle” ™ income group, with a per capita income of $1,504 in 1989, the GOT’s
“basic needs” strategies ** have progressively moved from family planning programs and health to sanitation and
housing. So too, the extent and combination of environmental problems found in urban areas of Tunisia are clearly
influenced by its level of development including: low levels of sanitation and sewerage treatment, poor drainage,
severe water pollution in larger urban centers, inadequate solid waste collection and disposal. ** Over the past
twenty years, GOT agencies have made substantial progress in environmental service delivery, while at the same
time facing even greater challenges. For instance, an ambitious national wastewater reuse policy was launched at
the beginning of the 1980s in Tunisia.
TABLE 2.1 Population Figures and Projections for Tunisia 1950-2025

1950 1956 1965 1978 1980 1990 1995 2025
Population (millions) 3.53 35 . . 6.4 8.1 8.93 13.43
Percent Annual Growth Rate . . . . 27 22
Percent Total Population Urban 31 33 39.5 " 53 549 .
Percent of Total Population in Tunis . . 13.8 . . . 233
Percent Population Growth of Tunis . 23 1.9 32 . . 1.8
Percent of Population by Age Group . . . . . . .
<18 . . . 474 . . 48.7
15-65 . . . 50.4 . . 489
>65 . . . 2.5 . . 24

1965-95 1980-85 1990-95 2000-05

Avg. Annual Population Change (urban/rural) % . . . 3.6/0.9 . .
Avg. Annual Population Change % . . . . 2.57 2.06 1.51

Sources: United Nations 1991, 1995

As a further refinement of these figures around the time of HG004B2, in 1980 the urban growth rate was
3.5 percent compared to the rural growth rate of 1.8 percent. The high rate of urban population growth, at 3.7
percent a year since 1975, strained the public sector’s capacity to produce suitable land with basic urban services.
It was at this time that the Housing Land Agency (AFH) was formed in 1974. In larger urban areas, the problem
was more a matter of incorporating a savvy informal housing sector into the formal infrastructure system. Over
half of the housing units built between 1975 and 1980 were in contravention to existing urban development
regulations. *> Most of this informal construction was low-cost and of relatively good quality but lacked services.
Not unlike most developing countries, this unfavorable situation was a direct consequence of the inability of public
authorities to adequately respond to the increased demand for land and to plan for and manage urban development
in a timely manner.

The inability to afford a regular housing unit leads the poor to find unconventional solutions to their
housing problems, and some of these solutions were even illegal in certain contexts. The high rate of construction
by the informal sector did increase the supply of units for low-income groups. This also had undesirable
repercussions on the level of public services and the urban environment, especially regarding the provision of

sewerage and drainage services. By 1989, Tunisia’s overall urbanization level had grown to nearly 60 percent,




The Coevolution of Low-Income Housing in Contemporary Tunisia 11

with urban growth rates continuing at approximately 3 percent per annum compared to an overall growth rate of
1.9 percent. Reflective of this considerable ‘urban bias,’ roughly 89 percent of Tunisia’s GNP was produced in
urban areas. Now approaching an urbanized population of nearly 70 percent, ** the larger cities in Tunisia are
growing at an annual rate of approx. 4 percent, which was higher than the current average national population
growth rate of 1.69 percent.*

During this period, the National Sanitation Agency (ONAS) increased sewerage connection rates for the
urban population from 15 percent in 1975 to 58 percent in 1993. During the same period, ONAS built 30 sewage
treatment plants across Tunisia. The National Water Company (SONEDE) connected 95 percent of city dwellers
to potable water systems. Despite these efforts, there remains a serious deficit in environmental service coverage.
Given its marginal water resources and semi-arid climate, Tunisia is one of the very few Mediterranean countries
that have elaborated and implemented a national reuse policy. Even at current capacity, 25 percent of the effluent
collected by ONAS was dumped untreated into the environment. ** Most plants are located along the coastline to
protect tourist resorts and prevent seawater pollution. Such facilities are less common in more marginal urban
centers in the interior of the country.

TABLE 2.2 Settlement Related Health Statistics for Tunisia 1972-1990

Percent of Population with access to: 1972 1980 198588 1990

Safe Drinking Water (urban/rural) N 100/17 . 100/31

Sanitation Services (urban/rural) . 100/X . 71/15

Health Services (all/urban/rural) . .. 90/100/80

Total Central Government Expenditures for Health 7.4 . . 6.1
(as percentage of total)

Source: Health Services- UNICEF 1990, all other United Nations 1991

In both the liquid and solid waste sectors, the task of bridging the service coverage up to acceptable levels
was beyond the financial and managerial capacity of the public sector alone at the time of HG004B2, although
according to USAID documents an “extensive” environmental analysis was undertaken. * While ONAS was to
have invested TD 200 million over the VIIIth Plan (1992-96), the total investment that would have been required
to bring liquid waste services up to GOT standards was estimated to have been close to five times that amount!
Furthermore, plans at the time to build landfills in 23 provincial capitals still would have fallen short of GOT
levels of service. ¢’

After 1970, the Tunisian authorities lifted most of the regulations that had kept much of the development
of the city of Tunis outside the influence of financial market mechanisms such as controls on land prices and rent
controls. Also the housing construction industry that was essentially a monopoly in favor of state agencies. Plans
for “...assistance in financing the housing program of the GOT for low-income houscholds primarily in the smaller
population centers in the interior of Tunisia” *® went back to 1979, a full eight years before the actual
implementation of HG004B2. At that time interest rates in the U.S. increased significantly and the GOT never
proceeded to borrow funds under the Housing Guarantee Project. Although the emphasis on protectionism and
import substitution bred inefficiencies, higher prices for phosphates and oil and growing revenues from tourism
stimulated growth in the 1970s. Tunisia continued to receive considerable amounts of aid from Europe and the

United States and began to attract aid and investment from Saudi Arabia and Kuwait.
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In late 1985, commodity prices and tourism revenues fell and harvests were poor. These kinds of factors
are not easily accounted for in a program design. An overvalued dinar encouraged an accumulation of foreign
debt. Worker’s remittances fell when Libya expelled 32,000 Tunisian workers. Not only did this distort the
housing market in terms of absolute numbers, but these returning workers were interested in reducing their
uncertain positions by seeking to invest in a still underdeveloped real estate market. The government announced
in mid 1986 a bold structural adjustment program to liberalize prices and imports, to strengthen the private sector,
and to devalue the dinar to a more reasonable level.

TABLE 2.3 Fertility/Mortality for Tunisia circa 1950-1995
1950-55 195560 1965-70 1970-7S 197580 1985-90 1990-95 % Decline

50-'55/'85-'90
Total Fertility Rate (TFR) 6.9 7 6.8 6.2 5.7 41 34 41
Infant Mortality Rate (IMR) 175 163 138 . 88 52 . 70
Female Life Expectancy at Birth(yrs.) 45.1 . . . . 66.4
Total Life Expectancy (yrs.) “ . . 55.6 . . 67.8
Percent of Couples Using Contraception (1990) .. .. . . . 50

Sources: United Nations 1991, 1995

While addressed in Section 5.1/5.2 in relation to Western historical ideas about the uniqueness of the
“Islamic City,” Arab countries have also in the past been considered to constitute a unique demographic model that
viewed Islam as militantly pronatalist. This model was also characterized by a kind of ignorance and fatalism. *
Not suprisingly this recurrent ‘Orientalist’ motif is also a product of the wider Western paradigm of ‘progress’ and
modernization. However, this pernicious “fateful triangle” between Islam, low status of women, and demographic
outcomes overlooks both the considerable variance within the region and “...ambiguities inherent in the normative
structure of a society.” *°

Tunisia is such an example. While often presented as an example of relatively successful modernization,
with a “substantial” > decline in fertility, decreased mortality, and increased urbanization, there is an irony. If the
modernization paradigm advocates that multiple models of societies all eventually merge into one coherent view of
‘progress,’ it would have to explain Tunisia as either an exceptional case to its Arab fertility model or call into
question its assumptions of coherency. The modernization paradigm cannot have it both ways as “...contentional
and contradictions occur in (this) kind of debate because our multiple models do not fit into a single coherent
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understanding. Given the “Orientalist” legacy upon both demography and theories of urban morphology, it is
perhaps more reasonable that, while Islamic doctrine does not directly explain either fertility or urban morphology
in Tunisia, its influence is more coevolutionary and indirect, rather than deterministic.

Two basic factors have a key role in influencing the size and form of popular housing in contemporary
Tunisia. The first is the large-scale rural exodus that accelerated after independence in 1956. Paradoxically, such
rapid expansion in the urbanized area of the capital is occurring at the same time as the demographic growth of the
metropolitan area is slowing down, as shown in Table 2.1. This slow down is in part the result of the Tunisian
family planning policy as well as the consequences of labor migration abroad and regional development, largely
through tourism. The second factor is the deep transformation in Tunisian society through the extension and

renewal of popular social classes and the growth of the middle-class through the expansion of mass education.
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Such a sociological recomposition of the urban population has played a decisive role in the past years, as in the
case of Algeria, in renewing the ideological base of the society as a whole, even challenging the very foundations of
the Tunisian state.

As discussed in Section 4.1 when referring the Rural Resettlement Program in relationship to the housing
market, the same development strategies also have had profound implications for the status of women in Tunisia.
The Republic’s first President Habib Bourguiba considered the emancipation of women in a realistic way through a
policy of “gradualism” étapisme as he sought to avoid a complete rupture with traditional society. > Because the
gradual weakening of traditional kin-based settlements had begun before independence it was more likely that
reforms introduced by Bourguiba would be successful. Thus his policies, although not explicitly feminist, had
consequences that improved the status of women. The reform of the Personal Status Code also had significant
influence on egalitarianism by redefining the rights of men and women in marriage. >*

Tunisia is the only Arab country to have implemented such reforms, and to have a Personal Code that is
not based on a strict interpretation of the shari’a.®® The justification of the abolition of polygamy in Tunisia is a
good example of how the ambiguity of the Qur 'an was used to legitimate modern reforms. Bourguiba used the sura
that mentions that a man must treat all his wives equally to outlaw polygamy, since the condition on which it is
based can never be fulfilled.** Along with broader reforms a program of family planning was implemented. Here
again, the explicit goal was to further the government’s plans to modernize, but the result was to give women more
choice in matters of reproduction.

TABLE 2.4 Education Statistics for Tunisia circa 1960-1990

1960 1970 1989 1990 1993 1965-89
(%)Increase
Percent Adult Literacy (m/f) . 44/17 . 74i56 65 total%
Gross (m/f as percent of age group) 88/43 . . 126/110 .
Females per 100 males . . 83 . . 60
Mean Years of School . . . 3.1/1.9
(for persons age 25 and above m/f)

Enrollments are expressed as a percentage of the total population of primary-school age. Since Tunisia has universal education, the ratio may exceed 100 because some
pupils are above or below the official primary school age
Source: United Nations 1995

Western tools and methods were introduced in and attempt modernize what were considered as
‘backward’ living conditions. However, this urban attraction, or spreading of urban values in Tunisia through the
modern mass media,”’ cannot be regarded as the strongest reason for the rural exodus. Rural emigration is more a
product of the decomposition of rural society, where the familial system declined as an economic institution. *
This began in earnest in the middle sixties, when a national program of cooperatives was started. > The main
nucleus of the cooperatives was formed from recuperated colonial estates, which provided the rural families with
extra days of work and eventually a share of in the profits. Large, private, non-colonial estates were not, however,
affected by this program.

This program was not successful for administrative and adaptive reasons. The influx of rural groups
began around 1930 following the spread of capitalism under French colonial rule. Of course, both the alienation of
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land ownership for the benefit of the colonizers and the introduction of modern agricultural and industry that
required waged workers were the main mechanisms for such an influx. The trend has continued steadily since
then and has taken on huge proportions since Tunisian independence in 1956. In one decade alone (1956-66),
Tunis was flooded by 400,000 migrants. * Specifically, it proved difficult to go from the position of rural worker
or peasant to a cooperative situation. This single step problem will be addressed later in relation to the housing
market.

In addition, bad weather conditions in 1966 and 1967 hindered implementation. The program was
eventually closed in 1969. During the 1970s, these people returned to their small holdings and the same situation
they were in before the cooperative program, namely a condition of unemployment or underemployment. With
reference to the previous summary, it can be said that Tunisian urbanization is not one of modernization as much
as it an expression, on a socio-spatial level, of increasing social contradictions. ¢ Social concerns are lacking in
this policy, based on the western model of unavoidable depopulation of the countryside.

In response, governments in several Maghreb countries have sought over the years to fight the problems of
the rural depopulation. In the hope of reducing the emigrations, a new effort was made to further the development
of rural centers, by essential bringing rural residents to services such as electricity, health services and educational
facilities. In addition, the GOT also changed its policies in the early 1980s towards lowering standards,
encouraging the production of low-income housing and the participation of the private sector in such production,
encouraging private land development and encouraging municipal investment in trunk infrastructure. In the face of
this situation, the GOT undertook a major substandard housing eradication program in the late 1970s designed to
eliminate or rehabilitate the existing stock. By the early 1980s, even orthodox development planners employed by
international agencies such as the World Bank were expressing skepticism about the putative generative effect of
city growth in underdeveloped areas. Recent academic research has returned to focus on the negative implications
on housing stock of over-urbanization. ¢

Such depopulation is often accepted as an undesirable and unavoidable effect of modernization and
progress, the logical consequence of efforts towards economic growth in the modernization paradigm. Spontaneous
peri-urban housing should be considered as an inevitable consequence of the persistent rural crisis and the
continuous rural exodus, as well as the outcome of the acute housing crisis in the old medina and the intra-urban
gourbivilles. This was accompanied by an agricultural policy orientation to export cash crops, such as oil, wine,
dates, citrus fruit, etc. to the detriment of consumer products, especially cereals, thus the majority of all food
products were imported. The logic of this agrarian policy also contributed to forcing rural peasants to choose
between technological modernization and the abandonment of agricultural activity. This has environmental
implications because the people perceive resources effects the way they interact with their environment, especially

with those who are new to the this changing urban milieu.
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3.0 COMMERCIALIZATION OF THE LAND-USE MARKET

“In many areas of the world, the dominance of market forces is a relatively recent phenomena. Although exchange
of products has been important in all human societies for thousands of years, it is only in the recent past that the fine
tuning of subsistence in traditional communities has been shattered by the increasing local demand for cash. With
that demand, surplus-generation and profits have become crucial in the decision-making of households and
producers, with momentous consequences for local environment and communal life. "

G. Kitching, Development and Underdevelopment in Historical Perspective: Population, Nationalism and Industrialism, 1990

3.1 Product vs. Process

In their 1994 article “The Search for Sustainable Urban Development in Metropolitan Lagos, Nigeria” in
the Third World Planning Review, Tade Akin Aina and his co-authors noted that an understanding of the urban
environment in cities of the developing world today poses a unique challenge as it demands an analysis that
“...recognizes the impact and implications of the complex combination of crises coming to define the reality of
urban life.” ® Given this context, it is increasingly difficult to address the problem of environmental degradation
in urban areas through traditional sectoral interventions; addressing one problem might be cause of another
problem, or may contribute to it. By applying Hofferbert’s ideas about “process” analysis to program evaluation,
this paper does not so much address the quality of the ‘product’ of the program, i.e. the quality of the answers, as
much as the quality of the ‘process,” i.e. the quality of the questions. ** Within this broad analytical framework,
emphasis is placed on several issues including the processes of planning, management and implementation. The
coevolutionary approach is ideally suited for thinking about these processes. ® Such an inquiry focuses on both the
premises and the monitoring of USAID HG004B2 rather than aggregate indicators of impact.

I argue that to understand this interplay requires a consideration of the political context in which it
operates, i.c., a kind of multi-disciplinary approach. Political science research on the Arab world has mainly been
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concerned with the stability of systems and “their ability to respond to demands and stresses.”’ In terms of policy,
this is related to replicability and/or cost recovery. This does not readily provide a method that would link the
structural characteristics of political entities to urban phenomena in Tunisia. In the field of demography, analyses
of population programs and of family planning “effort” tell us little about, as Obermeyer states in reference to Arab
countries:

“...the decision making process through which population policies are defined, how such policies fit into the political agendas
of local leaders and intermational leaders, and how leaders make and implement decisions affecting health and
reproduction....Through comparative research both at the aggregate level of nations and at the micro-level of households, it
may be possible to test the hypotheses suggested by available evidence: that where substantial declines in fertility have taken
place, they have invariably been associated with broader political changes. " o8

Substituting the urban sector for the family planning sector in this quote gives the perspective of this paper. A
‘product’-orientated analysis and/or evaluation of low-income housing programs in Tunisia tells us little about the
actual decision process through which housing policies are framed, how such policies serve political agendas more
than beneficiaries, and how such decisions affect the urban environment of these people. Given Tunisia’s level of
development, such rapid changes should be seen as an expression of three factors: *

e A society in which social differentiation is increasing rapidly. Housing segregation and mechanisms by which
much of the population is struggling for adequate quality housing is increasingly prevalent.
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e An emerging free-market society that has freed land ownership markets and opened up the housing sector to
private contractors and banking investments. This has encouraged land speculation and increasing levels of
segregation by income within the urban structure.

e A society in search of a renewed identity that is hesitating over conflicting styles of urbanization and
architecture.

A hypothesis might be that substantive improvements in the overall improvement of living standards for these

groups cannot be best provided for solely by a single-step access to the formal land market. In addition, program
deficiencies might be observed with the very indicators used by such a program. These indicators include:

e The extent of the adoption of the ‘core’ house single occupancy model,
e The quality of the housing built given program constraints, and
e  The loan repayment/default rates.

As an American organization, AID program design to some extent carries the post-war legacy of the
system of “product” analysis in the United States which Hofferbert describes in Part I of his book. He states that
the product analysis approach is often characterized by a minimum incentive for communicating routine findings
back into the monitoring process of implementation. The programmatic problems identified in HG004B2 " were
largely caused by applying this ex post facto ‘product’-oricntated design that responded to the interests of
replicability. A ‘process’ framework might have been more appropriate framework in Tunisia, given its level of
development. Even further, I believe such an analysis reveals the very nature of the interplay between the
individual and the organization in the ‘product’-orientated design. There are relevant case studies that suggest that
this was the case in Tunisia even a decade before implementation of HG004B2.

As a typical example of the ‘product’-orientated approach in practice, during the first years of my Peace
Corps program, one explicit objective was to in fact find out if a ‘core’ house could be built with the loan amount,
instead of asking if it was an appropriate model. It was simply not a question being asked! That Volunteers
generally found that it could be built on budget "' still did not answer the question of why ‘core’ houses were not
widely being built. 1 found widespread dissatisfaction amongst beneficiaries themselves with the ‘core’ house
concept being a viable solution to their housing needs. At the local implementation level, I can state that many of
the problems were related to the fact that the ‘core’ house model simply did not meet the practical needs of the
beneficiary families. Even so, families still participated in the program, but planned for larger houses with a
longer time frame outlook than the program time frame.

3.2 Conventional Planning Efforts

That Tunisia has since independence heavily relied on expertise and models developed by such powerful
international agencies such as the World Bank does not make it unique in the developing world. Until recently,
governments in developing countries dealt with the problems of housing primarily by regulatory measures that seek
to maintain the equilibrium in the system through negative feedbacks, such as the following:

e Control of land and housing prices. The rationale is that land or housing is too expensive for the poor, and
therefore freezing prices will make land and housing more accessible to them.

¢ Regulatory measures involve setting minimum physical standards for individual and structure, in the hope that
they will prevent people from building low-quality housing that governments believe to be unsafe and
unhealthy environmentally.
Slum eradication
Use of greenbelts
Increased decentralization.
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Nearly three decades of major development efforts since the independence of Tunisia have concentrated
on the industrial and tourist sectors reforms such as the phosphate and the hotel industries in coastal areas. The
urban housing policy in Tunisia at this time was based on three main systems of housing production:

e The popular public system organized around SNIT, CNEL and FORPOLOS ”*
e The system of individual construction on plots produced by AFH or the private sector.

The urban policy of Tunisia had been predicated on the assumption that large-scale projects (see Appendix
B) offered the most efficient approach to improving the quality of urban life and alleviating constant housing
shortages. In most cases, they replicated closely typical high-density housing in Europe and North America. This
was no accident. To begin with, this approach has been widely recommended by consultants and technical
advisors in the ministries and encouraged both by international agencies providing technical assistance and
financing. This might have been understood at the time as a phase in the transition Tunisia must go through,
instead of sign of its contradictions. Large-scale projects came under increasingly frequent criticism for the

following reasons:

e They were expensive to build and therefore either drained scare national resources that might have been better
used elsewhere,

e They were priced beyond the means of a majority of urban population
o Their very scale implied long delays before they were completed.

These investments have often resulted in inappropriate or unsuitable solutions mainly due to misplaced
perceptions of the nature of the housing problem. Indian architect Dasgupta Shubhagato captures the nature of the
problem when referring to rural housing in India when he says that “very few architects have been involved in
rural housing situation. Thus, rural housing intervention has been left to engineers and administrators who have
approached the problem only in terms of the physical supply of houses (often using a predetermined quality of
materials) rather than in terns of the translation of a client’s needs into a built form.” " In the meantime, the
urban population continued to grow and the government’s ability to relieve the mounting pressure on the social
and physical infrastructure substantially diminished. The residential districts that were constructed almost
invariably consisted of a limited range of building types whose configuration and placement was dictated by the
necessity to keep construction costs low and provide public services efficiently. In spite of this impressive effort of
technical development and resources, urban pressures in the region continued, raising fundamental questions as to
the appropriateness of this approach. However, it was feasible at the time because of the availability of jobs in
neighboring Libya until the mid 1980s. This artificial market distortion was supported by the government.

Abu-Lughod noted when referring to the contemporary situation, that the statistical distinction in Islamic
countries between urban and rural often has little to do with the demographer’s distinction. She noted that “...an
urban community may be small, may be rural, and the population may be engaged in agriculture.” * The
distinction is, therefore, an administrative one. When one examines census data for an urban-rural breakdown,

one may find communities classified by as urban solely because of their administrative roles, while conversely
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some large cities do not play an administrative role and therefore are not classified as urban. In addition, there are
some very small agricultural communities with administrative roles that are classified as urban. > These
administrative distinctions were originally devised to remedy the haphazard urban development induced by
industrialization and urbanization. Based on the historical experience of Europe and the United States, where
urbanization and industrialization were thought to have brought widespread prosperity after years of undesirable
conditions, models emphasizing urban-industrial development were now considered as a precondition for
widespread prosperity. Tunisia is no exception as its rapid urban population growth is both a product of and an
influence on its changing economy.

The GOT has had direct involvement in the land market since 1974 through creation of a parastatal land
development agency. The Housing Land Agency (AFH) initially proved more responsive to the high and mid-end
housing market. However, because most of this demand was actually being met by the informal sector, there were
obvious environmental implications. Low-income groups resorted to buying unserviced land from ‘clandestine’
land developers at prices that were comparable to or even higher than those for services land developed by AFH.
This, combined with the size of the lots normally developed by the formal sector (300-400m?), largely precluded it
from serving low-income groups. These groups could either rent substandard dwellings in squatter areas or build
homes on a do-it-yourself incremental basis. In addition, a nascent private sector, attracted by the financing made
available by CNEL, existed and produced mainly high-end housing on land purchased from AFH. There was a
lack of credit access for low-income groups; all lots sold by the formal sectors have been paid for in cash. Special
stimulus was needed to get private developers, that had been comfortable building for the upper and middle class
households, to realize the market potential at the lower income levels.

In view of the tight budgetary situation, it is understandable that even fewer units were provided by the
public sector than the 100,000 units targeted in the period preceding the implementation of HG004B2. 7
According to GOT estimates, the units targeted by the end of the VIth Plan (1982-86) still left a unsatisfied demand
for 66,000 units. The ability to afford decent housing consequently become restricted to a diminishing portion of
the urban population. All lots sold by the formal sectors have been paid for in cash due to a lack of access to credit.
When considering Tunisia’s shelter crisis, particularly concerning the urban poor, both the availability of
affordable housing and land tenure must be considered as major issues.”” The lack of affordable housing was
concentrated not only in the major urban centers, but also in smaller urban centers in the interior of the country.
Contributing factors to the problem of inadequate supply of affordable shelter included both:

e An institutional incapacity to keep up with demographic trends, especially rural/urban migration and natural
population growth, and
¢ An underdeveloped private housing development industry.

As a result, rough estimates indicate that between one-third and half of existing urban housing stock was
being built illegally, often without sewerage or water, or on land for which occupancy rights were tenuous or
nonexistent. Informal sector activities have historically constituted as much as 40 percent of the total housing
market. ®  Three distinctive features of housing for low-income population in developing countries deserve a
special note:

e Land tenure. Many people occupy land without due permit of the owner or due process of subdivision
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e Standardization of building materials. Dwelling units built with non-standard materials often violate
minimum building, lot size and floor area requirements.

e Multiple occupancy. The low level of income and the lack of financing mechanisms prevent many people
from owning a home as a unique occupant. This is an imposed qualification; in many societies occupation by
several generations is the norm, not necessarily a problem.

The three main features of low-income housing described above should not be discussed only in terms of
formal production and consumption. A more appropriate model can be developed by translating these features into
basic criteria by which to classify housing sub-markets. The model serves two important functions: to define
various housing sub-markets and to gain clearer theoretical insights into the behavior of consumers. Indeed, by all
accounts, housing construction by the formal sector, whether public or private, fell well short of demand. Public
housing efforts that accounted for 20 percent of the urban housing stock since 1975 were provided at high cost in
terms of investment and direct subsidy levels. While a comprehensive review of these policies is beyond the scope

of this paper, several examples are illustrative.

4.0 HISTORICAL GOT INTERVENTIONS

“We may have to judge the fruits of social inquiry about poor people in poor countries
by the quality of questions rather than by the quality of answers. "

R. Hofferbert, The Reach and Grasp of Policy Analysis, 1990

4.1 Rural Resettlement

Both individuals and governments concern themselves with issues of well-being, the former at the
personal level and the latter at the aggregate or national level. Since both governments and individuals share this
one basic goal, it would seem logical to conclude that programs aimed at achieving that goal should receive the
support of the individuals to whom they are directed. In reality, it is sometimes not the case or at least inefficiently
applied. There often seems to be a dichotomy between what individuals and organizations define as improvements
to well-being. Though this paper’s focus is the program design of HG004B2 as discussed in Section 3.2, it is
important to first nest the argument within what I believe is a larger conflict between individuals and
organizations.

The traditional settlement pattern of Central Tunisia coevolved over many centuries, centering on a clan-
based settlement of housing that responded to a number of basic needs of the local population. For example, it
provided the necessary privacy that permitted women to enjoy relative freedom of movement so they could help
with the work in an otherwise conservative Muslim culture. It also allowed for the maintenance of the family and
clan systems within a set of mutual-aid relationships. In addition, it allowed the population to live on the land that
they farmed or used for livestock grazing. As mentioned earlier, this was seen by Bourguiba as an impediment to
national development. He sought to redefine the loyalties of the respective population away from tribal and
communal solidarities and toward a national one.

In terms of the coevolutionary model, it was first the commune program of the late 1960s, then the Rural
Resettlement Program that accelerated the reciprocal process between the ecosystem of the traditional settlement
pattern and the modernizing socio-system. Here, in what is the poorest region of the country, the GOT
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implemented a program in the 1970s that was designed to improve the welfare and living conditions of the local
population, which lived in scattered, clan-based agricultural settlements called douars. ”° This was the first
attempt by the GOT to bring the majority of the population fully into the regular land market. It involved the
construction of rural villages into which the scattered rural population was encouraged to relocate * in settlements
of 20 to 50 families. (see Appendix C) Basically, the Rural Resettlement Program involved moving the people to
the services instead of moving the services to the people.

The emphasis of the program, at least in theory, had been on providing housing in deprived sectors. In
areas where this attempt proved successful, it was more of a credit to the local implementation rather than the
strength of the program. The Program’s mixed success came at the price of involuntary migration as the policy
was partially responsible for the breakdown of rural society. It left many people no other option but to begin to
abandon the countryside for the cities. One of the main problems was that the houses were often sold out of the
price range of lower-income groups. The result was that the lower-classes ended up with inadequate options, while
potential middle-class buyers were left with housing that did not meet their expectations. What went wrong? In
retrospect, the main problems identified were: ®

o The houses were built according to a national model that did not consider local traditions, spatial needs,
and/or regional climatic conditions.

e In spite of a state subsidy of up to 40% of the cost of the house, plus long-term repayment facilities, the
107,000 peasant families targeted still had trouble affording them.

e In many areas of the most need, it was difficult to find firms willing to take part in the construction phase of
the project, simply making it difficult to implement the program.

e For those units that were constructed, lack of quality control lead to inferior qualities and general
unattractiveness of the centers. It concrete block construction was cold in winter and hot in summer.

o  The houses were not on the families own land.
The houses were too tightly grouped together and left little room for keeping animals. Given the separation of
females with unrelated males in Muslim societies, the placement of unrelated families in close proximity made
it difficult for women to perform necessary household duties.

e The living area per person was often perceived as insufficient.

The basic problem of the resettlement program was that what the GOT viewed as an efficient means of
improving the welfare of the people was in conflict with what the people themselves considered as an improvement
to the quality of their lives. The GOT’s motives for this decision were varied and of mixed motivation, ranging
from service delivery efficiency to political control. Within each locality the ecological system evolved in response
to cultural pressures and tended to reflect the values, world view, and social organization of the local people.
There is evidence that the rural resettlement policies of the 1970s were a deliberate attempt by the GOT to weaken
the strength of the local sheiks by moving people closer to the centers of the national party’s influence. ** By
moving people nearer to the centers of the national party’s ** made them dependent on the party in power for
services. This highlights the tension between perception of what is the best interest of either the individual or
society at large, as represented by local communities and the state respectively. Certainly, the state believed the
initiative was necessary during a critical period of state formation, and its societal costs were perhaps a necessary
step in Tunisian national development. As Wynne notes, referring to the dislocation between the way people
respond to uncertain environments and the way science attempts to deal with uncertainty in terms of technical

interventions of public policy recommendations:
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“Ordinary social life, Which often takes contingency and uncertainty as normal and adaptation to uncontrolled factors as a
routine necessity, is in fundamental tension with the basic culture of science, which is premised on manipulation and control.
It follows that scientific sources of advice e may tend generally to compare unfavorably with informal sources in terms of the
flexibility and responsiveness to people s needs. "

Regardless of political motivations, at the program level the planning and design of the resettiement
centers conformed to the notions of economic efficiency and welfare. To minimize construction costs while still
improving housing conditions, the GOT chose a simple four-plex design for the residential buildings. The choice
of construction materials, usually concrete blocks and cement, also was made in the favor of economic efficiency.
The emphasis of program design on policy considerations has been characteristic of Western financed development
for many years. For example, post-war world population growth induced by the lag between birth and death rates
caused a change in the policy application of the demographic transition theory.

Szreter’s critique®® was that this policy-orientated demographic transition theory was to a large extent an
ideological product of its times, necessarily cut adrift from the scientific discipline of social science through a
conceptual abstraction of the individual as a rational economic man- homo economicus. At the time, it was feared
that rapid population growth would simply swamp investment in development. Notestein used the case of a peasant
family he met during his famous visit to China in 1948-49 to justify family planning programs in the early 1950s.
This family was presented as an example of latent demand for family planning services. Notestein had put the
entire onus of an interventionist approach to fertility reduction on the shoulders of these agrarian peasants, instead
of the urban middle class, who normally might have been considered as a more desirable target group.

Incredibly, Szreter notes that had Notestein met this Chinese family only five years earlier, before the
emergence of an interventionist policy consensus, he surely would not have considered them potential innovators,
let alone significant enough to be the vanguard of an entire population policy of economic development. However,
given the demands for a policy solution, it was conceptually possible when societies and culture were reduced to
individuals and families. This is a case of modernization’s assumption of atomism, namely that a society consists
of rationally acting individuals. When tribal groups or communities can be abstracted into isolated internal groups
such as the ‘urban poor,’ policy intervention can then be designed to meet latent demand, for say access to serviced
land through sectoral interventions.

Welfare indicators, such as better access to housing, health, or family planning services, are also more
easily measured and incorporated into government policy and objectives compared to the subjective ideas of quality
of life used by individuals. Governments thus interpret improvements in the welfare indicators as improvements in
the well-being of the population. Why does this conflict arise between people and organizations? Is it inevitable?
The crux of the problem seems to be that people and governments often do not employ the same ideas or criteria
when discussing or measuring ‘well-being.” Individuals tend to think of their well-being in a subjective fashion,
using criteria such as satisfaction with their lifestyles and living environment . Monetary considerations do play a
role, but normally only in relation to the ability to obtain or maintain a desired lifestyle and living environment. In
short, the monetary improvement, of say a newly arrived migrant to a city from a rural area, may not be a function
of his or her estimation of personal well-being. On the contrary, he or she may have to settle for a lower standard

of living to find a wage-paying job, often sending much of this wage back to relatives in his or her home town.
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In order to show that this is not just a phenomena specific to Tunisia, Morocco presents an interesting
comparison. In the colonial experience of Morocco, the anthropologist Levi-Strauss and the sociologist Pierre
Bourdieu demonstrated the mechanism of this refined system of alienation. They explained how missionaries or
the civil or military authorities of colonialism utilized urbanism and housing to uproot traditional values with the
Bororos in Brazil and the Kabyles in Algeria. Jean Dethier stated, “...if indeed there existed a colonial urbanism to
support colonization, there exists now, no less, methods adaptable to the new process of neo-colonialism.” %

As far back as the early 1960s an initiative in Morocco created and organized approximately 300 new
rural communes in scattered throughout the entire country. As early as 1962, a new agency was created, the
Bureau Central des Etudes Rurales with the responsibility for plans and development methods, but unfortunately,
in the bled,” no provision was made to train those who were supposed to use and apply these plans. At the same
time, the plans were rarely enforced by the local authorities, who consider them unimportant or failed to
understand the implications of the decisions they had approved or simply lacked the material or financial means of
putting them into effect.

The failure of this program led to two important changes at the end of 1967 which directly influenced all
future decisions concerning urbanism, housing, and physical planning. The first change concerned housing: The
state would no longer be responsible for building houses. Instead, the emphasis was on helping citizens build their
houses themselves with the financial and technical aid of the state. This was the principle of “assistance to auto-
construction.” The spreading of auto-construction housing seems in many respects to be a welcome solution, first
because underdeveloped countries have tried in vain to solve the housing crisis by other means, such as large
developments, but above all because in these countries the large majority of the population still has some level of
building ability. Moreover, Jean Dethier cited that, “direct participation of the inhabitants in the planning of their
housing is thought to lead to less abstracted districts in which the inhabitants have a real stake. Active, public
community participation is at best a new concept for urban Muslim culture and is at times a concept that has been
tried without an appropriate level of education. It is an acquired skill.”®’

For example, with the financial support of the World Bank, Tunis’ three main gourbiville squatter
settlements underwent rehabilitation from the late 1970s until 1984. Most basic urban services were provided and
ownership titles were formerly granted to most inhabitants. This addressed the land tenure problem mentioned in
Section 2.1. These measures helped stabilize Tunisia’s terms of trade and encouraged export-driven growth. The
government attempted to gain control of its foreign debt. Despite severe drought in 1988-89, the government was
able to lower debt-service and debt-to-GDP ratios and to extend the average maturity of its $6.4 billion foreign
debt.

This historical point of reference in the mid 1980s helps set the context of why the government sought to
encourage the privatization of the land-use market through Housing Guaranty funds. Beginning in 1983, GOT
planners again looked to the HG Program resource to help them meet growing investment needs in the housing
sector. Adoption of serviced sites and owner self-help housing construction became a major element of VIIth Plan
(1987-1991).%

A the countryside
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4.2 USAID Housing Guaranty Project 004B2

Ecosystem transformation does not necessarily entail people assuming the regulatory feedbacks that were
previously endogenous to the ecosystem, but modern transformations of ecosystems have had this characteristic.
This phenomenon has caused difficulties in that the people who have individually or collectively initiated the
transformation do not immediately recognize the need to provide feedback mechanisms. This kind of lag in
perception is common to social systems. They also may not experience all of the consequences themselves of not
providing the feedback, and those who do experience the repercussions are rarely organized appropriately to
assume the responsibility.

AFH'’s approach assumed that individuals acting rationally in the market would make decisions based on
their own individual self-interests. By redressing the supply deficiencies of the land market by supplying serviced
land, the problem would be solved. However, the coevolutionary framework posits that this programmatic action
will change the situation. Hofferbert rightly states that this would have been a function of the priorities of Tunisia
at its stage of development. This explains the switch in the function of AFH from primarily serving the high-end
of the market to developing land for lower income groups. However, he then asks the tougher question of to what
extent can a public program, that was designed to reduce some undesirable event actually be responsible for an
observed reduction in that event? This presupposes asking the right kind of questions as he states that, “effective
strategies for policy analysis must be attuned to the priorities of policies as they exist in the countries in
question.”®
In cooperation with central and regional GOT agencies, such as the Ministry of Equipment and Housing™
and local municipal governments and city councils,”' USAID’s Regional Housing and Urban Development Office-
Tunis (RHUDO) launched several initiatives designed to, for the first time, comprehensively address the problem
of low-income shelter delivery. This was true as far as increasing accessibility to both serviced land and credit
within a policy framework more responsive to the private sector. Several underlying norms are shared by both the
traditional and more recent housing policies:

e  Unique occupancy
e  Minimal physical requirements for housing units
o  One step regularization of the housing market

These assumptions shaped the crucial elements of the housing programs, such as the type, mix and size of
lots, and investment targets, etc. However, these norms originated in the lending countries and their validity in the
context of developing countries has not often been seriously questioned. These norms can lead to a mis-allocation
of resources. Policy-makers employ a mixture of traditional regulatory measures along with a few relatively new
programs such as sites and services, the combined effects of which are poorly understood. The countries sometimes
also receive conflicting advice from the international donor agencies that provide financial assistance for their
housing programs. In Tunisia, this may be seen in a structural readjustment policy that develop the coast and its
demand for labor, coupled with housing policies that seek to keep people in small urban centers in the interior of
the countries.

Specifically, two major Housing Guarantee Projects were implemented between 1988 and 1993% The
housing program agreement, of September 17, 1988, were supplemented by agreement letters clearly defining the
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aims of the project. Completion of the conversion of CNEL into an autonomous Banque de !'Habitation BH
enabled it to finance and pre-finance any negotiable housing operation. Also, the orientation of AFH was given to
the production of social housing. This paper focuses on the implementation of two subprojects:

e HGO004C, Tunisia Low Income Housing Project.
This program addressed the constraints prevailing at the time of its design, namely the recurrent shortages of
land and/or housing affordable to low-income beneficiaries and the resulting proliferation of substandard
housing. In line with USAID policies, HG004C focused on policies and procedures leading to “strong and
capable institutions,” as well as greater private sector participation in low-income shelter production and a
strengthened housing system. Specifically, it called for the restructuring of CNEL into a private law bank,
L'Banque de Habitation BH in 1989. USAID provided an initial 15 million USD*’ as equity capital.”

e HGO04B2, Sites and Services and Self Help Construction Program (Traimes Assainies et
L 'Autoconstruction),”® a sub-project of HG004C. It was financed with 22 million USD in Housing Guarantee
Loans and the equivalent of 11.2 million USD from the GOT, implemented in approximately 50 small towns
and cities throughout Tunisia, but focusing on the less developed interior of the country, the aggregate source
of rural/urban migration.

This paper will focus on HG004B2. Specifically, the subproject’s goal was to encourage the more rational
development of urban land services and owner-built housing units. This goal was addressed through the following
program objectives:

e Expand the availability of serviced housing sites and to finance owner-built housing on these serviced sites,
which are affordable by that portion of the Tunisian population that is at or below the National Urban Median
monthly income level 324 TD.*® This group constitutes the Program'’s target population.

¢ Increasc the availability of mortgage credit for the purchase of serviced parcels and for the construction of
housing units by the target low-income beneficiary population.

As implemented, AFH was responsible for site development and marketing and BH was responsible for making
loans to eligible beneficiaries for land purchase and housing construction. Interestingly, these two goals do not
address the delivery of housing unit types that actually meet the needs of the target population. This is the root of
its problems! A housing finance system for this subprogram was developed by CNEL. CNEL mortgage terms and
conditions for eligible beneficiaries were as follows:

20% down-payment
2 year grace period
15 year term

7% interest rate

Monthly payments and charges for housing were not exceed one third of the monthly income of eligible
beneficiaries. Loan amounts vary from TD 2,000 to TD 3,000”” and cover the cost of land acquisition and the

construction of a 25m? core housing unit. (see Appendix D) Loan amounts are based on affordability and plot size

(80-140m?) . Originally, loan disbursements to the beneficiaries were originally broken into four installments:

30% before construction

35% after exterior walls go up
30% after poring concrete slab
5% before painting

Maintenance of dwellings is estimated by the beneficiaries themselves to come up to an amount of TD 50-100 per

year. Maintenance was understood as painting the dwelling. Electricity connection fees were covered directly by
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the National Electric Company (S.T.E.G.) through the consumption bill. This fee was TD 100 disbursed through
installments of TD 3.500 every second month. Water and sewerage connection fees were covered by the National
Water Company (SONEDE) through the consumption bill. This fee was TD 250 for water and TD 250 for
sewerage disbursed over a period of five years.

However, CNEL/BH changed this procedure by eliminating two disbursement phases. After the change,
there were only two disbursements, 50% at the beginning of construction and 50% after pouring the slab. This
procedural change was brought about because low-income beneficiaries claimed that he bureaucratic procedures for
receiving disbursements were very complicated, time consuming and because beneficiaries wanted more resources
‘up front.” CNEL does not provide any assistance to the beneficiaries in completing their loan/mortgage forms,
which caused processing delays because many of the beneficiaries are illiterate.

4.3 Project Monitoring and Evaluation

Having established the broader organizational pattern of GOT decentralization of the housing sector, in
terms of using AFH regional offices to implement the program under a decentralized format, it is necessary to look
at the implications of doing this rapidly has on the service delivery at the beneficiary level. Decentralization can
take a number of forms, but in broad terms it involves a shift of executive power and administrative control from
authorities in the capital city or major urban centers to smaller administrative units in rural areas. The emergence
of decentralized units of planning and implementation places new demands on project monitoring and evaluation.
The literature on the monitoring and evaluation of agricultural and rural development projects has emphasized
approaches appropriate to relatively large projects, planned and implemented under centralized systems of control
and administration.” Only recently has attention been given to methods and procedures for monitoring and
evaluation to be calibrated to the local level for feedback back in to the program during the process other than mid
and final evaluations.

Monitoring is a management-orientated activity designed to provide project managers with information on
project operations as a basis for decision making. * In other words, it is an integral part of the project
management information system. The term ‘monitoring’ is sometimes also used to mean a check on progress
made from outside the project. Used in this sense, monitoring is part of an audit process designed to keep track of
what is happening and to ensure that funds are being spent wisely and in accordance with specified objectives and
constraints. The term ‘evaluation’ is commonly agreed to mean the process of extracting lessons for the future
from the experience of current and recent projects.'® This is done in order to facilitate revision of the current
project plan and to provide guidance for policy-making and project planning in the future. Evaluation is thus a
formal process of learning from experience.'”"

In particular, attention was given to the integration of monitoring in the project management structure.
This was the milieu at the time of HG004B2 design. A widely accepted model is the specialist monitoring unit
based at project headquarters and staffed by personnel recruited especially for the task, such as Mr. Rachid Taleb.
The consultant could supply information to project management and could also report periodically to central
ministries or other organizations with responsibilities for the project. Those evaluating projects report on the
experience of the project and highlight aspects of particular relevance to policy and planning in the future. The
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nature of the projects for which such systems have been designed suggests that the existing methodologies and
organizational framework for monitoring and evaluation seem to be based on three main assumptions:

e That the projects are of a sufficient scale to justify the discrete management structure involving staff working
solely on the project concerned
e The projects are relatively complex. As a result, information needs for management are complex and
extensive, and
e The projects are sufficiently large and representative as to yield lessons that have relevance to the design and
implementation of similar projects in the future
In the coevolutionary model, with everything evolving in response to everything else and with values

internal rather than external to the model, the problem becomes impossible. People’s values change and the
distribution of power changes as social organization coevolves. When regular feedback is not provided
programmatic problems often arise. With a housing program such as HG004B2, the lack of regular information to
planners on the requirements of the communities contributed to the “crisis” within AFH. Evaluations of
government housing programs often indicate that misplaced perceptions are the main cause of project failure.
Furthermore, it has been noted that, “massive housing programs have only accentuated inequalities when the
building designs and processes are not appropriately developed because the users are not adequately consulted.” '
4.3.a Existing Evaluation Summaries

Given that HG004B2 was administratively closed in 1993, examine existing USAID evaluation documents

are available. '®

Several major weaknesses in the HG004B2 program design are evident in these documents, most
significantly the apparent absence of a tightly structured monitoring system during program implementation that
might have determined to what extent it was meeting its objectives.

As noted by Fitz-Gibbon/Morris,'™ it must be assumed that, under field constraints, the USAID Mission
was primarily concerned with the adequacy of the implementation process rather than how good were the results?
More specifically, no documentation was found that indicated a systematic pretest/posttest model was followed. '
Ecosystem transformation does not necessarily entail people assuming some of the regulatory feedbacks that were
previously endogenous to the ecosystem, but modern transformations of ecosystems have had this characteristic.
This phenomenon has caused difficulties in that the people who have individually or collectively initiated the
transformation do not immediately recognize the need to provide feedback mechanisms. They may also not
experience all of the consequences themselves of not providing the feedback, and those who do experience the
repercussions are rarely organized appropriately to assume the responsibility. The alternative program designs
presented in Section 8.0 may, to some extent, address several issues raised from existing documents including, but
not limited to:

e Does this type of program design represent standard USAID procedure or particular USAID Mission
constraints?

e To what extent could the problems identified in the HG004C and HG004B2 Evaluation Summaries (ES) have
been mitigated by a more systematic monitoring system?

e If such mitigation could have be realized from HG004C and HG004B2 program design changes, would the
benefits of a more systematic monitoring system have justified its extra costs, given USAID/Tunisia Mission
constraints?' %

USAID and the Peace Corps have, over the years, had associations in respective project countries, even

though there is official administrative separation of the organizations.'”” Upon advice from USAID, the GOT
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called on Peace Corps/Tunisia to resolve the gap causing the gap causing the deficiency of the risk of seeing new
urban areas becoming similar to squatter settlements gourbivilles due to the limited loan and income resources and
the absence of technical assistance and or/guidance.'® I was assigned to the AFH Sbiba site in Central Tunisia.'”
My service was during the middle years of what was to have been a ten year Peace Corps''® involvement with
HGO004B2.

The final ES was conducted by RHUDO consultant Rachid Taleb, a Tunisian town Planner/Architect from
the firm Urbanisme et Amenagement in November, 1992. His firm conducted its evaluation on the basis of:

e A review of relevant USAID documents,

e A mortgage loan applications survey, and

e An appraisal of five site and services sites by conducting interviews with household beneficiaries of the
program.,

This final evaluation, which took place at the administrative closure of the program and the release of final

spending, had two dimensions:

e Checking the validity of the use of their first mortgage loans,

e Checking the adequacy of the “Site and Services” formula with the real needs of the beneficiaries and the
community.

The subprogram was certainly not wanting for evaluations, but what ends did they serve? The increasing influence

of the independent consultant expert is a relatively new phenomena in the contemporary development field. This
actor plays a unique role in the reproduction of orthodoxy because of the nature of his/her accountability. As socio-
economist Mary Tiffen has written, academics and civil servants who advise donor agencies and governments on
agricultural and other types of development policy are “accountable not to those who are the beneficiaries but to
public sector agencies as their paymasters.” "' This kind of ‘backward accountability’ had its origins in colonial
service. Independent consultants, it could be argued, are “accountable only to their curricula vitae.” ''> The terms
of reference for short-term contracts tend to be pre-set so that, for example, the consultant is required simply to
describe the social causes and consequences of a particular environmental problem without ever questioning its
existence. Mr. Taleb’s consultancy seems not to have challenged this orthodoxy, although this group of actors can
play a significant role in fixing orthodox points of view.

During the three years following the signing of HG004C AFH plunged into a very deep ‘crisis’ and was
subject to frequent management changes. “With the new management changes things seem to be picking up but
the difficulties to be overcome are numerous and range from over-staffing and lack of qualifications to a huge

financing crisis.”'"?

From my experience as a foreigner at local level implementation, I thought I had the
perspective to ask the kinds of questions that even local beneficiaries were not in a position to ask, or did not
consider important. One of the questions we asked as Volunteers was why were Americans involved at this level
and not Tunisians? The response was often that no Tunisian could be paid to do the kind of work we did or that it
was the mere fact that we were foreign that made us effective. Hofferbert is an advocate for the ‘barefoot’
evaluator, i.e., that local people can be trained in the essentials of effective data collection and reporting for process
and product evaluation.''* That RHUDO did not include field monitoring training in HGO04B2 perhaps was an
indicator that they thought product was more important than process.

At this time, one of the concerns of USAID was the lower than expected loan repayment rates of the

beneficiaries and a ‘core’ house design was generally not being followed:




28 The Coevolution of Low-Income Housing in Contemporary Tunisia

“Construction of the housing units does not conform with the approved model unit designs. Households don't like to initiate
construction of the 25m 2 core unit; they prefer to erect all exterior walls for an expanded core house and work from there
toward the core by erecting partitions, applying cement mortar, etc. Since the beneficiaries are seldom following the design,
the quality of housing suffers dramatically because the beneficiaries don't have the skills to produce appropriate designs.
Theoretically, the Ministry of Public Works and Equipment should not authorize disbursement from CNEL if the not first
reviewed and approved by the municipality. However, AFH and the beneficiaries believe that the Ministry is not concermned
about thle”quality of housing, but only whether construction has reached a stage which can justify a disbursement from
CNEL.”

I was then of the opinion that putting Volunteers in at the local level was a cheap way for RHUDO''® to get
feedback from the field. What was the cause? Was it due to ineffective loan administration by Banque de
I’Habitation (BH) or insufficient loan amounts to complete the ‘core’ house? "7 A product-orientated design is
often not organized to answer these types of questions.

The initial implementation phase of HG004B2 seemed to suffer two main deficiencies in shelter delivery
that could be attributed to the program’s design:

e Pervasive land speculation, in which serviced lots were sold to beneficiaries with income higher than the target

population for the purpose of capital accumulation, thus not resolving the shelter problem for the target
. 118

population.

e The risk of seeing these new urban areas becoming similar to the informal sector squatter and slum
settlements. This results in not improving on the target populations overall quality of life. As indicated in the
ES and experienced first hand, this was due largely to the combination of insufficient loan amounts and
individual income constraints that hindered the program’s goal of a completed, safe, and sanitary housing

unit,''® as well as the lack of on-site technical assistance and monitoring.'*

The same project and evaluation plan in the second amendment to the Authorization of 664-HG-004 was used for
the 10 million dollar expansion of the original 14 million dollar AFH sites and services sub-project. Mid-term and
final evaluations were contemplated for the new 15 million U.S. dollar CNEL “Epargne Terrain” sub-project that
focused on CNEL'’s success in providing short-term financing to public and private developers for land
development and long-term loans to its clients/savers for the purchase of services housing sites. The mid-term
evaluation used the following indicators to measure project progress and identify any constraints:

e The amount of CNEL funds made available to 1.) developers to finance land development and 2.) CNEL
clients/savers to purchase serviced sites,

The amount of savings CNEL is able to mobilize for 1and loans,

The number of CNEL staff assigned to promote the sub-project, especially vis-a-vis private developers,

The number of sites CNEL expected developers will develop for low-income beneficiaries,

The number of eligible mortgage loans for site purchase generated by developers, and

The range and sales prices of sites developed.

The final evaluation used the following types of indicators to measure attainment of sub-project objectives:

The number of developers and CNEL clients/savers who have participated in the sub-project,

The numbers of sites actually developed and sold which qualify for financially under the sub-project,
The range and sales prices of sites developed,

The numbers and types of mortgages for site purchase to low-income beneficiaries, and

The average mortgage amounts for low-income beneficiaries.

There are no indicators here that would have addressed programmatic barriers, such as specific site characteristics,
regional preferences, etc.
As part of my responsibility was to advocate for the core house design, I had a real problem advocating for

it on the basis of a way to establish a foot hold in the market and in the long term add on as resources permitted.
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Instead I took the realistic approach saying that, given financial constraints, it would be worse to try and stretch
resources thinner and get a house that wouldn’t last 30 years than it would be to at least build a sold, smaller
house. In addition, there was local political reality that poorer people got less desirable sites, often at lower grades,
etc. Partly for program efficiency, design changes contributed to the problems cited by its own evaluation. Given
their family needs, people are commonly going to want to have more resources up front to build a bigger
foundation. If the total loan amount remained the same and more of that loan is being put into the foundation.
One can’t build the roof before the foundation! Typically, the house would not have been completed and the loan
often was not paid back.

Since beneficiaries typically utilized almost the entire plot for construction of the house, insufficient space
is left for proper installation of individual septic tanks, problem that was seen in Bir Ali. The houses range in size
from 80-100m. Beneficiaries claimed that the loan was not adequate to complete construction. They did not want
to start out with a 25m 2 core house unit because their families were often too large to all be accommodated by a
single room. There is no sewage collection on site; the sewage disposal system consists of individual septic tanks
and cesspools.

This formula did not take into regional variations or site variations within in the same site. I experienced
this first hand as I visited many sites around the country. In flatter parts of the country, grade drop for sewage was
a significant problem, causing the need for roadbeds to be built up to create drop. This then created the need to
build up the foundation to meet the grade of the street at meet the level of the sewer box, sometimes almost the
level of an entire story, approximately. 3.5m. This means more of the loan amount must be put into the foundation
and backfill to fill the foundation. This phase is typically the most labor intensive part of the house and backfill
could be expensive. Given the large units constructed by most beneficiaries, individual sewage disposal is not
appropriate for 80-100m 2 plots since septic tank and cesspools should not be constructed adjacent to the houses.
Septic tanks should be ventilated since methane gas built in the septic tank needs to be released. Effluent flowed
from the septic tank through the permeable soil that is under the foundations of the houses. No septic tank plans
were delivered to the beneficiaries; a rectangular concrete cover was installed over one cesspool by a mason. They
often had no idea about size, shape of septic tanks, etc.

5.0 PROBLEM OF ADAPTING THE PROJECT TO THE TUNISIAN CONTEXT

“My main argument is that effective policy analysis must be attuned
to the priorities of policies as they exist in the countries in question."”

R. Hofferbert, The Reach and Grasp of Policy Analysis, 1990
5.1 Strains on Islam

This influence of Modernization on urban development followed the emergence of modern nation-states in
the region. The pre-modern city of the Maghreb, which was a nested set of territories with clear markers and
defended borders was not Islamic per se, but reflective of a social order that had much more in common with other
societies based on extended family structures, such as tribalism, clan, and ethnicity. Fluctuations in the strength of
the markers and the degree to which the boundaries were defended were contingent more upon the state of law and

order than on shifts in religious ideology. This is a clear indication that religion was not the only determining
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variable. However, to say that Islam was not the only cause of urban form is not to say that it was unimportant. In
countries of the Maghreb, Islam to some ways still provides a larger sense of community than the nation-state.

Traditional cities there once provided an endogenous, coherent system that was appropriate in terms of
both the ecosystem/climate and supportive of existing socio-system of Muslim institutions. At worst, they created
new magnets around which spontaneous development occurred, thereby compounding the complex problem of
controlling urban growth. In physical terms, alongside such vestiges of the past, today one encounters the
overwhelming imprint of the modern era: unmistakable mark of “international” architecture, modern
transportation systems and automobiles, shantytowns and squatter settlements, industrial complexes, informal
markets, and satellite cities. Impacts of these new forces on the rich history and heritage of cities in Islamic
societies have generated particular concern among urban planners with regard to the spatial disunion between the
old medina core and the modern sections of the cities. The gradual erosion of social institutions that maintained
the traditional city has created a situation in which the old medinas are fast disappearing through new automobile
thoroughfares and “slum” clearance.

The dearth of alternatives demonstrates the faith of planners, architects, and engineers in the power of
modern technologies. Despite this, large-scale projects continued to be proposed as effective solutions to urban
pressures: as testimony to their inherent attractiveness as symbols of modernization, as highly visible gestures
towards the needs of certain segments of the population. Faced with unprecedented urban pressures, municipal
authorities have looked to Western industrialized nations and their advanced technology for models. In the post-
war era, the most common policy instrument of these modern states towards these ends has also been national
development planning. It is still generally believed that Western engineering and design solutions, and planning
and administrative concepts, can be successfully applied to urban problems in modernizing Arab societies.
Primarily through sectoral and regional initiatives, modern states in the Maghreb have played an active role in the
direction and nature of urban developments at the regional level.'*' At one extreme, governments sought to
impose “order” upon the comparatively “non-orderly” urban fabric of pre-modern cities by imposing Haussman-
like solutions upon the haras. ®

The wholesale adoption of Western planning methods has therefore been going on without a process of
sifting and selection. This is critical to understanding the forthcoming discussion of the decentralization and
specifically the difficulties associated with making people move from the informal to the formal housing markets in
one step, without intermediate steps. Increasingly the cultural domain, least in planning and the physical
environment, many Western concepts and ideologies have persisted, to some extent perpetuating a neocolonial
situation.

Muslim societies are therefore facing a particularly ambiguous situation of dealing with irresistible
impositions upon a fully developed, integrated and indigenous urban culture. As will be described in relation to
rural resettlement Section 4.2, the way in which political elites articulate their ideology of development in relation
to traditional Islamic culture is a crucial determinant of differences in the relative status of urbanizing