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Introduction

The international conference, “Rethinking Urban Inclusion: Spaces, Mobilizations,
Interventions,” was held 28-30 June 2012 in Coimbra, Portugal. The conference was the
major event of the Cities Are Us series of events?, which constituted the last step of a two-
year collaboration between the Centre for Social Studies (CES) at the University of Coimbra
and the United Cities and Local Governments’ (UCLG) Committee on Social Inclusion,
Participatory Democracy and Human Rights (CISDP). The joint CES/UCLG project
“Observatory of Inclusive Cities” (2010-2011)2, creating the second phase of the UCLG
Observatory on Social Inclusion, had collected a series of innovative participatory and
inclusionary practices from around the globe to informand stimulate an international debate
on the issues that emerged within the project’s cases. The 2012 events aimed to extend this
work and create a dialogue among the academic community, social movements and political
institutions to help rethink some pivotal concepts related to the emergence of inequalities in
urban territories.

The conference featured 124 speakers in a series of panels, parallel sessions and
roundtables. This issue of Cescontexto: Debates contains 57 papers that were presented and
discussed at this conference and revised following the event. The papers examine and
illuminate a wide array of urban circumstances, trajectories and issues, from 29 countries
around the world: Algeria, Argentina, Australia, Bosnia and Herzegovina, Brazil, Canada,
Colombia, Cuba, Czech Republic, Ecuador, Egypt, El Salvador, France, Germany,
Guatemala, India, Italy, Macedonia, Mozambique, Palestine, Peru, Portugal, Romania,
Slovakia, Slovenia, Spain, Turkey, United States of America and Vietnam. Both the variety of
situations examined and the commonalities of the issues and concerns articulated within the
papers attest to the value of the international knowledge sharing, exchanges and dialogues that
were facilitated through the conference.

With almost half the world’s population living in cities, questioning the urban dimension
of social inclusion and exclusion is imperative. Urban inclusion is increasingly influenced —
and often constrained — by intertwined processes of economic globalization, state re-
articulation, polarization and diversification of (local) populations and the political practices
they add to the city. Educational, health and environmental inequalities, segregation,
unemployment, lack of political participation, discrimination and the inability to deal with
different forms of participation are all phenomena of exclusion with a local dimension but
also a multi-scalar nature. At the same time, actions towards social inclusion are developed
around ideas, knowledge(s), experiences, resources and capacities which are (dis)located
across an array of arenas and distributed among different actors. While traditional concepts

! Cities Are Us Preparatory Seminars were: “Cidades Sem Muros — contributos da academia na area da deficiéncia” (Cities
without walls — inputs from academia in relation to disability); “Alojamento Estudantil e a cidade inclusiva” (Students’
accommodation and the inclusive city); “Racismo na UniverCidade: debates e desafios” (Racism in the UniverCity: debates
and challenges); and “Rumina(c)¢des urbanas: contar a cidade numa ‘roda de histérias’” (Urban rumina(c)tions: tell your
story a the table of voices). The international conference was followed by a Summer School, “Reinventing the City:
Participation and Innovation,” which was co-organized in Lisbon by CES and Dindmia’CET — ISCTE-IUL. For further
information, see: http://www.ces.uc.pt/eventos/citiesareus/pages/pt/all-the-events.php.

2 The Inclusive Cities Observatory, with 65 case studies available in English, French and Spanish, is available at
http :/ww.uclg-cisdp.org/observatory .
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and practices of urban inclusion centred on institutions and top-down decision-making seem
inadequate to tackle this complexity, new ones are often in their infancy and may be in
tension with more established policies. Contesting the centrality of the state and market
pervasiveness, a new variety of counter-hegemonic positions and projects, and alternative
visions of urban democracy and justice that inform bottom-up and participatory approaches to
urban inclusion, have become popular in the Global South, while their transposition to cities
in the Global North have met resistance or hardly gone beyond theorization.

The conference aimed to understand and ultimately rethink social inclusion at the urban
scale, as the product of broader dynamics and the interaction of different actors and
languages. How can we trace, define and challenge the new subtle forms of social and
territorial exclusion, trying to reinvent urban inclusion as a meeting space between local
governance efforts and bottom-up initiatives? Is it possible to think a novel approach to
understanding these changing cities, using as a ‘lever’ images of ‘the power of powerlessness’
and the struggles against/within established systems? Within this perspective, the conference
welcomed contributions balancing description, explanation and prescription, with the goal to
contribute to an ‘ecology of knowledges’ which could give visibility to new forms of
collective action and community experimentation in reshaping cities in different contexts, in
order to set the preconditions for a more solid horizon of social and territorial justice at both
urban and extra-urban scales. We invited participants to rethink urban inclusion along three
intertwined axes — Space, Mobilisations, Interventions — and the contributions received
reflected the interconnected nature of thinking and actions along these axes.

In order to help readers navigate the collection, we have organized the papers into five
general thematic categories:

Local Government, the Social and Evictions for the New City

Urban Environmental Justices and Greening the City

Practices of Urban Protest and the Right to the City

Urban Histories, Architecture, Public Spaces and Participation Practices
Spaces, Differences and Cultural Actors as Agents in Urban Change

Local Government, the Social and Evictions for the New City

Planning for an inclusive and justice city has being a ‘slogan’ for many local governments
with social convictions. Nevertheless, different definitions of inclusion and justice, as well as
different planning scales (i.e., urban vs. regional) may challenge and ultimately invalidate
policies of spatial justice. The papers in this section propose different concepts for an
inclusive city, suchas “Social Mix,” “Public Participation,” or different public programs such
as “Public Spaces of Humanization” and “Vila Viva,” analyzing positive or negative effects
through a range of case studies in both the North and South, namely, Lisbon, Maputo, Recife,
Belo Horizonte, Rome, Paris, Istanbul, Béjaia and Skopje. Two main ideas arise from these
approaches. First, that formal (local governments) and informal actors can or should work
together on the design of urban policies for an inclusive city, looking for “other ways of
participating,” as Federica Gatta recommends. Second, that transformation of urban space as
an instrument of social rehabilitation must understand “the mechanisms leading to exclusion,”
as Camille Morel explains.

11
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Urban Environmental Justices and Greening the City

With the progressive urbanization of society, the urban environment is threatened by the
growing privatization of public goods such as water or open space, promoting spatial injustice
and exclusion in the city. Urban and peri-urban communities in different contexts, North and
South, have been struggling, sometimes successfully, to defend their access to clean air, water
and soil as well as their right to have a voice in decisions on how urban space should be used.
We find this social environmental responsibility addressed in papers related to the complex
society of the S&o Paulo metropole. Other papers in this thematic area demonstrate the strong
presence of urban agriculture experiences as a strategy of rehabilitating urban voids and also
integrating urban communities. From Lisbon to Maputo, Rome to Rio we understand that the
city can combine rural with urban, and inclusively — some societies always did it as a
productive and urban way of life. Human relationships with the urban environment, as we can
see in the Hanoi case study, are not only a fight for a “Greener City” but also for a
“Humanistic City” where citizens can have a healthy and inclusive society.

Practices of Urban Protestand the Right to the City

Social actions make claims for redefining the public significance and scope of squares, streets
and parks. One of the main functions of such urban public spaces has been as places for
assembly and protest, namely, to protest for the right to the city as a place of inclusion within
the complex neo-liberal society. Public space is by nature a democratic place where people
meet to express their ideas, thoughts and feelings. This democratic condition is underlined by
social movements that are ‘occupying’ public spaces with urban protests against policies,
social exclusion or environmental threats. This theme is divided into two complementary
groups of papers. The first group is related to the different perspectives of the Occupy
movements, analyzing their discourses and their social communities, especially composed of
the young generations. Other papers are related to case studies where communities such as
migrants or the Roma fight for the right to the city, whether in Coimbra, Milan, Philadelphia,
Delhi, S&o Paulo or Fortaleza.

Urban Histories, Architecture, Public Spaces and Participation Practices

Governments at all levels have played and will arguably continue to play a major part in
promoting social inclusion in its urban dimension. However, in the neo-liberal era, the notion
of a light regulatory state is suppressing that of an interventionist authority, which is causing
disinvestment in redistributive welfare and a ‘cheap’ commitment to formal equality. In this
context, this thematic area reflects on the current nature, scope and effectiveness of public
interventions of global and local governments. On one hand, the history of architecture and
urbanism can teach us, today, some of the most relevant participation practices of past public
interventions and the ideas, methodologies and impacts of significant urban projects to
renovate the city and support communities, such as the significant case study of S. Victor in
Porto, designed by Alvaro Siza, or the ZEIS in Sao Paulo. In parallel, another group of papers
discusses concepts to rethink the ‘re-creation’ of city centers, for example, as ‘the night’, to
look for the integration of terrain vague and to explore other participation methods through
memory, psychosociology and public art, for instance.

12
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Spaces, Differences and Cultural Actors as Agents in Urban Change

Territory has both physical and symbolic relations with the social and cultural life of the city,
and this thematic area highlights the cultural dimensions of these relations. Three intertwined
themes emerge. One group of papers examines various ways in which territorial imageries are
socially and culturally produced (by those living there as well as imposed from outside) and
change over time, have tangible impacts on urban relations, and are tangled up in processes of
creating “re-emerging territories” (Pilav) and re-appropriating a city’s spaces and places.
Second, the urban sphere as a crucible of difference and socio-cultural relations is brought
into focus through examinations of particular groups, realities, and relations to public space
and wider society, with papers highlighting children as sub citizens, youth developing
perspectives on their place in community, or non-Aboriginal citizens living in the context of
(post)colonial reconciliation processes. Third, the roles of artistic activity and cultural actors
are foregrounded as catalyzing change and fostering new spatial relations and social
connections, but also shadowed by “creative class imposition” (Alton and Cudmore) urban
transformation initiatives, which may catalyze acts of resistance. Overall, collective memories
and identities, contemporary functions of cultural heritage, the “spirit of place” (Hong and
Ferero), and the creation of new imageries, meanings and social relations through artistic and
socio-cultural activities are shown to have transformative power in building and changing the
meanings of the city, relations with the urban territory and connections with each other.

We are entering a ‘post-institutional period’. The events that shook the beginning 02011
are changing the political panorama of many countries and have clearly showed how
traditional institutions alone cannot cope anymore with the needs and dreams of citizens.
They also revealed the insufficiency of traditional social bodies and aggregations, especially
from the perspective of the younger generations, who are designing new and often informal
ways to make their voices heard in the political space. The Centre for Social Studies of the
University of Coimbra wants to promote spaces of discussion and stimulate cultural
interaction on these topics, in continuity with its scientific interdisciplinary activity and its
tradition as an Associate Laboratory interested in developing new and innovative analytical,
theoretical and methodological instruments and approaches for interpreting and better
understanding the specificities and complexities of contemporary societies.

In a world that is everyday more urbanized, cities are undoubtedly the stage for these
ongoing fluid and dynamic changes. They are in flames in the Global South as well as in the
Global North, and claims and aspirations of their citizens constitute the main sparks. These
convulsions are enrooted in a new idea of inclusion, one that must tightly link redistribution
and recognition of these new rising voices and must contribute to scouting and discovering
voices that are as yet undisclosed. Squares, streets and parks are regaining their
meaningfulness as pivotal places of this new wave of claims, and their new centrality takes
shape through creative alliances with virtual networks, which seek to materialize their fights
in a new holistic conception of public space.

How can we cope with this new panorama, where the word city itself acquires multiple
and conflicting meanings in different contexts? How can we trace, define and challenge the
new subtle forms of social and territorial exclusion, trying to reinvent social inclusion as a
meeting space between local institutional efforts and bottom-up movements? Could the
emerging pre-planning strength of the new insurgent citizenships converge onto a shared
horizon and represent a critical mass for reconceiving and reestablishing the way of managing
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cities? Is the heterogeneity of the state being pushed forward and enriched through the
subsidiarity principle, valorizing both the proposals coming from non-state actors and the
institutional levels closest to citizens? Is it imaginable to start to recognize and conceptualize
a new macro-paradigm for these changing cities, one which will rescue and dialogue with the
paradigms defined during the last 20 years on the role of social movements in the city, using
as a ‘lever’ images of ‘the power of powerlessness’ and the struggles against/within
established systems?

The Cities Are Us concept, for us, meant recognizing that a plural set of solutions to ‘re-
found’ and re-negotiate cities as a space where polarization, segregations and exclusions can
be concretely challenged can only be built together with the citizens in each different context.
We believe that social and territorial justice could represent the central axis of future
transformations. In a world where mechanic references to the concept of participation diluted
it into an easy ‘buzzword’ that has allowed for a perverse confluence of opposite and
conflictive visions on the future of cities, we consider that reaffirming the relationships
between the role of inhabitants and the meaning of and quality of their living spaces becomes
necessary.

From this perspective, the conference wanted to broaden the discussions that CES has
been promoting in recent years, through several events and studies which address the still-
long path to be pursued for the research world to recognize and understand the complexity of
movements that are shaking the planet, and how necessary it is to adopt, at a larger scale, a
dialogue framed by the ‘epistemologies of the South’ approach, a perspective that aims to
complement current mainstreaming tendencies and reach towards greater epistemic justice. In
the Cities Are Us series of events, these reflections were combined with those elaborated by a
CES team of researchers, a large network of collaborators in other countries, and the
Committee on Social Inclusion and Participatory Democracy (CISDP) of United Cities and
Local Governments during the 2010-2011 “Observatory of Inclusive Cities” project. Among a
range of insights emerging from the case study analyses, researchers found that new
approaches are being invented locally in diverse circumstances to address diversifying forms
of social exclusion, situations in which ‘traditional’ forms of social policy are not working
anymore and local governments, in all their diversity, are often not able to manage the issues
and need to incorporate knowledge they do not have. The cases brought forward issues and
insights relating both to the nature/concept of the city and to the understanding/concepts of
local authorities, participation and tools for fostering empowerment. The papers in the current
collection extend this knowledge, providing for our consideration, contemplation, and
inspiration a wide array of situations, conditions, issues and options for action.

Nancy Duxbury
Gongalo Canto Moniz
Stefania Barca
Michele Grigolo
Giovanni  Allegretti
Tiago Castela

Gianluca Sgueo
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Social Mix, Utopia or Reality: Portuguese Cases

Anselmo Amilcar,! Marina Carreiras,2Barbara Ferreira,3and
Jorge Malheiros,* Lisbon, Portugal
anselmo.amilcar@gmail.com or anselmo.amilcar@campus.ul.pt

Abstract: In recent decades, technical and political discourses are devoting an increasing
attention to social mix. However, the ambiguities regarding the operationalization of this
principle as well as its effects are generating non-consensual debates, even if we find some
agreement about an existing gap between theory and practice. Having this background into
consideration, this article consists of three complementary parts. It commences by discussing
the concept of social mix and its evolution, particularly in the context of European and
Portuguese references, seeking to problematize and distinguish the differences between
residential mix and social mix. In the second section, it is diachronically analysed the
relevance of the concept ‘social mix’ in various political and institutional discourses, specially
focusing on meaning and pragmatic implementation. Finally, based in the study of two
paradigmatic cases of residential mix in Lisbon — Olivais and Alta de Lisboa, two urban
expansion areas situated close to the North and Northeast boundaries of the city of Lisbon — a
cross-comparative preliminary analysis of the operationalization and the expected effects of
social mix is put forth. In this stage of the research, the aspects underlined comprehend the
planning and the urban options, the differences in the residential mix strategies, the effects in
the interaction between different social groups and some elements about the social trajectory
of the neighbourhoods.
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Introduction

Since the early 1800s, capitalist cities have developed high levels of socio-spatial segregation,
corresponding to a clear separation between the residential neighbourhoods of the various
social classes (Engels, 1844/1971). Although patterns of segregation and segregation levels
present differences in the various metropolises of North American and Western European
countries due to factors such as the specific historical evolution of each city or the contents of
the housing and planning policies, socially segregated cities can be considered a hallmark of
capitalism, a production mode that privileges spatial concentration. In the present stage of
neoliberal capitalism, clearly associated to economic globalization, residualization of State
intervention, privilege of financial — and speculative — capital and increasing precariousness
of labour relations, new forms of poverty and social exclusion have developed, demonstrating
a growing process of social polarization. This process, that could generate an increase in
socio-spatial segregation leading to even higher levels of marginalization of the poorer, has
been thwarted by the rehabilitation and regeneration operations of historical centres and old
peripheries and also by the efforts to scatter public housing. In consequence, authors such as
Salgueiro (1997) started to use the term fragmentation or micro- level segregation (segregation
is evident at the block level and not at the neighbourhood level) to describe the changes
observed in the socio-spatial urban patterns that started to develop since the 1980s. Although
this evolution may correspond, in some metropolises, to an eventual reduction of socio-spatial
segregation, it is not in itself sufficient to improve the living standards of the less privileged
(worst housing conditions, lower accessibility, etc.) and may also contribute to a loss in
neighbourhood propinquity, leading to situations of geographical contiguity but social
rupture.

In this context, the assignment of a strong negative connotation to the spatial
concentration of disadvantaged people, particularly in some public housing neighbourhoods,
assuming explicitly that this is a disadvantage for them and implicitly a threat to the entire
urban society, tends to legitimize and strengthen the importance of social mix strategies.
However, it is worth asking whether the existence of social “problematic” enclaves
legitimates in itself, the centrality that is often given in the current urban policies to social mix
—in fact, residential mix — as the key factor for the promotion of inclusion.

Having this background into consideration, which is line with several discourses made by
the Portuguese authorities about the merits of social mix or, more precisely, of residential
dispersal and lower scale of public housing estates, this article aims to discuss the relevance
of the concept ‘social mix’ in various political and institutional discourses, paying attention to
both the meaning and the pragmatic implementation. In order to empirically sustain the latter
goal, we specifically analyse the operationalization and the expected effects of social mix in
two neighbourhoods of Lisbon (Olivais Sul and Alta de Lisboa), looking particularly into the
promotion strategies and the organization of local space, the effects in the interaction between
different social groups, the reduction of potential tension and conflict and the social trajectory
of the residents.
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Social mix: the conceptand its ambiguities

Social mix is often understood as a concept that refers to the coexistence in a given area
(country, region, city, neighbourhood...) of residents from different social classes or
socioeconomic status. In other words, it assumes the existence of socio-spatial diversity as
opposed to the concentration of certain groups with homogeneous characteristics. ® According
to Arthurson (2012: 2), “social mix is frequently used to refer to the lack of variance in
housing tenure or socioeconomic status. These terms refer respectively to the balance between
social housing renters, homeowners and private renters, and middle-income and low income
residents within a particular spatially defined area.”

According to Cole et al. (2001: 351) “the term ‘social mix’ ... cover[s] numerous
overlapping characteristics of a population — age, tenure, class, income, ethnicity and so on.
‘Social mix’ suggests that the neighbourhood in question varies (to an indeterminate extent)
on some or all of these factors. All neighbourhoods are, of course, ‘mixed’ to a degree — but
some are more ‘mixed’ than others.”

If the above-mentioned concepts of social mix seem to point to a relatively clear and
cohesive definition, this is not true. In fact, there is a general consensus about the ambiguity
of the term social mix, due to the quantity of indicators associated to the concept and its
variation in terms of level and type of mix (social, economic, etc.). Another issue that has
sparked criticism lies in the inaccuracies and uncertainties regarding its evocation. According
to Arthurson (2012), although housing tenure mix and social mix are used as synonymous,
they report to different realities. For example, changing the housing tenure mix in a
neighbourhood may not lead to changes in socioeconomic mix. Referring to social housing
estates, the fact of selling homes to tenants may not result necessarily in changes on the
socioeconomic mix, but rather in a mix of tenures (private owners, private tenants and social
tenants). Following this criticism, the debate around the concept of social mix has also
pointed to issues of effectiveness. Take, for instance, the critiques made to insufficient
empirical studies that confirm the effectiveness of social mix (Musterd and Anderssen, 2005a;
Cole et al., 2001), the vague way it is often presented and its practical implications in political
speeches (Goodchild and Cole, 2001). Some scholars have actually questioned the desirable
result caused by the development of this process (Figure 1), which would result in a social
mix, with an increase in supposedly relevant social opportunities for all members of the
society, particularly the less privileged (Musterd and Andersson, 2005).6

% It should be noted that the term social mix is applied in cases of spatial concentration of disadvantaged social classes. The
situations of socio-spatial concentration of individuals with strong economic power (for instance in situations of luxury gated
communities) are not perceived as problematic by the politicians — and some academics — seem to exempt the social mix in
these cases.

® In respect to this argument, “Will housing mix create social mix, and will social mix create social opportunity?” (Musterd et

al., 2005).
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Figure 1. Residential segregation and social mix — a game of controversial effects
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Social mix in Europe: Notes on the evolution and application of the concept

Despite the strength that social mix is having in the most recent decades, the concept is not
recent. The principles of social mix were born in the U.K. in the nineteenth century, implicit
in the discourses of “utopian visionaries and paternalist industry tycoons” as a reaction to
spatial segregation resulting from the industrial capitalism. The huge concentration of needy
population in precarious conditions led to fear among the wealthier classes. The
concentrations of “poor” communities were seen as potential generators of risk for the public
health, source of conflicts and loss of social harmony. In that context, the emerging
bourgeoisie understood as beneficial the de-concentration of the working classes and also the
inter-class spatial proximity because they believed that being close to the values and
behaviours of the middle class would make the working classes good citizens. Thus, it was
understood that the origin of the social and urban decline was based on individual behaviour
and not on issues associated to the social organization.

In the period between the two World Wars, the importance given to social mix started to
decline, according to Sarkissian (1975) referred by Arthurson (2012), due to the war effort
and in part also due to the Great Depression. However, in this period there were still some
defenders of the social mix ideals, being particularly worth to mention Mumford. He kept a
critical position towards the negative effects of spatial segregation, the concentration of
vulnerable people and the formation of ghettos. According to the author, the social and
economic heterogeneity led, on the one hand, to the exposure of more vulnerable people to
different social and economic environments, and on the other hand, promoted an easier way
of maintaining the financial balance of the neighbourhoods.
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In the period after WWII, the huge housing needs were solved through an urban
functionalist model with the main principles of large scale intervention and functional zoning.
This type of solution solved the major housing needs at the time with homogeneous
neighbourhoods that guaranteed a minimum of built and housing standards. However, in
many cases they contributed, if not to increase, at least to keep the spatial segregation levels,
establishing a social distinction in the access to housing typologies, to services and even to
some facilities.

Nevertheless, by this time, the idea of the social mix started to materialise in the reformist
and universalist principles of the Welfare State, contributing to a fair social breakdown of the
benefits and expenses in the various social pillars, including housing, even if this one has
been considered the “wobbly pillar of welfare state” (Torgersen, 1987). Also worth
mentioning is that in a second phase the criticism to the massification of residential offer,
materialized in large, similar and homogeneous social neighbourhoods, led to a progressive
generalization of the principles of social mix, which contributed to the promotion of public
housing estates, quite large in some cases, that normatively incorporated a mixture of
residential typologies and social groups. Thus, at the same time that the disadvantages of
spatial concentration of deprived groups were limited, a principle of spatial justice was
incorporated, enlarging the initial notion of equity in the access to housing.

Presently, the idea of the social mix seems to recover some of the principles present in
the criticism that came up during the Victorian England, “specifically arguments about social
mix as a tool to support propinquity between rich and poor or different classes and as a means
for providing middle class role models to educate the poor about the proper way to live in
society” (Arthurson, 2012: 26). The renovated interest in the social mix is due to several
factors that, according to some authors, tend to converge in the large “problematic” housing
estates. The prosperity that was felt in many of these areas in the period after the Il World
War changed as a consequence of the major economic, social and political changes occurred
in Europe after mid-1970s, leading to a new reality guided by uncertainty and the emergence
of urban fragmentation processes and also of growing social polarization (Salgueiro, 1998;
Hall and Rowlands, 2005; Marcuse and Kempen, 2000). If some of the large scale housing
estates showed problems from the very beginning, the new economic conjuncture contributed
to their degradation (inability of regular maintenance, deterioration of the public space and
also of the infrastructures; low demand and abandoning of the dwellings) and consequently to
the depreciation of many of these estates in the hierarchy of the real estate market. Therefore,
there was a trend for the concentration of the more vulnerable strata of the population and an
increase of social problems (unemployment, decreasing social cohesion, increasing anti-social
and criminal behaviours, racial tensions — Kempen et al., 2005) and the positive image they
had before, changed, in many cases, to a negative one.

The contemporary retrieval of the social mix principles in Europe occurs in a context of
paradigmatic change operated in the models of planning (strategic planning with public—
private partnerships or place making planning and the ‘communicative’ planning theory’, as
mentioned by Hall and Rowlands, 2005) and as a reaction aiming to mitigating the negative
effects associated to the concentration of population of lower social and economic strata
whose process of disadvantage would supposedly continue in time and even over generations
due to the so-called “neighbourhood effects”. However, the promotion of the mix and the
current model of planning also show a greater compatibility with the present form of
neoliberal capitalism that, according to Harvey (2011), finds in the process of urbanization
and city restructuring, key strategies for a successful reinvestment of capitalist surplus.
Actually, speculative investments have found, until the 2008 crisis, big opportunities in the
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alliance between financial capital (mainly through the expansion of credit in the 1980s and
1990s) and real estate capital, through the expansion of home ownership that has fed urban
sprawl and the spreading of urban regeneration operations. And all these processes are
developed within a “double mix motto”: i) spatially, meaning that functional and residential
mix in different parts of the city should be promoted, at least temporarily, until the poorer can
be expelled to other places and redevelopment implemented in order to increase surplus
extraction and ii) institutionally, leading to public—private partnerships or to the alienation of
the public housing patrimony, involving all these operations the use of credit, therefore
contributing to increase the power position of financial agents and their gains.

Social mix: Non-consensual debates and critical perspectives

As shown, the complexity of social mix — its conceptual nature and effects — result into a
significant lack of consensus and intense discussions. If some consensus has been achieved
among most of the authors about the negative effects of the socio-spatial concentration in the
industrial cities of the late nineteenth century or in several large social housing estates of the
Post World War 1l period, in recent decades the claimed beneficial effects of social mix have
met several critiques.

In 1961, Gans was among the first to question the relevance of heterogeneous
communities and the effectiveness of their implementation. According to Gans, the
heterogeneity is desirable since revenue taxes are the main source of funding of community
local services. However, he alerts that social mix should be regarded as strictly
complementary to the welfare state, thus not replacing its support, education or community
development programs. According to the sociologist, if the social and economic inequalities
that underpin the different classes were effectively taken into account, opportunities should
arise and be socially distributed, thus turning communities more heterogeneous. Gans still
warns us about the danger of forcing heterogeneity by mixing different classes in the same
neighborhood, which may generate conflicts between community members. Several studies
developed by the author showed that homogeneity could sometimes be over heterogeneity.
The main reasoning behind this perspective is that the sharing of common values and interests
is more likely to promote deeper social ties than superficial social interaction (Gans, 1961,
cited in Arthurson, 2012: 34)’. In addition, one might add the emotional distress identified in
working class residents when moving from homogenous communities to neighborhoods with
greater income disparity (cf. Young and Willmott, 1957, cited in Arthurson, 2012: 34).

" This should be the case, for instance, when strong relations of solidarity are forged between residents, often compensating
for the strong socio-economic divides of weak welfare states, such as Portugal. This is in line with the rationale that
underlines the existence of a strong ‘welfare society’ in such a country, as mentioned by Santos (1994).
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Table 1. Synthesis of the evolution of the concept of social mix

2" half of the 19" century

a) Macro framework
Industrialization;

Huge concentration of needy population
in poor conditions in theurban areas.

b) Strategies

- Implementation ofthe first types of
housing for “workers” sponsored by the
industrial and commercial bourgeoisie;

- First experiences of public housing for
deprived groups started at the beginning
of the 20" century.

- Dilution of the concentration ofthe
working classes reducing risks for public
health and the possibilities for conflict.

- Propinquity ofthe labour classesto
people of other classes seen as beneficial
(effect ofthe promotion by contagion)

Note: Principles of social mix present in
the discourse of utopian urban thinkers,

but mostly absent of the “philanthropic”
or public housing promotion.

After WW I

a) Macro framework
Reconstruction ofthe European cities;

Keynesian Welfare State with variants
that incorporated housingas one ofthe
pillars of social policies;

b) Strategies

- 1*' phase: promotion of large scale
homogeneous neighbourhoods far away
from thecity centre (urbanexpansion
model based on the principles of zoning
andfunctionalism);

- 2" phase (asa reaction to the problems
originated by themassification of
housing offer): Promation of
neighbourhoods of different housing
typologies and different kinds of
occupation

- Guarantee of equity andsocial justice,
because this spatial segregation
establishedthe distinctionin the access to
the services but generalised it (services
and facilitiesare not homogenously
distributed)

- Interaction between different classes
was pointed out as an added value in both
directions andwith special effect on
children andyouth.

End of the 20" century /
Beginning of the 21* century

a) Macro framework

Neoliberalism and economic
Glohalization;

- Greater value to homeownership
comparatively torenting, in themajority
of the countries;

- Expansion of financial capitalism that
foundin the real estate business a central
area of valuing (until the 2008 crisis);

- Progressive retraction ofthe public
intervention in thedomain ofhousing

supply.
b) Strategies

- Need of physical and social
regeneration of the large social housing
estates;

- Alienationof public housing;

- Residualization of the social housing
(targeting deprived social groups).

- Growing opportunitiesin a context of
concentred poverty through the presence
of models of better-off classes;

- To stop thedevelopment of a “culture”
of poverty and dependence;

- Social and financial difficultiesin
managing the social housing estates
(situations characterized by complexity
and needs).

Source: based in Arthurson (2008), Cole and Goodchild (2001), Harman (2009), and Harvey (2011).

In recent years, the number of authors to point out critical aspects of the social mix and
its effects has multiplied. In reference to various studies and analyzes about mixed
communities, Darcy remarks that they “consistently conclude that physical mixing of the
residences of household with different incomes does not, of itself, lead to social mixing and
thus to the role-modeling or networking which is thought to help ameliorate poverty and
disadvantage” (Darcy, 2010: 5). Moreover, in the view of several authors, the desires and
aspirations of low-income households are not usually taken into account. Their preference
over living in either a homogeneous or mixed community is often simply replaced by the
discretionary judgment of academics, planners and politicians.

Although there is a generalized consensus regarding the existence of neighborhood
effects, their scope and intensity remain largely unknown. According to Mantley et al. (2011:
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3), “there is surprisingly little convincing evidence that living in deprived neighbourhoods
really makes people poor(er)” and concludes that “policies designed to tackle poverty should
target individuals rather than the areas within which they live.” Instead of focusing on
neighbourhood effects, Mantley underlines specific economic and political structures which
enable the context for the rising of poverty, such as: competitiveness over equity and
redistribution, salary reduction and precarious work relations as common corporate strategy,
absolutization of the principles of representative democracy over participatory processes at
the national level, stigmatization of the economically disadvantaged, and so on.

Lupton and Tunstall (2008), cited by Darcy (2010: 6), argue that “public housing
redevelopment projects which claim to use mixed income as a means of addressing poverty
are explicitly ideological, and form part of the neoliberal agenda for economic transformation
of cities.” Seen in this light, the ideal of a posteriori social mix may probably reinforce the
gentrification drives of late capitalism, providing a discursive excuse for the further out
casting of certain households and residents, while at the same time conveying market forces
and the electorate the illusion of a contingent solution (dispersion, often demolition) to deeper
structural problems of the city and the society.

Social mix in Portugal

Although the first social housing experiences go back to the 1910s (Teixeira, 1992) and the
development of a more consistent and highly ideological public housing policy has to
attributed to the beginnings of Estado Novo in the 1930s, only after the late 1950s/early 1960s
we can speak about a promotion of public housing targeting explicitly the low privileged
social groups and making a clear use of mass production materialized in large public housing
estates.

From the second half of the 1960s, when rural-urban migration intensified and the
housing shortages increased, we assisted to a growth in public promotion that seek to partially
satisfy the quantitative demand of the lower classes, based in pragmatic and functionalist
actions that in metropolitan areas were embodied in so-called Integrated Plans, consisting of
large housing estates (more than 1000 dwellings) (Amilcar et al., 2011). It should be noted
that if some concerns with the promotion of residential mix appear in the late 1940s and
1950s discourses related to Bairro de Alvalade and especially Bairro dos Olivais, in the
following decades the public housing policy has incorporated principles of higher social
homogeneity, being the process of slums’ relocation the starting point for the promotion of
social housing in the metropolises of Lisbon and Porto, which points to its essentially reactive
and residual character (Serra, 2002). Even after the democratization of the regime in 1974,
paradigmatic projects of state intervention in social housing (excluding SAAL — Servigo de
Apoio Ambulatério Local, which provided a more integrated approach and aimed the
participation of population), including the Integrated Plans (1970s) and the PER — Special
Rehousing Plan (after 1993) were based on functionalist principles, involving predominantly
peripheral locations and socio-economic homogeneous compositions.

This reality prompted the emergence of problems similar to those that have previously
been detected in other countries, repeating old mistakes (spatial concentration and
peripheralization of disadvantaged social groups, construction delays in the conclusion of
public spaces, construction of gigantic buildings, deficit of facilities), although it was already
known that the solutions should point to a more integrated and inclusive approach (Coelho,
2009), which, albeit implicitly, (since it is never mentioned explicitly in the main documents),
comprehended the principles of social mix.
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In Portugal the term social mix is not “an operational concept for action nor a political or
legislative principle for spatial intervention” (Menezes and Almeida 2006: 4). This is a trend
that may partly be explained by low levels of social segregation and more recently ethnic
segregation in Portuguese metropolises, when compared with other European contexts
(Malheiros, 2002). In addition, some political options, such as the “unrevealed” objective of
concentrating and isolating the population considered “problematic” — to exercise a better
control — and also the need to reduce construction costs by increasing the size of the housing
estates to achieve economies of scale, also seem to contribute to the limited and late
incorporation of the housing mix principle. However, the desired social diversity is
nonetheless evoked in various policies and intervention measures, particularly in recent years,
as described by Menezes and Almeida (2006), which mention that several objectives —
cohesion, integration, inclusion and social integration — have implied the idea of social mix,
even if this did not effectively materialize.

Considering that these positions refer to the idea of social mix as an implicit option, this
paper assumes a cross-comparative perspective and intends to understand how principles of
social heterogeneity were pursued at the time of implementation of two large-scale urban
operations developed in Lisbon in different socio-temporal and political contexts: Olivais Sul
and Alta de Lisboa.

Olivais Sul

The plan of Olivais Sul was part of an operation of large-scale public initiative (covering
Olivais Norte, Olivais Sul and Chelas), developed from the late 1950s onward, aiming to
respond to increasing housing needs. These needs were regulated in Decree-Law n. 42454 of
the 18t of August 1959, which expresses concerns about the uncontrolled growth of Lisbon,
the fast increase in population and the inability of the existing facilities to support that
development. The above mentioned Decree-Law, ensured three essential conditions for
implementing the Olivais plan: 1) “obtain land through the criterion of expropriation due to
public utility emergency”; ii) prediction of “the financial costs of urbanization and works”;
iii) “assumption of planning and analysis as the agency means to activate real estate, financial
and technical resources for the construction of housing” (Nunes, 2007: 45).

The public initiative was preponderant, as we can see in the acquisition of land by
expropriation, in the conception of urban design by the Technical Office for Housing of the
Lisbon Town Hall (GTH), in the planning of facilities and in the design of buildings, carried
out by “the entities best able to promote the construction of homes with marked social
interest” (Decree-law N. 42454).

The Decree-law set guidelines for the urban planning options. In addition to the idea of
including the new housing estates in the overall city planning, the document advocates a
socio-spatial balance based on the idea “that the new units must include people from all
economic strata in order to avoid the inconveniences of social segregation that are not part of
the Lisbon's neighbourhoods tradition.” The legislation concretized social diversity through a
minimum rate of 70% social housing units “of all housing constructed per year” (Article 3 of
Decree-Law N. 42454). Social housing was classified according with four different types of
rent. This corresponded to a stratified social hierarchy that reflected differences in costs of
land and houses but also in the sizes of the construction areas and type of materials used,
considering “the general and local costs of urbanization and current costs of land.” This
hierarchical logic resulted in proportionality of costs. In this sense, the constructive and
typological diversity assumed economic and financial reasons and more costly housing
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supposedly generated funds for the construction of houses and facilities to people with lower
incomes. Thus the “general composition of categories, rents and housing costs causes made
the new 'urban units', regardless of its size, representative of the image of the non-segregated
city, despite its pyramidal organization” (Nunes, 2007: 50). This question is evidenced by the
rules of house allocation, subject to criteria that include subjective questions as “good moral,
civic and professional conduct” (Nunes, 2007: 54). These criteria based on moral issues
translate the importance of adhering to the political and social conceptions of Estado Novo
and not to a universal scheme (Nunes, 2007).

The plan’s design defines a “hierarchical cell structure and a functional zoning” (Hector,
2001) in which the various cells, composed of several groups of dwellings of different types
(neighbourhood units) were organized around a civic and commercial centre. Given the
categorization of the social dwellings, the planners took “a compromise between the
concentration of houses by category (to avoid problems of segregation and social exclusion)
and the indiscriminate mixing of different categories” (Hector, 2001), which resulted in the
association of the nuclear cores of similar categories.

Today, more than 50 years after the drafting of the plan, Olivais Sul is often singled out
as an innovative experiment due to the promotion and construction of social housing on a
large scale and also the implementation of new constructive, architectural and urban planning
solutions. The evaluation the plan's long after the settlement of first residents, points to a
success regarding the relationship established between housing and local services and
facilities. However this success, coupled with the reduced presence of jobs, conferred to that
territory the status of dormitory. Given the initial features of the plan, the most common
criticisms focus on how the central cell — the civic and commercial centre — was developed.
The initial idea of joining different social and economic functions in a more traditional urban
layout, with streets and squares, was changed into a closed dense urban ensemble geared
towards economic business. Additionally, the wishful levels of interaction of the various
social groups were never significant, except for children and young people who grew up in
the neighbourhood and shared facilities and public spaces. In fact, the social careers of these
people seem to have been, in most cases, more marked by the economic and cultural capital of
their families than by the condition of sharing the same neighbourhood.

Alta de Lisboa

The intention of intervening in Alta de Lisboa occurs in the 1980s due to the marginality of
the place, constrained physically and socially. Despite its degradation “with poor access,
limited by the proximity of the airport, with a strong presence of poor and/or illegal
construction and informal economic activities” (Pinho, 2011: 301), the neighbourhood also
shared a high potential due to the proximity to the Lisbon centre and to more consolidated
urban spaces.

In 1982 the first plan for the Alta de Lisboa was prepared aiming at the rehabilitation of
degraded areas. However the scale of the housing problem was such® that made the use of
traditional social housing programs economically impossible. The municipality of Lisbon

8 According to the 1980 Musgueira register of D.S.COPRAD, 14,755 residents had to be rehoused.
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assumed that the intervention had to be feasible and effective, and developed the idea of
“integrated programmes of rehousing construction and free market home ownership in urban
areas of great social diversity” (Lisbon Municipality, 2009). This was based “on the
assumption that proper management of land assets by public authorities would attract and
enable the private action necessary to implement it” (Pinho, 2011: 301). In 1984, these
intentions lead to the signature of an agreement (a public—private partnership) between the
city of Lisbon and a consortium/group of firms with the objective of implementing the plan of
Alta de Lisboa.

The public—private partnership model attributed to the municipality of Lisbon the
following tasks: the provision of land, the creation of the legal and administrative framework
required to implement and facilitate the operation and the mediation between the various
actors. For its part, the private consortium SGAL® would be responsible for the design of the
plan and its implementation (social housing construction, facilities, public spaces and
facilities) (Pinho, 2011).

The first plan, designed with the main purposes of regenerating the run down areas and
rehouse the resident population, has undergone several revisions and, in light of the 1984
partnership, it became an opportunity to expand the “Central City supported by the extension
of the Historical Axis” (Lisbon Municipality, 2009). The new plan was finally ratified in
1998, now within the logic of urban expansion and as an expression of a new contract
negotiation resulting from the “opportunity to use state funding for the construction of social
housing” within the PER.1° The plan conceived by Eduardo Leira consecrated rules to prevent
that the housing areas become mono functional, imposing a minimum and a maximum
percentage of social housing dwellings in the various sectors of the plan. Also the diversity of
functions is ruled by limiting the residential use in the multiple units of Planning and
Management.

The implementation of the plan started with the buildings for rehousing under the PER.
In 2009, year of the monitoring report of the Urban Plan of the Alto do Lumiar, it is
mentioned that the relocations were in general implemented; however, this development was
not accompanied by the consolidation of most of the remaining territory, namely in what
concerns the homeownership promotion, the public spaces, the social facilities and the streets
network. The attempt to fasten the process through the location of social housing on land that
was more easily expropriated is mentioned as a reason for this slow pace at an early stage of
the project. This resulted in a spatial relocation of land uses and “many of the building sites
for which complicated expropriation processes were foreseen are now being allocated to other
uses, such as free market housing for sale, which excluded the possibility of resorting to
expropriation” (Pinho, 2011: 305). This fact enhanced the difficulty of integrating the social
housing buildings and questioned the financial viability of the model due to the slower selling
of the free market flats.

® Management Society of Altade Lisboa.
10 special Rehousing Programme aiming the eradication of the illegal dwellings in the municipalities of Lisbon and Oporto
metropolitan areas, through the resettlement of the families.
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Table 2. Olivais and Alta de Lisboa, comparative features

Plan Authors

Size

Number of dwellings

Expected Population

Plan Date

Beginning of plan implementation

Plan conclusion

Local pre-existing infrastructures

Legal framework

Urban principles

Promotion

Residential mix norms

Common interaction spaces

Olivais Sul

GTH - Rafael Botelho / Carlos Duarte
186 ha

7996

38 250 hab

1960/1961

After plan elaboration

Finished in 1971 by GTH.

The shoppingcentre in the central unit
was concluded in 1995. The whole
central unit is nearing comp letion
(differently from planned).

Rural land near industrial areas

DL n°42 454 of the 18th August 1959
Establishes the plan for the construction
of affordable dwellings to low income
families in Lisbon.

Space organization in neighborhood
units — hierarchical cells structure.
Residential function dominant; cells of
proximity services and retail.

Public actors dominant — central
administration, Lisbon municipality,
corporative social agents connected to
public sectors (M inistries, polices, etc.)

70% social housing and 30% free
market

Public spaces and facilities facilitate
social interaction especially among the
youth

Alta de Lisboa

Arg. Eduardo Leira (revisao plano)
300 ha

17 500

65 000 hab

1998 (year of the plan revision)
After plan elaboration

In progress; the rehousing estates were
built in the beginnings of theplan
implementation, but theroad system,
the facilities, the public spaces, shops
and services are not completed as well
as the buildings for private promotion.

Former presence of precarious
dwellings

+ A~

Ministers Council Resolution®126/98.

Ratifies the Urban Plan for Alto do
Lumiar.

The goal is to “produce city”. The key
principles involve urban density,
functional (housing, commerce and
services supposedly of various
hierarchical levels) and social diversity,
and the extension of the existing urban
axis.

Public (Lisbon municipality)-private
partnership. Corporate management and
reduction of public intervention.

3,500 flats for social housing (20%)

14,000 flats for private promotion
(ownership)

Today, the absence of common
facilities and the fragmentation of
public spaces inhibit social interaction
(exception — Quinta das Conchas e dos
Lilases).
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The implementation process is still not finished and the situation of fragmentation and no
conclusion is evident. The consolidated urban fabric, the urban density, the concept of street
and public space and the variety of uses advertised!! are only identified as a whole in some
parts of Alta de Lisboa. Given the sustained “no conclusion situation” there is a coexistence
of the degradation of existing infrastructures with the non-implementation of other
infrastructures. The estates built for the social housing are completed but not the ones for free
housing. In this sense there is a debate which refers to the non-integration of the rehoused, not
only due to the physical isolation of the dwellings and the lack of candidates for the free
market home ownership apartment but also due to the lack of community counseling and
absence of social facilities at the time of relocation. On the issue of isolation of the rehousing
estates we must add the closing of the spaces around the private promotion buildings.

Various aspects stand out from the two urban projects comparison. The genesis of the
neighbourhoods is different although both interventions aimed urban expansion. In Olivais
Sul, the urbanization of an rural area was promoted, though surrounded by industrial areas;
however in Alta de Lisboa urban expansion assumes the character of re-urbanization based on
the redevelopment of a degraded urban area. The political and economic contexts of the two
interventions are clearly distinct. In the 1950s/60s, in the case study of Olivais was possible to
build social housing with a high prominence of public initiative making use of mechanisms of
expropriation in a process that was almost completed in 10 years, despite the delays in the
conclusion of public spaces and some social facilities. In the context of the Alta de Lisboa, the
intervention model, with a view to economic viability, was guided by a rational of business
management through a public—private partnership that, over a 10-year timespan, was unable
to complete several structural elements of the project.

The Olivais Sul urban plan options correspond to an urban area mostly residential in
character, though endowed with various social facilities, shops and services, originally all
targeting the local population. In Alta de Lisboa it is proclaimed the variety of urban
functions, seeking a level of urban livelihood similar to the one of main areas of the
consolidated city. The different housing categories in Alta de Lisboa and Olivais Sul are
perceived by the distinctive quality of construction materials, corresponding to distinct
occupation by the various classes. In the case of Olivais Sul, the scattering of the buildings
and the quasi-total absence of private exterior spaces, leads to a perception of the outer space
as a continuum rather than as a set of spaces associated with a given social category. In Alta
de Lisboa, the existence of a more rigid urban design, the presence of closed and semi-closed
gated communities, public spaces with distinct types of construction and lewvels of
maintenance make almost inevitable a labeling of the “various public spaces” as more or less
affluent. It should be noted that architectural and urban features of Olivais are evoked in
different contexts by its quality. In the case of Alta de Lisboa, recognition achievement is
based, at least at this stage, in hiring famous architects.

In view of the people who benefit from social housing, the approach is different in both
interventions. In Alta de Lisboa the population living in social housing comes from precarious
housing, i.e., social housing is restricted to excluded populations (social groups and
economically insolvent and/or poor). In Olivais, the typology of social housing was more

11 http:/iwww.altadelisboa.com.
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diverse and targeted various social groups — with an over-representation of public employees
— resulting, at least conceptually, in a greater social mix.

As far as social mix strategies are concerned, we found that both interventions promoted
measures to ensure a residential mix, essentially based on the proximity and contiguity
between different housing categories. In both projects, the desired interaction between
populations with different social backgrounds somehow appears as a consequence of the
residential mix, not being object of specific urban strategies and ending up almost exclusively
in the idea of organically sharing public spaces, facilities, shops and services.

Concluding remarks

This paper has shown that the principles of social mix are not new and have stood a long way
since the second half of the nineteenth century, both in the European discourse about and in
the practice of housing policies. Despite this persistence, social mix has revealed a noteworthy
diversity of applications and interpretations in various European contexts. In Portugal,
experiences that explicitly assume those principles are relatively scarce, though a few housing
estates built in the 1950s and 1960s during the Salazar dictatorship, alluded to the concept of
social mix through the implementation of residential mix. That is the case of Olivais Sul,
which has been chosen due to its longevity and historical significance. After a relative decline
in the explicit adoption of social mix principles between 1970 and 1990 (with an implicit
exception in the post-revolutionary period between 1975 and 1980), this trend has reemerged
in the last 15-20 years, but now associated to a new urban planning and housing policy
rational, as in the case of Alta de Lisboa.

Although we have analyzed two different urban units in terms of programming, socio-
economic composition of residents, maturity of the projects and socio-political contexts, it is
clear in both plans that residential mix has somehow been implemented. That does not mean,
however, that a social mix automatically takes place. Nevertheless, there are factors which
may promote inter-class interactions, but the differences between the two areas in this domain
are meaningful.

In Olivais Sul, a plan which may be associated with the second phase of post-World War
Il modernist urban planning in Europe, there is not a dual social class composition of
residents, as there is in Alta de Lisboa (exclusively private owners, from the upper-middle
class and social housing tenants). The variety of tenures and socio-economic strata of the first
neighbourhood blurs the micro-scale social polarization, as opposed to Alta de Lisboa.
Moreover, although in Olivais Sul the design of the buildings illustrates (to a certain extent)
the socio-economic origin of its residents, this visual effect of class differentiation is
mitigated by the diversity of typologies and by the appealing framing offered by the public
space scenario. In the contemporary urban plan of Alta de Lisboa, on the other hand,
flexibility, privatization of spaces and urban ‘“business setting” is overtly assumed. Here, the
combination of these features with the organization of space (fragmented, organized in a
regular pattern structured along the road-axis) and the building design leads to a striking
difference between the privately owned buildings and those of social housing. It should be
underlined the difference of contexts, especially since the project of Alta de Lisboa is not yet
concluded, thus limiting the comparative analysis of the two territories, which seem at the
moment to follow distinct urban evolution paths.

In conclusion, it should also be reminded that the physical proximity between different
housing tenures does not ensure, by itself, the fulfillment of the principles of social mix. In
order to achieve that deeper level of social interaction, the need for quality public spaces and
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facilities must necessarily be addressed, but other immaterial measures that on the one hand
promote the empowerment of the socially unprivileged and on the other hand contribute to
effective inter-class interaction are absolutely necessary. Without those elements, capable of
releasing the potential of socialization, there can be neither promotion of (shared) living nor
of social mix.

All things considered, in spite of the positive character associated to contemporary social
mix, “the production of more mixed areas within cities, situation that can be interpreted as a
more democratic access to urban space, is in fact largely the product of the present stage of
development of the neoliberal model that has extensively used real estate investment as a key
instrument to intensify its accumulation strategies. In fact, area mix is often not followed by a
strengthening of social mix and social interaction levels, therefore challenging and not
promoting urban cohesion” (Malheiros, forthcoming). This means that social mix should not
be the one and only structuring pillar of socio-spatial public policies, enabling the fading out
or the residualization of the other social policies (in education, job promotion, encouragement
of positive social interaction, etc.), which are crucial for equity and socio-spatial justice.
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Abstract: This paper brings us reflections about South and North territories, in which we
were involved: Maxaquene or Polana Canico in Maputo and Cova da Moura or Vertente Sul
de Odivelas in Greater Lisbon, what is the underlying theme? Despite their differences, in the
dominant context of rapid urbanization and neoliberal globalization these are four situations
of self-build suburban areas located outside the urbanized city that saw their land value
increased and were recently exposed to public intervention with participatory planning
processes. The four cases are seen as social arenas and laboratories of a daily struggle for the
right to place and the city. Focusing these empirical cases, this paper reflects on the
ambiguities of participation in planning, claimed as well as by those who advocate an
emancipatory perspective and by those who see it as a reproduction of the dominant system.

Keywords: suburban neighborhoods, urban renovation, qualification, public participation,
social arena

Introduction

This article reflects about current practices of more or less participatory planning in peri-
central (sub)urbanized neighborhoods of two Lusophone capitals, Lisbon and Maputo, in
countries marked by high levels of inequality: Portugal, on the South, a semi-peripheral
country and one of the most unequal of Europe (Santos, 2011: 32); and Mozambique, on the
South, with one of the lowest human development indexes, and one of the most unequal
countries in the world (PNUD, 2010: 160-163).

! Isabel Raposo is architect-urbanist, associate professor at Faculty of Architecture (Technical University of Lisbon). In the
1980s, she worked seven years in Mozambique on National Institute of Physical Planning with priority to planning and low
income housing on villages and peri-urban areas. In the last decade in Portugal, she supported and discussed in the university
the issue of self-produced neighbourhoods. She participated and coordinated several research projects on the topic and has
articles and books published.

2 Silvia Jorge is architect, PhD student in ‘Urban Planning’ at Faculty of Architecture (Technical University of Lisbon). She
worked in Rio de Janeiro and Maputo on autoproduced neighborhoods, and participated in three research projects on peri-
urban issues, two concerning Lisbon and one, on going, Angola and Mozambique. She is currently a research fellow of the
Foundation for Science and Technology. Her thesis, oriented by Isabel Raposo, is focused on urban renewal of Maputo’s
peri-central areas.
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Today, we can see a growing fragmentation and dualization of the city — which, in
Harvey’s words (2007: 12), “is being dissolved into micro-states of rich and poor” — as well
as the extension of its semi-urbanized suburbs, especially expressive in countries of the South.
At the same time, voices are multiplying in the defense of participatory processes in the
planning of suburban territories. Both, the increase of socio-spatial inequalities and the
defense of participatory planning, are shaped by the same global contemporary society,
dominated by a market economy, liberal and competitive, which accentuates inequalities,
whose shapes result of its articulation with local particularities and of the confrontation with
the voices and practices of resistance, of fight against dominant thought, and construction of
alternatives.

Onthe one hand, the forceful logic of capital valorization dominates the production of the
urban space, investing in renovation and profitability of the areas, which occupy a strategic
location from the viewpoint of capital valorization, generally of greater centrality. The
phenomenon of gentrification of (sub)urbanized peri-central areas (Domingues, 1994),
usually inhabited by populations with small resources, are repeated today. These areas are
targets of processes of market valorization for their strategic position, which we include in
what Harvey (2008: 9) designates as “creative destruction”, interpreted as the demolition of
existing constructions and dislocation of their residents, with the aim to renovate and
recapitalize these areas.

On the other hand, the problems and socio-territorial conflicts that are created in this
process of accelerated urban transformation characterized by privatization and socio-spatial
exclusion, have called for mechanisms of market regulation and redistribution of raised
values. The logics of the system’s reproduction and of the social tensions muffle interconnect
with the logics of resistance/resilience and transformation/emancipation. From a Weberian
perspective, understanding the state as a concrete entity and part of the relation between the
forces in presence, the representatives of the state assume a contradictory role, defending at
the same time the market’s valorization of capital and the common good (Santos, 1984).

Regarding urban planning, the functionalist and rationalist perspective introduced by the
Modern Movement, which favored technical knowledge and top-down processes, served since
the mid of the twentieth century, in the old Europe destroyed by war as well as in the
American continent, as justification for many operations of urban renovation, consisting in
massive demolition of older urban areas, deemed as unhealthy, and in the dislocation of its
inhabitants. The impact of these interventions have been the object of many socio-urban
studies (for example, Coing, 1966) and of strong critiques concerning the principles and
practices of the modernist planning, as was the case of Jacobs (1961), who reacted against the
segregation and expulsion of the most disadvantaged from the central areas.

As a result from these critiques, different approaches emerge around an interactionist
paradigm (Raposo, 2012), in opposition to the dominant rationalist paradigm, which valorize
the spatial and social pre-existing conditions and its qualification, the Right to the Place and
to the City, as well as the importance of the process, which start to be seen as a part of the
solution, defending bottom-up or mixed practices. This new paradigm, called communicative
by some (Khakee, 2008), looks at how to obtain compromises and is based in a concept of
reflexivity (Asher, 2001), in an iterative process between theory and practice, between
research and project, and has as one of its premises the public participation and the
involvement of those interested in the process ofthe project’s conception and implementation.
In this line, inspired by the action sociology of Giddens and the communicative action of
Habermas, Healey (1997) defends the practices of collaborative planning, as a way to the “co-
existence in shared places”, arguing that every decision has to be taken in social arenas of
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discussion. In answer to critiques, in later texts, the author revisits the concept (Healey, 2006)
and emphasizes the attention to the complexities and diversities of the contexts, the situation
and the practical action of urban governance.

The interactionist paradigm gains defenders, believers and practitioners, but also
detractors that defend themselves with speeches and approaches more rationalist,
functionalist, technocratic and top-down perspectives. They came from the logic of public
institutions, held by election, power webs and administrative and bureaucratic procedures, or
they serve directly neoliberal logics and practices, focused on demand of urban
competitiveness (Raposo, 2012). As we refer above, and in line with other writers such as
Maricato (2002), these two logics are not dissociated.

The planning itself and the inclusion of participation in plans came late in Portugal and
Mozambique. Until 1974, a system of planning defined by the Decree-Law from 1934
dominated in both countries. It was centralized, following a top-down logic, where
participation was limited to consultation (in form of a public inquiry). The plans had a
normative and prohibitive character and aimed to hold back urban growth, based, in the ex-
colony, on a segregating division between colonial city and suburbs of the “indigenous
population”, the “cement city” and the “canico”. With the 25t of April of 1974 in Portugal
and the independence of Mozambique in 1975, the mid 1970s are in this revolutionaries
contexts marked with projects of public intervention in the (sub)urbanized housing suburbs,
marked by collaborative and bottom-up logics, based on a strict interaction between technical
teams and inhabitants. This is the case of “Servigo de Apoio Ambulatorio Local” (SAAL) at a
national scale in Portugal, and of the replanning project in the neighborhoods of Maxaquene
and Polana Canico, in a local scale in Maputo. These two examples of rupture had no
continuation as they were interrupted, in Portugal, by the restoration of the “democratic
order”, in 1976, and in Mozambique by the bureaucratization and centralization of the
socialist regime.

With the neoliberal turn which marks both countries from the mid 1980’s, participation in
planning is marked by two concepts: reclamation of the political liberalization and
participative democratization, aiming for transformation and Right to the City, in the
perspective of Lefebvre (1968); and insertion into a logic of liberal economy, contention of
the regulatory role of the state and entering of new actors in the urban scene, civil society and
private actors. In this medley, the participatory ideology becomes a concept in the dominant
discourse and is imposed by international agencies as a condition for obtaining financial
resources. The political and technical actors of public institutions have different approaches of
the concept and appropriate it according to their interests and societal perspectives: in a top-
down approach, only for consultation or as a way to contend local claims — by creating a
bureaucracy of participation (Raposo, 2012); or in a mixed perspective of collaboration and
transformation of their own view of the world, capable of integrating the visions of the others.

We looked at this thematic from an interactionist and a synthesis perspective which
considers structures (economical, socio-cultural and political) as conditioning action and
directing cultural and technical models — the habitus and the practice theory of Bourdieu
(1987) or the dualism of structure and the structuration theory of Giddens (1987/84); but
which considers also the capability of the actors, the revolution of the “quotiden” that already
Lefebvre spoke about. According to this heuristic perspective, we understand that institutional
actors point of view are (re)constructed also in interaction with the local actors point of view
an agency, which also are conditioned by the structures. The capacity to redirect a plan for the
wishes of the residents in defense of their Right to the Place (to remain in the place of
residence) and to the City (creating quality and promoting their participation in the
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transformation of the place) — the urban inclusion — will depend at the same time on the
market value attributed to this place and on the power of economic groups that are interested
in it, as well as on the capacity of resistance and counter-action of the populations and the
allies they can associate with.

The concept of social arena will be used, in line with the socio-anthropology (Long,
1992; Olivier de Sardan, 1995), as a tool for reading these dynamics, interactions and
complex processes of urban intervention. For each case we present the various points of
views, rationalities, interests, strategies and positions of the actors and their agency in
planning process and/or in urban transformation.

The four cases presented here, all in process, primarily Maputo (Maxagquene and Polana
Canico) and secondly Lisbon (Cova da Moura and Vertente Sul de Odivelas), show
differences regarding the capital force and procedures (more or less violent) and their
articulation with the political powers (using the normative framework serving the capital or
the residents), the role of planning and the university, the level of participation and of the
inhabitants leeway.

Public participation and alienation of peri-central neighborhoods in

Maputo: Polana Canico and Maxaquene

In the early years after the Independence, Maxaquene and Polana Cani¢co were subject to a
pioneering plan of participatory redevelopment, designed and implemented between 1976 and
1978, promoted by the National Housing Office with the technical and financial support of
the United Nations (Raposo, 2007: 224). In line with the national policy of changing sub urbs
into city, the adopted approach was based on the Right to the Place, improving and replanning
existing conditions, redesigning street hierarchy and the limits of each plot or patch, as well as
supplying necessary basic public equipment (namely fountains for water supply, school,
health center, district town).

The land where those two neighborhoods are located, in the border of the urbanized city,
in pericentral areas with good accessibility, is gaining today an increasing commercial value.
In consequence, a progressive removal of these self-produced areas and their renewal for
business development (Maxaquene) or residential development for middle and upper classes
(Polana Canico). Both are being subject to informal land transactions, in a gradual process of
gentrification, and underwent planning actions in the last years: the upgrading of Maxaquene,
a non-governmental organization (NGO) initiative, eventually perverted by the City Council,
and the renewal of Polana Canico, a City Municipal Council initiative. The plans, one already
published (Maxaquene) and the other in progress (Polana Canico), are conform to the
Territorial Planning Law (Law 19/2007, July 18) that includes: the Right to full information
regarding the contents and changes in the instrument of territorial planning during the whole
drawing up process (article 21); the Right to ask for explanations and formulate suggestions
(article 22); the Right to participate (article 22); as well as the collaboration of citizens in
territorial planning actions, in drawing up, executing and changing all instruments, remaining
the public bodies responsible for the public announcement of all phases (article 22).

Polana Canico A

Given the privileged location of the Polana Cani¢go A neighborhood — in front of the bay,
contiguous to one of the richest neighborhoods in the city (Sommerschield Il) and between
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two important access roads into the urbanized center (Vladimir Lenine and Julius Neyrere
Avenues) — its borders closest to the urbanized city are being sought after and progressively
renewed by middle and upper classes. This process of gentrification grew after the major
floods of 2000 that demolished large sections of Julius Nyerere Avenue and an entire block of
the neighbourhood, opening big craters. These natural disasters justified the classification of
the neighborhood as a “natural hazard area” to be urbanized and as an area of urgent “urban
improvement”, for the ruling classes use. However it doesn’t translate into the immediate
implementation of renewal plans, because of the few public resources and the fear of social
and political consequences (Raposo, 2007: 232, 238-239). Existing popular and self-built
houses are being demolished and replaced by large single-family houses and gated
communities on private initiative, without any control by the public authorities (Vivet, 2010;
Jorge and Melo, 2011).

As Raposo (2007: 239) claims, with the liberalization of the economy, “social and
economic pressure, for middle and upper classes to occupy the more central and better located
peri-urban areas, grows and is favored by a wide consensus among state officials”. Social
differentiation, privatization, modernization and security characterize this new urbanized area
expanding side by side with the colonial city and close to the Maputo bay. The residents of
this elitized city that expands by annexing the precarious fringes of Polana Canico are
political and technical professionals, top state officials and domestic businessmen. They are
joined by a new wave of foreigners that flock into the Mozambican capital, businessmen,
NGO and mnternational agencies’ staff, with their residential areas and business headquarters.

Though, pursuant to the actual legislation, “land, state property, cannot [...] be sold or, by
any other means, alienated, mortgaged or seized” (article 3 of Law 19/97), the informal
transaction of parcels is encouraged by their growing commercial value. Private investors lead
the process, approaching residents individually or, in some cases, through local middlemen.
After the completion of the deal, the transaction is communicated to local leaderships
(neighbourhood secretary and block head) who validate it by delivering an identification
document of the patch and its new user. Since there is no land registry or urban plan, the
ensuing process of land regularization with the City Council is slow, which does not prevent
the construction of single-family houses, in some cases with the connivance of city inspectors
(Jorge and Melo, 2011). Though political authorities have no control over this renewal
process, it only occurs thanks to the consent of city technicians, either at the moment of land
regularization, by granting to an upper class the title deed that was denied to previous
residents, by allowing the construction of new buildings without any applicable instrument of
land management.

The growing number of deals translates into a rise in plot value. According to Jorge and
Melo (2011:5), a plot of about 160 m?, negotiated for 5,000 dollars in 2009, could be worth
four times more two years later. Besides, the surplus value can amount after land
regularization and the construction of the dwelling, considering the prices on property letting
or selling in the adjacent neighborhood, one of the most expensive in the city.

The resident population of modest means is being increasingly forced to leave the
neighborhood by a competitive market that either throws it out (Vivet, 2010) or offers it a
deal opportunity (Jorge and Melo, 2011), and it tends to move into more peripheral areas,
characteristically rural, away from access to transport and services. This unequal transaction
does not take into account intangible assets, like vicinity to the center and all other benefits
arising therefrom, or the view over or the closeness to the bay. The majority of the population
is not always aware of their Rights and of the legitimacy of their occupation, and, without any
title deed, she accepts the compensation offered, hoping to improve its precarious situation.
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There are two recent municipal actions in connection with this real estate trend: the
interventions on Julius Neyrere Avenue through the Municipal Development Program
(PROMAPUTO), consisting in demolishing part of existing popular buildings around the
avenue; and the request from the City Council to declare its interest in the revitalization of
Polana Canico, presented in September 2011 for private consultants and companies, “in order
to enable the harmonious development of those parcels of municipal land” and to pave the
way for the much-desired “urban revitalization” of the neighborhood. Both initiatives, though
aiming at improving the living conditions, sanction the private practices underway and
correspond to the interest of wealthier classes, contributing to deepen social-spatial
inequalities.

Maxaquene (A)3

The privileged location of the Maxaquene neighborhood, next to the urban center, the airport
and the courses of two others main access roads to the city (Joaquim Chissano and Acordos
de Lusaka Avenues) constitute an opportunity for its residents, through the easy access to
public and private services, transport and creation of income, and through the attraction for
NGOs and donors which have intervened in the neighborhood (Raposo, 2007). At the same
time, this location placed the neighborhood in the sight of investor and property speculator
interests, which led the City Council to redirect the urban detail plan of Maxaquene in defense
of these interests, in a perspective of renovation, permitting demolition of the existing and
dislocation of the present habitants.

The NGO Engineers without Borders of Catalunia (ESFC), based on a general survey of
the neighborhood, decided to intervene in Maxaquene, associated for the purpose with a
national NGO, the Associacdo Mogambicana para o Desenvolvimento Concertado (AMDC).
The two NGOs started to work in 2007, in articulation with the secretary of the neighborhood,
with construction of drainage valleys and improved latrines in some blocks.

From 2009, with the perspective of increased financing from ESFC, these two NGOs
decided to propose the elaboration of a Plan of Reorganization to the City Council, later
defined as Partial Urban Plan (PUP), with the objective to enlarge the improvement
interventions, coming to include also accesses and the public space. For elaboration of the
plan they took help from the following partners: the Centro de Estudos e Desenvolvimento do
Habitat (CEDH) of the Faculty of Architecture and Physical Planning of the University
Eduardo Mondlane; the State Gowvernment, through the Ministry of Environmental
Coordination; and the NGO Water and Sanitation for the Urban Poor (WSUP).

Although the PUP was initiated in 2009, the memorandum of understanding between the
City Council and the AMDC, the coordinator of the action, was signed only in September
2010. In this ceremony, the president of the City Council underlined the importance of giving
quality to the neighborhood and living conditions of the dwellers, although mentioning the
necessity to demolish some walls and constructions in order to permit opening and widening
of roads.

% The Maxaguene neighbourhood is divided in three zones: A, B and C. This section refers to Maxaquene zone A.
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Besides a Technical Commission responsible for elaboration of the PPU, a Commission
of Accompaniment was constituted and met approximately once a month, while the
Accompaniment Commission only met every three months, depending on progress. When
sketches for the plan were made, a period of public consultation opened with three meetings,
one in every zone of the neighborhood. The coordinator of the Technical Commission
presented the objectives of the plan, the areas, which were considered to have priority,
stressed the importance of improving the quality of the existing area and answer to the
dwellers questions.

The first official presentation of the PPU took place in February 2011 in the City Council.
The president of the City Council, seconded by some municipal technicians, criticized the
orientation of the plan. Claiming the strategic location of the neighborhood and the interests
shown by various private investors in the area, who were already in informal negotiations
with residents, he imposed a revision of the plan in direction of urban renovation. The
President justified this new posture, claiming that dwellers after receiving severance pay,
benefitted because they could build a house in another place or return to their homeland.

The Technical Commission decided to maintain the initial strategy for improvement of
the existing neighborhood, but incorporating, as a compromise, the fringes along the avenues,
as areas for wurban renovation and construction of activity areas (small scale
industry/office/commerce). Nevertheless, the Technical Commission is thus conducted to
obey the municipal decision, reorienting the PPU to tabua rasa of the existing with renewal
and construction of multifamily houses, offices, commercial spaces and some collective
equipment. The regulation of this new version of the plan, maintain some measures in order to
minimize the impact of forced dislocation of the actual residents. This last proposal was
accepted, unanimously, by the City Council, with the plan approved a short time after. The
secretary of the neighborhood was present and considered the decision unavoidable,
considering the ongoing informal negotiations between promoters and dwellers, which he
considered as an opportunity for the last, as long as he considered the severance payments as
“Just”.

In this scenery, the private investors become responsible for the dislocation and
rehousing of the affected population, which becomes limited to two options: receive a
financial compensation, in function of the plot area, characteristics and dimension of the
house; or receive a plot in a more peripheral neighborhood. The high urbanization costs
involved and the own volatility of the property market will tend to delay implementation of
the plan and the precarious conditions in which the actual residents live will tend to prolong
and aggravate (Jorge and Melo, 2011). These were not informed of the inflexion of the
president of the City Council, neither did they have the opportunity to manifest themselves
against the new version of the PUP which provides the tabua rasa of their neighborhood. In
his process, dwellers are penalized in three ways: they don’t get to use the Right to public
discussion of the plan; they don’t enjoy the Right to use of the land provided in the Law on
Land; and the compensation dictated by the economic interests of property promoters, without
a framework of public power will tend not to reflect the real losses as suggested in the same
Law, which the dislocation provokes.
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Public participation in the urban planning and the right to place in Lisbon:

Vertente Sul de Odivelas and Cova da Moura

Vertente Sul de Odivelas (VSO) and Cova da Moura are two different situations of suburban
neighbourhood in Lisbon, which result of the lack of a National Housing Policy. In the first
case, the owners residents has bought a non urbanizing land parcel and in the second its
formers residents has occupied a public and private land.

Vertente Sul de Odivelas

Following a long period characterized by a centralized and hierarchical planning system, the
political and social changes brought about with the 25t of April of 1974 translated at first and
intensely into a strong mobilization of residents towards the Right to a home and place. Inthe
VSO, belonging at the time to the municipality of Loures, residents (owners and tenants)
organize themselves in associations and carry out, supported by the City Council,
infrastructures and small improvements in the context of the so-called “weekend works”. This
trend contributed to the publication of new legislation — Decree-Law 804/76 — that for the first
time allows the reconversion of these territories. This Law, however, had no impact on the
territory of the VSO.

Two decades later, most of this territory was labeled by the Municipal Master Plan
(MMP) of Loures — wherein it fitted then — published in 1994 and still in force, as “Urban
Space subject to the granting of Temporary Maintenance status™ (article 54), due to the risk of
flooding and the geotechnical risk. This instrument set “an order of priorities for rehousing
populations™ affected (ibid.). However, this precept had no impact on this territory due to, on
the one hand, the condition of owners (of a portion of the land) of most residents and their
resistance to this type of intervention and, on the other hand, the lack of public funds to invest
in rehousing this population.

Only in 2002, pursuant to Law 91/95, with the purpose of furthering the reconversion
process, did the City Council of Odivelas (CCO), on the initiative of owners led by the old
associations and with the support of private technicians, demarcate each of the five
neighborhoods as UAIO — Urban Area of lllegal Origin. Each of them forms a Joint
Administration of owners — that does not include the tenants — that elects its Commission,
which hires the technical team to advise it through this process of reconversion.

In order to get round the constraints of the MMP and given the complexity of the territory
and the process itself, the Joint Administration Commissions (JAC), with the support of their
technical team and the CCO, decide to launch in 2008 the drawing up of an Urban Plan (UP)
for the whole VSO. The dynamics of this process and its political relevance prompted the
CCO to submit an application to European Union funds through the National Strategic
Reference Framework (NSRF) (Action Program for Lisbon, Partnerships to the Urban
Regeneration of the VVSO) with the purpose of regenerating the VSO, accepted in2009. It is
based on a strong interaction between the CCO and the JACs (co-financial backers of the
Program) and a wide network of partners, including Gestual, as responsible for implementing
actions to reinforce the participation of all actors involved in designing the urban instruments
for the regeneration of the territory. The application, to be concluded in September 2012,
includes alongside the UP a Territorial Action Program (TAP), that should be capable of
speeding up the “creation of public equipment and spaces essential to improve their
inhabitants’ quality of life”.
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The different viewpoints of the several actors — including various groups, JACs, owners,
tenants, local economic and sociocultural agents, technicians and politicians — on planning
instruments spring from different perceptions of the existing territory, the quality of life it
offers or may offer, and different conceptions of the city model that arise from distinct
positions, rationalities, interests, knowledge and capacity for action, as well as implications in
the process.

Some technicians of the CCO, mainly those with a closer contact with the team in charge
of reviewing the MMP, champion the UP as a strategic instrument to “define the urban
structure and the land use and transformation regime”, which should precede any intervention
on the territory and lead, according to the terms of reference, to the design of the TAP, as an
instrument of execution. With the application to the NSRF, and the delay in the drawing up of
the UP, the drawing up of the TAP becomes concurrent therewith, and in the process the UP
is relegated to a secondary position, which some consider a sad diversion from the path
initially drawn, though others view it in a positive way. Regardless of the technical
differences within the CCO, the application to the NSRF becomes a political cause of the
municipality, representing a chance to have access to European funds and carry out
regenerating works in the VSO, without underestimating the electoral weight of its
population. This political bet was put at stake when the current government decided, on a
neoliberal perspective, to limit the NSRF funding, which forced the CCO to suspend the
implementation of some projects already drawn up and despite some of them were funded by
the JACs.

The external team that was hired to draw up the UP started the plan according to the
terms of reference, but, given the complexity of the territory and the conditions imposed by
the MMP, considered the possibility of placing the process under the new Legal Regime of
Urban Rehabilitation (LRUR). It was considered an opportunity to change the intervention
strategy, for it would allbw TAP to sign contracts concerning detailed plans of urban
rehabilitation and urban plots, regardless of the publication of the UP. The late submission of
this alternative proposal, much criticized by some technicians of the CCO, prevented it from
being enabled by the CCO and must have led to a change in the coordination of this plan
technical team.

Both the JACs and their technical team, acting very intimately, criticize the application,
especially for giving less importance to the drawing up of the UP, where the expectation for
reconversion lies, but they ended up collaborating in its drawing up and co-financing its
implementation. The TAP was predefined after a diagnosis that was not consensual between
the several actors, nor sufficiently discussed with the JACs. On the one hand, the JACs are
hoping that the planned interventions might appreciate the value of the area and, on the other
hand, after the arrival of co-financial backers they expect compensation from the CCO
regarding the payment of urban fees to be applied.

The design of technical and administrative strategies for the reconversion, agreed
between technicians and politicians and, partly, with the JACs, was transmitted to the owners
and subject to voting at the owners’ meetings. The drawing up of the UP and the actions
inscribed in the application are presented as a requirement for the legalization and
reconversion of the SSO. However, most owners, pure bystanders during the process, do not
prioritize the actions planned in the application, whose projects were presented at the annual
meetings this year, and consider that the money involved in their implementation strays from
the initial goal: the reconversion of their neighborhood and their parcels. Regarding the
perception of the conditions inscribed in the UP, most owners consider that the houses present
no risk of collapsing or flooding and that most of them offers minimum housing conditions.
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Technical knowledge prevails on the definition of guiding lines in the UP and the TAP,
as well as the meaning of territorial regeneration and reconversion. There is a gap between the
knowledge of the technical teams (from the CCO, Percurso and JACs) and the unspecialized
interests of the remaining actors, with the exception of the leaders of the JACs who are in
close and continued contact with the technical teams. The technical speech, obscure and not
always easy for many of these actors, hampers the participation of owners and tenants, who
cannot take part in the Joint Administrations of owners, as well as that of economic and
sociocultural agents (Thompson, 1995: 36; Schremmer, 1995: 173).

Cova da Moura

Located at the doorstep of the capital, the Cova da Moura neighborhood results from
progressive occupation, since the late 1950s, of public and private grounds, abandoned farms
at the heart of a rural landscape. Surrounded by a growing urbanization, given the increasing
centrality of the location, these grounds gain more commercial value, preyed upon by
speculators interested in their recapitalization.

The real estate pressure on the political power of the municipality combines with the yet
dominant rationalist and hygienist vision that rejects models of self-produced city, not
conform to functionalist rules in force and the precariousness from the illegal occupation of
the land. Commissioned by the municipality, with the purpose of renewing and improving the
area, a first study towards a Detailed Plan (DP) is conducted in 2002 by a private architecture
firm that safeguarded the north side of the neighborhood, with a typical mesh of emigrant
single- family houses or with “clandestine parceling out”, suggesting the demolition of about
80% of the neighborhood that corresponded to the occupation model typical of expansions in
Cape Verdean cities where most residents come from. The proposal causes a reaction among
residents, through their associations organized in a Neighborhood Commission in order to
define a joint strategy against the renewal project. The plan is discarded.

In 2004, students from a final-year class of the Faculty of Architecture of the Technical
University of Lisbon begin working in a redevelopment project for the neighborhood,
interacting with local associations, while a French trainee from the same faculty starts to
cooperate with one of the neighborhood’s associations, Moinho da Juventude, and produces
academic work (Latapie). At the end of the year, this association puts together a seminar, as
part of the annual Kola San Jon festivities, to discuss the neighborhood’s redevelopment,
where that trainee and the final-year students, assisted by their professor, one of the authors of
these lines, present a summary of works and methodological steps towards the
neighborhood’s redevelopment. The seminar catches the attention of the media, since the
President is invited to participate, along with his entourage. Deputy Secretary Jodo Ferrdo was
present and, months later, launches the Critical Districts Initiative (Resolution of the Council
of Ministers 143/2005, of September 7) and selects Cova da Moura as one of the three trial
neighborhoods.

A new period of participatory intervention begins then, engaging different actors, public
(central and local) and from the civil society, in which the central government (National
Housing Institute, now Urban Rehabilitation and Housing Institute) plays the coordinating
role on a set of teams brought together following an ambitious effort of participation,
conceived at three levels: ministerial (including six ministries), local (including the City
Council of Amadora [CCA], the neighborhood commission [NC] and a group of other
partners) and technical (one team for the participatory drawing up of the diagnosis and the
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action plan, another to follow the process on site, and the team in charge of drawing up the
detailed plan) that intervene at different times and capacities.

We identified three main periods. The first, brief (between January and November, 2006),
very productive and interactive, was to serve a less controversial purpose — the participatory
drawing up of the diagnosis and plan of action — and to be characterized by great expectations
among all those concerned and a great commitment from the central government. Its success
is not foreign to the good performance of the technical team hired by the NHI, that mobilized
a set of tools of active public participation to reach all necessary agreements between the two
main organizations at stake and their different interests: the CCA that suggests the elaboration
of a detailed plan as a basic instrument towards the district’s improvement within the
normative framework in force; and the NC that accepts the rules of the participatory game
that was put forward, appearing as a very alert and proactive partner, that pushes for the
neighborhood’s improvement and the residents’ Right to the City and a place, with the
technical assistance of the Faculty of Architecture team.

This highly dynamic period is followed by an interruption and slow action, in which the
CCA becomes the process- leader, though still under the supervision of the NHI/URHI, in the
two main actions towards the neighborhood’s improvement: land legalization (through
purchase or expropriation) and the drawing up of a detailed plan. In five and a half years, the
CCA could not find a solution for the grounds and the tendering process faced successive
delays.

Only in April 2010, three and a half years after the approval of the plan of action, the
tendering process begins in order to choose a team for the DP. The jury, including one
minority representative of the NC, and a majority of the CCA, who choose a team that had
drawn up the renewal plan in 2002. The elaboration of the DP starts in October, 2010, and
was to suffer further delays, severely criticized by the NC. The first documents put forward
by the plan team follow the CCA guidelines, pushing for the neighborhood’s renewal. This
third period was therefore characterized by an intensification of conflicts between the CCA
and the DC: the CCA assumes an increasingly leading role in the process and hampers the
communication between the DC and the plan team apart from meetings controlled by the
CCA,; the DC, despite some internal differences and some external dividing strategies, holds
its ground against the neighborhood renewal perspective, though within the participatory
structure created through the CDI and coordinated by the URHI, to which it had committed
itself. The DC does not appeal to popular claims, and asks for a general meeting with the
population, which the URHI keeps postponing. This phase ends abruptly in February 2012
after a troika- induced decision by the ideologically neoliberal central government to terminate
the coordinating role of the URHI and the funding of the CDI. Since then, the DP of Cova da
Moura is suspended, remaining the effective control on this process in the hands of the CCA.

Thus, a new post-CDI period starts, between estranged central authorities and a silent
municipality, where the ghost of renewal might remain postponed due to the economic crisis
in the country. With the end of the participation bureaucracy that characterized this initiative
and in which the DC got involved, this organization is now entering a new phase, seeking
new allies towards the common goal of upgrading the neighborhood, thwarting a tendency to
deterioration that aggravated during the last years, since all orders to stop works, even those
of maintenance, were complied with.

Apart from the close relationship between local associations and residents, only in the
first period of the CDI were the latter called to participate in debates to draw up both the
diagnosis and the plan of action. This participatory and onward dynamism of the CDI had no
follow-up, though, and despite the DC’s reserve in bringing residents to debates on the
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neighborhood’s future, a group of young people from local associations is becoming
increasingly aware of the issue that affects their neighborhood and is developing some
cultural initiatives against numbness that results from population trends (the demise of former
residents and the increasing number of tenants).

Conclusion

The four suburban and self-produced neighborhoods were hereby presented as an example of
(peri)central areas in Maputo and Lisbon that have been subject to a growing process of rising
commercial value, given their increasingly central and strategic location, and that are at the
same time undergoing spatial planning, at different stages of conception, including practices
of participation at different levels also. Using the idea of arena, we stripped the interactions
among different actors in these contradictory processes between an increase in commercial
value and the residents’ struggle for the Right to remain where they live in and to participate
in improving it; but also between the normative and technocratic order, and the integration of
other city and cultural models.

Precariousness of the four cases

In this essay we set off from the hypothesis that the ability to direct a plan according to the
aims of residents depends simultaneously on the weight of the economic structure (the value
assigned to places and the strength of economic groups), but also on the capacity to resist and
counteract shown by residents and any allies they manage to enlist. At the end of this
presentation we can conclude that two other factors should be considered: the precariousness
of land occupation and the weight of technical regulation.

As to the precariousness of the cases, we could consider the two cases of Maputo and
Cova da Moura more precarious in terms of land, increase in commercial value and ground
characteristics: the lack of title deeds in Maputo has been instrumental in the process of
gentrification pushed for by the private sector, by way of unequal negotiations; in Cova da
Moura, the lack of land ownership limits residents and their associations and is used as an
excuse to real estate pressure and a municipal decision to renew and recapitalize the area.
Precariousness is greater in Polana Canico where these factors are joined by the massive
erosion after the floods of 2000, which, because of the investment needed in the recovery,
shall be used as an excuse by the ruling class to plead its renewal. Such is not the case in
Maxaquene or Cova da Moura.

In the VSO, urban occupation is not legal but land ownership is, which provides owners
of parcels, inscribed in the UAIO Law, to legalize and reconvert their neighborhoods. On the
other hand, the VSO territory is a forgotten fringe wedged between Lisbon and the Odivelas
municipality, separated by a speedway and devalued by conditions defined in the MMP,
which pose a restraint to construction. In this case, hopes for its increase in value come
mainly from its owners who for that purpose are investing in the slow process of
reconversion, with the assistance of their technical team. The investment on equipment and
improvement to public spaces through the TAP and the NSRF also contributes to this goal,
the reason why the JACs must have agreed to finance it, though that equipment did not
proceed from any local decision.
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The weight of the normative technical

Technical regulation is stronger in Portugal than in Maputo, where urban legislation is more
recent and the institutional specialized body is emerging and facing resistance from the
political and economic power. Therefore, renewal in Maputo is being championed by way of
a laudatory speech on the market logic, while in Portugal the normative speech remains
dominant: in Cova da Moura, with criticism on dense occupation and pushing for renewal in
the whole neighborhood and, in the VSO, by backing critical lines that determine areas to be
demolished in favor of conservation of nature.

Urban actors — launching planning

Since plan is our arena, we can see that: in Maxaquene, it was a NGO assisted by a team from
the Faculty of Architecture that decided to draw up a participatory plan to improve the
neighborhood, which was then adulterated into a renewal plan, after an imposition of the City
Council, facing little resistance from the technical team and the resignation of local leaders
and without informing residents; in Polana Canico, the City Council decided to launch a
renewal plan, based on the terms of reference drawn up by the Faculty of Architecture,
without talking to local officials; in Cova da Moura, the plan was decided by way of an active
partnership between central authorities, municipal authorities and the neighborhood
commission, besides other partners, with the purpose of improving the neighborhood, a goal
that is being progressively adulterated by the municipality and the plan team that joins it,
facing much criticism from the district commission, a process that ends abruptly at a political
turn made by the central government; in the VSO, the plan was decided by the municipal
authorities together with the JACs and their technical team, but in this case the debate is
between a faster or slower reconversion and regeneration and what are the best technical
instruments to achieve them.

The variation of municipal roles

The observation of these cases shows a variation on municipal positions: in Maxaquene, in
2010, the municipality accepts the improvement plan at a first stage and then some months
afterwards, pressured by the private sector, redirects it to renewal; in Polana Canico too, in
2002, the municipality invests on improvement and, in 2012, launches a renewal plan; in
Cova da Moura, in 2002, the municipality launches a renewal plan and, in 2010, through the
Critical Neighborhoods Initiative, launches an improvement plan that then seeks to turn into a
renewal plan; in the VSO, the municipality decides to support its reconversion trying different
legal instruments and debating about more normative or more operational approaches.

The diversifying university roles

The University plays a role in these processes, apart from training the intervening technicians,
whether by drawing up the terms of reference (Polana Canico) or by drawing up the plans
(Maxaquene), whether with technical assistance to residents (Cova da Moura) or the
enhancement of participatory techniques (VSO). These different cases show that the
university can play a role by reproducing the dominant order or supporting its transformation
towards the Right to the City.
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Local organizations and resistance capacity

With regard to the residents’ representatives, their organizational skills and ability to claim
fundamental Rights for residents is different in the four cases. In the two Maputo cases, the
growing power of the market, the alignment of the communitarian organization with Frelimo,
a strong increase in value in (peri)central areas, a great social inequality, determine a weak
capacity of resistance in these organizations, a resilience or even an acceptance of market
rules, and sometimes their exploitation in favor of private interests. This alignment of public
authorities with the market trend is new. The process of gentrification is being led by the
private sector without any violence being exerted by public authorities, as in other contexts in
neighboring Luanda. This might be an explanation to the non-existence of national
organizations to fight for the Rights to the City and a place as we can see in that city, or of
local associations with a history of resistance. In Portugal, the the 25t of April of 1974
brought a lesson on the spirit of association, the struggle for the Right to a home and
improvement that remain inscribed in present associations in the two neighborhoods. As to
Cova da Moura, that spirit of association has been particularly active, without any
interruption, since the 1980s, replacing the State in providing basic services to residents,
cultural stimulation and ethnical integration. Prior to the Critical Neighborhoods Initiative’s
arrival on the scene, local associations were already participating actively in everyday actions
and the formation of the neighborhood’s future. Somehow, the NHI/URHI, as coordinator of
the CDI, restrained its capacity of initiative and was not able to enhance and stimulate its
initiatives, controlling them in the context of the participatory structure in place. As to the
VSO, the spirit of association was reconfigured pursuant to Law 91/95 and due to the
demarcation of those territories as UAIOs, turning former associations of residents into joint
administration commissions to represent all the owners yet excluding tenants. These JACs are
also very active, but their intervention occurs within a normative framework in force.

The forgotten residents

Lastly, residents, the main concerned or interested parties in these processes, continue to be
given little or none consideration in Mozambique and their voice is not being much heard in
Portugal.

The understanding of the social arena’s concept allows us to understand the actors’
strategies, since it shows the power of economical and political structures, which are
expressed in public actors’ practices, political and technical, and also in the residents’ habitus.
It also reveals the local associations’ organization, which results from a persistent presence in
the field and is a necessary condition to implement the Right to the Place and to the City.
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Brasilia Teimosa and the Intervention of the Ministry of the
Cities, or the Amazing Quest of the Human Crabs and the

Mangrove Boys against the Real Estate Sharks

Diego Beja Inglez de Souza,! Sdo Paulo, Brazil

diegobis@usp.br

Abstract: Since Josué de Castro’s description of the beginning of Aldeia Teimosa in Homens
e Caranguejos in the 1950s, the slum of Brasilia Teimosa has been growing and occupying a
unique space in the landscape of Recife’s downtown and in the history of public housing
policies, celebrating and contrasting with the modernity of the new capital. During the
Military Government, several speculative projects were made counting on its removal. In
periods of popular administrations, the neighborhood has been consolidated through the
resistance and popular request, in a process that created the first Special Zone of Social
Interest (ZEIS) in Brazil. Not by accident, one of the first interventions of the Ministry of the
Cities, created at the beginning of Lula’s government, was the removal of the precarious
constructions in the shore, relocating its habitants to a distant housing project. This
intervention opened space for the new Brasilia Formosa Avenue, connecting the ancient slum
to the beaches of Pina and Boa Viagem, areas of intense real estate development. Here we
propose a brief historical examination of the Brasilia Teimosa occupation, focusing on the
episodes that occurred in the last decade and formulating questions from this experience
towards new inclusive policies in marginal housing territories.

Keywords: social housing, urban policies, slums, ZEIS

Introduction: Chapter VIII ‘On how dwellers of Aldeia Teimosa built their

own city by force’

When Z¢é Luiz and his family moved to Recife, there was no such thing as the Aldeia Teimosa. All one
could find in there was a huge sludge area never topped by the river, not even when flooded; a place where
four or five dwellers had put up their mocambos in the middle of a profusion of branches on the mangrove.
They were placed at a given distance, isolated, lost in that land property of mud. Sharing the space were the
mocambos of Idalina the Negress, Cos me, Mateus the Red, and Chico the Leprous, the latter being the first
one to inhabit those unfrequented lands. Chico had moved there and escaped men society in order to hide

1 Architect and urban planner from Faculdade de Arquitetura e Urbanismo da Universidade de Sdo Paulo (FAU-USP /2003),
master in History of Architecture (FAU-USP / 2009), PhD Student at the same institution developing his thesis in
cooperation with Centre d’Histoire Sociale du XXeéme siécle da Université Paris 1 Panthéon Sorbonne about recent projects
in social housing in Brazil and in France.
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himself and defend his freedom, which has been threatened by organized public benevolence. (Castro,
2001: 105)

Years after the Ministry of Cities under the Lula government first intervened in the shore of
the Brasilia Teimosa popular neighborhood and the first interactions with the matter of stilt
houses built there, | return to this territory in an attempt to contribute to the social history of
the ancient slum, turned into the first Brazilian ZEIS (Special Zone of Social Interest), a land
conquered by the mangrove and disputed by the real estate market. To understand the
transformations and strains mobilized over the past decade, one needs to go to the roots of
such settlement, ones that go against the creation of a new capital city to the country, whose
name it borrows at the same time it counterbalances its meaning; modernness versus
backwardness.

Josué de Castro will be an important guide in this plunge on the mangrove and Recife’s
human geography, a witness to the onset of Aldeia Teimosa. After several political and social
overturns, dwellers of Brasilia Teimosa enforced their right to the town, thus opening the
mechanism of the Special Areas of Social Interest that originated the ZEIS. Currently, the
landscape of Brasilia Teimosa has gone through a radical transformation due to the
emblematic commitment of the Lula government, the Mayor Jodo Paulo’s term, and the
rearmost removal wave of stilt houses from the shore, which gave room to the construction of
Brasilia Formosa Avenue. A motif of documentaries and privileged locus of (sub)urban
cultural diversity, Brasilia Teimosa became the informal capital to a quite real Brazil, starred
by the people, marking its presence in the most distinct cultural expressions — from culinary
to photography, from music to cinema. The pressure from real estate spectators remains
restless, dividing inhabitants and the public opinion; following the recent background, it is
expected that an outbreak of another episode comprising the old contradictions of new
Brazilian cities will take place there, in this year of mayoral elections.

The mucambopolis and the rise of Aldeia Teimosa (1930-1960)

In order to better understand the articulations mobilized over the past decade by means of the
interventions of the Ministry of Cities in the popular neighborhood of Brasilia Teimosa, we
will plunge on the history of the former slum, boxed up between the ‘city’ and the Southern
Zone, between the port and the city’s new urbanization and verticalization frontiers, highly
explored over the past 50 years. Physician and geographer from Pernambuco, Josué de
Castro, describes in detail the emergence of Aldeia Teimosa in his single novel Of Men and
Crabs (1967). In the book we are able to follow the onset of this agglomeration of mocambos
in the triangle-shaped sands between Boa Viagem beach, connected to Recife’s historical
center by the Pina bridge and the dam built over the natural reefs, an embankment originally
constituted to serve as a flammable materials deposit in the port.

Gilberto Freyre had already approached the mocambo issue as an isolated hovel in
Mocambos do Nordeste, thus elevating it to a status of exemplary culturally and ecologically
adapted dweller. Those years, some would see it as the utmost backwardness inherited from
the colonial era. The increasing agglomerations of mocambos gathered population contingents
attracted by the metropolis and were drawing both the society and the public opinion in
Pernambuco. Some used to treat the mocambos as an obstacle to the organized growth that
would correct the demographic explosion experienced in the American Venice those days. In
the column ‘The city and the facts’, the conservative newspaper Diario de Pernambuco
depicts the misery scenario that was starting to take up the estuary:
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The plague continues and there is no evidence that our capital city will soon get rid of such a negative
aspect, direct consequence of an increasingly exasperated poverty; the mocambos bring within the tragedy
of a population that dawns their daily bread. For this reason, it is very hard to fight it, unless this shall be
done by means of the construction of new housings, as well as the creation of better economic terms to a
whole stratum of humble people, to whom life is a journey of unrighteousness. Thereof takes place a rapid
proliferation of the mocambos, making the city an uglier place (...), a clear challenge to the city’s progress.
(DP, 1963, apud Inglez de Souza, 2010)

Josué de Castro collates to the mocambo the sense of resistance, a material evidence of
Recife’s working class lowering life conditions. The author of Geography of Hunger focuses
on the social and land-related conditions, which originated the rural flight and the swelling of
the Brazilian northeastern metropolis, as well as the appearance of the first public-oriented
actions dedicated to the promotion of public housing initiatives and the eradication of
mocambos, criticizing its methods and premises:

The sugar growing lands used to secrete its human surplus, which, on its turn, were absorbed by the mud
lands like a blotting paper. Recife was bulging, soaked in this thick misery, forming a huge mocambo crust.
The metropolis of Pernambuco was turning into a mocambopolis. That is why the state governor, defending
this threatened aesthetics, started a wide campaign against the mocambos. Against this urban leprosy that
was menacing to recover the entire manorial beauty of this capital city of the Northeastern region, the
whole breed and the posh aristocracy of its ancient manors, with such seamy misery stains. Although,
during this campaign against the mocambos, the governor did not seek to analyze where the actual evil
roots had grown. He thought these roots were nailed right there on the mangrove mud, and that it would be
enough to snap them to vanish the mocambos’ angry vegetation. (Castro, 2001: 105-106)

In Mocambo e Cidade (1996), José Tavares Correia de Lira recaptures the argumentation
surrounding the mocambos’ cultural relevance raised on speeches of important figures among
the intense urbanization of Recife, serving as a reference to interpret the debate around this
particular housing solution, moments before the emergence of Aldeia Teimosa:

Let us head back to Gilberto Freyre. The mocambos then allowed a study on the region’s popular art,
precisely because they were thought for an adjustment to the physical space and the social space. At
Gilberto Freyre’s work, there is an undoubtedly traditional ecological perspective of these geographically
adapted houses, although encompassing very particular features, both formal and cultural: the simplicity of
lines, the parsimony in ornaments, the almost exclusive support on the material’s qualities, a p lastic
honesty. The mocambo was not only valuable in this sense, it also gets precedence for accomplishing
sociological virtues of adaptation and mobility perfectly consistent with the contemporary requirements of
social housing. It goes from the primitivism to coherent features, with a modern aesthetics; from the
traditional ecologism to its sociological virtues as one could read them in the modern age. (Lira, 1997: 96)

Another source of information regarding the beginnings of the settlement is the PhD
thesis of North American Charles Fortin, dedicated to the management of Recife’s public
properties in agricultural lands such as the case of Brasilia Teimosa. In this work, the former
volunteer of Peace Corps that served in the Northeastern region of Brazil during the 1980s
reestablishes the dynamics and the decisions that led to the establishment of mocambeiros in
that territory, using primary sources to contextualize it according to the local political
scenario.

The mocambos already dominated the landscape at Pina, part of the Boa Viagem beach
connected to the city centre by means of streetcars and new bridges, opening the way for a
new urbanization front on the shore. According to the schematic division shown by Fortin, in
the first phase of consolidation and apportionment of the sands, a corporate and
interventionist perspective was adopted by the plans and the site’s occupation (1930-45),
followed by a populist approach during the democratic interlude (1946-1964), notably from
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the rising of Frente do Recife on the city’s elections in 1955, a coalition of left-wing political
parties? (Fortin, 1987). The novel of Josué de Castro describes precisely the mechanisms and
players that will step in to “create a city by means of force”, the so-called ‘Aldeia’ Teimosa
(Portuguese for ‘Defiant Village’), bringing elements of historical, anthropological and
sociological weight to the study of housing conditions of the popular classes in Recife until
the 1960s, thus helping to explain the symbolic meaning that the neighborhood ends up
acquiring. It was then the Getulio Vargas dictatorship known as Estado Novo, of the
intervener Agamenon Magalhdes, and the Social Service Against the Mocambo (SSCM), a
pioneering institution of social housing in Brazil. The institution’s action is pictured as
ineffective and questioned by people, who envisaged it as an instrument of political patronage
measures, distant from the perspective of the mocambo dwellers. Through Cosme, the first
dweller of Aldeia Teimosa, Josué de Castro presents the winners and losers of the mocambo
removal campaigns and the new constructions held then, as well as the slavish role of such a
‘patrimonial state’, that was bringing rural inequalities to the city:

The campaign against the mocambos would only last until the elections; after that, everything would
remain like before, like it has always been — poor ones forgotten in their mocambos, and the new
government helping its friends to enrich every time more. There was no time left for something else to
happen. (Castro, 2001; 110-111)

The relationship between the dwellers of Aldeia Teimosa and the authorities towards the
law is another aspect explored by Castro in his novel, identifying the onset of popular
practices to the enlargement of legal limits, a typical strategy of privileged classes
appropriated by leprous and handicapped Cosme, who “conducted the entire battle of the
Aldeia Teimosa” against “the government and the police forces™:

Then came the legal inspectors and stopped the construction of new mocambos. These inspectors nailed
wood milestones on the floor and warned that, from that point on, no one eke could construct. They
threatened the people hardly. If they insisted on bringing up new mocambos, everything would be
demolished. The entire neighborhood would burn down. But the mocambos kept on thriving and, for this
particular reason, it was named Aldeia Teimosa (Defiant Village). Because its existence and growth was a
defiance against the government’s will and orders. On their chest and by force, as they would say in their
slang. (Castro, 2001: 109)

It is the rising of a notable memory of popular resistance, some sort of founding myth of
a certain collective consciousness to be evoked in several moments on the struggle for their
right to town and the ownership of their lands. Castro describes the onset of the first hovels,
with the jugglery of the invaders to conquer the land and contour the State control, going
through a moment of lively attentiveness then:

On the construction day, the tension would uprise all over the neighborhood. Everyone would be alert,
attentive, impatient for the nightfall so they could start working. And the tasks were attributed. Those
destined to work in construction and those meant to take part on the spectacle to detour the authorities
attention. (Castro, 2001: 111)

If the occupation of the triangular settlement grouped little more than 300 mocambos counted in
1957 did not mean much to the average inhabitant of Recife, the situation would worsen from the next

2 The Brazilian socialist, labor and communist parties, known for the acronyms PSB, PTB, and PCB.
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summer on: with the drought affecting the back country and the forest area (the Sertdo and the Zona
da Mata, in Portuguese) thousands of migrants headed to Recife, establishing their roots at Brasilia
Teimosa. The carnival plays an important part on the appearance of new constructions overnight, as
observed by both Fortin and Castro:

The distraction provided by this national festival facilitated occupation of the landfill site. (...) By the end
of March, 80 new houses had been built erected; in April, 1000; by May, 2000 houses had been built and
another 1000 lots had been occupied by the wooden frames of houses under construction. In three months
time, therefore, an average of 30 houses were built per day and night situated on approximately 3000
subdivided lots destined to accommodate some 20,000 people. (Fortin, 1987: 152)

At that time, a quite particular political situation was in place at Pernambuco, which
Fortin mentions in order to explain the conflicts and the resolutions that allowed this
precarious settlement to experience a constructive and demographic explosion in such a small
timeframe; those were the days of Frente do Recife that had led engineer Peldpidas Silveira to
the city hall in 1955, the first of a succession of electoral victories that would lead Miguel
Arraes to the state government on 1963. The understanding of the popular demands, plus the
confusion between the so-called owners of those grounds, would have led to a certain tacit
agreement between the public authorities, thus favoring the landfill’s rapid occupation:

For its part, Colony Z-1 resisted all those who sought to undermine their fishing base proposal. With
respect to poor settlers, however, the fishermen did demonstrate ambivalence about their removal and even
sympathy with their plight. While politically opposed to complementary actions which facilitated
occupation of the site, the former by active promotion, the latter by tacit permissiveness. Overall, there was
relatively weak resistance to appropriation of the landfill. (Fortin, 1987: 143)

However, not only the public authorities and locals interests converged to the
development of Aldeia Teimosa; speculators and middlemen came into play, as well as
different housing uses of the local and dynamic economies:

As early as 1955 a Russian, Lubomir Benguedoff, teamed up with a local businessman, Wilson Carneiro da
Cunha and built up Brasilia Teimosa's first cabaret, O Netuno. They used profits to acquire materials from
demolished buildings on the city and wooden crates which encased imported automobiles to construct 165
rental shanties. At night this material was smuggled into the landfill site and by daybreak a house would be
ready for tenants. (Fortin, 1987: 146)

Overnight construction is a constant on the reports concerning the neighborhood’s origin,
a current part of the affective and recital memory of the inhabitants, their representatives, and
chroniclers, as well as in the description made by Josué de Castro of these dynamics that
relativized the legal limits and allowed the neighborhood to grow:

They started removing the milestones nailed by the inspectors and placing them further, creating a legal
space for the constructions. After that, they started to put stakes on the mud, to place pins on their sticks,
and to fill the stick grids with mud. (...) And the construction kept advancing till dawn. When the daybreak
arrived, the construction teams had already finished their work, filling the space between the houses and the
new milestones nailed on the floor. (Castro, 2001: 114-115)

Castro describes the complex social landscape of Aldeia Teimosa, comprised by two
kinds of marginalized people of the Recife underworld. Idaline the Negress moved there after
her daughter became a dishonored prostitute in their former neighborhood; Mateus the Red
was a redhead that ended up being chased by the police for being communist because he was
from Jaboatdo, a town known at that time as Little Moscow, since it was first one to elect a
mayor from the Brazilian communist party (PCB); Cosme, an active agent on the occupation
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despite of his impossibility of helping on the construction, is the antihero on Castro’s story
about a radically real situation:

Along with the light of day, new legal representatives arrived. There was always one of them a little more
suspicious that noticed something — that the front mocambos had a different facade, that the mud was still
fresh — but there were the milestones, nailed on the ground, an unquestionable symbol that they were
following the orders and respecting the authorities. ‘The law is respected, but not obeyed’ was Cosme’s
motto, showing some satisfaction. And the Aldeia Teimosa would not stop growing. (Castro, 2001: 116)

Approachng to Brasilia Teimosa
from the wall that divides the sea and the river. Photo by Diego BIS.

The capital route and the future of the past (1960-1979)

From the social history perspective, other agents and forces were involved in the promotion,
tolerance or resistance of the mocambos agglomerate that was simmering at that time of “50
years in 573 — contemporaneity shown in the establishment of the new capital city of the
country, which also names the new slum of Recife, associating the city of Brasilia to the
defiance in a combination of fine irony that demonstrates the contradictions of new cities as
well as the accomplishment of an utopia with the construction of the federal capital:

When politicians were not being accused of private land dealings and of promoting trespassing and
colonization of federal property, the local press reported that “They campaign against the Port
Administration of Recife in favor of residents of the new popular ‘vila’, with the intention of enticing votes.
They make their appearance there almost every day providing by their very presence greater comfort to the
inhabitants and promising a thousand and one good things. When elected (because in this current

% Slogan of Juscelino Kubitschek’s campaign and presidential term (1955-1960), during whose time the construction of the
new capital took place.
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administration there is nothing more they can do), they will certainly manage to obtain the land from the
Port Administration and give lots to the humble residents of Brasilia Teimosa.” (DN, 21/Mar/1958 in
Fortin, 1987: 155)

Dated as early as 1958, that might have been one of the first mentions to the settlement
bearing the name for which it would be known, two years before the inauguration of the
country’s capital, a time when Brasilia was only an abstract idea of new city without past,
built like a miracle in the Brazilian plateau and attracting thousands of people from the
northeast affected by the drought, the backcountry, and the agricultural lands. The next year,
the capital’s name was evoked to mobilize the opinion of communists by the newspaper
Folha do Povo: “It will not be a fair solution to put down the mocambos at the New Brasilia
Teimosa” (Folha do Povo, August 9-15, 1959). Using its pages, the Frente do Recife pursues
support to the popular causes, acknowledging this one particularly due to “its character that
stands for the braveness and the heroism of some unsheltered in building a new Brasilia,
drawing upon their tenaciousness and own arms, without any money, emerging in very little
time at the Pina beach a ‘new city’, proletarian, but bearing such boldness that deserved the
same title as the other one, the Novacap” (Folha do Povo, September 19, 1959).

The newspaper highlights the emergency of this issue, placing itself on the side of
popular claims, and extolling the neighborhood’s symbolic potential: “The crisis that
threatens the dwellers of Brasilia Teimosa is that of mass eviction (...) what the Brasilia
Teimosa deserves is support, better assistance, because there you have the seeds to a clear
demonstration of Recife’s tenaciousness” (Folha do Povo, September 19, 1959). Even though
it accepted the demands of Frente do Recife and opened itself to the popular participation, the
newspaper did not close its eyes to the problem represented by this ‘new Brasilia’: “The fact
is that Brasilia Teimosa bears all the socioeconomic illnesses and implications of this
marginalized population comprised by 15 thousand people that live in complete promiscuity,
left aside of everything and by everyone” (A Hora, February 16-23, 1963).

Those years, Brasilia seemed more like a reference to an ideal and a way to build cities
from zero, appealing people from the entire country, than a specific place or an accomplished
city, especially after the coming of the military coup d’état in 1964. News brought to light the
onset of new agglomerations of mocambos as being new Brasilias Teimosas (“A new Brasilia
Teimosa rises at Rua Real da Torre”, published in newspaper A Hora, September 14-20,
1963).

Those can be considered as expressions of the Contradictions of a New City, the
provocative title of a documentary directed by Joaquim Pedro de Andrade in 1967 regarding
the new federal capital. In it we can perceive the powerful image of the national
developmental utopia versus the reality of those who built it; a bus carries a few more of them
from Recife to Brasilia, sort of living metaphors of this enterprise to the country’s imaginary.
To talk about Brasilia from the late 1950s to the beginning of the 1960s is to approach a
utopia under construction more than an objective situation. Brasilia Teimosa takes its name
from this Brasilia that represents the possibility of a better living somewhere else, taking for
itself the dream projected by the Brazilian intellectual elite.

If it seems right to say that this emergence of people as a historical category, followed by
the rise of governor Miguel Arraes (1962-64), helped Brasilia Teimosa in its resistance
through such trying times, the possibility of being evicted was once again hovering the
emblematic mucambopolis that Recife had become. Those were the days of the North
American intervention in Brazil by means of parastatal agencies like the Brazilian Institute of
Democratic Action (IBAD — Instituto Brasileiro de A¢do Democratica), aligned with the
anticommunist measures undertaken by the party Alianca para o Progresso, which tried by all
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means to interfere in electoral campaigns, above all, in the Northeast of Brazil. It is crucial to
take into account the several meanings of this toponomy that opposes the ‘homage’ to the new
capital city, symbol of the modernity envisaged by this project of a future nation, to the
backwardness, the defiance, and the precarious conditions observed on the slum housings.

According to Fortin, Brasilia Teimosa was, a few moments before the military coup
d’état, the confrontation spot of two incompatible political forces: the traditional rural
oligarchy and the left-wing coalition that took control of the city and the state administrations
when Miguel Arraes and Pelopidas Silveira were elected. The Catholic action also
concentrated its attention there, as well as a series of Pentecostal and Protestant churches.
Dom Helder Camara would be responsible, in 1966, for the institution of several associations
destined to represent the inhabitants, highly controlled by the military (Fortin, 1987).

After 1964, authoritarian control of popular territories intensifies, provoking a strong
reaction of the inhabitants, supported by some sectors of the press and local technicians. At
the same time that went forward, a project to turn the area into a touristic pole, between 1967
and 1977, “suddenly Brasilia Teimosa became center of attention and the local press provided
ample support by demonstrating the existence of a stable and animated urban community
equipped with several bakeries, markets, variety stores, bars and regular bus service™ (Fortin,
1987: 216). The construction of public schools at the neighborhood, undertaken mainly by the
city governments, in accordance with the popular claims and both demographic and statistical
evidences, would be another sign of the possibility of the neighborhood’s permanence against
the eviction perspectives. Until the late 1970s, the state government would insist on
implementing the touristic pole project there in an attempt to attract federal investments,
despite its local political infeasibility. From that date, the conflicts related to the setup of the
Yacht Club on the tip of the triangle-shaped sands, which even ‘privatized’ for years a section
of the beach separated from the slum by a wall (the “wall of shame”), which has been
demolished (Fortin, 1987).

At a second moment of the military dictatorship, the so-called distension period between
1975 and 1979, new perspectives were opened to the regulation that would turn the slum into
a neighborhood in the 1980s, above all from the last wave of COHAB [public housing]
programs by means of the BNH [the Brazilian Bank of Housing] and social incentive
programs, to personal constructions like Promorar.

In 1977, an urbanization project was solicited to Jaime Leirner, urbanist and former
mayor of the city of Curitiba, by the Urbanization Company of Recife (URB). Based on the
premise of a progressive transformation of the population into a low-middle class housed in
residential towers, Leirner’s plan was rejected by local specialists since it was not legally
feasible nor a socially fair solution for the inhabitants, which were completely excluded of
any consideration and had no right of participation. In response to it, the organized
community formulates its own plan, prepared during their successive meetings and
highlighting some priorities, including prompt assistance to the families that lived on the stilt
houses and were subject to considerably worse sanitary and constructive conditions than the
other families placed in more consolidated areas.
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Brasilia Teimosa during the work of ‘requalification’ of the beach. Photo by Diego BIS.

Brasilia Teimosa as a laboratory of new public policies (1979-2001)

The stilt houses that occupied the one-mile shore belt were evicted several times over the last
decades; its progressive reoccupation was credited to the hopes of new residents that saw the
former ones being reallocated on housing projects built within the neighborhood’s limits, such
as Vila da Prata and Vila Teimosinho, both accomplished on the 1980s.

The fact is that this progressive redemocratization caused the emergence of the popular
powers over the municipality, consolidating the space to the popular claims of permanence
and their right to the city at Brasilia Teimosa. A long process including debates,
mobilizations, and negotiations turned the former slum into the first Special Zone of Social
Interest (ZEIS) in Brazil. Such term is employed since the mid-1980s, as result of the civil
mobilization and anticipating the Federal Constitution of 1988.

The City’s Statute, which included the concept of the property’s social role and was
approved in 2001, foresees the ZEIS borderlines to regulate the interaction between the
popular housing areas and the real estate market, presaging new urban mechanisms that need
to undergo constant assessment. At Brasilia Teimosa, the most evident consequence of the
legal devices that allow for arrangements between entrepreneurs and the community was the
assignment of the right to build a huge business building at the neighborhood’s entrance,
having as counterpart the investment of a certain amount of money to be allocated to the
requalification works over the shore.

It is possible to deduce that the Ministry of Cities’ intervention started in 2003 to be a
direct consequence of the political and symbolic commitments of the locally admitted social
agenda under the Lula term (2003-2010). Such an intention was clear during the visit made by
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the president’s entourage to the neighborhood on January 2003, thus marking the
remembrance of inhabitants, placing the stilt houses issue at Brasilia Teimosa as a priority to
the Ministry.

To understand the impact that such intervention had on the local imaginary, it is
necessary to take into consideration not only the achievement of the national power by Lula,
but also the campaign of Jodo Paulo, a workman without formal education, that led him to the
mayorship in 2000, aligning the municipal and federal governments, and creating both
political and institutional conditions to accomplish an exemplary urban action at Recife, a
symbol to the Workers’ Party (PT — Partido dos Trabalhadores) will to govern. Fred Zero
Quatro — musician, journalist, one of the ideologists of the mangue beat movement, and
author of the ‘Caranguejos com cérebro’ manifest [Portuguese for ‘Brainy Crabs’] —
highlights the symbolic role of such an achievement during an interview concerning the
Brasilia Teimosa issue in 2003.

However, the first action taken was the removal of the stilt houses that occupied the
neighborhood’s shore, giving room to a new Avenue and a mile-long ‘dry beach’ composed
of an arenaceous floor and a wall restraining the sea, opening a new contact front between the
dwellers and the rest of the town. The architect Armando presented his project during an
interview at URB Recife: focused on actions to regenerate the beach and the shore’s
urbanization, thus qualifying it to the collectivism, serving it with transport, public telephones
and toilets, as well as kiosks to sell beverages and foodstuffs. It was the beginning of Brasilia
Formosa Avenue, a name that reflects the inhabitants will to connect to a new identity.

The inhabitants of the stilt houses would be removed to the Cordeiro housing project, five
miles away from Brasilia Teimosa; their manpower would be employed to build houses,
enabling them to work at the civil construction industry, a quite superficial interpretation of
what would be the popular participation on the urban requalification of this popular
settlement. Reginaldo, coordinator of the Association of Communitary Action of Brasilia
Teimosa, considered it a positive project aligned with the municipal policies, “in an effort to
generate income, qualify the spaces, and enrich the realty of Brasilia Teimosa. Our one and
only concern is that this project does not extinct our beach”. The matter of participation rises
as an unavoidable apparatus to mediate the government and the real estate market interests
with those of the dwellers: “We have always known how to handle governments
independently of the parties. We will charge them, we want to take part on it” (Inglez de
Souza, 2004).

A matter of class? (2002 —?)

Meanwhile, the episode of Dona Maria do Socorro took place, emphasizing the importance of
Brasilia Teimosa in the political panorama of Recife: during the dispute for the city’s
mayorship in 2004, the former dweller of a stilt house appeared on the electoral propaganda
of a candidate that intended to frustrate Jodo Paulo’s reelection plans, alleging to have been
removed from Brasilia Teimosa having no place to go. The opponent’s marketing strategy,
whose platform was based on touristic incentives and presented evidence of the contradictions
of a government that promised to ‘take care of people’. This maneuver proved to back-fire,
once Maria do Socorro showed up a few days later on the mayor’s electoral program belying
the story, telling that it had been forged to liberate her son from jail, him who has been
arrested under custody of the State Department of Penitentiary Management in Pernambuco,
an entity then directed by the opponent’s wife. Jodo Paulo was reelected without runoff; such
a fact, associated with the announcement of Lula’s reelection campaign at Buraco da Velha in

58



- cescontexto

2006, seems to be enough evidence to demonstrate Brasilia Teimosa’s importance in recent
political history.

The Avenue Brasilia Formosa, the ‘dry beach’ and the wall. Photo by Diego BIS.

Following the neighborhood’s physical transformation, almost a decade after the federal
government’s first actions, artists and filmmakers have been devoting themselves to observe
the recent changes occurred in the social landscape. Photographer Barbara Wagner dedicated
several of her weekends to shoot popular figures at the Brasilia Teimosa beach, the venue of
an outbreak ofa very particular urban culture. Her portraits reveal the cultural diversity of the
popular universe, capturing the echoes of all the metropolitan and peripheral cultural
expressions downtown, by the shore.

According to the curator Cristiana Tejo, Wagner’s “Stubborn Brasilia” series, dated 2006,
induced “the discomfort of seeing the spotlight fall on an underprivileged social group that
was not visible or taken seriously 15 years ago and which has gained centrality and
importance in political and economic discourse only recently. For the latter, it challenges the
received wisdom that automatically identifies Brazil with promiscuity, violence and misery”
(Tejo in Wagner, 2009: 7). It is the rise of a new middle class, formerly envisaged solely as
poor people. The work mobilizes contemporary issues when approaching "self-representation,
the periphery, cultural identity, social stigmatization, consumerism and otherness, topics that
she perceived to be distorted by the Brazlian media” (Tejo n Wagner, 2009: 7).

There is an effort directed to restrain both themes and images mobilized by the
neighborhood’s borders, enrolling them between the peripheral and the global points of view,
despite the fact it is still a central spot inscribed within a peripheral metropolis: “Whilst the
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local context is fundamental for placing Brasilia Teimosa, it is above all a work about urban
life that deals with a tension between center and periphery experienced in cities worldwide”
(Wagner, 2009: 15).

The ending of stilt houses and the neighborhood’s transformation works emerge from
recent memories in the documentary Avenida Brasilia Formosa. Directed by Gabriel
Mascaro, the film uses fast-forwarding/backwarding techniques to show file footages of the
metacharacter Fabio, a video documentarian from the neighborhood who registers the day-to-
day activities of the inhabitants in the neighborhood — birthday parties, flood tides, religious
celebrations, and the intentions of a manicure to participate in a reality show. According to
the film’s abstract, “A poetic web of encounters, memories and desires is drawn, providing a
sensorial insight into the contemporary reality of the residents of the ‘Defiant Brasilia’
neighborhood and their relationship with a newly constructed avenue” (Mascaro, 2010).

Using the poetic images that depict the perspective of five characters, the film
reconstructs some of the place’s urgent issues. A fisherman taken from the stilt houses to the
Cordeiro housing unit crosses the city’s on a bike towards the sea, in a long take before dawn,
to meet his fishing colleagues at Brasilia Teimosa; then arises the unfeasibility of the
commonality, boundaries between those marginalized that were removed to other borders of
the urban sprawl. Symbols of the democratic consumption contrast with the precariousness of
the constructions that shelters them. In turn, the image of his housing unit opposes to the
natural landscape and the city perspective one can have from some strategic spots of Brasilia
Teimosa. It all becomes clear in the characters of Gabriel Mascaro, who also presents some
evidence of both the economical and public infrastructure network of the neighborhood.

The character Fabio, an ad hoc video documentarian of the neighborhood, works as a
waiter in one of the several seafood restaurants of the region. One of those restaurants is
settled in a four-floored building at the heart of Brasilia Teimosa, with elevator and balcony
with panoramic view. The inhabitants’ relation with the fishing and the sea universe is
reflected in the urbanization: most of the parallel routes are named after fishes, like the
Espadarte, Capapeba, Anequim, Atum and Badejo streets, among others, which split the lots
in long blocks crossed by a main street (Rua Arabaiana) with commercial activities and
structural to the neighborhood — a typical and almost literal example of the urban setting
known as ‘fishbone’, a characteristic frequently observed in several Brazlian slums.

The permanence of such culinary habits refers to Josué de Castro and his thorough
description of the crab cycle, enrolling the mocambo and its dweller, a hybrid of man and
crab, in this very peculiar construction of the city’s popular territories:

the inhabitants of the mocambos were not workmen. The vast majority ofthem were idle people that made
their living with little jobs or chores, and ultimately, fishing crabs, since they could not find other types of
work. Only the mangrove and the mocambos fitted their monetary situation. At the mangrove, the land
belongs to no one, only to the tide. (Castro, 2001: 107)

Several times, Féabio is shown answering calls on his cell phone to perform little jobs,
chores as cameraman that end up becoming repositories of popular culture and the
neighborhood’s memory; he himself directs and edits his video reports with his own means, at
his house, recording emblematic images of this coexistence of the recent past and the present.
This way, Fabio can be perceived as the contemporary digital version of the casual worker
Josué de Castro, unemployed but ready to take on any kind of work, transmuted by the
coming of the economic growth and the democratization of mass consumption, including the
means to produce video and digital culture —a mangrove boy with a camera, a computer and a
cell phone in hand.
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The beginning of an end, or the end of a new beginning?

Brasilia Teimosa seems to be the informal capital of a quite real Brazil, a place where the
country's contradictions “are unveiled with unbearable clarity”, as intense as in the new
federal capital portrayed by Joaquim Pedro de Andrade in 1965. Several information sources
are invoked here in an effort to evidence the complexity of this popular territory with
relatively recent history, concentrating a myriad of issues and trajectory. The controversies of
Brasilia Teimosa against the established authorities were highly distinguished by the
emergence of ‘people as a historic category’ (Arraes, 1963, in Inglez de Souza, 2010: 139),
during which actual and symbolic achievements happened not only for the neighborhood or
the city, but also for the public policies history in the Brazilian democratic scenario.

It is quite surprising that the popular government ends up engendering an urban policy
that chases the poorest out of their territory towards the periphery, a measure that several
authoritarian governments wanted to undertake, but the opposition organized by the locals
managed to hinder. It might seem exaggerated to assume that the seizure of power by the
workers ended up weakening the base of mobilization, neutralizing several sectors of the
social movement, and coopted by governmental policies not always tuned with the popular
claims. What is sure is that during recent years, Recife has witnessed an explosion in the civil
construction industry, which surrounds the territory of Brasilia Teimosa. It is impossible not
to mention the rise of twin towers in the city center, a recent accomplishment of the capital’s
biggest constructing company directed to the millionaire luxury market.

It seems to be a symptom of the generalized urban chaos, the speculative real estate
capital’s supremacy, and the urban issue ‘raffled’ by the Lula government, as highlighted by
Professor Erminia Maricato, former secretary to the Ministry of Cities: “There are some
evident situations that took everything over and seem to be stronger than long ago: the
interests of vehicles, huge construction companies, real estate capital, electoral campaigns...”.
Such a phenomenon appears to be particularly felt at the capital of Pernambuco. Antdnio
Vasconcelos, civil engineer and marketing specialist at one of the biggest real estate
developers operating in Recife, reaffirms the company’s position to refurbish the city center
in an interview to Gabriela Alcantara and Marcelo Pedroso (2011), presenting its strategies,
obstacles and vision of future for this territory and the city center:

Brasilia Teimosa would be an excellent place, if it weren’t for its occupation, surrounded by water on the
three sides (sic). Nowadays, this occupation does not allow to start a real estate initiative there, it is fated to
maintain its current status, unless there is a severe intervention from the public government to actually
rearrange the place and provide room for a new initiative to the city, in order for that venue to serve the
town with hotels, docks, and other infrastructures to encourage the tourism. (Vasconcelos in Alcantara and
Pedroso, 2011)

Spoken with such clarity, there is no manner to reconsider the issue: the penetration of
the real estate capital is on its way to the Brasilia Teimosa; its effects are to be felt in different
fields. Part of the public opinion and the inhabitants claim the neighborhood should no longer
be classified as a ZEIS, and relinquish mechanisms to stop the regrouping of lots and allow
for ancient dwellers of the area who achieved the right to property to transform their social
capital into revenues, into cash, selling their right to this city. Finance professor at UFPe,
Pierre Lucena, is one to affirm that “the ZEIS damages the poorest population of Recife”,
feeding a long discussion in his blog that reflects the numerous opinions concerning the future
of Brasilia Teimosa:
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Deep inside, the regulation of ZEIS only excludes poor people from the main ‘party’ of the Brazilian
economy: the appreciation of their realties. While the real estate patrimony of wealthy families went triple
over the past five years, those of poor people remained the same. (Lucena, 2012: no page)

This argumentation could even lead to a pertinent question regarding the real estate or
personal subvention, if we were able to ignore the movements of constructing companies’
players acting towards the inflation of the real estate market at Brasilia Teimosa, funding
associations and campaigns engaged in solving the ‘obstacles’ in order to ease the demotion
of the neighborhood’s historical ability, giving room to a gentrification process.

Analyzing this episode merely from the urbanistic perspective, there would be no doubts
left: the battle held at Aldeia Teimosa between human crabs and the sharks of real estate
speculation, is lost. However if we resort to the social science, it is possible to envisage some
indications of a local revenge from the inhabitants of Brasilia Teimosa from an ethnographic
perspective. These people appear on the forefront of cultural products and contemporary art,
occupying a symbolic place of the city representation on several instances. It is possible to
say that this would configure a specific ‘counter-usage’ of public spaces, a reaction to the
gentrification processes that operates in the revitalization of the Ancient Recife, as analyzed
by Rogério Proenca Leite (2002).

The aim here is neither to realize the future beforehand nor to recommend a solution, but
rather to bring back the recent past of the historical and symbolic conflicts held around the
issue of the occupation of land conquered at the mangrove. Such disputes reflect the
contemporary contradictions in building cities, going way beyond the urbanism field of action
and current dynamics that tend to propagate and stress the inequalities instead of promoting
the right to the city and a dignified housing for everyone, but whose reactions are still a little
difficult to glimpse.
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When Urban Exclusion Enters Planning Policies:
The Issue of the ‘Public Spaces Humanization’ Program of the
Buenos Aires Government — Two Cases of Manipulated Public

Spaces

Camille Morel,! Paris, France
morelcam@gmail.com

Abstract: This paper analyzes two cases of urban planning influence on social inclusion.
Indeed, public spaces may represent an instrument of spatial exclusion and the way they are
designed can produce social distinctions. They can be used to select welcomed practices and
to prevent undesirable uses in certain perimeters. We will see how the Humanization of
Public Space Program created by the City Government of Buenos Aires is increasing urban
fragmentation. By making differences in treatment between users according to their origin,
this program uses public spaces to develop its own vision of the ideal city. To be more
explicit, | focus on the elitist Puerto Madero parks and on the Defensa Street, both affected by
a deep change in their uses. There, the ‘public space for all’ construction may result in social
exclusion processes.

Keywords: public space, selection, uses, policies, urban planning

Urban inclusion and spatial justice are very obvious questions in countries of the South, and
most particularly in Buenos Aires, known for its very opposite extremes as one of the biggest
Latin American cities. In the Argentinean capital, the economy is slowly getting better since
the 2001 crisis, but fragmentation and social gaps are becoming more and more evident.
Globalization and the growing economy are not redistributed in each social class: villas
miserias (or slums) are more and more densely populated, even in the downtown area near the
high buildings of Puerto Madero. Conditions of access to environmental or economics
resources are not equal, and the quality of living environment and mobility are far from being
similar in each neighborhood. The Mauricio Macri Government of the Autonomous Capital
has been leading liberal urban policies for five years, which does not seem to stop the
increasing poverty of popular social classes. Nevertheless, | have to admit that the Urban

! Camille Morel is a PhD student from the Paris-Est University. She studied political sciences before specializing her interest
in urban planning and urban sociology. Her investigation project concerns the expression and regulation of conflicts in public
spaces of Buenos Aires (Argentina) and more specifically their “invisible” part: actors, arguments, actions,.... Inscribed in a
urban planning discipline, this research also uses sociological theories and analytical tools of public action to encourage an
interdisciplinary approach.
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Development Ministry tries to act on these urban issues, with programs for public spaces to
be more specific. But if we can doubt its real intentions, we can surely regret its lack of
efficiency to fix social and spatial injustices.

The Urban Development Ministry policies, led by Daniel Chain, are separated into two
kinds of complementary programs. The first one, called Urban Acupuncture? consists, as its
name suggests, in punctual and very local operations, in general in areas with economic and
social problems, to boost old dynamics and spread them to a larger perimeter. The second
one, called Pedestrian Priority, consists in transforming touristic or very commercial avenues
into pedestrian streets in all parts of the city. All of this falls within the general framework of
the Humanization of Public Spaces program, 2 a major principle of action of the Urban
Development Minister. It concerns all kind of living spaces in public areas: parks, squares,
and streets. This process is the focus of the analysis here, based on two examples extracted
from field investigations made in 2011 and 2012.

Daniel Chain explains in La Humanizacién del Espacio Publico (City Government of
Buenos Aires, 2008)* that humanizing public space does not mean that it is not human, but
that it can become “more human”. According to him, a public space that does not belong to
anyone belongs to everybody, and most of all to everyone. Daniel Chain explains his aim of
action must be “to stop public space being a no man’s land, to become an appropriate place”
(ibid, p. 5) where the habitants can feel more comfortable, as he insists all along the
catalogue. But “an appropriate place” may also mean a place where uses and practices better
match with the expectations of urban planners and politics — a place where users would act the
way they are expected to behave, with an “appropriate behavior”. As well, we begin to
understand how with urban planning it is possible to influence users’ conscience.

He adds that he expects “to encourage adequate uses of public space, urging habitants to
feel a belonging feeling, and make them wanting to collaborate to its preservation” (ibid, p.
5)°. He refers to the City Government idea that puts citizens in charge of their neighborhood
preservation. It is not a wrong idea, but it introduces a scale of property or responsibility for
public space with certain individuals more legitimate than others to ‘protect’ their territory.
Besides, it means that they will accept uses they considerate ‘adequate’ and prevent or forbid
those they are not, even if the Government does not communicate much about what it means.
We will see with two examples how the City Government discourages practices it does not
appreciate.

This paper is based on my PhD project at the Urban Planning Institute of Paris-East
University. My doctoral thesis is about the role of public spaces in the expression of troubles
and more specifically about urban conflicts in the parks and squares of South Buenos Aires.
In order to investigate these problematics, during the last few years | made several visits in
my field of investigation so | could realize various non-participant observation sequences and
a few interviews. The first part of this paper talking about Puerto Madero parks results from

2 « Acupuntura urbana” (“urban acupuncture”), from the urban policies of Jaime Lerner, Curitiba Governor, in 1971.

% “Humanizacion del Espacio Publico”, certainly a reference to the urban policies of Antanas Mockus, Bogota Governor, in
1995.

4 La Humanizacion del Espacio Publico is the catalogue presentation of the program where the Minister and all his work
team explain their vision of the program.

® Public Spaces Area of Urban Development Department of Buenos Aires website: http://www.buenosaires.gov.ar/areas/
espacio_publico/espacio_publico.php?menu_id=31442, accessed on 30.05.2012.
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my last study field in Buenos Aires. And the presentation of Defensa Street is an extract of
my Master 2 thesis, based on an analysis of political challenges about its pedestrianisation in
2009 by the City Government.

Space as a mirror of social exclusion, the example of Puerto Madero Parks

In various areas, exclusion has become physically visible due to an obvious social distinction
constitutive of the urban planning of the city. For example, we can see in Puerto Madero a
sort of segregation in spite of its open appearance. This urban project, led by Corporacion
Antiguo Puerto Madero S.A., has been the most important renewal project of the 1990s.
Located on the old harbor of the Argentinean capital, its reconversion turned it into a sector
for upper-class residents®, called ‘Portefia Island” by La Nacion (2 June 2005). The old docks
have been transformed into hotels, restaurants, and luxurious shops. And this rentable real
estate operation has been completed by the construction of residential towers with the most
expensive square meter cost in Buenos Aires. These skyscrapers are a kind of vertical
equivalent of gated communities, the number of which is increasing in the suburbs. The
towers are fully equipped with the same services as in these closed areas: pool, gym club,
private parking, doorman, etc. This is the neighborhood where the control camera density is
the highest in Buenos Aires, and numerous policeman and security guardians complete this
sophisticated security system.

But even if they are quite far from the downtown nuisances (noise problems, pollution,
etc.), they still do not have private open spaces, with most of the shared spaces reserved for
community facilities. That is why all of these buildings were built in relation to an important
network of public parks and green spaces. In accordance with the high quality of the rest of
the neighborhood, the parks and green spaces are very well maintained by numerous
gardeners and municipal employees. Without the noise, traffic, and pollution of the downtown
area, they have a very high environmental quality. Well-groomed gardens, modern urban
furniture, sports and relaxation facilities, fountains, and drinking water make these big parks
very warm and pleasant places.

Open parks with invisible barriers

Contrary to the towers, these parks are open day and night in theory (as no fence has been set
until now), so they look more than accessible. But we can observe that they are paradoxically
unfrequented, and quite deserted during the week. Some elements could explain this weird
situation. First of all, it should be specified that access points to Puerto Madero are limited:
they are only four bridges to cross the docks, making a kind of natural frontier. Also, a
majority of Puerto Madero’s habitants are business executives or liberal professions with no
kids,” and so do not use parks during the week. Otherwise, even if there are a lot of offices in
the area, most of the employees stay in the dock area during lunchtime and even if crowded
during the summer, they do not walk the few meters to the parks.

® For more information, see Eleonora Elguezabal (2011).
" DINK: Double Income No Kids Yet.
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This is even stranger given that the adjacent area, the Costanera, is quite crowded during
weekends with walkers and visitors from the south of Buenos Aires. This large avenue
running along the Ecological Reserve, and its surroundings, is one of the favorite outdoors
walking space for people from la Boca and Barracas. Even if it seems pretty far and isolated
from the rest of the city, the Costanera stays one of the most popular places for walking of
these portefios. That is why one can wonder why they do not disperse themselves into the
Mujer and Micaela Bastidas parks, which are much more esthetic and comfortable than the
Costanera, which is in a neglected state.

Looking deeper, one can see that the way these parks are planned, voluntarily or not, can
be an obstacle to this type of population venue. Indeed, first of all, Micaela Bastida Parks is
totally enclosed by a high and dense hedge, which makes it invisible from the Rosario V.
Pefialoza Avenue. Then, if the walker insists to enter, s/he will find two openings serving as
gates. But it remains pretty difficult to know that the park exists and is open at all times to
everybody, given the fact that there is no information sign to indicate how to enter. Like the
Mujer Park, which is generally unknown by ‘foreigner’ visitors because it is hidden between
buildings, inside the residential area. But beyond access and the lack of information, the way
the parks have been planned produces this feeling of exclusion.

Micaela Bastdias parks (10 hectares) and Mujer Park (5.7 hectares) are both designed by
the same architect team,® with a similar plan of an inclined semi-circle, a sort of amphitheatre
in open air. Turned facing the buildings, they turn their back to the Costanera and we can
think it is a way to limit the number of visitors from the popular Costanera. Officially in
tribute to “the characteristic of the principal squares near the Plata River they reproduce”
(Corporacién Antiguo Puerto Madero S.A., 2009: 113), this wall called barranca® by the
architects gives them an occasion to color their project with an antique touch.1° There are
other simple reasons to build it: made with the rubble from the towers’ foundations, it is a
huge economy of transport wastes. Besides, it is an excellent way to stop the polluted air from
the river and the barbecue odors from the food stands of the Costanera. It is also useful to
park the cleaning services’ vehicles and materials. A path goes all around this concrete wall,
as a feudal covered way in a castle. Like that, guards can make security patrols easily and
quickly with an overall view on the entire park. This enclosure surrounds the entire park,
leaving those who do not dare to enter this closed part outside. The split made with the rest of
the area provides a protective feeling. To finalize this sensation of security in the garden, the
designers have placed numerous giant street lamps, which also obviously serve to prevent
illegal activities by night.

Flowerbeds and luxuriant vegetation compose some private places where couples and
families can relax almost privately, sunbathing or having a picnic. Twisting paths crossing the
park between flowers and trees could give an impression of a walk in wild nature. But as it is
specified in the presentation catalogue of the renovation project, these spaces are “built like
architectonical spaces, defined by a composition of other elements” (Corporacion Antiguo

8 René Joselevich, Graciela Novoa, Alfredo Garay, and Nestor M agarifios.

® From its origin, the barranca divided the city from the north to the south crossing several old parks and squares: Parque
Lezama, Barrancas de Belgrano, Plaza San M artin, Plaza Francia. It was delimiting ‘high’ and ‘down’ Buenos Aires, so we
can think that making a new one in Puerto Madero is a way to emphasis this separation between this parks and the Costanera.
10| ike the old docks and their original buildings of Puerto Madero, and more generally with the tendency to reproduce
supposed historic elements from national architecture heritage during the last few years. Cf. Laccarieu Monica (2006).
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Puerto Madero S.A., 2008: 123) and are so very unnatural. Indeed, we can say that they are
separated in two distinct areas: “one wooded and one open, one flat and one sloping, with
three squares proposing different programs. The first one is dedicated to children games, the
second one to a rose garden, contemplation spaces and lecture, and the last one is a huge
green yard to enjoy the sun” (p. 123), which make it finally a very artificial zone. We
understand very well that all uses are anticipated and thought of before, at the original
conception moment. This way, flowerbeds, benches, and paths smartly put in the middle of
the flat area prevent the soccer practices and stop improvisation or other imaginative uses.
Furniture and vegetation are useful to decorate, but most of all to indicate which uses are
expected and which are not tolerated.

Public spacesdivided by practices or by social classes?

This way, the “design of Micalea Bastidas answers the needs of the habitants of the gated
community”, affirms a member of the Ecologic Reserve protection organization. 11 It
corresponds to the practices of a certain population and prevents undesired uses, and so
unwanted users. Thus, the graded paths are easy to jog or ride on in rollerskates or
skateboards. The well-kept lawn encourages users to pick-up dog dirt and waste, and
discourages those who make barbecues on it. We do not see as many street vendors as on the
Costanera in this space free of commercial activities. Like the rest of the neighborhood,
everything is done to avoid undesirables (few benches to sit or sleep on, no trash containers
who could attract cartoneros)!? and it seems to work due to the small number of indigents
observed in this area.

We can easily see that the practices of these two kinds of population are very different,
and that they are spatially divided according to their uses. But, as previously explained, the
spaces are designed in different ways, and we should now wonder if this was made on
purpose. Differently said, we know that social origin contributes to entre-soi, or that urban
practices are determined by social frontiers. But now we should wonder if the way public
spaces are designed influences that spatial division? Can urban planning manipulate the use of
spaces by preventing sport and cultural practices of lower-class users for example? Looking
these parks deeper, we understand that each space is organized in function of the public
expected. So we can say there is a selection of the users admitted by the practice of the space
they have. It explains why people from the south area of Buenos Aires who should be
attracted by these two parks, prefer the Costanera. Puerto Madero parks, in spite of their
apparent openness and qualities, stay the territory of Puerto Madero habitants, even if
physical frontiers are invisible.

The Humanization of Public Space Program pretends to “foster adequate uses by
boosting habitants property feeling making them participate in their preservation and
conservation” (City Government of Buenos Aires, 2008: 5). If this idea seems justifiable, it
confirms that habitants’ uses are more legitimate than that of visitors and, in this case, upper-
class practices. By authorizing and valuing just one type, social mix is in danger, and spatial
and social injustice is bigger. Even if according to Freddy Garay, one ofthe parks’ architects,

1 http:/iwww.porlareserva.org.ar/ParqueM icaelaBastidas2.htm, accessed on 06.02.2012.
12 Individuals looking for recyclable waste products in the garbage toresell them.
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the intention of the project was to “attract as many people as possible, and especially people
from the south areas of Buenos Aires” (Garay, 2007: 9).

Some public spaces, exceeded by political and economic stakes

The urban project was launched by the Corporation Antiguo Puerto S.A. Madero, created by
the Federal Ministry of Interior and the City Government of Buenos Aires, and led by a public
call for the project. But, actually, the project was majority financed by private investors who
have more and more power in the decisions on the area’s future. Jimena R. Casas (2009) notes
that the presentation of Puerto Madero Corporation insists on its wish to switch “to a
privatized management of these revitalized new spaces” (p. 4). That is why Juan Carlos
Etulain (2008) wonders if the urban planning of Puerto Madero is not turning into
promotional management or even privatization? When the project had been published, a lot of
people reproached its private sources of funding, which became a symbol of Menem’s
policies and liberalism. They were also afraid of its turning into an elite enclave or a rich
ghetto construction. But we should now wonder why there are so many public spaces, and
what role are they playing in this game of interest?

The Puerto Madero Urban Project is famous for the highest surface of public and green
spaces (41% of the total surface), among which 21% are streets and public walks, 11% parks,
and 9% ‘dry’ public spaces (Etulain, 2008). “More than a half'3 of the Master Plan surface has
been designed for public, free and open to everyone relaxation and divertissement, bringing
more than 50 hectares of new green spaces in the center of the city”, says the presentation
catalogue (Corporacion Antiguo Puerto Madero S.A., 2009: 109). We can note that they insist
a lot on the free and unrestricted access. Maybe this is today a kind of moral guarantee to the
accessibility of the place. The Government claims that it is acting in favor of the social mix,
and makes these parks a symbol of its metropolitan and social policies.

Ifthe City Government and real estate promoters care so much about Puerto Madero, it is
also because it is supposed to be the visiting card of the city. All the skyscrapers built by
famous architects, make a skyline that deserves to be on postcards. There is an issue of image
taking place in these parks, and a debate between what should be exposed on touristic guides
and what should be kept in obscurity. For example, the Ecological Reserve represents an
important stake since it is a member of the International Wetland Network. 1 This
international recognition of the environmental quality complements the picture contractors
and dewvelopers intend to paint in order to sell their lofts in Puerto Madero. We have to know
that at the beginning of the urban renovation project, the Reserve was not in its actual
conservation state. But its protection by an international organization justified the evacuation
of Rodrigo Bueno slum’s habitants. That is one of the example of why Jimena R. Casas
(2009b) says that they did not renovate the district, but they transformed it entirely, with the
clear ambition of better public spaces than in the rest of the city, creating totally new artificial
spaces and practices.

This way, the Puerto Madero project pretends to “fix the public spaces’ deficit equipping
the city with public spaces with a higher quality and a wider offer of green spaces” (no

13 41% actually.
14 http:/iramsar.wetlands.org/Database/Searchforsites/tabid/765/Default.aspx, accessed on 06.02.2012.
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page).1® This reminds us of the nostalgic speech, very common in the North and the South, on
the necessity to recover public spaces, a pretext to make them more secure and to privatize
them. Sadly, it is more an excuse to hide the social division and spatial segregation it actually
tries to preserve.

The pedestrianisation of Defensa Street in San Telmo, another case of

public space manipulation

Defensa Street crosses San Telmo, a neighborhood recently affected by a gentrification
process modifying its social and commercial structure (Morel, 2011). The upper
socioeconomic class arrival has increased the rents and a part of the local population has had
to leave for cheaper areas. New economic activities like clothes and furniture design or trendy
bars have replaced the old antique shops. Touristic development has provoked a progressive
disappearance of traditional activities. To summarize, the appearance and uses of this street
have changed a lot these last few years, causing new conflicts between every actor. But we
are interested in the second part in the transformation of its public spaces and renewal project.
Indeed, on December 9", 2008, the Urban Planning Ministry of the City Government
launched its Pedestrian Priority Program, and transformed Defensa Street into a pedestrian
street in San Telmo. Thus, they have invested specifically in a few blocks between Belgrano
Avenue and Dorrego Square. Stone pavements have been changed and potholes have been
fixed, pavements in pink noble material have been laid on the sidewalks, crosswalks have
been raised as well as the sidewalk level, and more luxurious street furniture has been
installed. Even if this process did not end up with its full pedestrianisation because of the
habitants’ mobilization, these works give Defensa Street a new face, one that is very different
from the rest of the area.

Daniel Chain, Urban Development Minister, talks about “integration” in the project
presentation, but actually we note some arrangements serving to move away from uses
considered as undesirable. Private initiatives, but public one too, have multiplied prevention
measures in the area. We note the rise in the presence of police services 6 officially
programmed to control the license of the feria craftsmen, but actually producing a dissuasive
effect on ambulant vendors and pickpockets. Sometimes the tolerance level with illegal
practices can be a good indicator of political ambitions and of the image the politicians want
to promote. Indeed, the police are much stricter with the individuals who smoke marijuana or
drink alcohol in public space, than with restaurants whose terraces overtake the sidewalk. We
can see in this difference in treatment a way to select practices and users in this perimeter.

New public spaces fora new image

Today, even if Defensa Street is not pedestrian, it corresponds more and more to the
Government’s objectives in the presentation of a Pedestrian Priority project, an application of

5 http /iwvww.corp oracionp uertomadero.com/proyecto, accessed on 06.02.2012. Jimena R. Casas (2009) notes that the
Corporacion Puerto Madero presentation insists not only on the creation of green spaces but on their transformation, and
with the envisioned project to switch toa private (privatized) management of these revitalized new spaces.

%8 Today, they are more than 70 inspectors in San Telmo on the feria days (“Afirman...”, 2010).
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the Humanization of Public Space program. In these few blocks, with modern shop windows,
cafés, and bars’ terraces and its new design, the street seems to be a part of an old European
capital centre, while the south part is still broken, obscure, and very popular. Besides the
physical transformations, there are other ways, more subtle, to prevent or discourage a certain
part of the population to come into that space.

The initial project planned to put streets and sidewalks at the same level, to replace the
antique paving stone by a new one in granite, to decorate the board of the sidewalk with
faience mosaic, and finally to add vegetation with some exotic plants, according to La Nacién
newspaper (“Freno...”, 2008). In this article, members of the jBasta de Demoler!
organization answered that ‘“by changing the urban network and modifying traditional
elements, protected by local and international institutions, this project would change
completely the historical nature of the neighborhood”.1’

Facing the habitants’ protests, the City Government gave up the pedestrian part of its
project, but it still installed the new crosswalks and all the new elements previously
mentioned. More recently, it added new urban furniture specifically designed for this area:
manholes, benches, and garbage cans copying an antique style. New streetlamps and an
illumination system make the final touch of European street pastiche appear a little bit cliché,
or “Made in China” according to Sergio Kiernan (“Una obra...”, 2008).

Concerning these changes, the Shopkeepers of San Telmo Association is afraid it is
destined “to create a television set, transforming this block into an island out of the area
morphology....” A member adds:

the transformation of this zone by movie and television productions, and their traffic blocking habitants’
accesses, should be restricted by an adapted law. [We] would appreciate a law which protects local
economy, to oblige those companies to be financially responsible for the damage they cause..., to develop
a sustainable local economy and a normal life for people affected in the area.18

They employ the word ‘set’, which confirms that this project is perceived as decor by the
inhabitants, which confirms the gap between Defensa street, seen as outside of the reality, and
the rest of the neighborhood. This is a good example to understand that even if the
government affirms to work thinking first about the habitants’ interests, it actually seems to
care more about its plans depending more attractive interests. With this program, it has found
a way to attract practices it would like to increase in this area: movie and TV show shootings.

It becomes obvious that by using foreign references for urban planning (we saw that
Defensa Street now looks like a Parisian avenue), they take the risk that local habitants do not
understand and reject their propositions. So by building or modifying a public space to make
it much more different, urban planners are responsible for the misunderstanding of these
references by a part of the habitants. By choosing some codes to conceive those common
spaces, knowing that everybody does not share the same keys of comprehension, they select
an expected public and make a hierarchy of uses to the detriment of others. This scale of
values can be imposed from the authority’s power without a participative process, so even if

17 In a communiqué of this non-governmental organization published by La Nacion (“Freno...”, 2008).
8 On the blog of the Shopkeepers of San Telmo Association, article of 23.06.2009. Accessed on 13.05.2011, at
http://asociaciondecomerciantesdesantelmo.blogspot.com/.
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habitants do not entirely reject the project, they find the legitimacy of the way it has been
executed contestable.

Toward gentrified and tourists’ public spaces?

To understand this pedestrianisation operation, we have to know it is inscribed in a more
general context of economic growth of Defensa Street. About this, Jorge Sabato, a member of
the Urban Development Ministry, lists the conditions of a successful public space planning.
The Urban Architecture and Infrastructure Ministry’s Project talks about the urban form and
recommends to “give the city a different profile and a singular way of life, which would be a
powerful tool to create added value, leading to a complementary qualitative dynamic in
economy, social or environment fields” (City Government of Buenos Aires, 2008: 6) This
confirms that the city and its public spaces will be designed to attract upper categories able to
‘create this added value’.

With these explanations, we can say that the gentrification phenomenon is modifying the
social and economic structure of the neighborhood, and is affecting public spaces. Generally
this process is leaded by private actions, but we can now observe it is entering public policies.
If public space responds to the expectations of new social categories, we have to take into
account the arrival of foreigners and tourists who represent a big source of income too.
Restaurant terraces shows that installations settled for tourists take more and more space in
the street. Those elements lead us to wonder if tourists are a part of the Urban Development
Ministry plan.

If until today Defensa Street does not exactly match with the initial project because it has
not ended up being pedestrianized, we can surely wonder if it will one day. But, resuming the
Priority Pedestrian Project to a simple urban plan, we risk missing the essential point of the
government’s policies. In the contrary, isn’t it the beginning of a larger movement of social
selection for the highest authorities, to use space and town planning as an instrument to
redistribute urban activities and habitants? And more generally, is the Humanization of Public
Space program a way to do the contrary of what its title says, in order to make it more smooth
and neutral and upset the natural uses of public space?

Conclusion

Before we can rethink social inclusion, it is important to precisely understand the mechanisms
leading to exclusion. This is why the focus here was on spatial ways to produce social
segregation by selection and manipulation of public space practices and uses.

I have been interested exclusively in policies of the Urban Development Ministry, and
most of all in the Humanization of Public Space Program, in principle/theory it apparently
brings the members of the Government together, but actually hides obscure applications. |
have not had time to analyze the rest of the actors’ system such as real estate promoters acting
as powerful lobbies on the city government, or by transforming public spaces in a more direct
style, for example, by privatizing the Nestor Kirchner Plazoleta. | also have not spoken about
the civil society actors directly concerned. Far from being uniform, civil society is becoming
more and more mobilized to defend common spaces, and inhabitants are becoming very
involved in the conquest of their living environment. Those movements produce the
apparition of new actors: neighborhood organizations and local groups fighting for urban
rights. Indeed, old actors like neighbor assemblies and neighborhood organizations regain the
place they had in the 1950s, beating political parties or syndicate adhesion (Merkel, 2001). So
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we can see the return of the inhabitants in the political stage in a more territorialized
organization. They seem to think that social and economic inequalities produce spatial
disparities, so they have to act at a more local scale and return to their neighborhood. More
than individualist behaviors of territory protection (called NIMBY mobilizations), it is a way
for them to get involved in their neighborhood life, to be listened to and to express their
preoccupations, and so to enter the democratic game. In the public square of each
neighborhood, they take direct actions such as occupying the street or with piquete or
cacerolazos, two very particular ways to protest in Argentina. Fighting against the
construction of towers, architectural heritage destruction, or privatization of public space, they
prove that public space is an instrument but an objective too, and most of all an element of
construction to build a neighborhood identity.

Besides, if there are some local and micro-local troubles, as we saw in my investigation
fields, we should not forget to observe them at a larger scale. The metropolisation of Buenos
Aires due to the amelioration of mobility systems, the organization of big cultural and sports
events, and increasing tourism makes the extent of the urban challenges more important. If
they can be barriers against exclusion, at first sight the conflicts they can produce should not
be neglected. Spatial inclusion does not consist only on forced social mix and big meetings
because spatial inclusion does not mean social inclusion. It can help, but it is not enough. By
the way, the city government tendency to treat local problems by general policies with a top-
down way to apply them does not help habitants to appropriate this kind of project. Besides,
we can wonder if it is not a strategy to mislead them by inventing global programs and
applying them everywhere the same way.

We should finally wonder how those two movements, metropolisation and withdrawal of
local affiliation, can be simultaneous and how they respond to each other. How do they reveal
the contradiction of some projects when we know that urban planning must take care of local
contexts? If it can be an efficient instrument to stop the actual fragmentation of Buenos Aires,
it is not enough and must be thought through in the context of a global urban policy.

References

“Afirman que los manteros desvirtuaron la feria” (2010, October 17), in La Nacion.
Accessed on 23.05.2011, at http://www.lanacion.com.ar/1315791-afirman-que- los- manteros-
desvirtuaron- la- feria.

City Government of Buenos Aires (2008), La Humanizacion del espacio publico, Buenos
Aires: ediciones del Gobierno de la Ciudad de Buenos Aires.

Corporacion Antiguo Puerto Madero S.A. (1999), 1989-1999: Puerto Madero, Un Modelo de
Gestion Urbana. Buenos Aires: Ediciones Lariviere.

Elguezabal, Eleonora (2011), “La production des frontiéres urbaines. Les mondes sociaux des
‘copropriétés fermées’ a Buenos Aires”, PhD thesis. Paris: Ecoles des Hautes Etudes en
Science Sociales.

“Freno la Justicia las obras en San Telmo” (2008, September 23), La Nacion. Accessed on
22.05.2011, at http//www. lanacion.com.ar/nota.asp?nota_id=1052555.

73


http://www.lanacion.com.ar/1315791-afirman-que-los-manteros-desvirtuaron-la-feria
http://www.lanacion.com.ar/1315791-afirman-que-los-manteros-desvirtuaron-la-feria
http://www.lanacion.com.ar/nota.asp?nota_id=1052555

||- cescontexto

Laccarieu, Monica (2006), “Touristes et “non-touristes” dans le monde de I’interculturalité.
Un regard a partir du patrimoine immatériel”, in Autrepart, no. 40, 131-150.

Merklen, Denis (2002), “Le quartier et la barricade : Le local comme lieu de repli et base du
rapport au politique dans la révolte populaire en Argentine”, L'Homme et la société, 143-144,
143-164.

Morel, Camille (2011), Les Enjeux Politiques de I’Aménagement de I'’Espace Public: Le Cas
de la Rue Defensa a Buenos Aires. Paris: mémoire de M1 de I'Institut d’urbanisme de Paris.

Ramirez Casas, Jimena (2008a), La Renovacion Urbana de Puerto Madero como
Construccion Global del Habitat. La Reserva Ecoldgica un Espacio Publico en Disputa,
Universidad de Buenos Aires. Accessed on 06.06.2012, at http://www.ram2009.unsam.edu.ar/
GT/GT%2070%20-%20Etn%20[Ram%C3%ADrez].pdf

Ramirez Casas, Jimena (2009b), ElI Horizonte para los que Pagan, Apuntes Sobre los Usos
del Espacio Publico en Puerto Madero, Universidad de Buenos Aires. Accessed on
06.06.2012, at http://www.jornadassocio.sociales.uba.ar/data/pdf/mesal0/M10_Ramrez%
2Casas_.pdf.

Tulain, Juan Carlos (2008), “Promotional management or privatization of the urban planning
management? Puerto Madero Urban Project, Buenos Aires”, Revista Bitacora Urbano
Territorial, 12(1), 171-184.

“Una obra perfectamente inutil” (2008, August 30), M2, Pagina 12. Accessed on 05.06.2011,
at http/Aww.paginal2.com.ar/diario/suplementos/m2/10-1485-2008-08-30.html.

Websites

http://asociaciondecomerciantesdesantelmo.blogspot.com/
http//www.Gobierno de la ciudad.com.ar
http//Awww.corporacionpuertomadero.com

http/Aww. nuevop uertomadero.com
http://ramsar.wetlands.org/Database/Searchforsites/tabid/765/Default.aspx

http://www.porlareserva.org.ar/ParqueMicaelaBastidas2.htm

74



http://www.pagina12.com.ar/diario/suplementos/m2/10-1485-2008-08-30.html
http://asociaciondecomerciantesdesantelmo.blogspot.com/
http://www.nuevopuertomadero.com/
http://ramsar.wetlands.org/Database/Searchforsites/tabid/765/Default.aspx
http://www.porlareserva.org.ar/ParqueMicaelaBastidas2.htm

- cescontexto

Reframing Social Inclusion in a Context of Neo-liberal

Hegemony: The Agenda of the Right-wing Government in Rome!
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Abstract: Policy labels like ‘social inclusion’, ‘social cohesion’ and ‘subsidiarity’ are used in
discourses concerning policies carried out by local governments with different political
orientations. This paper analyses the way in which the meaning of such labels is constructed
with regard to the case of Rome. The mix of continuity and change in the cognitive and
normative dimensions of policy discourses of both left- and right-wing local governments
show an emerging primacy of economic factors and of privatisation and a dynamic of mimetic
isomorphism concerning general principles and organisational issues. Interpretative
hypotheses are proposed, based on variables of an endogenous (a local ‘construction’ of the
global crisis and its consequences on urban society, relationships between political actors and
the civil society involved in service provision, and the political culture) and exogenous (a
changing orientation in national social policy, and pressures of a ‘mainstream’ neo- liberal
discourse) kind.

Keywords: social inclusion, social policy, policy discourse, cognitive/normative categories,
neo-liberalisation

Introduction

Social inclusion, social cohesion, subsidiarity and other similarly generic keywords are
frequently found in policy discourses currently used in producing public policies at a local
scale. These expressions can be considered ‘policy labels’, that is, condensation symbols
(Edelman, 1964) transmitting both information and values. These are easily spread among
local, national and transnational scales of government because “a loosely bundled or

! The article reflects a point of view largely discussed and agreed upon by the authors. M. Allulli wrote the Introduction and
‘Theoretical and methodological approach’ sections; G. Moini wrote ‘The politics of social inclusion in Rome’ section; E.
d’Albergo is responsible for the ‘Discussion of the results and interpretive hy potheses’ section.

2PhD in Political Science, researcher at Cittalia (Centro Europeo di Studi per le Citta e i Comuni). His research interests
include citizen participation in public policy and institutional changes related with metropolitanization processes.

3 PhD in Social Theory and Research, associate professor of Political Sociology and Sociology of Local Governance at the
University «Sapienza» of Rome, Department of Social and Economic Sciences. His current scientific activities include
change processes affecting urban and metropolitan governance and urban policy, particularly focusing on the characteristics
and impacts of neo-liberalization. He previously carried out research on national urban policies and trans-national
governance.

4 PhD in Social System and Policy Analysis, assistant professor of Sociology of Public Action and Governance and
Participation in Territorial Systems at the University «Sapienza» of Rome, Department of Social and Economic Sciences. His
current scientific activities include change processes affecting public action, relationships between participatory practices and
the transformation of contemporary neoliberalism. He previously carried out research on crisis and reforms of welfare state.
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ambiguous concept may be applied to a variety of purposes”, and this characteristic makes
them compatible with multiple goals (Mossberger, 2000: 117, 121). Thus, the more the
ambiguity, the more the potential for the diffusion of a policy label and for a multi-scalar
transfer process to conwvey labels along with (or instead of) policy content, concepts or
instruments. In contemporary European cities, the making of social policy and, more
generally, of policies in which the aforementioned labels are present, are embedded in wider
and transcalar processes of a neoliberalisation of public policies and governance. This means
that both exogenous and place-specific factors lead to variegated forms (varieties,
hybridisations) of urban neoliberalism which, in turn, may end up with different translations
of the same policy label into actions that have dissimilar impacts on urban society.

This paper aims to contribute to a disambiguation of some widely used labels concerning
social policy through a study focussing on the way in which actual ‘local’ meanings of
expressions like social ‘inclusion’, ‘cohesion’, and ‘integration’ are socially and politically
constructed as regards Rome. Does such a construction change over time, and how? How is it
affected by the aforementioned transcalar processes? How important are the characteristics of
and the processes affecting the local political system? In particular, does a right-wing
government orientation make a difference?

The Rome case may shed light on this latter aspect in particular because of an important
political change that occurred in 2008. After a long period in which a centre-left coalition
(1994-2001: Mayor F. Rutelli; 2001-2008: Mayor W. Veltroni) had governed the
municipality, a right-wing government (Mayor G. Alemanno) came to power in 2008. This
has made it possible to make a diachronic comparison (2001-2012) of the discourses on
which social interventions and economic development policies were based by the differently
oriented governments within the same city. Such a ‘discursive analysis’ (see the following
section) makes it easier to reconstruct the processes through which policy labels get their
meaning in the interactions between scales of government and within the local structure of
urban governance. Furthermore, the comparison regards two periods when the making of
urban policy was exposed to partly similar and partly different environmental pressures,
opportunities and constraints. They consist of European social policy and its ‘mainstream’
neo- liberal policy discourse, national policies which are also affected by the aforementioned
transnational factors, and the global economic crisis and its consequences for cities.

The following section presents the theoretical background and the methodological
approach of the empirical analysis, particularly focussing on an analytical use of
differentiation between the normative and cognitive dimensions of policy discourse. Then,
continuity and change in policy discourses concerning social inclusion in Rome, as well as
other relevant labels and aspects, are regarded as dependent variables, with the aim of
ascertaining whether convergences or differences prevail between the two governments
analysed and ‘mainstream’ neoliberal policy. The results of this analysis are discussed in the
next section, using concepts from our theoretical background, and some interpretative
hypotheses are proposed based on possible independent variables of an exogenous and
endogenous kind. The latter may be useful for further research aimed at considering not only
policy discourses but also actions constructed through the use of the policy labels analysed, as
well as their outputs and outcomes.

Theoretical and methodological approach

In the last thirty years, neoliberalism has dominated economic and political thought, social
behaviour, the “public’s thinking” (Palley, 2005: 21) and public actions. But, although we are
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living in a neoliberal era (Saad-Fhilo and Johnston, 2005: 1), neoliberalism has been defined
as a “rascal concept” (Brenner et al., 2010) or a “buzzword” (Peck, 2004) sometimes used as
a generic label to describe different issues (Lee Mudge, 2008). Neoliberalism has been
handed down in different forms and analysed from various disciplinary viewpoints as a policy
framework, an ideology and form of government (Larner, 2000), a complex of formal
institutions, cognitive and normative principles (Campbell and Pedersen, 2001), a mode of
governance and policy package (Stenger and Roy, 2010), an ideological discourse, a strategic
concept and a political, social and economic model of organisation (Jessop, 2002a, 2002b), a
model of public policy, of institutional transformation and an emerging form of subjectivity
(Brenner etal., 2010).

Since the primacy of market regulation and commodification as processes in which
economic value and efficiency are produced is also taken for granted in public action and
affects policy beliefs, it can be said that neoliberalism is politically managed. In order to do
that, the neoliberal paradigm had to be hybridised through operational differentiations and
adaptations to various action contexts so that neoliberal forms of action are geographically
differentiated. These differentiations are a result of neoliberalisation, that is, the process
through which neoliberalism becomes institutionalised. While neoliberalism is consolidated
and reproduced in space and time, its values and normative principles are typified and de-
personalised. Neoliberalisation is not an “end state” (Peck and Tickell, 2002) of neoliberal
regulatory regimes, but a process of progressive consolidation of these regimes. Analysing
neoliberalisation in the context of the global crisis, N. Brenner, J. Peck and N. Theodore
(2010: 330) describe the “commodification of social life as a differentiated process
characterised by a variety of forms, uneven geographical development and path dependency.
It is a historically specific, unevenly developed, hybrid, patterned tendency of market-
disciplinary regulatory restructuring”.

In an initial phase of this process, local experiments are carried out in the de-structuring
of public regulation, which is then replaced by market-oriented rules. These experiments are
spread through transnational and transcalar networks so that they become a sort of policy
template to be used locally. These regulations afterwards become transnational regulatory
regimes that define the rules of the game within local systems. This does not imply either a
linear causality between local and global dimensions, or a top-down imposition of supra-
national rules. There is no mechanical sequence of phases of development of the
neoliberalisation process (Peck et al., 2009), but transcalar connections in which localised
experiments of neoliberalisation are a sort of scalar representation, a miniature reconstruction
of the value and operational parameters of global neoliberalism, which cannot be reproduced
without such local ‘miniatures’. If, in urban contexts, hybridisations and contradictions in the
implementation of neoliberal measures do emerge, these are often due to dependency on pre-
existing welfare arrangements or negotiations with the ideas or interests of non-neoliberal
actors (Hackworth and Moriah, 2006).

If cities are crucial sites for institutionalising the principles of the “actually existing
neoliberalism” (Brenner and Theodore 2002), how are specific public concerns for social
questions and the resulting urban policies affected by neoliberalisation? In the transition from
a ‘roll-back’ to a ‘roll-out’ phase of neoliberalism, the building of a post-Keynesian social
policy is more important than mere retrenchment of social expenditure and services (Peck and
Tickell, 2007) typical of the first phase, and this tends to produce a “workfarist” impact on
social policies (Leitner et al., 2007). Neoliberal social policies are based on ‘social inclusion’.
This principle, along with other often-used labels such as ‘social investment’, ‘developmental
welfare state’, ‘enabling state’, or ‘inclusive liberalism’, is the basis of policies aimed at
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adapting existing welfare systems to the knowledge economy and a flexible labour market. As
such, it represents a paradigm shift if compared to former definitions of social issues in terms
of ‘combating social exclusion’ typical of Keynesian policies. Measures are aimed at making
welfare policies not only less expensive, but also able to contribute to economic growth
through ‘active’ and market-based actions, the supply of human capital, employability, flex-
security, and centered more on children and poverty prevention through lifelong learning
(Esping-Andersen, 2002: 19-21).

This neoliberal discourse on social policy consequently emphasizes actions that are
different from ‘tax and spend’ and more in the perspective of ‘value for money’ (Lister 2004).
Poverty itself is to be tackled in relation to the labour market as a condition for
competitiveness. Even if claiming that “this represents a fundamental break from the
neoliberal view of social policy as a cost and a hindrance to economic development and
employment growth”, the same authors affirm that “whereas neoliberalism is fundamentally
at odds with Keynesianism, the social investment perspective adopted by the EU under the
Lisbon agenda shows more continuity with neoliberalism” (Morel et al., 2012: 2; 14). Thus,
social inclusion represents a discontinuity only with reference to a roll-back version of
neoliberalism, whereas the roll-out phase reconstitutes neoliberalism in “more socially
interventionist and ameliorative forms, in order to regulate, discipline and contain those
marginalized or dispossessed by the neoliberalisation of the 1980s” (Peck and Tickell, 2002:
388-389). In the field of social policies, there is a rhetoric tending to combine the use of
market strategies and competitiveness with more innovative forms of solidarity and social
cohesion, which has also been analysed in terms of scale construction and political rescaling
(Kazepov, 2010). In particular, policy goals concerning issues such as deprivation “tend to be
positioned within overall ‘market-friendly’ strategic perspectives, in which competitiveness
and economic growth is the dominant force” (Geddes, 2010: 165-170). From this perspective,
socially inclusive policies are part of the “consolidatory moments of neoliberal governance”
and, furthermore, they show the “ongoing dynamic of discursive adjustment, policy learning,
and institutional reflexivity” of neoliberalism (Peck and Tickell, 2002: 388-389). Social
inclusion as a policy label can even go together with the material exclusion produced by
coexisting practices of urban transformation (Candan and Kolluoglu, 2010).

Since the aforementioned discursive labels are to be considered part of ‘flanking
mechanisms’ (Jessop, 2002a, 2002b) to neoliberalism, a neoliberal agenda of social policy
produces hegemonic effects, that is to say, instruments for a wider consensus around
neoliberal economic policies. From this point of view, social inclusion as a way to empower
policy takers (especially the poor and deprived) and to open space for civil society action,
typical of the rhetoric of the EU and other international organizations (Craig and Porter,
2006), is deeply questioned since the ultimate goal of inclusive neoliberalism appears to be
“the combination of broadly macroeconomic neoliberal policies with micropolitical rationales
and technologies of social inclusion” (Ruckert, 2006: 5).

The introduction of competitive regulation in the management of services addressing
social exclusion is a specific facet of neoliberalisation. It may produce consequences for an
administration’s non-profit contractual partners, involving them in the implementation of
workfare programs and making it more difficult to use funds for the progressive goals of
empowerment and solidarity. Also, for this reason, voluntarism and community work can be
unintentionally mobilized for a neoliberal agenda, with effects on civil society organisations
(non-profit, third sector) (Mayer, 2007) that can be understood as an element of neoliberal
hegemony.
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Neoliberalisation of social policy can be analyzed by considering not only the contents
and means of public action, but also policy discourses that highlight the importance of a
social construction of reality and action practices (Surel, 2000). Policy discourse is
traditionally referred to as those relationships between individuals, interest groups, social
movements and institutions that translate problematic situations into policy problems, shaping
agenda setting and decision-making processes (Rein and Schon, 1993: 145). In other words,
policy discourses are defined as communicative interactions between political actors that
translate collective problems into policy issues (Fischer, 2003: 30). They represent what
political actors communicate between themselves and to public opinion (Schmidt, 2002: 210)
with reference to a specific action program. A partially different approach describes
“advocacy coalitions” as the sharing of a beliefs system, that is, a set of basic values, causal
assumptions and problem perceptions (Sabatier and Jenkins-Smith, 1993: 25). The “discourse
coalition” and “advocacy coalition” approaches describe similar phenomena, that is to say,
policy frames (Ney, 2009).

The ideas and categories that structure policy discourses have both a cognitive and a
normative dimension, which can be distinctively analysed. In the first case, they assume the
form of a theoretical description and analysis through which actors give causal interpretations
of the relationships between different events concerning policies; in the second case, ideas
convey values, identities and attitudes. More precisely, “cognitive ideas are outcome oriented,
but normative ideas are not” (Campbell, 2004: 93). This distinction can also be developed
considering the cognitive and normative dimensions of policy discourse as corresponding to
two different functions of policy ideas (Schmidt, 2002). While the first one is used to justify
an action program, demonstrating that it has technical capacity to effectively resolve a policy
problem, the second is used to legitimate an action program by recalling a set of values that
constitute a shared ethical and normative frame of reference for a specific polity (Schmidt,
2002: 213). While normative functions are developed by demonstrating the appropriateness of
a policy program in terms of shared values, cognitive functions are developed considering
criteria of relevance, applicability and the problem solving capacity of public actions
(Schmidt, 2002: 218-219). This distinction corresponds to the difference that exists, in the
theory of réferentiel (Jobert and Muller, 1987), between values and algorithms. Values are
representations of what is either desirable or deplorable, while algorithms describe those
causal relationships between events that legitimate the choice of a specific policy means.

The normative and cognitive aspects of neoliberalism pertinent to social policy are, above
all, freedom and equality of opportunity for individuals and enterprises, and the consequent
primacy of the market over the state and its actions. Here ‘responsibility’ is the opposite face
of the individual as the normative centre of society. For example, some corollaries are evident
in the current British version of neoliberalism — the so-called ‘Big Society’ — a “vision of a
society where individuals and communities have more power and responsibility”.® This vision
is becoming more and more capable of moulding the transnational orientation of social policy
and is changing the policy environment the third sector is embedded within (Alcock, 2010).
Its main aspects are: “marketisation and commodification” of delivery and choice of social
services, shrinking budgets for public agencies, diffusion of power and empowering of

5 Website of the Department for Communities and Local Government, accessed on 01.06.2012, at
http://www.communities.gov.uk/communities/bigsociety/.
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citizens, enhancing the role of communities and families in providing the ingredients for well
being, promoting a culture of volunteering, and enhancing social inclusion.

The politics of social inclusion in Rome: Continuity and change in policy

discourses

Our empirical analysis has focused on the last decade, in which a political transition occurred
from Mayor Veltroni (centre- left) to Mayor Alemanno (right-wing). Intheory, some degree of
policy change due to such a political transition could be taken for granted. Nevertheless, even
at first glance, the use of similar labels continues to be found in the policy discourses of both
Rome’s right-wing and centre-left governments as regards social concerns, along with
differences with respect to other labels. For this reason the actual mix of change and
continuity must be ascertained through appropriate analysis and methodology.

In particular, it is possible to identify continuity and change in policy discourses on social
inclusion by separately considering their cognitive and normative dimensions. From an
empirical perspective, the presence of continuity means that several aspects of the policy
discourses are stable across time, while change occurs when new cognitive and normative
frames for public action are introduced or, alternatively, old frames are re-framed. Moreover,
continuity and change may affect either the cognitive or normative dimensions of policy
discourses, both the two dimensions, or neither of them. Thus, there are four logical
possibilities:

e cognitive and normative continuity;

e cognitive and normative change;

e cognitive continuity and normative change; and
e normative continuity and cognitive change.

In the first two cases, the presence of either continuity or change is evident, while in the
other two cases change and continuity are more nuanced. Besides, in theory, changes in a
cognitive dimension do not automatically imply changes in a normative dimension and vice
versa, while change or continuity may prevail, the opposite modality is however present.

Using this distinction and considering the main policy artefacts available (Yanow, 2000)
of urban policies in Rome, we have reconstructed how continuity and change characterise the
policy discourses of the centre-left and the right-wing governments.® Furthermore, in order to
better articulate the normative dimension of policy discourse, the distinction between general
and specific principles has been considered. The former describe “world views, abstract
precepts circumscribing what is possible in a given society” (Surel, 2000: 497), while the
latter are “hypothetical-deductive statements, which allow the operationalisation of values in
one domain and/or particular policy” (ibidem). The main results of the analysis are
summarised in Table 1.

6 For each government, we analysed the ‘Social Master Plans’ (Piani Regolatori Sociali), which are the most
important and strategic instruments of social policy in Rome, the electoral programmes and the documents in
which the strategic aims of development policies are stated.
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Table 1. Cognitive and normative dimensions in policy discourses
on social issues for Rome’s Centre-left and Right-wing governments

Centre-left
(2001-2008)

Right-wing
(2008-)

« Source of social problems

+ Relationships between
social policy & economic
development

+ Social services:
- Demand/supply

Cognitive

- Organisation

- funding

- Urban demographic growth
- Social policy must steer economic

development but social services are
also useful for growth

Demand driven

Policy integration, Social govemnance,
Evaluation

Sharing costs between the state and the
users through progressive fees

Urban consequences of the global crisis

Quality of life, social solidarity social capital and
cohesion are factors of competitiveness

Supply driven. Municipality as manager &
purchaser of services

Puolicy integration, Regulated competition,
Managerial planning, Decentralisation, Evaluation

Sharing cosis between the state and the users
through progressive fees; Reducing costs through
subsidiarity

= General principles

Normative

= §pecific principles

Solidarity as a shared responsibility of the
local community

Avoid the dependence on assistance

Welfare community as an alternative to
state assistance and commodification

Social equity

Subsidiarity (from 2005); Community
care

Shared Responsibility of families and intermediate
bodies for social solidarity

Awvoid the dependence on assistance

Rome” s cultural {(Catholic) tradition of solidarity

Competitiveness and cohesion/solidarity

Subsidiarity; Free choice of services; Financial
compatibility

(1) As concerns the cognitive dimension (causal theories for action), the aspects that make
the impact of the neoliberalisation process more evident on Rome’s urban policies, as well as
changes that occurred during the period under observation, are: the role of social policy and
its relationship with economic dewvelopment, and the organisation and funding of social
Services.

During the period of the centre-left government (2001-2008), no economic development
was considered possible without social quality (Veltroni, Roma 2015). Therefore, social
policy should steer economic development policy (PRS 2001). Even though the strengthening
of social services was also expected to influence the development of the metropolitan system
(Progetto di Roma, 2002), such an aim was above all important in terms of social equity. For
this reason, social intervention should be based on an integration of policies and the
governance of social policy should be based on an inclusion of social actors and a demand-
driven management of services.

In order to carry out effective social policy, factors and resources were identified in social
capital, identity background and in the sense of community existing in Rome (Veltroni, Roma
2015). Funding of services was not such a dramatic question as it turned out to be in the
period that followed, even though importance was given to the sharing of costs between the
state and the users of social services, based on policy instruments aimed at respecting social
equity.

Under the right-wing government that followed, the relationships between social
concerns, social policy and economic growth have become far more important, and this
within a frame that is even more coherent with the neoliberal paradigm. From this
perspective, quality of life, social cohesion and social solidarity are among the most important
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factors of a city’s competitive success, since good conditions of human development
contribute to shaping an attractive context for every kind of human activity (PSS, 2010: 45).
If investing in social services means investing in social capital (PRS, 2011) and economic
development (PSS, 2010), consequences for social services are linear: for example, providing
more creches and schooling for infants has to be considered a help for working women, and in
turn helps provide the city with a basic but durable level of competitiveness (PSS, 2010: 58).

Factors and resources for carrying out effective social policy are not only identified in
administrative resources but also in the experience, solidarity and initiatives of families in
Rome and in the existing fabric of firms and volunteer associations, as well as in Catholic
charitable organisations engaged in activities aimed at social promotion and inclusion.
Integration of policies is an omnipresent keyword, coherent with a transnational orientation of
social policies. Social promotion and urban regeneration must be integrated (PSS, 2010: 54)
since there are relationships between urban decay and social malaise and deviance, and
between a sense of place ownership and social ties of solidarity and cohesion (PSS, 2010:55).
In order to make freedom of choice feasible for users, the organisation of social intervention
must be based on market regulation more than on social governance. Service outsourcing can
make it easier for administrative actors to steer the process by playing the role of main
purchaser, coherently with the New Public Management model. Concretely implementing the
subsidiarity principle and involving all the actors involved in urban welfare are presented as
ways of reducing social expenditure (PSS, 2010: 58). More generally, in the right-wing
government’s discourse, compliance with pressure for cost reduction has been made stronger
by the national and supra-national imperatives of public finance, and this lies behind the
importance given to operational goals such those concerning economic and financial planning
(objectives and actions) and the quality and efficiency of the service provision system.

As concerns the cognitive dimension, change clearly prevails over continuity. The latter
is represented by the social policy structuring role played by a list of social categories that are
the target of the right wing government’s interventions, such as disabled people, the elderly,
and socially excluded mothers, and the resulting typology of actions. These groups were also
priority targets for the centre-left government, with young people at risk of social deviance,
drug addicts, the unemployed, and poor families facing eviction added later. Change is firstly
visible in the representation of social problems to be dealt with. The 2001-2008 period was
characterised by confidence in the economic development of Rome. Demographic growth,
especially due to immigration, was considered the major source of social problems and
demand for social services, which needed to be tackled by local authorities. After 2008 the
urban consequences of the global crisis and a shrinking of municipal budgets have become the
major sources of social concern for Rome’s political actors. Lack of economic growth and
unemployment will worsen existing poverty and social malaise and the population needing
assistance will grow (Commissione per il futuro di Roma capitale, 2010: 83) along with
housing deprivation (PSS, 2010).

The second and most important change affecting the cognitive dimension regards the
relationship between economic development and social concerns. The shift in discourses from
the primacy of social equity to a framing of social issues as determinants of economic
competitiveness, and from networked and social-oriented to market-oriented governance of
social policy, has made the orientation of this policy more coherent with the causal theories
that the roll-out phase of neoliberalisation (see previous section) is based on.

(i) As concerns the normative dimension, the general principles which the centre-left
government’s (2001-2008) discourse was based on were coherent with the aforementioned
and already spreading roll-out phase of neoliberalisation. Firstly, there was an idea according
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to which social solidarity should not only be based on public and institutional responsibilities,
but first and foremost on a wider, shared and diffused responsibility for the local community
as a whole (PRS, 2001: 37). Secondly, a need to avoid dependence on public assistance (PRS
2001, 36) was emphasised, which was coherent with the contemporaneous rhetoric of active
labour and welfare policy and “workfarism” (Peck and Theodore, 2001). These principles
sustain the idea of a transition from the welfare state to a welfare community in which
“citizens, families, civil society and the municipality are active protagonists and not only
recipients of benefits” (PRS, 2001: 36). This was presented as an alternative to both public
assistance and commodification of social services. The aforementioned principle of social
equity was also interpreted as the ability to provide “essential levels of social benefits all over
the urban space” and to “reduce inequality in access to services” (PRS, 2001: 40).

More specific principles concerned the primacy of community care and, later, that of
subsidiarity. Social care was considered to be a duty of the community, that is, being able to
take care of the deprivation of its weaker members, contributing to the production of social
well being (PRS, 2001: 36). For example, the idea of networking civil society (volunteers,
associations, families) resources in order to take care of the elderly is associated with the
“welfare state of subsidiarity”, taken as the capacity of public and private actors to cooperate
(Veltroni, 2015). Thus, the principle of subsidiarity opened the door to the public-private
partnership, a typical neoliberal issue that has been further developed by the right-wing
government.

The government that took office after the 2008 elections shares with the centre-left one
general principles regarding welfare dependency rejection and the importance of a socially
shared responsibility towards those needing local welfare assistance. With regard to the first
principle, the “Social Master Plan” (Piano Regolatore Sociale) “aims to promote services for
the empowerment of individuals, families and social groups, avoiding the risks of welfare
dependency and passiveness” (PRS, 2011: 16). Consequently, shared responsibility is defined
in the following terms: “there are different actors (the family, school, civil society
associations, volunteers, religious associations), which are responsible for providing the
weaker members of a local community with a right to/duty of social assistance” (PRS, 2011:
17). This principle is specified by referring to a “good historical tradition” of solidarity that is
typical of the Catholic religion hegemonic in Rome. Family, identity and good Catholic
traditions are the right-wing government’s keywords in their policy discourse on social
inclusion.” A further typical aspect of the framing of social inclusion in this period is that
“competitiveness, solidarity and sustainability” are considered key factors for the success of
Rome (Commissione per il futuro di Roma capitale, 2009: 22), coherent with European
mainstream discourses.

An emphasis on the value of subsidiarity, which from the cognitive point of view is
considered as a means of reducing the cost of social services, and a free choice of social
services are important specific principles stated in the Social Master Plan. The aim of the
Rome Municipality is to introduce forms of managed competition in the provision of social
services (PRS, 2008: 17). The last important principle in this political phase regards the

" Mayor Alemanno called a “Etats généraux of the social and the family™ for June 26-27, 2012, following a commitment
made to the Pope on January 12, 2012 (http://duepuntozero.alemanno.it/2012/01/12/udienza-del-santo-padre-benedetto-
xvi.html).
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financial sustainability of social policy: the goal of making the social service system more
durable can be achieved “compatibly with available funds in the medium and long term”
(ibidem).

As concerns the normative dimension, continuity prevails over change although some
principles are present under both governments. The policy discourses of centre- left and right-
wing share both a rejection of the passiveness and welfare dependency deriving from
traditional forms of social assistance and the general principle of a shared responsibility for
local welfare. As concerns the last point, a partial difference is that in the policy discourse of
the centre-left the local community had a central role, while in the right-wing discourse the
family is the lynchpin in the process of sharing responsibility. Subsidiarity is present in the
two policy discourses as well, even though it is given more emphasis in that of the right-wing.
The specific points of the policy discourse of the right-wing government regard: the minor
importance of social equity; the introduction of a strong and mutual relationship between
solidarity, social cohesion and economic development; the principle of free choice; and the
introduction of managed competition in the organisation of public services. However, some
ideas coherent with the neoliberalisation of social policy were introduced into the policy
discourse by the centre-left government (e.g., the rejection of welfare dependency and the
idea of shared responsibility towards local welfare). Afterwards, the right-wing government
made these principles more radical by introducing a free choice criterion, a reference to the
financial compatibility of social services as a framework and constraint for the local welfare,
and a strong mutual relationship between social cohesion, economic development and the
city’s competitiveness.

Discussion of the results and interpretive hypotheses

The evidence presented so far highlights the presence of a change in the local government’s
discourse in Rome on social inclusion as regards both the normative and cognitive
dimensions. Nevertheless, there is a difference in the extent into which policy discourse and
the meaning of the related policy labels have changed in the two dimensions.

The cognitive dimension has seen a major change, represented by a growing dependence
of social policy on economic concerns. Social problems are increasingly interpreted as a
consequence of economic determinants (the crisis) more than of demographic ones. As
stressed in the right-wing government’s Social Master Plan (PRS 2011), social services are
provided to citizens according to the availability of resources, and solidarity is a resource for
competitiveness and growth. This thematization influences the way social services are
regulated and produced: whereas the centre-left government’s discourse was focused on
social governance and citizen participation in the making of public decisions, that of the right-
wing places emphasis on the managerial organization of social policy.

Even though most of the content in the cognitive dimension of the discourse has
undergone a change, it is nevertheless possible to detect a continuity in some assumptions that
are shared by the two different political coalitions, such as the importance attributed to an
integration of policies and the evaluation of social services.

Although is also possible to detect a change in the normative dimension of the policy
discourse, this can be defined as a minor change, since it has only marginally affected the
very “deep core” (Sabatier and Jenkins Smith, 1993) or “metaphysical principles” (Surel,
2000) of policy frames. By minor change we mean a mutation that does not involve a
substitution of basic principles and values with new ones, but rather a redistribution of the
emphasis among principles. Changes detected in the normative dimension concern a shift
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from the ‘third way’ communitarian alternative to the state and the market towards an
emphasis on families and intermediate bodies. It mirrors the emerging primacy of the private
sphere that is typical of neoliberalism, characterized by the imperative of the “establishment
of internal markets and consumer choice within publicly provided service” (Crouch, 2011:
84). In this context, while there is continuity in the presence of subsidiarity among the main
principles of social policy, it is interpreted by the right-wing coalition as a means of reducing
costs rather than a way to foster social governance. Nevertheless, the main normative
elements are shared by the two local governments: they both place at the core of social policy
the principles of solidarity, shared responsibility and a refusal of dependence on social
services. The whole set of general principles shared by both the centre-left and right wing
coalitions allows us to speak about the presence of “mimetic isomorphism” (Powell and Di
Maggio, 1983) in the normative dimension of the policy discourse, which is easier to
understand when considering the current mainstream cognitive and normative frame of
neoliberalism.

Table 2. Continuity and change in the
normative and cognitive dimensions of policy discourse

Continuity Change
Mimetic isomorphism in organizational issues The emerging primacy of economic factors
Integration between policies From demographic to economic determinants of social
problems
Evaluation of social services From the primacy of social concems to the primacy of
Cognitive 2CONOMIC CoNCerns

Fromesocials and participatory to competitive and
managerial organization of public services

From demand-oriented to supply-oriented social services

Interpretation of subsidiarity as a costs reduction factor

Mimetic isomorphism in general principles The emerging primacy of the private sphere
Solidarity Less importance of social equity
Subsidiarity From the «Third Way» communitarian alternative to the
state and the market to the emphasis on families and
Normative Shared responsibility intermediate bodies
Refuse of welfare dependence Free choice of social services

In order to advance some hypotheses about the factors lying behind continuities and
change between policy discourses, two kinds of factors are here taken into account:
endogenous and exogenous ones (summarised in Table 3 below).

85




|HI| | cescontexto

The endogenous factors have a role above all in determining change in the cognitive
dimension of policy discourse, but can also play a role in explaining the minor change
detected in the normative dimension. It is hypothesized here that change can be ascribed to:

e The changing political culture of leaders and policy entrepreneurs. The right-wing
coalition in office is characterized by an explicit neoliberal political culture. For example,
in the right-wing coalition’s 2008 electoral program there was an explicit reference to
“freedom of choice (...) among different public, private, and non-profit providers”.®

o The local ‘political construction’ of the global crisis and its consequences on urban
society. The right-wing discourse on social policy is concerned with the “outcomes of the
financial crisis, with its consequences in terms of increased social needs and decreased
public resources” (PRS, 2011: 12).

e The relationships between political actors and that part of civil society involved in
service provision. The right-wing political coalition in office since 2008 is linked to
social actors whose characteristics affect both the cultural and the organisational
dimensions of social policy: volunteer associations and third sector organizations that
previously were not included in sector policymaking on social inclusion play a new role
in the new political context, progressively taking over from many of those who were
engaged in the previous period. Moreover, it is possible to observe an increased role by
Catholic Church-related actors. Under both the right-wing and centre- left governments,
these actors are non-institutional members of the policy community as well as a part of
the social constituency which political consent is based on.

e The role of experts and consultants. The political change of 2008 entailed a partial
change in the epistemic community involved in the formulation of social policy.

The predominance of continuity over change as regards the normative dimension of
policy discourse can be ascribed, above all, to exogenous determinants. These can be
identified in the processes of Europeanization, contributing to the spreading of neoliberal
principles (see the second section of this paper) and the role of the national state as an
infrastructure for local governance and politics (Sellers, 2005).

By Europeanization we mean:

processes of (a) construction (b) diffusion (c) institutionalisation of formal and informal rules, procedures,
policy paradigms, styles, ‘ways of doing things’ and shared beliefs and norms which are first defined and
consolidated in the making of EU decisions and then incorporated in the logic of domestic discourse,
identities, (...) and public policies. (Radaelli, 2000: 4)

The policy domain of social inclusion is strongly influenced by this phenomenon, which
has been made easier by the Open Coordination Method: values such as solidarity,
subsidiarity, shared responsibility and refusal of dependence on social services are present in
the EU discourse on social inclusion. The latter has been influenced by an emerging emphasis
placed on the compatibility between social cohesion and economic growth: “policies must
continue to promote social cohesion, equal opportunities and solidarity (...) while responding

8 “Roma cambia. Gianni Alemanno Candidato a Sindaco del Comune di Roma™ (2008: 39).
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better to economic and social change and promoting growth and employment”. °® The
European origin of the increasing tendency toward the inclusion of private partners in
providing social services (horizontal subsidiarity) has been stressed by Graefe (2005) who
highlights how the EU Commission’s approach

involves extending and adapting traditional small business development policies to the social realm. There
is a hope that this will allow social entrepreneurs to mobilize otherwise untapped resources (such as
voluntarism), and in the process meet social needs that are too expensive for public provision. (Graefe,
2005: 11-12)

The role of EU institutions in determining a shift from the Keynesian welfare approach in
social policy to a post-Keynesian workfare one is evident in the change that influenced the
main principles of the European Social Fund in the 1990s:

the ESF shifted its emphasis from unemployment to employment, in particular to people in work, to
helping them stay and advance in their jobs. Training, job creation, employment guidance and counselling
were at the core of the ESF”.10

Such a neoliberal orientation was initially brought into the policy discourse in Rome by
the centre-left government, but the political culture of the subsequent right-wing government
has made it easier for the key values of a more radical neoliberalism to meet with a coherent
basis of values and attitudes.

If Europeanization plays a crucial role in determining the neoliberalisation of local policy
discourse on social inclusion, another determinant is the nation state, whose actions “serve as
sources of institution building, identities, values, and interests within localities” (Sellers,
2005: 426). Social policy in Italy is regulated by national law 328/2000, in which it is stated
that local governments are committed to supply social services according to the principles of
“subsidiarity, cooperation, effectiveness and efficiency (...), responsibility” (art.1, chapter 3).
These principles emerged in the 1990s and are present in the policy discourses of both centre-
left and right-wing governing coalitions in Rome. The rise of a workfarist approach at a
national level was further strengthened in 2009 by the Ministry of Welfare’s ‘“White Book on
Social Policy’, stating that “the rigorous postulate on the centrality of the person in the new
welfare inexorably entails a larger freedom of choice and the consequent creation (...) of
regulated and competitive supply markets” (2009: 52).

9 COM (2005) 706 final: “Working together, working better: A new framework for the open coordination of social protection
and inclusion policies in the European Union”.
19 http:/lec.europa.eufesf
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Table 3. Factors affecting change and continuity
in the normative and cognitive dimensions of policy discourse

Factors affecting policy discourses

Changing political cultures of leaders and
policy entrepreneurs

Exogenous Endogenous
Transnationally circulating models Changing political culiures of leaders and
and «algorithmss policy entrepreneurs
g Cognitive Rel:_aﬁunsh!ps in the policy community of
g social services
E Interpretation of subsidiarity as a costs
3 reduction factor
=Y
K<} Neoliberal pressures, in particular as Local «political construction» of the
E responses to the global economic crisis: global economic crisis
-g - BEuropeanization of social policy
E} Normative - national budget and social policy
=

Beyond the role of vectors such as the European and national institutions, however, there
are principles and values that are taken-for-granted in ideas circulating in mainstream thought
and transnationally about the making of local policies: among them it is possible to mention
those of policy integration and evaluation, often specifically related to social policy or to the
social aims of other policies.

Generally speaking, then, the labels present in policy discourses on social inclusion in
Rome are affected by a neoliberalization process that provides local actors with a frame that
makes it easier for convergence processes and isomorphism to occur. This was already under
way with the Third Way neoliberal principles espoused by the centre- left government, but has
been made more radical by the political change in 2008. This has had, as a consequence, a
prevalent change in the cognitive dimension of policy discourse and a prevalent continuity, or
minor change, in the normative dimension. The model proposed by Sabatier and Jenkins
Smith (1993) helps to identify factors explaining change occurring at the deep core level.
They argue that such a change (that we identify here with the change affecting the normative
dimension of the policy discourse, that of principles stating ‘why to make a choice instead of
another’) cannot occur simply because ofendogenous factors such as a political change in the
coalition in office. The minor amount of change that has affected the general and specific
principles of social policy in Rome, which is rendered visible by the appearance of some new
labels, is also the effect of a mutation in exogenous factors that usually bring about long-term
change, such as the above mentioned structural and socio-economic factors and national or
super-national institutional constraints. An important determinant identified here is the threat
of the global crisis and its local consequences, which is both an exogenous condition and the
result of a localized (endogenous) political and social construction. On the whole, this
confirms the importance of what H. Savitch and P. Kantor (2002) called “market conditions”
as a ‘driving’ factor in determining a city’s development strategy. Even in the case of social
inclusion policy in Rome, the increasing primacy of economic concerns and of the private
sphere over social ones can be explained by the current and expected effects of worsening
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conditions within the economy. This is both an exogenous (because of economic and political
transnational processes) and endogenous (because of the local construction) change factor.

The cognitive dimension, in turn, can be identified with what Sabatier and Jenkins-Smith
(1993) call “policy cores” and Y. Surel (2000) “specific principles”. The major change
detected in Rome is principally a consequence of endogenous factors, since “policy core
beliefs are resistant to change but are more likely to adjust in response to verification and
refutation from new experiences and information than deep core beliefs” (Sabatier et al.,
2009: 123). Besides, the cognitive dimension of policy discourse, which concerns ‘how to do
things’ and to perform policy actions, has a closer relationship with allocational choices, so
that the distributive or redistributive effects on actors from the interested policy community
and social constituency are important.

In conclusion, the case of Rome shows that the hegemonic effects of neoliberalism are
present in both the centre-left and right-wing governments’ policies dealing with (and
constructing) social issues. ‘Local miniatures’ of mainstream (neoliberal) policy orientation
may have different facets even in the same place, depending on specific combinations of
endogenous and exogenous factors affecting the process of framing and reframing the social
inclusion label and those related to fit.
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Temporality and Spaces of the Moving City: Informal Actors and

Urban Transformations in the Era of the Greater Paris

Federica Gatta,! Paris, France
fed.gatta@gmail.com

Abstract: This paper presents ongoing ethnographic research on the urban transformations of
North-Eastern Paris in the context of the new projects of metropolisation of the city (Greater
Paris). Starting from an investigation of the new emerging actors and power relations in a
moment of historic turmoil, the research focuses on citizens’ collective action taking part in
the urban transformation. Participation will be understood here in a large sense, including not
only participatory design, but also the informal transformations of the space. From urban
walks to community gardens, those “micro-environments with global span” (Sassen, 2004)
will be questioned through their possibility to actively contribute to the construction of a
metropolitan identity and propose alternative solutions to the urban development. The text
will follow the stream of an ongoing fieldwork where the theoretical framework is led by the
presentation of a selection of ethnographic and geographic elements.

Keywords: urban temporality, the agency of residents, large urban projects, Greater Paris,
informal practices

Merry-go-round

January 2012 — | arrive in the Chapelle district in the North-Eastern limit of the inner Paris to
meet the employees of an urban community garden called Ecobox. The meeting place is in a
typical Haussmannien building in a state of decay not far from the garden. The two concrete
low buildings at the bottom of the long and narrow courtyard have been squatted, for a couple
of years, by an old and well known Parisian association of artists working on theatre and
dance, which is often frequented and managed by a Latin American community. The office of
the garden is hosted inside this structure.

The door is open, and | enter the small office without windows, full of smoke, where the
two employees of the garden are working on their computers. Around the room some books

! Federica Gatta (1984, Italy): Architect graduated at the Faculty of Architecture of the Roma Tre University in 2010. PhD
student since 2010 at the Laboratoire Architecture Ville Urbanisme Environnement (UMR 7128 CNRS) in the Laboratoire
Architecture Anthropologie of the Ecole Nationale Supérieure d’ Architecture Paris La Villette and at the University of Paris
Ouest Nanterre La Défense. Her research is about the citizen’s collective involvement in the contemporary urban
transformations of Paris. She is teaching assistant in social sciences and urbanism in the schools of architecture of Belleville,
La Villette and Versailles in Paris.
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about gardening and the history of the city, a couple of plans and aerial pictures of Paris and
many boxes full of wires and DI'Y material.

This garden is one of the first places | encountered when | decided to work on the
transformations of this part of Paris. It is not just a simple garden, but a complex political
space which hosts events and debates proposing itself as a node of different networks (from
ecologist to alternative political movements). Some weeks before, one of the contributors of
the big exhibition that presented the projects and future transformations of the North-East in
20102 told me, “Bcobox, this is a nice history. Because architects lose in the end!”.

After some discussions about their implication and preoccupations in the process of
gentrification of the district, J. the 39-year-old animator of the garden, accepts to talk about
the “movements” of their garden since its creation in 2001:

Well, Ecobox. There have been three movements. (...) There is the Pajol project, lead by AAA, Atelier
d’Architecture Autogérée.® Then a second movement on a second site, 33 rue Pajol, with the constitution of
the association and the leaving of the AAA group in 2006. (...) At the end of 2007, beginning 2008, we
leave the (second) site and we start the research (of a new field). We make an activity report and contact the
SNCF,* we visit different fields in the district and we get refused one in Chapelle Charbon (...).5 The day
before the municipal elections of 2008, we visit — the 215t march 2008, at nine o’clock, half past eight, it
was raining — we visit, with the SNCF, the City services, the “Parks and Gardens”5, a field which is at the
impasse de la Chapelle, of 2000 square meters. Then the idea comes that the SNCF could make the field
available to the City that, itself at it turn, could make it available for us. The events made in such a way that
the whole 2008 has been complicated for negotiations, but we kept our interest for that site. The 215t march
2009, we called it “It’s Spring, we plant!”, we didn’t have the authorizations, we took over only a slab of
200 square meters which belongs to the subsidiary company of the SNCF. The other 1800 square meters
belonging to SNCF are not registered but they are under negotiation by the municipality of Paris that, when
we took this piece of land (illegally) in order to enter, found itself really interested particularly for the
(project of a future) passage of a green weave between Porte de la Chapelle and rue Ordener which should
extend the one planned in the Chapelle Internationale project. Voila! This is how we landed.

J. speaks fast, his voice is boiling but his body is calm while he smokes the umpteenth
cigarette. He rattles dates, address and names of projects in a kind of autistic way, like a
broken record. Even if this is just one of the many interviews he did about his garden, he
cannot hide the pride in his narration. What surprises me is that he seems to be underlining
more their capacity of collaborating and attracting the interest of the institutions, than their
acts of contestation.

2 «Le Fabuleux Destin du Nord-Est Parisien” was held by the museum of contemporary architecture, the Pavillon de
I’Arsenal, in 2010: http://www.pavillonarsenal.com/exp ositions/thema_modele.php?id_exposition=224. Thetitle makes
explicit reference tothe Jean-Pierre Jeunet movie “Le Fabuleux destin d’Amélie Poulain”.

% The architects collective AAA created the garden on the site of a former railroad industrial building which today is being
renovated (Pajol). Their objective was “a re-stimulation of spaces and collective uses through urban micro-devices issued by
spontaneous dynamics and everyday practices” (Petcou, 2005: no page). The collective assisted the creation of an association
for the management of the garden but left in 2006 because of a conflict due to both personal and substantial divergences with
the inhabitants and their wishes for the garden.

* National Railroads French Society (Société Nationale des Chemins de fer Francais). This district is affected by the strong
presence of train infrastructures. Most of the abandoned plots into which informal activities take place are under the SNCF
property.

® The Chapelle Charbon, an abandoned industrial zone, is the perimeter of a future project which will be modified by the
transit of the new fast connection with the Charles de Gaulle Airport, the Charles de Gaulle Express line.

® The Direction of Green Spaces and Environment of the municipality of Paris (Direction des Espace Verts et de
I’Environnement).
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This small focus gets a good example of the interweaving between city development
projects and informal urban actions in periods of urban transformation in Paris. The employee
explains not only how their collective informal garden has been forced to move by the start of
new building sites (Figure 1), but also how his implantation preludes the arrival of new
projects and how municipal negotiations for acquiring lands take advantage of their informal
occupation as a vehicle to pressure towards property disposal. By providing a series of basic
supplies to community gardens such as fences, water and soil, the municipality is in this sense
promoting the illegal occupation of the field and creating an informal collaboration with the
nomadic garden. Nevertheless the small narration also opens up some reflections on the
typology of action of this kind of informal actor, which do not operate in pure contestation of
the institutional power system, but rather create peculiar forms of contribution to the urban
transformation.

INNER PARIS 2001-2003 2003-2006 2008-2012

EP.uch .Lzmpel‘ﬁ Internationale Chapelle Charbon

. EcoBOX Project Building site Project achievement
Figure 1. Itinerary of the garden, urban projects mentioned by J. and their evolution

The purpose of this paper is to depict a frame of different kind of associative initiatives
on a territory between Paris and the contiguous municipalities. The analysis of symbolic and
physical space occupation practices of those collective actions will be used as a base from
which to question the role of citizens in the process of metropolisation of the city.

Starting from an explanation of the geographical context of the transformations of the
North-Eastern limit of Paris in the latest ten years, the project’s meantime (between the
political decision of the intervention and the effective construction site’s achievements) will
be proposed as a fertile circumstance which reveals new possible relations between urban
actors and opens a privileged point of view on the idea of society and citizenship implied in
large urban renovations. The temporal and physical uncertainty of the transformation will be
understood here both as a methodological and ontological tool of analysis. Citizen’s
participation will be analysed then through the need of a holistic approach which should bring
to light the horizontal-non- hierarchical power relations between institutional political actions,
architectural design, official process of participation and informal space transformation in
order to question the contemporary city building process.

Domesticating bigness

The North-East of Paris (Figure 2) has been one of the central sectors of urban development
of the lle-de-France region over the last thirty years. It is a territory that has always been
marked by heavy infrastructural urban interventions: the construction of the railways of North
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and East and the canals of Saint Denis and Ourcq during the Napoleonic period, the
implantation of industries during the Haussmannien renovations, the creation of the highways
network in the 1950s. This industrial character made this territory a crossing point which has
always hosted different migrations and social changes. A typical process of the
deindustrialisation started in the 1980s, due to the global phenomenon of decentralisation of
industries out of the cities and the increase of service sector, is reconfiguring the spatial and
social geography of what used to be the industrial core of the region. Nowadays these areas
host one of the highest percentages of migrants, between 30 and 35% in the official statistics,
with populations coming mostly from Maghreb and increasingly from China and Sri Lanka
(APUR, 2010), and also one of the highest rates of social housing, between 20 and 40%
(APUR, IAU, 2011). A large part of this territory is touched by the projects of the city politics
called Quartier Politique de la Ville (Figure 3). This appellation, meaning City Policy
District, indicates a French legislative and operative device which defines a set of social and
urban interventions on specific “sensible” perimeters based on a “positive territorial
discrimination” (Houard, 2011). These national politics appear in the 1980s as a solution to
the explosion of conflicts in social housing districts. Their approach is oriented towards a
“spatial defectiveness” more than a social problem definition (Donzelot, 2001), in this sense
the problems are framed not through the idea of equality between social groups, but through
the target of equality among advantaged and disadvantaged territories.

The definition of the priority is based on a series of geographically based statistics
concerning the rate of low income, difficult family situations, education problems and
migrants’ presence. On the actual field, the realisation of this device involves a series of
participatory practices and institutions such as local councils and groups which bring
interesting results on the plan of the social animation and of the daily management but still
bring few progresses on the actual empowerment of the citizens and rarely touch the issues of
social justice and political choices (see Bacqué and Gauthier, 2011). The direct outcome of
this politics is in general a set of devices which tend to lead to the definition of a urban
renovation project co-financed by the state usually trough the creation of Zones of Concerted
Development.” Since the approval of the SRU law?® in 2000, participation has become a
mandatory practice for these kinds of public urban projects but those are still reduced to
information meetings or workshops which concern basically only the architectural form of the
projects and rarely his functional program.

"ZAC, Zone d’Aménagement Concerté. According to the French Code of Urbanism, the ZAC are those zones in which a
public institution can decide to intervene in order to realize public equipments acquiring private lands with forms of
equalization payment.

8 Loi relative a la Solidarité et au Renouvellememnt Urbains (Law of urban solidarity and renewal). This law, approved
under the Jospin government, introduced profound changes in French urbanism. Its principles are based on the concepts of
“territorial solidarity”, sustainable development and decentralization.
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Territory of Plaine Commune

At a local scale, the north-eastern sector of the municipality of Paris has a history which
is strongly related to the evolution of the so called “green belt”, marking the administrative
limit of the city. This circular belt corresponds to the last fortification of Paris, the Thiers
walls, built in 1841 under the king Louis-Philippe (see Cohen, 1992). Between 1919 and
1939, after the demolition of the walls, a first set of social housing and sport fields created a
new architectural structure of the belt. Between 1966 and 1973, a circular urban highway
called the boulevard périphérique was built on the limit of the administrative line of the city.
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This highway quick became the symbol of the division between the centre and the periphery
and blamed as an impediment for a more organic development of the metropolitan area. In
2001 the municipality of Paris started to produce a series of studies and exhibitions on the
“urban integration” (TVK, 2008) of the boulevard périphérique with the ambition of a
complete rehabilitation of the green belt. These operations mark the start of the recent
reflections on the connection between Paris and its periphery and coincide with a new phase
of metamorphosis of the historical popular industrial sector of the east. One of the operative
results of this policy is the creation of eleven Great Projects of Urban Renewal.® Paris Nord-
Est is one of the largest and most significant of the GPRU projects with its 200 hectares
concerning two arrondissements and bordering two external municipalities.

On the other side of the périphérique, the Plaine Saint Denis territory is also undergoing a
continuous and animated process of transformation since the late 1970s. 1985 marks the start
of this process with the first strategic plan of development designed by the group Hippodamos
93 with the building of the French Stadium for the World Cup of 1998 (see Lecroart, 2009).
In 2007 a new Scheme of Territorial Coherence of the Plaine Commune agglomeration
community0 fixes this new regional identity with the objective of polycentrism. The future
projects of the Grand Paris find a translation here in the design of a cluster of “artistic
creation”, based mostly on the implementation of the audiovisual industry with a strong wish
of creating a new international business attraction.

All those projects are based on the rehabilitation of “unsanitary” buildings, creation of
new public transports and building of new housing and activities. We’re not facing massive
evictions and renovations, but more a slow process of gentrification in which sparse
operations engendering population displacement are accompanied by massive rehabilitation
of ex-industrial buildings. In this sense we have a new population arriving faster then the
potential old population is departing.

Since the last ten years a new kind of urban transformation logic is intervening in this
sector, as in most suburban metropolitan areas of Paris, linked to the new metropolitan
development and governance of the region of Paris (so called Greater Paris) and the
construction of a new circular subway connecting the peripheral municipalities: the Grand
Paris Express. This process has been accelerated since the setting up of the international
architectural competition “Le Grand Pari(s) de I’agglomeration parisienne”!! launched by the
former president Nikolas Sarkozy in 2007 which ambition is a complete modernisation of the
city structure explicitly comparable to the urban interventions under Napoleon 111 and Charles
de Gaulle. Its existence is enabling the emergence of new institutional actors like: Paris
Métropole, an informal syndicate counting 145 municipalities;*? the Atelier International du
Grand Paris, a public interest group of urban consultancy composed by the architects who
participated to the international competition;13 the Société du Grand Paris, a public/private

® GPRU — Grands Projets de Renouvellement Urbain : http:/iwww paris.fr/politiques/vie-de-quartier/grand-projet-de-
renouvellement-urbain-g-p-r-u/rub_6144 stand_612_port_13817.

0 The agglomeration community is a form of metropolitan government structure of intercommunal cooperation with an
independent tax system. Plaine Commune reassembles today eight municipalities of the north-east.

1 Literally: “The great bet of the Parisian agglomeration”. The title works on a pun between the word pari (bet) and the name
of Paris. The competition lead to an exhibition and a series of conferences in 2009 in which ten famous groups of
international architects give their vision of the future of the metropolitan area of Paris (http://Awww.legrandparis.net/).

12 http:/iwww.parismetropole.fr/index.php

13 http/iwww.ateliergrandparis.com/
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company in charge of the construction of the new subway. 4 Those new actors are actually
competing for the power of the metropolitan governance since the State intervention created
an overlapping of competences with the local powers (region and municipalities) and
reconfiguring the existing geography of urban development under the imperative of the
“international competitiveness” of a “Post-Kyoto metropolis of the XXI century” (see Sotgia,
2011).

On the plan of the participation on this larger scale, the Parisian territory has recently
tried to set up new forms of metropolitan concertation such as the public debate on the new
subway comparing the project of the region with the one proposed by the state.®> But those
remain as isolated events “which don’t open a real debate articulating local and metropolitan
issues” (Bacqué and Gauthier, 2011: 55).

So what we find here is a context whose transformation is more and more related to a
larger scale then the local one with an over-planning and over-regulation structure conceived
to build a global metropolitan strategy of action. The following examples are proposed not as
a direct evaluation of the institutional participation mechanism and results on the ongoing
projects, but a framework of the collective actions taking place in these areas in order to
render some questions about the empowerment of the associative actors. The analysis of their
scale relations is proposed here as a vehicle of understanding their capability of building up a
larger political identity that would create an articulation between the micro-local interest and
the development of a fairer and sustainable metropolis. In this sense this research in not based
directly on the impact of social movements but more on the local actions produced by a wider
range of collective organisations (from politically defined structures, to environmental
movements, to citizens’ groups).

Of which “integration” are we talking about in this urban renovation processes? What
and who should be included? Which are the power and the role of the non-state local actors in
such dynamics? Is it possible to talk about grassroots participation to the building of a
metropolitan identity?

The invasive presence of projects and construction sites covering most of the city fabric
at different state of progress gives us the possibility to observe, in these areas, the temporality
of the different projects (Figure 4) starting to understand their internal dynamics and
comparing them with the collective citizens’ actions. The concentration of projects allows us
to analyse how the urban transformation produces different levels of suspension and
uncertainty. From the dream of a new urban life given by the declaration of a project, to the
anger facing an unwelcome project, to the fear and the anxiety for the lack of information, to
the exasperation of the construction site, to the excitation of the delivery... This slice of the
metropolis contains all possible urban emotions and reactions. This augmented state of
uncertainty is here understood here as a fertile moment of imaginary production for the
inhabitants and an attractor for non-state local actor tactics and actions. In this sense
uncertainty can be read here as a vehicle of empowerment for those collective actions.

Which are the different tactics of intervention of the inhabitants facing urban
transformation in the North-Eastern Paris? What kind of interaction do they have with
institutional politics? How are they facilitating or slowing down those politics?

% http:/iwww.mon-grandparis.fr/presentation-de-la-sgp -la-societe-du-grand-paris.
%5 This public debate was held by the National Commission of Public Debate between October 2010 and January 2011.
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Figure 4. State of progress of the projects
in the Périphérique highway section in the last year

Methodological context

The fieldwork elements presented in this paper come from an approach based on a situational
analysis applied to the context of an anthropology of the city (Agier, 2009), taking the space
not only as the setting of social relations but as a product of a relational process. Several
associations working in the North-Eastern Paris have been approached since November 2011
trying to see and follow their social network and analysing their discourses and repertoire of
contention. This observation takes place basically in everyday and ritual situation, involving
the internal organization, the building of consensual relations, the public performance and the
collective action. The definition of ritual situations (Agier, 2009) is chosen in reference to the
particular status of those actors which represents a sort of political liminarity linked both to
their ephemeral condition in terms of space and action and by their positioning regarding the
institutions. In French culture associations represent the highest form of the civil society’s
right of expression. The French association system defined by the 1901 law !¢ defines a
flexible frame and the forms of associationism are quite diversified. So even in a context

18 French law concerning the right to the association and the non-profit organization contracts.
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where we rarely find informal or illegal forms of collective actions, we can nevertheless
observe a wide range of possible relations with the institutional power, which implies a
constant reconfiguration of the internal organization and external relations of collective
action. An interesting argument to this liminarity is given by the different biographical
trajectories observed in the interviewed associative actors: from professionalisation (for
instance subjects starting their political career in the voluntary work), to redefinition of
identity (retirees investing in new kind of activities or rediscovering a political activism), to
the expression of an alternative political point of view (anarchist, self-management, radical
ecology). Associations can be understood as a kind of passage through different social
position or a “limbo” which permits unconventional social organizations.

Two kind of associative actors have been approached (Figure 5): (1) associations dealing
with the patrimonialisation and valorisation of the urban environment (as urban walks), and
association promoting participatory democracy concerning urban projects; and (2)
associations dealing with ecologic sustainability (as community gardens), and groups of
artists implied in renovation projects. The interest of choosing a defined geographical context
as fieldwork implies the possibility to go deep into the effects of those practices on the
transformation of a territory. In consequence the attempt of building categories for the single
actions reveals to be reductive when we approach the issue of the interconnection between
actors and the recurrence of strategies. What becomes interesting then are not the single
identities, but the synchronicity of the different actions and the common social and political
vision which emerges from them.

This paper presents a comparative analysis, through some examples, of the situations in
which those associations recognise themselves as political actors in urban development. The
situations are taken as the base for observing the symbolic and physical production and
appropriation of the urban space and analysing its relation with a larger scale than the simple
local one. In this sense three fundamental aspects will be proposed: the relations with
institutions and official urban development, the relations with the transformation of the urban
space and the temporal references of their discourses.

Plastic boundaries — political scale

The Parisian context of official urban development is characterised by an institutional and
bureaucratic complexity as a result of the multiplication of the democratic management
levels, and also by an effort of integration of civil society initiatives. These efforts lead often
to a co-optation of grassroots initiatives with a tendency to erase the history linked to the
citizens’ claims. For instance promoting the transformation of a district taking advantage of
the notoriety given by informal actions such as artistic squats, but driving out the old
occupants. The associative actors observed in the north-east context are in an ambiguous
relation with this “hijacking power™” of the institutions.

17 Récupération, in French, is a recurring word between some associative actors to express in a negative way the tendency of
local politician to promote civil society independent initiatives as a demagogic tool to improve their political actions.
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Figure 5. List of associations interviewed and their spatial configuration
(in orange, areas explored through urban walks).

We would like to highlight two forms of interconnection with the institutional power: one
related to a basic need of existence and endowment, the second related to an actual
collaboration.

1) The first one has been presented in the introductive section where we saw an example
of how the negotiation for the existence of a collective activity can be interrelated to the
creation ofan urban project. This kind of integration can be perceived locally as an effect of a
structural change of relation between politics and civil society organizations. At the same time
it reveals all the ambiguities of politics that maintains informal and “low-profile” relations
with the associative actors but do not valorise their capability of acting on larger decision-
making scales. Nevertheless, as showed in the Figure 6 for the example of the community
garden, those actors are in relation with multiple institutional and political scales.
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Figure 6. Ecobox: Relations with institutional and informal actors
at the metropolitan scale

2) An interesting example of collaboration with institution is given by the experience of
the Association for the Monitoring of Paris Nord-East Urban Development (ASA PNE 18).18
This association has a long history, which is in a way parallel to the one of the Ecobox
community garden. The actions of this group of citizens started with the mobilization against
the Pajol project in the 1990s (Figure 7), which was planning a strong residential
densification. Under the idea of the defence of the need of public equipments for the district
and the preservation of the industrial heritage, the group got involved in a second phase of
project!® for the revision of the urban program in which they presented themselves as active
actors since the very beginning of the process. In particular their action was centred on the

conservation of the old industrial hall of the site.

In the end of 2002 we succeeded to entering in the concertation process, thing that wasn’t easy. (...) So in
this meeting we got the preservation of the hall and making admit (its importance) to the deputy mayor.
(...) In December 2002, public information meeting, we fix a day and we agree for continuing discussing
(of the project). (...) At the beginning we had meetings to assist the urban project. At the end of 2002, at
the end of the meeting, the structure of the hall was still not completely preserved. So during the spring
2003, we had a long discussion on how many sheds we had to preserve. They admitted the principle of the
preservation but not entirely. So we had a “market negotiation” on how many shed we had to preserve. In
the end we kept 11 on 14. (O., retiree, president of the ASA PNE 18)

8 dssociation du Suivi de I’Aménagement Paris Nord-Est 18e (http://asa-pne.over-blog.com/). The objective of the
association is the promotion of a participatory design process for the Paris Nord-Est project sector in the 18" arrondissement.
1% Coinciding with the departure of the ephemeral activities present on the site like Ecobox and several artists’ workshops.
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O. describes the project with strong affection and concern, as an architect could do
looking back to his realization. He explains to me why for him it was so important to get
involved in the questions of urban development:

When I was young I was interested to, let’s say, in more general causes. For example | did a lot of activism
Amnesty International. (...) Then I said to myself that I found more interesting that this engagement had a
more local character. I campaigned a lot, in the end of the ‘90s, on the problems of drug addiction. (...) The
reflection | made to myself on all these questions was: anyway one of the solutions to reduce this drug
problem, which is really aggressive for people, is to play also on the urban, on the projects and on the
habitat also. (...) What interested me was, in relation to the district, what could have the power of changing
things. And | put myself in the idea that what could make thing change are urban projects, because this
district needs them. At that time we didn’t have facilities for young people, and this is also a problem. (O.,
ASA PNE 18)

During this negotiation the group was acting as a coordination of different associations
(Coordination Espace Pajol, CEPA). After this experience they decided to become involved
institutionally also in the urban transformation of the Paris Nord-Est project and created the
ASA PNE 18 association as well.

At the present they are involved in the consultation committees for one of the largest
projects on the limit of the périphérique highway (the Chapelle Internationale project). Their
contribution includes the organization of public information meetings in the district and the
participation to specific reunions with the architects and the institutional actors.

In the ASA PNE 18 the presence of architects and city planners, and the organisation of
self-trainings is fundamental in order to “push” the limits of the institutional participation
defined by the law. Moreover the association still keeps the character of a coordination of
different associations. What is important in their activities is not only the capacity of dealing
with the most technical issues, but also their ability of being connected with both the political
and the associative net of the district and of the city. In this sense it is evident how the role of
this actors is not only of the defence of their own micro-local interest but it is a political
action which goes beyond a NIMBY logic.

Those examples reveal how the issue of participatory democracy in urban transformation
is not only a matter of architectural participatory design or public information, but it can be an
issue of bilateral negotiations between different levels of political relations. For some of those
associations the overcoming of the political local scale is linked to the wish of conceiving
urban transformation as the starting point for the experimentation of new forms of political
intervention.

Alors ...

Figure 7. Extract of the presentation for the preservation of the industrial hall made by the
group on December 2002. © CEPA/Cellule de Prévisualisation, used with permission.
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Space reinvention — spatial scale

How specific forms of collective action, which imply the intervention on abandoned urban
spaces, can be related to the larger scale of the physical transformation of the territory? The
first example represents generally a symbolic transformation of the space whose objective is
to “make discover”, open up specific spaces or urban contexts which are commonly unknown
or considered as peripheral “dangerous” places. The second is a physical transformation that
opens up a temporary access to inaccessible abandoned plots and buildings within the city.

1) Urban walks are a typical example of this transformation, which engenders a symbolic
valorisation of space through its physical crossing. This more and more frequent practice in
big urban settlements,2° is based on the principle of free visits in less known districts made by
volunteer inhabitants. Since the last few years this practice has been mushrooming in the city
of Paris and in its periphery. Today we find many associations or events based on the idea of
the urban walk (promenade urbaine).?! The walks are advertised on websites or organized
privately. The tourists meet the guide and follow an itinerary which is punctuated by a series
of stops in specific places in order to discover some activities and meet other inhabitants
(Figure 8).

The performance of those “situational sequences” (Palumbo, 2009) proposed by the
guides is meant to disclose the social life in relation with the space or to explain how the
space used to be lived in a recent past. Unlike classical architectural sightseeing, which
illustrates what is visible in urban space through a set of notions, urban walks want to reveal
what the invisible reality of the city through the concrete experience of social interactions.

“Last time I passed here there was still a building” (B., retiree, Promenades Urbaines
Plaine Commune). In the context of a territory in transformation those walks make a
continuous reference to past and future times pointing out what the place used to be and what
it will become in a short lapse of time. In order to show those temporal references the walk
has to cross boundaries and marginal spaces pointing out the moving limits of a district or of
the city itself. This makes possible unexpected spatial connections, which reveal extra-local
relations between contiguous territories. Even in the purpose of showing the specific identity
of a district, the fact that this identity is redefined by a process of change, leads the guide to
“push” the limits of the urban space in order to define it in relation with the surroundings.

“Here you see this is a frontier that has no name, that doesn’t exist.” (J.M., retiree,
Parisiens d’un jour, talkking of an urban boulevard dividing two districts). Passing the
threshold, both in the sense of urban limits and buildings doors, is one of the principal
practices of those walks, the space otherness becomes a key to the reading of the role of those
districts inside the larger metropolis. The action of showing the invisible boundaries between
districts or between public and semi-public spaces becomes then the fundamental tactic used

2 One of the first and most known example of this practice is the one of the “Global Greeter Network”
(http ://www.global greeternetwork.info/) started in New York in 1998. The Parisian version of the movement is the “Parisien
d’un Jour” (One day Parisian) association (http://www parisiendunjour.fr/) promoted by the Municipality of Paris and the
Parisian Tourist Office.

2 In many cases the same appellation is used for indicate a different version of this informal practice which is issued by the
tradition of walking as an architectural “aesthetic practice” (Careri, 2002) linked to the Situationists’ tradition. Those walks
are often with fee and guided by students or experts (sociologist, architects, historian or urban planners).
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to propose an evolutionary definition of their identity in opposition to their media and
political stigmatization.

2) As previously mentioned, the French context is characterized by a strong
institutionalisation of informal space transformation practices. Illegal squats in France have
largely disappeared giving way to hybrid forms of occupation in which “sometimes squatters
provide local and social services to face the inefficiencies of the public and legal system”
(Aguilera, 2011). Urban community gardens and artistic squats in particular are evolving in
this direction, but their occupation is more or less officially promoted by institutions asking in
exchange a contribution to the handling of social problems of the districts. “We are here
because it is a City Policy District, because here we have public founding, we could not exist
in the 13" arrondissement’22 (J., Ecobox).

Figure 8. Pictures of urban walks made in the north-east.
In the first two rows the pictures were taken following the guides’ suggestions.

2 The 13" arrondissement, in the south west of Paris, is one of the wealthiest sector of the city. It is taken here as a
metonymy of the rich and bourgeois Paris.
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Ifon one hand this process can be seen as a weakening of both informal and formal actors’
effectiveness, at the same time institutionalisation is creating new forms of collective
consciousness. In the Chapelle district a collective of three community gardens and three
artistic squats has been created in the last year as a consequence of this process. The
Collective of Chapelle Open Day (POC)?%2 works as a federation for organising specific
events. These associations organise festive weekends proposing a common programming of
artistic performances and concerts, based on an increasingly common model of the artists’
open days in the eastern districts of Paris. This public exposition is based on the will of
“making lobby at the district scale” (S., artist, Jardin d’Alice squat).

The reasons that they give for the birth of this federation is because they realised that all
the places were individually dealing with the same institutional process through negotiations
and collaboration with public landowners and City Policy actors. As a reaction to this
institutionalisation and social service demand?2* of the public institution, they claim for a
recognition of their precarious existence opposing their gradual space transformation and
renovation to the new development projects “which won’t necessarily be integrated with the
actual district life” (J., Ecobox).

The production of texts, graphic documents (Figure 9) and exhibition of pictures showing
the close relationship between urban development and ephemeral initiatives and underlining
the process of space transformation through recycling, becomes an information device which
is exposed to inhabitants in order to draw the public attention to a larger spatial
consciousness. “We are doomed to leave, now the inhabitants should fight for those spaces”
(S., Jardin d’ Alice). This call for the public interest is not presented then as direct support of
the single initiatives, but as a reflection to an alternative way of intervening on the
deindustrialisation process.

Both of these actions can be defined as forms of public space appropriation in the sense of
a process of conquest of the urban space working on a different level than the juridical one of
the private possession (see Ripoll and Veschambre, 2008). In this specific context of urban
transformations, those appropriations can be on the level of the redefinition of an existing
social identity or of the expression of a spatial identity and, in consequence, as a
reconsideration of the limits of those spaces at different scales.

2 portes Ouvertes la Chapelle. All the components of the collective are associations recently established in the district. “The
Collectif Portes Ouvertes La Chapelle federates a group of associations concerned by urban transformation and renovation of
the district. Their initiatives took root in inhabitants’ life.” (http:/portesouverteslachapelle.blogspot.fr/).

2 This demand is both defined by the informal negotiation for occupation and by the contractual definition of public
founding given to the association which impose the declaration of a public interest of the structure in the context of a
“sensible district”.
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Figure 9. Interconnection between ephemeral spaces (green) and urban projects (orange) in the Chapelle
District. Document assembled by the author for the POC collective in March 2012.

Horizons — temporal scale

An important element to understand the role of citizens’ associations in the metropolisation
process, is the temporal horizon of their discourses and actions which shows on what are
based the actual preoccupations and objectives of those citizens. Considering the horizon as
“an opening limit and not as an enclosure” which defines “both our origin and future” (Collot,
2007: 89-90), the presentation of the discourses about temporal perspectives of the informal
actors, permits to consider the construction of their global lecture of the city evolution.

1) In the context of deindustrialization, a major issue is the emptying of the industrial
buildings and their disappearing or renewal. As we saw for the ASA PNE 18 association,
some of those actors claim for the patrimonialisation of those buildings as symbols of the past
(which have still not completely disappeared) industrial activity of these areas. Another
association working explicitly on this issue is the Cathedrals of the Rail2® in the district of the
Plaine in Saint Denis. This district is one of the central parts of the big renovations of the
1990s. On the wave of the big transformations and economic incomes given by the hosting of
the World Cup, the industrial past of the district has been systematically erased by the arrival

% Cathédrales du Rail. It makes reference to the way of calling three big old concrete workshops which are on the line of the
northrailroad of Paris built in the 1950s after the Second War World bombing and disused since 1990.
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of service sector buildings characterised by very low functional mix with residence. This
association contributed to the classification of some of the surviving industrial workshops as
historical monuments (Figure 10) and is now wishing to get involved in their process of
renovation.

I interviewed J. and V., a couple of residents which have lived in the district for ten years
and founded the association. They talk together, almost at the same time, in a really animated
way, presenting the issue from the collective point of view of old and new inhabitants:

The first idea is that those buildings were under the threat of being demolished, there was no certainty that
they would be classified (as historical site). So the first thing was to be in a position of protection and that
things won’t be done unless we could have the possibility, at a certain point, to give our advice. (...) (These
buildings) are part of the history. And then, to see them demolished, as when we see tours demolished in
those districts that are so called (popular)... it breaks people’s heart! For them (the old inhabitants) it is this
kind of affection, that is part of the landscape. But they take it with a bit more distance, what will happen
and the transformation is not fundamental. For them the important is that this is here and it is going to
stay.(...) But the new inhabitants have the interest of knowing the past, they’re curious, voila. (...) Those
inhabitants are more in the real transformation project. (J., retired)

It is the will of not having an anonymous city. I think to the speed at which things were built here (...)
These are all anonymous buildings, cubes, with all this fashion of the glass facade (...) You don’t even
know if those are houses or offices, their all similar. So it is true that those who want to live the city on
foot, in an enjoyable way and not to be in an anonymous place... this (the cathedrals), this permits to
signify the territory. (...) (V. economist)

The railroad is really... There is the canal also. So those are circulation roads at the same time. Is the only
emblematic thing of this territory! (...) And we, the old as the new inhabitants, for us this is the only
character, yousee, it is nota castle, but it is this two things, the canal and the railroad. (J.)

Heritage is then seen as a device to propose a different kind of urban development, based
on the idea of a “human scale city”. This whish is what can unite the nostalgic old inhabita nts
with the new people arrived during the renovations of the last ten years.

Symboles de modernité Dans un quartier en mutation

de modernité de la fin

Une archi ure i
du 19éme siécle - Les toits en dents de scie : les sheds.

ielle, sy

Rue du Bailly, a I'angle de I'avenue Wilson
avec le sacré coeur et le Grand Paris en toile de fond

Des toits, symboles de l‘usine ...

Figure 10. Extract of the documents exposed at the city market by the Cathédrales du Rail Association
in 2008. © Cathédrals du Rail, used with permission.

2) But the past is not the only wvehicle of mobilisation. In most of the ecologist
associations working with urban agriculture and gardening, the act of modifying the land is
often associated to debates or workshops talking about the future of the city. This rhetoric
takes origin in all the literature talking about biodiversity and sustainability as a solution to
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the climatic changes and also to the recent economic crisis. Often in those events we find a
table with books that constitute a sort of bibliography of the action. One examples were found
in the city of Aubervilliers, where a project called “The sower or how to become
indigenous™?® led by an artists’ residence (Les Laboratoires d ’Aubervilliers), is working on
the federation of the urban community gardens of the city with the “objective of exchanging
seeds and plants between inhabitants and gardeners (...) in a particular moment of the city
where its inhabitants express their will of establishing connections through gardening”
(http://semeuse.wordpress.com/le-projet/). Some of those exchanges were recently dedicated
to the collective writing of a charter of the project in which inhabitants talked about their
wishes for the city and for the place that gardening and nature should have in urban space as a
device of social exchange and of development of consciousness towards nature. Most of the
community gardens insist on this idea of the quality of the social exchange linked to the act of
constantly taking care of a natural space together. Another example is the series of workshops
organized in the Ecobox garden by the movement of permaculture.2” These meetings where
dedicated to a workshop onagriculture and recycling in which participants produced also new
projects for the garden. These practices reveal everyday actions28 whose objective is the
creation of a common utopia.

As we saw those practices are related to the construction of a temporal consciousness
which is functional to the proposal of a city model. This reveals also an interesting process
related to the construction of a common interest between different social groups. The idea of
having a place to defend or having a place to build together diverts the question of the social
mix underlining the importance of the process more than the statistical result.

Conclusions: Uncertainty producing citizenship?

Coming back to the initial issues, the “integration” proposed by the urban projects can be the
base for raising a classical question on the right to the city (Lefebvre, 1968). Who for this
transformation is being made? Which kind of citizenship is being proposed by the grassroots
collective actions? David Harvey recently highlighted how the right to the city “it is a right to
change and reinvent the city more after our hearts’ desire. Is, moreover, a collective rather
than an individual right, since reinventing the city inevitably depends upon the exercise of a
collective power over the process of urbanization” (Harvey, 2012: 4). It is precisely this right
to change the city that seems to be interesting to explore in this context. The examples given
by this paper do not present a claim of a specific group to their access to the city but more the
need of a right to propose collective self-managed actions of transformation of the city. In this
sense they seem to open up a question on a need of new models of citizen as a subject of the
transformation and then, not as an existing category, but as the “result of a process” (Hatzfeld,

% |a Semeuse ou le devenir indigéne. The project was conceived by the RoZo architects with the artist Marjetica Potrc in
2010. The name of the project comes from the idea of working on indigenous and foreign plants as a vehicle of talking of
cultural integration in one of the city with the higher presence of immigrants of the Parisian region.

2 The permaculture international movement (http:/Awww permacultureglobal.com/), based on traditional and extremely
ecological forms of agriculture, insist on the federation of sustainable existing actions as the base that leads the global
movement in a bottom-up logic.

2 The rhetoric of the action is also underlined by the recurrence of the words linked to the act of doing (laboratoire,
fabrique, atelier, workshop) in the names of most events or associations.
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2006). What can be underlined is also that the empowerment here is tightly related to the fact
that the city is in a process of mutation which provokes a long lapse of suspension where a
new future is announced but not completely defined. As we saw, collective initiative does not
aim at fixing itself in the physical and political space, on the contrary the action is based on a
continuous repositioning. In this sense the capacity to deal with the “spatial indefiniteness” is
revealed to be an asset that enables collective urban action to enlarge the debate to the scale of
a larger metropolitan consciousness. In the urban political domain this could be also
translated in an increasing “necessity of integrate uncertainty” in the wurban project,
conceiving it not for its result but for its capacity of “activating a process of opened action”
(Pinson, 2005: 220-222).

However, this observation raises two different problems. The first one is linked to the
particular form of domestication that those initiatives engender in the urban space. Occupying
a wasteland to open up its public access, walking the city to show its “hidden secrets”,
contributing to the renovation of a district, those are all practices that seem to exclude all
those forms of illegal and unrecognized activities (illegal squatting, drug dealing, vagrancy)
which take usually place in the “sensible” city. Critiques of gentrification as well as official
policies “to sanitize the city” are based on this argument. In this sense, these urban actors can
be easily exploited by a debate on urban security and speculation. In the reality the illegal
uses are not automatically driven out by those actions but rather enter in a more complex form
of negotiation with new dynamics. This capacity of managing the conflict is often hidden in
the official discourses but it is only through its enlightenment that informal actions could
reach a sharper role in the process of public space production.

The second question address collaboration with official institutions and the role in the
issue of participatory democracy. A first argument would be that what seems to be important
is not the result in terms of democratic representativeness that they have or the size of their
“public”, but that their real impact is given by the continuous process of negotiation and on
the production of new experiments enriching the debate on participatory democracy. As the
pride of J. in showing his capacity of influencing institutions, we often find a desire for
collaboration with the official policies and a consequent fear of being seen as an opposing
element in the discourses of those urban actors. This seems to reveal a stigmatisation of the
non-formal collective actions as an obstacle to the progress which is typical of the neoliberal
attacks on social struggles and which can be easily translated in an accuse to the participatory
local practices as a limit to the metropolitan urban development (as an example see Fleury,
2001). This “criminalisation” is also expressed by the will of the institutional participatory
devices to engage the “ordinary citizens” without any intermediation between the politics and
the civil society (Neveu, 2011) as if representing should mean “offer a trusty sample of a
population” (Hatzfeld, 2006: 38). In order to atone for this “guilt” of not being enough
“representatives”, as said, those practices are called to accomplish a social service that should
belong to the municipality’s duties. What seems to emerge is a lack of political categorisation
of these actions, as they should be either assimilated to the larger civil society or to the
political institutions. In this sense the necessity of analysing “other ways of participating”
outside the “instituted devices” (Neveu, 2011: 205) can be underlined as a need of opposing
to the democratic need of pacification, a more conflictive and plural vision of the urban public
space production.

Author’s Address:
Federica Gatta — 99 rue du Faubourg Saint Martin, 75010 Paris.
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Abstract: The paper presents a critical analysis of public policies on the urban regeneration of
slums in Belo Horizonte (Brazil) — the Vila Viva program — particularly in the Aglomerado da
Serra. It examines effects on the slum dwellers, as well as to government officials and
residents of neighboring areas. The study focus groups are: 1) families resettled in apartment
buildings; 2) dwellers who were only indirectly affected by the program; 3) residents of
surrounding neighborhoods; and 4) government representatives. The research aims to
perceive the different perspectives on slum upgrading processes so as to compare them,
considering the outcome of such policies to each defined group. The study intends to
comprehend the impacts beyond the objective effects of those public interventions by
analyzing dwellers’ life histories.

Keywords: urbanization, villages and slums, right to the city, standardizing public policy

Introduction

The city as a cluster of different lifestyles is constantly changing in order to adapt to the needs
of its inhabitants. The city is also a spatial reflection of social relations, as people shape the
space according to social patterns or living rules. Fragmentation of the urban space,
subsequently, can reveal the reality of discriminations and lack of toleration to what is
considered alternative to the adequate standard of urban living. Taking into consideration the
eminent conflict which could emerge from different perceptions of how to live in the urban
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space, research® was undertaken to inquire about the existence of a standardized model
promoted by the municipality of Belo Horizonte while implementing the Vila Viva program,
which intends to urbanize slums, especially the interventions carried on in Aglomerado da
Serra.

In some Brazilian cities, large-scale development projects have been undertaken to
address the infrastructural deficit of squatter settlements and to tackle their informal nature. In
this context, it is relevant to analyze the effects and impacts of the ongoing initiatives. It is
relevant to assess both the government’s and citizens’ understanding of how such
interventions should be carried out. Inthe present context, when a theoretical concept of right
to the city is being built, one must inquire if it comprehends different lifestyles or adjustments
to the dominant model. By comparing the stories of those directly involved in the process
(slum dwellers) with those living outside the Aglomerado da Serra and the public power
representatives, the research intended to capture possible existing distortions that could reflect
on the conceptualization of public policies.

The research also inquired about the effectiveness of participation in democratically
building the Vila Viva program, or if participation on this case was restricted to informing (if
so) and to discipline people for a new way of life considered more ‘desirable’.

In order to capture similarities and differences in the discourses and understandings of the
different actors upon the interventions of the Vila Viva program in the communities of the
Aglomerado da Serra, the research has focused on some key aspects of these interventions,
often highlighted by residents as elements of great transformation in their lives. They are:
housing, right to the city, the close ties between people, the existence of social and human
capital, and the participation practices (or non-participation) that occurred during the
implementation of the policy.

The process of urbanization and public interventions in Belo Horizonte

The extent of informality in Brazilian large cities as a result of historical processes is more a
rule than exception in the country. According to the Municipal Profile (IBGE, 2000) irregular
settlements are present in almost 100% of Brazilian cities with more than 500,000 inhabitants,
about 80% of towns between 100,000 and 500,000 inhabitants, and 30% of municipalities
with less than 20,000 inhabitants.

These spaces are often characterized by an overcrowded population, often socially,
politically and economically excluded due to inadequate access to clean water and proper
sanitation, substandard and informal housing (often located in hazardous areas), insecurity of
housing tenure and lack of other basic rights such as access to transportation, health and
education. Alternatively, the informal settlements can also be understood as a form of
resistance of the poorest to the systematic exclusion and represent spaces of production of
lifestyles and ways of being which are beyond the hegemonic pattern of cities.

Since the country’s democratization in the 1980s, a wide debate in civil society rose up,
pointing to the need for an urban structural reform and for laws and public policies to

® This research is within the scope of the project “Cidade e Alteridade: convivéncia multicultural e justica urbana”, held by
the Federal University of Minas Gerais in partnership with the Centre for Social Studies, University of Coimbra, Federal
University of Vigosa and University of Itaiina, and this article contains some partial results of the goals developed there.
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guarantee the right to the city, given the enormous challenges that the urban issue poses in
order to build a more just and egalitarian nation. The adoption of the proposals of civil society
in the Constitution of 1988 was somewhat restrictive, so only after 13 years of social
movement struggle the Statute of the City was approved, incorporating the proposed popular
amendment in the Brazilian legislation.

The approval of the Statute of the City was perhaps the greatest achievement of social
movements and non-governmental organizations fighting for urban reform in Brazil.
However, as indicated Maricato (2011), the problem resides in the application of the new
legal instruments, which is frequently disjointed and arbitrary. Accordingly, Leonardo
Avritzer (2010) argues that each municipality responded in their own way to this new
legislative scope, what he relates to differences in civil society dynamics, political party in
power and the local real estate interests.

In Belo Horizonte, the implementation of urban policies that responded to this new
legislative paradigm was inaugurated with the elaboration of the first Master Plan in the
mandate of Ananias (1992-1996), from PT (labor party). This plan was approved with
significant civil society participation in several public meetings (Avritzer, 2010). The
document is full of contradictions due to the conflictive circumstances of its elaboration;
however, it still represents a milestone on the horizon of Belo Horizonte’s public policies as it
incorporated new, more participative management models, leaving behind the past of
clientelist, authoritarian and homogenizing ones.

The public policy Vila Viva fits in the post-democratization context, and is currently the
‘flagship’ of the urban policies of the Belo Horizonte municipality in villages and slums. It
intends to fit within this new participatory and inclusive paradigm of urban intervention
policies.

Vila Viva is defined institutionally as a multidimensional and intersectoral public policy
that aims to promote a sustainable land regularization of slums, encompassing legal
interventions (land regularization), urban reform (sanitation, removal of hazardous areas,
widening and paving of streets, etc.), social policies (towards education, health,
transportation, security, leisure, culture, labor) and environmental interventions. Vila Viva
claims for itself the status of a participatory policy and is based on the implementation of the
Specific Global Plan (PGE).1° Both the preparation of the PGE and the execution of the
program are managed by the Campania Urbanizadora de Belo Horizonte (Urbel), a public
company created in 1986 that is responsible for urban development and land regularization of
slums in the capital city.

The PGE is defined by Belo Horizonte municipality as:

(...) a municipal planning tool that guides the restructuring interventions of urban, environmental and social
development in villages, slums and in social housing projects. It consists of a detailed study of the reality of
these areas, considering the urban and socio-economic aspects and the legal situation of the land. (PBH,
2012)11

10 plano Global Especifico, the acronym in Portuguese — PGE — will be maintained throughout the article.

11 Information available at the official website of Belo Horizonte Municipality: http://portalpbh.pbh.gov.br/
pbh/ecp/comunidade.do?evento=portlet&p IdPIc=ecp TaxonomiaM enuPortal&ap p=portaldoop &tax=17437&lang=pt_BR&pg
=6983&taxp=0&.
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The PGE differs from past approaches to public policy because it considers that the
actions of urbanization, land regularization and social policies must be integrated. Besides, it
considers the role of the residents as essential in order to guarantee an inclusive outcome.

Since 2005, Vila Viva has been implemented in Aglomerado da Serra’s six villages:
Santana Cafezal, Marcola, Nossa Senhora Aparecida, Nossa Senhora de Fatima, Nossa
Senhora da Conceicdo and Novo S&o Lucas. The project included three main lines of action
for a sustainable settlement: land tenure, land development and setting up of infrastructure
and socio-economic development with direct participation from the community.

Although such a policy represents a major transformation of the investment standard that
the State has historically given to squatter settlements, it also presents a set of contradictions
and deleterious effects. The intervention in Aglomerado da Serra, for example, has a high
number of evictions: 2,269 families, according to Urbel. Even though a considerable portion
of these families have been resettled in apartment buildings, often inappropriate to the sizes of
families and their lifestyles, a large proportion of families have been compensated by Urbel,
among which about 26% had to move to remote areas due to the low values of the
compensations offered. Thus, several people were unable to remain in the Aglomerado da
Serra, moving to other informal areas, continuing the cycle of illegality and deepening
exclusion. These data put into question the effectiveness of such public policy, understanding
effectiveness as “correlation between pre-set goals — political and legal — with the demands
and needs of particular social groups or populations in situations of exclusion and risk”
(Gustin, Miranda and Merladet, unpublished).

Methodological choice

In order to achieve the research objectives, the focus groups were defined as: 1) relocated
dwellers, residents who were resettled in public housing built by the Vila Viva program; 2)
excluded dwellers, residents who were not directly affected by the intervention, i.e., remained
in their homes; 3) Government: representatives of Urbel — Companhia Urbanizadora de Belo
Horizonte; and 4) residents of surrounding neighborhoods (neighborhood associations).

The type of data used in the research was qualitative, since the study objectives would
hardly be achieved quantitatively. To be able to capture the perceptions of respondents on the
analyzed issues, it was necessary to have deeper and more direct contact, without the
limitations of data collection through questionnaires, for example. Thus, the instrument of
data collection used was in-depth interviews with semi-structured scripts, always performed
by two interviewers in order to ensure intersubjectivity. Given the scope of the research, the
methodological option was to work with a non-probabilistic sample, collecting testimonies of
people who would be regarded as typical representatives of their sample group. Due to the
qualitative approach to the research, the depth of information obtained from the interviewee
was valued, while recognizing that the small sample cannot represent the heterogeneity of
experiences and diversity of perceptions of each family group of the Aglomerado da Serra
regarding the implementation of the Vila Viva program. Aware of the limitation of the
sample, the results reflect more the life history of respondents and their relationship with the
program, without attempting to make generalizations that this type of sampling would
preclude.

The research also used document analysis, including the PGE and the results of the
research conducted by the Programa Pdlos de Cidadania (UFMG), entitled “The Effects of
‘Vila Viva’ Serra in the Socioeconomic Conditions of the Affected Residents” (2011). Other
instruments of data collection included the use of field notes and participant observation.
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The hypothesis that guided the development of the project was the idea that urban
interventions in the city of Belo Horizonte disregard the existence of different lifestyles and,
therefore, seek to fit the affected population within a homogeneous model. This model,
adopted by the government in building public policies of slum upgrading, would not be
considered legitimate only for these, but also for other city residents, including those who live
closer to the areas of intervention. This hypothesis is based on the theoretical perception that
radical logic of exclusion and segregation of human groups exits, where the total absence of
rights for some coexists with the normality of the Democratic State to others, a situation
defined by the sociologist Boaventura de Sousa Santos as ‘fascism of the social apartheid’
(Santos, 2003). Abyssal lines, 12 constitutive of modernity, exclude, erase and discredit
alternative ways of life and thought of entire populations. These lines run through the
Brazilian cities dividing the territory into civilian areas, where citizens live fully, and the
uncivil areas, inhabited by non-citizens or sub-citizens (Santos, 2003).

Beyond the perspective of social exclusion within the city’s formal-informal dichotomy,
it is questionable as well for whom the city is made. Much has already been achieved in terms
of rights recognition, such as the principle of democratic city management, the social function
of property and the right to the city. However, it is debatable whether these principles have
overcome the privatizing logic of interpretation and management of urban property, and also
the distorted progressive vision of development associated with the economic development of
the international financial capitalism.

Between numbers and people: The Vila Viva and the Aglomerado da Serra

residents

The life story of Aglomerado da Serra’s inhabitants merges with the history of the slum itself.
Despite existing statistics listing the improvements brought to the community by the Vila
Viva implementation, the group of researchers from the “Cidade e Alteridade” project aimed
to comprehend more deeply the reality of the residents and the effects of such an intervention
in their lives.

Hope and rumors about changes in the neighborhood: The project yet to come

Jenuino moved to Belo Horizonte five years ago and, as soon as he got a chance, he bought a
house in Aglomerado da Serra, where he has lived with his family for four years. Meanwhile,
he has been making small improvements to the property, which is hampered by lack of direct
access to the site.

Jenuino and his family represent a classic case of residents in the focus group identified
as “excluded dwellers”. His house is in a hilly region that the Vila Viva interventions did not
benefit directly. Living in an area not covered in the project, he and other residents joined

12 Boaventura de Sousa Santos identifies a dividing line between two radically different universes within the social reality. To
understand the ‘absence’ from the perspective of this author helpsto comprehend the government choices while intervening
in ‘excluded’ communities.
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together to build stairs, which was an urging need of the residents, considering the steepness
of the terrain and mobility challenges during the rainy season.

Jenuino knows little about the Vila Viva program and all he can say are rumors, spread
by the residents themselves:

What they comment, the people here is saying is that they want to build some buildings here in the middle
here. (...) They say there are different projects, that there will be a street(...). Nothing comes out of it.

Despite the rumors spread around the community, the uncertainty about the future of the
region or of his own home is there. Often government employees go through the site, taking
measurements and evaluations, but do not inform residents about plans or projects for the
area, which only reinforces the feeling of insecurity about the future:

... they go up on top of this slab, wall, and measure everything, but they say nothing. Only once said it was
a street. | think about 2 months ago they came on measuring it here but did not say if it was building, it
would take down the shack, it was a street...

Jenuino hopes that the street is done by the municipality or at least that they do the work
to contain the slope, as he knows he lives in a risk area and danger is great in times of rain.
After the sliding of the neighboring houses, he now thinks that the street will finally be made,
which would benefit him. However, nothing has been communicated so far:

I myself did not get any communication, but I think my brother here... the president of the association
came to invite him to a meeting to these buildings and stuffthere. So I’m not sure if he was or not there, if
there was that meeting I do not know. It is always on a weekday, right? We’re working, right?

As the meetings and public hearings are held in the afternoon, Jenuino will continue to
ignore the destination of the area he lives in with his family, even though he hopes that the
Vila Viva interventions are to bring improvements to the community.

A similar story to Jenuino’s is that of his brother, Pedro. He has lived in the Aglomerado
da Serra for four years with his family. The hillside below his house went down, covering the
house located just below his. With the eminent risk of new landslides, municipal workers took
him and his family to a public shelter.

When asked if he knows what the future of the area where he lives is, he could not
explain. There is a promise that a retaining wall will be done, when then he will be able to
return home. On the other hand, there is a talk that everybody will be compensated, as the
area will be turned into a street. Participation in meetings that could be informative, is
compromised, as Peter explains: “There was a meeting here [...] it was at two p.m., but I was
working and | could not go. (...) Then it is all for nothing, who is working cannot go.”

Peter had no information about the Vila Viva program and earlier interventions in the
Aglomerado da Serra before the landslide episode. The doubt about the future of their housing
remains, with the promise of a street construction with no date to happen.

The interventions of the Vila Viva have benefited Pedro only indirectly. As with his
brother, he also mentioned his and the residents’ own efforts to build the stairs, and also to
bring electricity and water to the area. Despite all this, his perception of the program is rather
positive; he said “It took a lot of people out of a tight situation”. He exemplifies advantages of
the intervention, such as the bus stop near their home and the elimination of some “smoke
dens”. His perspective on the aesthetic aspect of the interventions is also clear: “...it took
away a lot of the slum here, many alleys [...] this was too ugly”.
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The other two respondents are in a slightly different situation from the two brothers, as
they have been long-time residents of the Aglomerado da Serra and therefore with more stable
living conditions. Nevertheless, their experience with the program Vila Viva is not so
different.

Dona Maria, for example, moved with her family to Belo Horizonte more than 20 years
ago, settling since then in the Serra slum. Even having little knowledge about the urbanization
interventions that would be undertaken and living in a shack with poor structural conditions,
she attended several meetings organized by Urbel. However, she cannot explain: “They spoke
nonsense there, that sometimes we could not pass on to those who had not gone, you know.
We did not understand”.

Maria recalls the social changes that occurred after the implementation of Vila Viva, such
as the removal of old neighbors. One of them was Dona Francisca, with whom she had great
friendship but today little contact is left. When asked about Dona Francisca’s relocation, she
shows nostalgia and grief: “She said if they built her another house here as she wanted, she
would take it. She said it over and over again”. The resistance that Dona Maria expressed
regarding the possibility of going to live in an apartment building is remarkable: “Oh no...
living in an apartment, God forbid. I do not accept that”.

Even without knowing much of the program objectives, Maria points to some
improvements such as transportation, pavement, the opening of roads and especially the
removal of families from extremely precarious shacks. She says that at the time of Vila Viva
her house was also in risk status, with cracks, yet it has not gone through improvements by
Urbel. Contrasting to the more positive view of Dona Maria, one of her daughters speaks of
the program quite negatively:

I think what these people did was low. They were not willing to help anyone, they were trying to open the
avenue here and with an excuse so people would not complain, they said that they were at risk. Just to open
the avenue.

The 70-year-old lady demonstrates satisfaction in living in a house with good conditions
and in a quiet place; her daughter agrees:

Everybody likes [to live in Aglomerado da Serra]. Just like we were talking about the people who could not
buy a home here ... because here is a very central area, right? It is near the center, it’s close to everything,
sometimes we do not even need to go downtown to buy, everything is here. So then, most of those that had
to leave here, | think, did not like it because of that.

Another interviewee, Dona Candida, has lived in Aglomerado da Serra for over 50 years.
She has a good home where she lives with her family in a region only indirectly affected by
the interventions of the Vila Viva, such as the removal of some houses and the construction of
some streets nearby. When asked if she knew the program objectives, Dona Candida could
not answer, but through her talk she reveals her perceptions on the changes in the area where
she lives.

When the implementation of the Program in Aglomerado da Serra began, Dona Candida
thought everyone would be removed: “We thought we would leave, like they did with the
others, you know? We thought everybody was going to be taken out . Although she said:
“To the little apartment we would not go. None of us would want to go to the buildings”.
When asked why the resistance to move in to the apartments, the interviewee shows her house
and explains: “Because we have a large area, living at home (...) down here there are two

bedrooms, (...) I have room, kitchen, back yard, I have everything. Upstairs is the terrace, got
it?”
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She also says that many of those who had to leave their homes out of the Aglomerado da
Serra preferred to move into a house. With the amount of compensation, one of her neighbors
was able to buy a house where she says is a “good neighborhood”. When asked about
residents who were relocated to the apartment buildings, she does not know many of them.
She said “very few people from here stayed at the apartment. This apartment thing, it was
more people from outside who came in”. When asked if she knew of participatory processes
or if she participated in any meeting, she said, “No, I participated in nothing”.

In her particular case, the woman points out many weaknesses of the intervention,
especially the fact that there are still open sewers on her street, favoring the proliferation of
rats. She also states that her street became “dead”:

They made the avenue here, the bus would pass near here, but they made the street so narrow that a bus
could not fit in, then the street was lost. (...) This street became dead, right? And this sewage thing that was
left there is just full of mice, rat gets into the house and eats our stuff, you see?

Dona Candida also indicates positive aspects of the intervention: “There’s something
better, because we did not have a garbage collector, we have now. There was no one
sweeping the street, now we have, you know? This also improved...” She then refers to
changes in social relations due to the intervention of the “Vila Viva™

We had very good friends, people who were very friendly, they are all gone, you know? Everything has
changed, you know... some people came that no one even knows, people came from different places, you
see?(...) Here we were left, left in the core, right? The core is left, we stood in the middle.

Resettlement and lives in a condominium

The focus group defined as “relocated dwellers” consists of residents who were resettled in
one of the 52813 housing units built during the program implementation. Three interviews
were conducted, two of them with condominium managers Mr. Fernando and D. Augusta and
the third with Francisca, a friend of D. Maria.t*

Mr. Fernando has been a resident of Aglomerado da Serra for 37 years; he was born and
raised there. According to him, since childhood he has heard stories about the arrival of
structural interventions in the community, but like other residents, he never gave it any credit.
However, when the Vila Viva program began, the actions happened very quickly: “Then,
about seven years ago, then it happened. (...) It was at once, understood? It was at once”.

During the Vila Viva interventions, Fernando’s house was identified with structural
damages, so he and his family had to move. They benefited from the social rental program,
with which they lived for six years. The amount covered by the social rent was insufficient,
since he got R$ 200.00 and the house he rented cost him R$ 500.00. He had to complement
the value from his own pocket.

It was only through a neighbor that Fernando knew it was necessary to make a cadastre to
enter the list of beneficiaries for an apartment. For him, being enrolled as beneficiary of the

18 Available at Prefeitura de Belo Horizonte website, accessed 01.06.2012, at: http://portalpbhpbh.gov.br/pbh/ecp/
comunidade.do?evento=portlet&p IdPlc=ecp TaxonomiaM enuPortal&app =urbel&tax=8178&lang=pt_BR&pg=5580&taxp=0
&idConteudo=17321&chPIc=17321.

14 D. Mariawas an interviewee from the group “excluded dwellers”.
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social rent, he would automatically be a candidate for the housing built by the program. This
lack of information, according to him, was a very negative aspect of the whole program and
shows Urbel’s mefficiency.

When asked about the Vila Viva objectives, Fernando is quick to say that the program
brought important improvements to the community with positive impacts, such as the
construction of streets that facilitated internal displacement. However, for him the main
objective of the intervention was not to improve the quality of residents’ lives, but rather to
improve the accessibility and flow for high-class neighborhoods:

I guess, for the community, they were not really thinking about, | think they were thinking in their own
good, right? Open avenue, you know? Taking the flow of vehicles across there, which was the Estevéo
Pinto Street with Ouro Street, which was too heavy and Contorno.

Another important point raised by Fernando is that due to the enormous amount of public
funds used, the program should have been better planned, since the housing falls short in
many aspects by not offering garages for all residents and recreational area for children. But
in general he claims to have adapted to the new housing.

Another interviewee is D. Augusta, who has lived in Aglomerado da Serra for 55 years
and now is resident and manager of one apartment building. She speaks fondly of her former
home, which had twelve rooms and housed her sons, daughters and sons-in-law,
grandchildren and ex-husband. The compensation received of only R$ 26.000,00 was not
sufficient for the purchase of a new residence that would fit the entire family. She then
decided to accept the apartment and gave the compensation money to her daughter, so that she
could add to the amount necessary to purchase a property. The rest of the family is spread
throughout the Aglomerado, and her ex-husband left for the country, in Juatuba, Minas
Gerais. The dispersion of the whole family, along with the distance to the old neighborhood,
represents a great sorrow to D. Augusta.

Like other residents have reported, the process of moving to the new residence was
traumatic. According to D. Augusta, officials from Urbel made a lot of pressure for the move
to occur quickly, both for residents who received compensation and for those who were
resettled in the apartment buildings: “If you arranged a place to buy they had to go there to
approve, sometimes you liked the house but they did not allow you to buy that house, and
would pressure us to buy another house”.

In addition to this pressure to move, D. Augusta said that after settling in the apartment,
often the Urbel officials were truculent, and did not respect the privacy of residents. Once it
happened that they invaded her home to withdraw some towels that were hanging on the
windows: “When they came here, they were already taking away the towel and putting the
towel in my hand, ‘you can not leave this here!” No, we were very humiliated here”.

Concerning the objectives and improvements of the program, she said she did not know
what would actually be done. Her main complaint is that even with the construction of the
Avenue Cardoso, transportation is difficult. There is a bus stop near her home that goes from
Fatima Village (where she currently resides) to the villages Santana Cafezal and Conceigdo,
located on the other side of the Aglomerado where the greatest amount of commercial
enterprises are located.

Unlike Fernando, D. Augusta is struggling to adapt to the new reality. Habituated to
living in a spacious house, she said that living with the neighbors is complicated. In the
apartment building there are problems with noise, also with the fact that in a building there
are common areas for all residents and that the vacant garages are restricted, which requires
greater understanding and dialogue between the dwellers. According to D. Augusta, this
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difficulty in adapting to the new location is recurrent among older residents of the
Aglomerado da Serra.

The third interviewee of the group is D. Francisca, 68, a resident of the cluster since
1994. Her moving to the apartment was also very traumatic. D. Francisca did not want to
leave her old home because she lived in that place for many years and also because of the
high affective value of her home which was built by her own effort. According to her, she left
her old home because she was “deceived” by Urbel employees. She was informed that her
house would not be demolished only remodeled:

Because when Dr. Marcelo [Urbel official] told me that it was not to let damage my shack because it
was all good, it was just the floor that I would put, he said ‘no, we will take you out only to reform, to
give you one more room, then strengthenthe house, yourshack.

As far as participation during the program implementation is concerned, she does not
have much to inform. Many residents did not quite know what the program was or what work
it would perform and D. Francisca is among them. However, she states that although there
were improvements to the community, the way the resettlement occurred was traumatic for
older residents. D. Francisca remembers with great lament the friends lost after the removals:

There are times when | thought so, my God ... many things were good, was great, but also killed many
people, to tell the truth. I start depression as well. There’s a guy up there who died, they found him dead at
home, it was also, he did notwant to leave his home, no way.

Invisible neighbor: There is a neighborhood adjacent

Initially, one of the research aims comprehended visits and conversations with the residents of
surrounding neighborhoods to the Aglomerado da Serra in order to compare these perceptions
with those of the slum residents. The Aglomerado da Serra has borders with different
medium-class neighborhoods (Serra, Mangabeiras, S&o Lucas, Santa Efigénia and Paraiso),
but the relations with Serra is greatest due to larger geographic boundaries and employment
relationships, or even access to public services such as health clinics and education (high
school).

Thus, we attempted to make contact with the leaders of the Serra neighborhood
association. However, the president of the association did not receive the researchers, saying
the association has no connection whatsoe ver with the slum, no project, no dialogue, not even
with other institutions working in the community. In addition, she said the slum residents do
not see the association with good eyes, since they are located next to the police headquarters
and are seen as snitches. Having said this, she sent the researchers to talk to police officers, as
they were the ones who could give information when the subject was the Aglomerado da
Serra.

It was clear therefore that the interventions of Vila Viva did not alter the interaction (or
lack of it) between the favela and the neighborhood. Despite the goal to ‘urbanize’, there is
still a long way before the slum ceases to be so (as a space of exclusion) in the urban culture
of the city of Belo Horizonte. A deeper understanding about the perceptions of the Vila Viva
from residents outside the Aglomerado da Serra was compromised, as it is known that the
vision of the neighborhood association does not reflect the understanding of the entire
population it claims to represent.
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The Vila Viva and Companhia Urbanizadora de Belo Horizonte

In order to understand the objectives of Vila Viva as well as the priorities for its
implementation in the Aglomerado da Serra, interviews were held with representatives of
Urbel: the president and social director of the project. According to the respondents, the Vila
Viva program has the following main objectives: promotion of sanitation, widening of roads,
drainage and removal of hazardous areas. It is interesting that none of them mentioned
housing as one of the program purposes. As the social director explains, removal and
resettlement of families are key to “open space” in the overcrowded slum areas, so that is
possible to perform an intervention. Housing construction of apartment buildings is, therefore,
a consequence of the structural intervention works, which are the object of the program.

The president of Urbel initially emphasizes how important it is that urbanization
programs in slums strive to maintain the affected population in the city. In order to assure
that, it has to be planned “in a way to ensure that low-income population can continue in the
city since this population is the most in need of the city, so to speak. It is making use of public
education, public health posts, so it must be inserted in the city”.

His testimony, however, contrasts with the experience of structuring intervention in
Aglomerado da Serra. As demonstrated in the research, “The Effects of ‘Vila Viva’ Serra in
the Socioeconomic Conditions of the Affected Residents”, 26% of the indemnified residents
had to move to other cities in the metropolitan region, a significant number considering the
discourse of Urbel’s president and the blatant worsening in those population’s living
conditions.

The social director, while explaining the resettlement process, also said that the expelling
factor is “inevitable™:

Out of the 2300 families removed and relocated, 816 are living in the apartments built in there [in the
Aglomerado da Serra] right? The other (...) 1500 families were co mpensated and with the amount from the
evaluation, then they acquired other properties, understand?

However, even assuming that only 40% of households were eligible for housing units in
the apartment buildings, the social director of the program avoids answering questions about
the evicted residents and whether the removal from their homes directly affected their access
to housing. He claims that the compensation would be sufficient to buy another property and
that in cases where the compensation was very low (when the property had improvements of
small value) the residents were “oriented” to the apartments.

Regarding land speculation, identified as a problem by residents, the president makes the
following remark:

There are sectors, real estate sectors that will put pressure. It is a dispute. This is not just political will. One
must have the political will and strength too, to enforce ... The government must go further, you have to be
less shy and engage yourself in the dispute and establish some instruments against land speculation in the
city.

In saying that, the president of Urbel disclaims that the Vila Viva program is responsible
to implement instruments from the Statute of the City, which for him is in a political sphere
beyond his reach.

The president of Urbel identified the need to remove and displace people as the major
problem of urbanization policies. According to him, it breaks the living structure already built
by the resident. That is the reason why the Urbel guideline now is to avoid as financial
compensation much as possible:
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We think the best is the resettlement in the apartments. It is close to us, it is within the area where
intervention took place, it does not break ties ... We prefer that people make the choice for housing units.
Why? We, before they move, we accompany them for a year, which we call pre-live (pré-morar). After two
years of the relocation we are watching them ... After two years 80% of them, and it is not a guessed
number, it is there in our research, think it is good or great living in the apartment [...] We do everything so
the families make the choice per housing unit. Now, it has to be vertical. | cannot afford, with the actual
land worth 350, 450 reais per square meter ... a plot to have 200 square meters for each family. It is vertical.

In order to adjust the lifestyle of those resettled in vertical housing, the post-live (pds-
morar) program was implemented to help residents for two years, during the adjustment
period. The president’s description of the process, though, contrasts with those of some
respondents, who show dissatisfaction with this follow-up. Besides, residents were discontent
with the housing style and with the loss of social ties with former neighbors, and showed a
desire to return to houses with gardens, animals, etc. In this regard, the president is quite
emphatic: “if one wants to raise pigs ... then he goes to the metropolitan area.”

According to him, this posture is justified by the fact that Urbel appreciates the
permanence of the community residents in the region. Adopting vertical construction
increases the number of residents covered with houses in the Aglomerado, thus allowing the
maintenance of population there and within the city.

Regarding to popular participation, the interviews with the residents made it clear that
there is a miscommunication between them and Urbel, either because of the ignorance about
the participatory process itself or lack of understanding of too technical speeches. The
president, however, emphasizes that participation is essential to the urbanization programs.
He says that co-optation of social actors is a negative aspect that may occur, but community
resistance and debate are natural and healthy to the process. He emphasizes the efforts of the
Municipality to create programs that are open and democratic:

In truth, there must be a management of the participatory system which is strong, healthy. Local councils
should function as places not of co-optation of the popular movement, but as place of dispute. The diversity
of opinion should be regarded as normal. That’s what keeps the systemalive, pulsating and sound. Because
dispute must happen, should happen, when it does not something is wrong.

The president of Urbel remarks that the biggest challenge of urbanization policies is
social mobilization, which according to him is of a great importance:

The main difficulty is to mobilize the PGE. Mobilizing is not our culture. ‘[Neighbor:] I want to know
about the public work!” (...) Few people participate in the PGE conception: yeah, but we do not impose
participation, we open to participation and the person goes if she or he wants to. | cannot compel.

The methodology used by Urbel to make participation feasible is to work with reference
groups. According to the company’s president, the groups are “recognized by them”.
Nonetheless, comments that revealed a gap in participation were recurrent in the residents’
narrative. This may disclose the failure in the role of such groups, which might not be
satisfactorily functioning as intermediaries in the relationship between the Aglomerado da
Serra and the government.

The president of Urbel himself recognizes the excessive use of technicality in the PGE
and by Urbel’s staff in general. For him, the government must strive to be clear and simple:
“simplicity is the key. Simple is simple, not easy. It’s sophisticated”.

They argue that popular participation in the Vila Viva program is part of a model
implemented by the municipality, and is currently independent of the mandate:
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But this principle and this conception of popular participation has been maintained over the years, yeah,
disregarding government changes, that’s right, then the first one, the Participatory Budget, is the bottom-
line of that process, right? Why is it the bottom-line? Because each community to achieve the develop ment
of PGE (...), they have to approve funds to hire PGE there in the Participatory Budget...

When asked about the relation between Vila Viva and the Participatory Budget in the city,
they say the community could use this one to approve financial resources to implement the
actions already proposed in the PGE, or to finance the PGE’s production itself. There is a
symbiosis between the public policies set by the city government for the urbanization of
slums, whose flagship is the Vila Viva program, and the internal demands of the community
can be claimed within the Participatory Budget. These must go through the process of Urbel
analysis and planning, and sometimes even PGE needs to be requested by the residents so that
the intervention is effective. However, the definitions of areas to benefit from the “structural
interventions” are often too technical and inaccessible for discussion in the assemblies and for
reproduction by those present to those who could not attend.

Some unanswered guestions remained about the participatory model of Vila Viva and the
possibility of effectiveness in the communities: 1) As the difficulty is to engage participation,
how is it supposed to work with large time gaps between meetings,1° in addition to the
meeting times and language inaccessible to the inhabitants? 2) How can popular participation
be effective with arguments such as tight deadlines, technical impracticability and lack of
financial resources? How to keep the dialogue in this context that obviously affects the
participation of the residents?

On the other hand, it is also clear that during the new interventions, Urbel has already
incorporated changes as a result of learning (trial and error) during the execution of the
program in the Aglomerado da Serra. Some of these changes were mentioned by respondents,
such as the adoption of mixed use in housing and the inclusion of tenants as beneficiaries of
the program.

Conclusion

It can be inferred that the Vila Viva program represented a significant change regarding
public policies of urbanization in the state capital. Different from previous interventions in
slums, marked by punctual works, the Vila Viva innovated by proposing big interventions,
which incorporated joint changes in transport, health, education, leisure and housing.

Due to the size of the program, it is clear that the consequences of interventions raise
different perceptions that sometimes may seem ambiguous or contradictory when analyzed
only superficially. It is clear, for example, that there is a mismatch between the objectives of
the Vila Viva program listed by the Belo Horizonte government and those perceived or
experienced by its residents. On the other hand, there is some openness on the part of Urbel to
incorporate constructive criticism into the program in their new interventions, considering
that Serra was one of the earliest realizations.

However, there is a clear distortion in the perception of “living” (or its association to a
decent life) from the residents of slum communities and experts from the government. There

15 From the PGE elaboration to its implementation there can be a gap of 10 years.
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is still a misunderstanding about how interventions in poor neighborhoods actually affect the
lives of thousands of people. The discourse of “elimination of risk areas” seems to justify all
the decisions without considering alternatives beyond those that lead to the removal of
families and their relocation to apartment buildings. Those buildings consist of a
homogeneous typology, but make the interventions more aesthetically pleasing. However, this
overlooks the fact that some of the houses removed represent a life investment and have,
indeed, quality. Nothing said by the representatives of Urbel, for example, explained the need
to build a broad avenue within the Aglomerado da Serra, which accounted for 60% of
removals, which benefits traffic flow from adjacent neighborhoods. If this was not the goal,
there were, of course, inaccuracies in the intervention planning.

The decision on the intervention priorities described in PGE is highly technical in nature,
which itself draws from the entire community the opportunity to question the legitimacy of
decisions taken. Through interviews with the president of Urbel, however, it seems that the
debate in the communities where PGE is going to be implemented have been more
participatory, at least in those places where the community is already articulated and
strengthe ned.

The research also shows through life stories, the uncertainty of residents about the future
of their homes (residents who have not yet been directly affected) or the dissatisfaction with
treatment by the Urbel (of those relocated in apartments). Despite these reports of neglect or
misunderstanding, the residents’ perception of the program is generally positive, a result of a
great investment never made before in such proportions in the poor areas of the city.
Certainly, the city is reaching the poor, making them noticeable for the first time. However,
the expelling factor present in the program greatly minimizes the positive perception about it,
added to the inexcusable failure of residents’ participation in all phases of Vila Viva
implementation.

Even considering the different opinions about the program, we can conclude that
regulating, developing and ensuring social rights are a precondition for effective citizenship
for millions of Brazilians. Inorder to be effective, public policies need to be able to recognize
the informal areas of the city beyond their status as illegal, or should realize that in addition to
illegal or informal, these territories are universes of meaning and modes of life, universes that
are obscured by the tension between ‘legal city’ and ‘illegal city’.

Each community should be understood as a constellation of meanings and values that
must be examined by public policies; otherwise, they risk projecting on them the symbolic
universe of cultural parameters of the local technical spheres. Therefore, for the urbanization
to be effective, seeking to include these territories and their inhabitants as spaces in the city
and citizenship, it should be able to recognize the differences, the specific lifestyles of
residents, their bonds of friendship and sense of community, and the meaning of having a
self-constructed home. Without recognition of the plurality of these life forms, public policy
can deepen exclusion, reinforcing the concealment of others.
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Abstract: Current housing policy in Turkey aims at transforming the historical city center and
forcibly moving the squatter housing (gecekondu) populations to housing projects at the
outskirts of the city. This article focuses on the effects of forced displacement policies on low-
income women. More specifically, focusing on the experiences of the dis/replaced low-
income women, the article discusses the ways in which these women are being excluded from
income-generating activities and their former social solidarity networks after being forced to
move to the project housings. After briefly discussing the former strategies that used to
protect them from falling into absolute poverty, the paper discusses how these women try to
sustain their lives in the absence of their former social solidarity networks.

Keywords: urban transformation, displaced persons, coping strategies of women’s lives,
Turkey

Introduction

This article focuses on the effect of forced displacement policies, which started in 2000, on
low-income women. It is based on data collected for the project “Urban Transformation and
Socio-Spatial Change in Historic Urban Centers and Squatter Housing Neighborhoods”
funded by the Scientific and Technological Research Council of Turkey (TUBITAK). The
research was conducted between the years 2008 and 2010, and the project was run by Asuman
Turkin with a research team of nine people.

In this research, social housing policies in Turkey were examined with a focus on trying
to understand how these projects affected low-income working class. As a basic feature of
changing housing policies in recent years, an urban space is increasingly perceived as a means
of capital accumulation. Due to urban renewal projects, the low-income working class has
come up against the displacement. Field research has considered the framework where this
kind of living exists in the city, and interview questions have been based on the

! Asli Sarioglu works towards a M Sc. degree in Urban Planning, in the Fine Arts University of Mimar Sinan, Istanbul. The
subject of her thesis is “The Structural Changing of Social Movements and Organization after the Decentralization of
Industry in Urban Space (in Istanbul)”. She was born in Tekirdag in 1972 and has a BA in Economy from Istanbul
University. Mrs. Sarioglu worked as a System Analyst and Project Supervisor between 1994 and 2007 for Promaks Computer
Company. Since 2007 she’s been undertaking roles such as field researcher and data analyst, and contributing in scientific
writing for urban research projects including: “Identity Conscience in Gypsy Children” (2006-2007), “Urban Transformation:
Bagibilyiik Case” (2008), “Gentrification and Belonging in Istanbul” (2008), “Urban Transformation and Socio-Spatial
Change in Historic Urban Centers and Squatter Housing Neighborhoods”(2009-2010), “Social History of Kagithane-
Istanbul” (201 1-present).
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transformation of relations between people and how this constraints them. Research on
housing areas under the pressure of transformation have been important in terms of
comprehending inhabitants’ survival strategies, their relations within the city, how they are
affected by these transformations, and whether they have other housing alternatives in the
city.

Six different neighborhoods were chosen for the research by using quantitative and
qualitative techniques. Three of those (Maltepe-Basiiiyikk, Sariyer-Derbent, and Tuzla-
Aydmli) are squatter housing neighborhoods while the others represent other housing
alternatives for the wurban poor (Beyoglu-Tarlabasi, Gilingdren-Tozkoparan, and
Kigikcekmece-Bezirganbahce). The study used both qualitative and quantitative research
methods: urban renewal, deindustrialization, and gentrification literatures were reviewed,
housing policy was read, and newspapers were reviewed for articles about squatters. By
considering the selected areas for field investigation of samples, it was seen that both spatial
and social features must be implemented in residential areas in Istanbul.

During the research, interviews were conducted with institutions and associations in the
selected districts, the founders of the neighborhood, and significant people in the field of Oral
History. The interviews aimed to try understanding settlers’ survival strategies; their social
and economic lives. The interviews inquired about the transformational processes in the
established residential areas and the changes that occur over time. During these interviews,
information was collected on approaches to urban transformation. The scope of this research
was a survey with a reach of 8-10% of the population in the six neighborhoods: 1362 families,
and within these families 6101 people, were reached.

The social dimension of housing policies has always been inadequate and the production of housing units
for the low-income population is very limited. The governments have never seriously considered the
provision of “low-cost rental housing”; therefore, “squatter housing” (gecekondu) has become the only
housing option for these people. In recent years, it has become almost impossible to open up new land to
fulfill the demands for available plots in the inner city. Consequently, parallel to the rationale of new urban
policies, which consider urban land as a means of capital accumulation, the high-rent potential areas
adjacent to squatter housing areas and central historic areas inhabited by the urban poor are attempted to be
transformed through “big urban projects.” (Tiirkiin et al., 2010: 15)

The economic crisis in February 2001 and the process of increasing internationalization
with increases in capital flows to the (built) construction environment in Turkey in recent
years have been the main determinants of housing policy. Legal regulations necessary
for urban transformation projects have been developed for the urban area of the capital, and
urban transformation projects have been proposed in the squatter housing areas of urban
centers and historic city centers. Such suggested projects do not contain any solutions for job
security and have a devastating effect on neighborhoods’ ability to facilitate survival
strategies. The urban transformation, or urban regeneration, is especially devastating on the
lives of women and is a more determining factor for women than for men.

Our research showed that women living in squatter housing areas and central historic
areas had lower educational background, job opportunities and social guarantees of formal
jobs than men living in the same areas. At the same time, women are more dependent than
men in social relations in the neighborhood. They established this kind of relationship in the
city because they need to cooperate with each other for care services, such as for children and
elderly people. Women are also dependent in the neighborhood on the issue of finding a job
(working in ateliers near the neighborhood or at home), shopping on credit in small markets,
etc. When they lose these kinds of socially supporting relations due to being moved to public
housing they also lose their interoperability because in Bezirganbahge apartment towers the
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communication between them is difficult. In addition, there is not any shopping credit, so
their economic lives become more and more disrupted (lost jobs, service care, etc.).

This article discusses the effects of the urban transformation on the everyday life of
women. By collecting research data in the field; housing policy framework in Turkey is
analyzed in the first section and revisions are suggested for housing policies in Turkey. Inthe
second section, the survival strategies of the women will be explained based on the results of
research.

Periodic changes in housing and urbanization policies in Turkey and

squatter

Social housing policies in Turkey are always and at any period undeveloped, especially for
the working class, and housing production is much limited. The governments have never
seriously considered the provision of ‘low-cost rental housing’; therefore, ‘squatter housing’
(gecekondu) has become the only housing option for these people. In this section, social
housing policies in Turkey are questioned, global and local relations with periodic changes
are discussed, and the dynamics of the process of squatter housing are examined. Looking at
Turkey's urbanization policy, the adopted approach is the framework of David Harvey's
analysis of ‘class structures and the theory of residential differential’. Occurring as a result of
the capitalist relations of spatial differentiation, it is defined “in processes that class relations
and social differences are produced and continued, as a complementary effect” (Harvey,
2002: 170).

Urbanization policies in Turkey developed with the process of modernization and
conflicts have arisen from capitalist relations to shape space. The urbanization process in the
Ottoman Empire began with the articulation of capitalism and was shaped with the Republic
and the project of creating a nation-state. With the process of mechanization in agriculture in
the 1950s, rural-urban migration started and this led to squatter housing. New economic
policies in the latter years of the 1970s, due to the crisis, have been shaped into urbanization
policies in the 1990s and 2000s. The value of urban land rent increased with the impact of
global politics such as ‘world city’, ‘competitor cities’, etc.

The Republic(an) Era, which began a ‘westernization despite the West’ discourse, was
typified by a disengagement from the Ottoman State, on one hand, while continuing the
changes that were started during the modernization process of the late Ottoman Period, on the
other. The changes started in 1839 by an edict of Tanzimat, a market mechanism opened with
capitalist relations, such as railways, harbors, docks, warehouses, a series of infrastructure
investment carried out, and the first municipalities established. The first laws were adopted on
urbanization (Tekeli, 2009). The industrialization movement, which could be dated back to
the late Ottoman Period, was interrupted by the First World War and could not be fully
implemented because of the economic crisis that struck (Tlrkin, 2007).

Traces of a nation-state strategy can be seen in a number of spatial and economic policies
in the period beginning with the proclamation of the Republic. The new capital was
established in Ankara instead of Istanbul, railways were completed into the remotest corners
of the country, public enterprises were established, and the project of state-sponsored
industrialization started (Sengiil, 2009). The economic policy of the Republican era first
aimed to ensure the integrity of the country's internal market. Industrial policies of the early
years were continuations of the last Ottoman ones and carried on state support for private
sector development (Keyder, 1995). The outbreak of the world crisis created a significant
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obstacle for industrial policies, but between 1927 and 1932, although the expected level had
not been observed, there had been some developments in the private sector (Bayulken and
Kiitiikoglu, 2010).

Due to the 1929 world crisis, exports came to a standstill, production fell, and
unemployment increased. When this process occurred, private capital was not yet fully
developed, but through the influence of internal and external developments, the statist
industrialization process had been grown. Keynesian policies were implemented in the
developed countries of the world and during this period the positive impetus to economic
development of the Soviet Union led to the selection of a new economic model. The basic
characteristics of the economic model were to protect private capital against foreign
competition, economic policies that supported private sector were developed, and
industrialization used public resources (Kepenek, 1995).

The objective of creating a nation-state failed in the early years of the republic. This, in
particular, was affected by the use of limited resources in the hands of the state after the
liberation war and the crisis of 1929. Urbanization policies were left unfinished because of
difficulties in raising resources. The Construction law was changed in the 1930s and the
obligation to plan for settlements with a population of more than 2000 was forgotten. After
the 1930s, the limited resources in the hands of the state were transferred to industry and
urbanization was neglected too. Until the 1950s, the process of industrialization had not
started so population growth n urban areas was not mntense (Sengiil, 2009).

Marshall Aid from the United States was marked by the 1950s. With this aid, the
economic policies of the U.S: glorifying private initiative were adopted, and this aid, with the
direction of the United States, contributed to the development of capitalist agriculture.
Transformation in agriculture and changing industrial policies led to a very large population
movement. In this process, migration to cities and squatters began (Keyder, 1995).

In the 1960s, in order to accelerate the economic and social development of Turkey, the
State Planning Organization (SPO) was established and the planned period started. These
policies, aiming to make the desired breakthrough in industry, caused the regional inequalities
of'the 1950s (Bayiiken and Kiitikoglu, 2010).

During the planned period, industry developed and the pace of urbanization increased but
was not reflected in urbanization policies (Sengiil, 2009). The squatter areas of cities
increased rapidly. Squatter housing areas began in the 1950s, for squatters were important to
hold onto the city's economic and persistence and success. Inthe 1960s, they formed the labor
force needed for industry.
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Table 1. Growth of squatter and squatter population

The total Squatter The total The
urban population urban number of
year population = (thousands) % (2/1) housing squatter % (4/3)
@) ) (thousand) (thousand)
®) (4)
1955 5,324,397 250 4.70% 1050 50 4.76%
1960 7,307,816 1200 16.42% 1440 240 16.67%
1965 9,395,159 2150 22.88% 1880 430 22.87%
1967 10,437,233 2250 21.56% 2100 450 21.43%
1970 12,734,761 3000 23.56% 2800 600 21.43%
1980 20,330,065 4750 23.36% 4500 950 21.11%

Source: Sengiil, 2009

Table 1 shows the process of urbanization in Istanbul. Until the 1980s, squatter housing
increased rapidly in all industrialized cities, and especially in Istanbul. The biggest reason for
this is the increasing industrialization in the cities. But squatter areas of non-legal positions
led to conflict between the state and squatters in each period. This tension changed with the
economic periods of the state: the process of industrialization in the 1960s increased services
to the urban squatter areas while the economic crisis in the mid-1970s began renewed conflict
between government and squatters (Sengiil, 2009).

The import substitution policies, which were implemented in Turkey in the 1970s, failed
because of the oil crisis that hit the World at that time. On the other hand, with the effect of
social policies in the 1960s, the left movement gained power (Kepenek, 1995). During this
period, because the squatter inhabitants were mostly working class, the left movement
developed in the squatter areas. Therefore, the foundation of conflict between government and
squatters was in the form of a wider struggle for social rights.

Import substitution and the economic crisis led to economic decisions put into practice on
24 January 1980, which aimed to solve these issues through economic liberalization. But the
strong trade union movement at that time responded to these policies with strikes, followed by
a military coup on 12 September 1980. Liberal economic policies began to be implemented
with the military coup (Sengiil, 2009). On the other hand, democracy in Turkey was
suspended for three years, the left movement and trade unions were destroyed, and the
squatter areas saw serious pressure by the state.

Because of largely abandoned industrial investments, construction in large cities became
the main target during this time. At this stage, the industry was moved out of the cities first,
followed by the assignment of new functions to the cities, such as tourism centers or finance
centers. Inthe 1980s, the state policies on squatters also changed (Turkin et al., 2010). Due to
Law No. 2981, squatters turned into multi-storey buildings. By then they developed through
the use value, started change over the value and ‘rent areas’ have been aimed at by hand of
the state. Thus, the economic rent value of the buildings, which were used so far for housing,
was discovered.
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Spatial differentiation of the global city

After the 1980s, in the context of labor and production policies in the world with
globalization rearrangements and geographical-spatial scales and hierarchies, cities began to
be reshaped and restructured (Kurtulus and Tiirkiin, 2005). During this period,
communication opportunities increased, the importance of national borders was reduced, there
were hierarchy transformations between Turkish cities and global/world cities, and new urban
areas and industrial cities/regions began to be developed.

By the early 1980s, discourses of the ‘global city’ were produced for Istanbul. On one
hand, this discourse determined the urban structure and, on the other hand, a legitimate
framework for spatial transformations was constituted (Oktem, 2005).

During the process of deindustrialization in Istanbul, the working-class living in squatter
areas had to work in the informal sectors. The 2000s were shaped in accordance with
international market conditions, legitimacy of urban policies supported by law, and rapid
changes in construction legislation implemented just prior to new and large projects. Legal
regulations related to urban transformation began in 2004 and in 2005, an amendment made
to municipal law, which has the authority to declare urban transformation projects in the
municipalities (Sen, 2007). In this way, transformations in squatter areas started and in the
same year Law No. 5366, allowing renovation projects in historic areas, was approved, and
urban transformation projects started, particularly in Istanbul, and throughout all of Turkey
(Tiirkiin and Yapici, 2008).

Urban transformation projects in Turkey are being shaped by property. TOKI? produces
only houses for sale. As stated previously, in the state housing policy there is no production of
rental housing. Only when property owners in urban transformation or urban transformation
project areas have been announced is the addressee considered. There is no suggestion of a
solution to the projects for tenants. Tenants have won the right to an annual rent subsidy with
very long and difficult struggles in Bezirganbahce.

Three options are offered to home owners:, the cost of removing debris, paying the
difference between the cost of a new luxury housing and the of debris remains, or paying the
difference between the cost of public housing and the debris remains. In practice, there is no
transparency in determining the cost of debris. As in the case of Sulukule3, from TL 40-
50,000 or, following struggles in Basibiiyiik, it can rise as high as TL 100,000. Another
problem facing those who will be displaced is bank borrowing after deducting the amount
paid by the cost of debris. Also, the expense of a public housing apartment constitutes an
additional cost for the family budgets. The ‘squatter housing’ option is financially
programmable according to user and is scalable over time according to changing needs.
Therefore, this is a proper solution for workers in low-income jobs, informal sectors, and
temporary jobs. By submitting solutions to urban regeneration projects means, in a way, a
dispossession of this option.

Given that those displaced far from the city center usually take a place in public housing
areas, this also leads them to lose their jobs as a result, which the Bezirganbahce working

2 TOKI (TC. Basbakanlik Toplu Konut idaresi Baskanligr): Republic of Turkey Prime Ministry Housing Development
Administration of Turkey.
% Sulukule Projesi: An urban renewal project began in 2005. It was a place of settlement of a Gypsy.
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condition data reveals. Before the transformation of urban living to Ayazma-Tepel(st(, the
population was 1.4% of the unemployed. After Bezirganbahce 54.4% of employees lost their
jobs and 31.6% changed jobs (Turkiin et al., 2010).

The urban transformation project housing is smaller than squatter housing, which is an
issue when the average family population in 6.1 in Bezirganbahce. Encountered in the case of
Bezirganbahge, an arrangement that will replace the projects is not adequate for the people
(Tarkdn et al., 2010).

The unenforceability of urban transformation projects can be understood by studying the
two following cases. Moving to the Tasoluk from Sulukule, there is right now (2012) only
one family that continues to live there as others have sold the flats and move away. In
Bezirganbahge, 2010 households surveyed showed that of 1,400 families moved to live there,
many of them have sold the flats, and only 600 families were left in the urban regeneration
projects (Turkin et al., 2010).

Life areas under transformation

In this part, based on the results of our research, the settlement strategies in transformation
areas will be discussed.

In this field study, work was conducted in six neighborhoods that may set models for
various urban transformation practices in Turkey. The most notable common trait of the six
neighborhoods studied is that they are populated by lower-income working classes. Among
the six neighborhoods where the research was conducted, three had developed as gecekondu
(squatter housing) neighborhoods in 1960s and 1970s. Maltepe-Basibiiyiik, Sariyer-Derbent
and Tuzla-Aydinh districts are the three shanty areas located in different parts of Istanbul in
terms of social, spatial and cultural aspects. The Basibiiyiik and Derbent neighborhoods, due
to their position within the city, are being subject to urban transformation, with pressure from
new investments and construction activities on the over-valued urban lands. As a result of the
decentralization of industry, the organized industrial zone established in Tuzla and,
afterwards, the rise in the construction of gecekondu areas and apartment buildings formed the
development of the Aydmli district. This district is surrounded by mass housing areas
constructed for lower income groups by TOKI as well as luxurious residential sites (TUrkn et
al., 2010).

The remaining three districts represent three different developments as the settling areas
of lower-income working class. The first among these is Tarlabas1 (Beyoglu), which is within
an urban protection area. Its location in the doorstep of the most significant entertainment area
of Istanbul and its proximity to gentrified areas constitute significant causes in its being
declared a renewal area. During its preparation, the renewal project for Tarlabasi was
reasoned with the facts that the district is a collapsed area and that the buildings are in bad
condition. However, according to this project, almost all buildings are being demolished and
luxury houses with only slight impression of their old formand brand new functions are being
built instead of these, and therefore, the “preservation” aspect of the project is being left in
shadows.

The second area is the Gungdren-Tozkoparan district. This area is a mass-housing zone
constructed to prevent squatters from setting a model like the social housing policies
developed during late 1960s. The existing physical structure of this area comprises apartment
buildings of 4-5 floors positioned in large garden areas. Tozkoparan was right beside the
industrial zone when it was first constructed and, today, it is generally amidst upper-middle
class settling areas as a result of the decentralization of industry. The occupants of the district
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became owners of their houses by being given loans as a result of the urban transformation
practices in the 1960s and 1970s and now they are facing the same compulsory loans.

The third area, Kigcikcekmece-Bezirganbahge, is heavily occupied by the mass housing
blocks built by TOKI. People from Ayazma and Tepedstd, as one of the first recent examples
of urban transformation practices, have moved here. This district gives significant clues for
assessing the consequences of urban transformation and discussing new problems posed by
this practice.

The subjects of the research are the qualifications of houses and their ownership status,
demographic features of the people living in these districts, working life, income states,
consumption habits, the forms of relationship within the district and living strategies, the level
of knowledge about urban transformation practices, their opinions and demands, and the ways
of organization and opposition in these settlements. Thus, the study reveals both the living
strategies of the people living in these districts and the way they will be affected by this
transformation (Turkin etal., 2010).

Looking into the establishment dynamics of the three gecekondu districts, the bond
between working and housing is clearly visible. It is also observed that in the peripheries of
the areas of Istanbul where industrial or serving industry development takes place, squatter’s
houses are also formed.

Another result of the research project is as follows: the dynamics of urban adaptation of
the people that live in gecekondu areas around industrial zones and that migrated to the city
throughout 1960s and 1970s have been powerful from the beginning; however, the Kurdish
population that arrived with forced migration after the 1980s could only be tenants and in
working life, they could only find employment in informal sectors with very low wages.
Thirty percent of those who settled in Tarlabas1 among the areas of research populated most
generally by Kurds arrived in the 1990s, and 54% settled to the same district after 2000 and
have not moved to any other area of the city.

The research concludes that almost all of the families living in the research area are from
lower income groups; however, Tarlabas1 and Bezirganbahge are the districts with the lowest
levels of income: 50% of the households here live on or under TL 750, which is the minimum
monthly wage; 19% of the houses in Tarlabasi and 26.3% of those in Bezirganbah¢e have
income levels lower than TL 500 monthly. When the average household income is compared,
Derbent is the district with the highest levels while Bezirganbahge is the district with the
lowest levels, followed by Tarlabasi in that respect. What is interesting is that urban
transformation practices began in districts that are the weakest in terms of income status.

In the areas of research, all members of the interviewed families are likely to be
negatively affected from urban transformation. The research also revealed that women are
likely to experience more poverty and hardship in relation to their relations within the districts
in which they live.

Displacement of women

As observed in the districts of research, the women living in these areas are more dependent
on their neighborhoods than are men due to a variety of reasons, including the job
descriptions and relations required by their gender and family values, their level of education
(which is more restricted than that of men), the process of the building of gecekondus, the
positioning of the houses and streets, etc.

As noted in the beginning, women conduct their social relations within the district and
they may take care of their children more easily due to the structure of their neighborhood;

135



- cescontexto

whereas in the relations of working life, since there is need for developed informal bonds and
since their level of education is much lower than men, they almost lose all chances to find
jobs. In this part of the paper, based on the data obtained by the research, the relations
between the women and the space and their living strategies within that space will be
examined and the potential deprivation they will be undergoing in the areas where they are
located after the urban transformation projects will be discussed.

In the districts researched, it was seen that the most significant factor affecting the living
standards of women is the period of migration. Notable differences are present between those
who migrated before 1980 and those who migrated after the 1990s. Among the districts
researched, Tarlabasiand Bezirganbahge are the areas under migration impact after the 1990s,
while the other four districts are populated by those who arrived with migration before 1980.
The period of migration is influential on many factors, starting with the level of education and
also affecting the relations of the individual with the city and his/her position in working life.

Educational background

In districts populated by former immigrants, the levels of education can be higher. One of the
factors in this is that the majority of people migrating recently are the Kurdish population
settling after forced migration.

Figure 1. Not Illiterate, 2009
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In all of the districts subject to research, the proportion of women who could not gain
literacy is higher than that of men and is also above the average of Istanbul. A significant
reason why the average of Istanbul in this respect is lower than the average in Turkey is that
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the industrial and financial institutions in Turkey have their headquarters in this city. The
districts that are subject to transformation have been occupied by working-class people since
they were originally established. As observed in Tozkoparan and Derbent, the literacy level
among the women among the people who migrated before 1980 has improved; however, the
rates still are not above the average for Istanbul. The impact of the period of migration is
clearly reflected in the rates of literacy. Most of the people living in Tozkoparan District came
to Istanbul during the first industrialization period. Derbent was founded before 1980 and is
better integrated to the city with its location near the center of the city as well as the industrial
areas. However, inboth of these districts, the level of literacy of women is below the average
in Turkey.

What has caused the high rate of illiterate women in Tarlabas1 and Bezirganbahge is the
impact of forced migration. The women that came with forced migration after 1990s do not
know how to read and write also because of the education policies in Turkey. The fact that the
proportion of literacy among women is much lower than among the men in the same districts
is a significant signal of the effect of gender upon women. Within the family, men are the
mediators for women with the outside, that is, the Turkish-speaking, world. Interviews with
the women in Tarlabasi also provided evidence of this situation. Some of the women have
never been to Beyoglu, which is only 15 minutes away, although they have been living in the
neighborhood for years.

Figure 2. High school graduates, 2009
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Among the high school graduates, the difference in employment rates between
illiterate men and women is less. A significant reason for this is the fact that in areas where
the working class with lower income levels lives, people usually confine themselves to be
graduates of primary school. However, considering the level of education, this makes it easier
for women to participate in the working life — the difference of 5% between the women and
men, which is visible almost in all of the districts, is significant. Among the women living in
Tozkoparan, the proportion of women that are high school graduates is higher than the
average in Turkey, is only a bit under the average for Istanbul, and it is the district where the
level of education is the highest. The circumstances in Tozkoparan are directly related to the
dates of migration to the city. Those who arrived during the first industrialization period

137



||- cescontexto

began their working lives at big factories and in better conditions than today. The second and
third generations were also able to get access to education.

The relation between the education level and employment of women

The levels of education affect the employment rates of women more than they affect those of
men. In 2010, among the illiterate, the rate of employment of men is 6.2%, while it is 33%
among women. The rate of employment among men with education levels lower than high
school is 67.8% while this rate is 16.5% among women. The employment rate of high school
graduate men is 66.2% while it is 29.7% among women. Among college graduates, the rates
of employment of women and men are closer. Among men with this level of education,
83.8% are employed while 70.9% of women are employed (Turkish Statistics Institute, 2010,
Household Employment Statistics).

Table 2. 2009 Labor force participation

2009 labor force Total Women Men
participation

Turkey 47,9 26,0 70,5
[stanbul 46,7 22,6 70,9
Basibiiylik 449 17,5 70,7
Derbent 51,9 338 67,2
Aydmh 44,6 19,3 68,6
Tarlabas1 47,3 21,5 71,3
Tozkoparan 40,0 22,9 58,6

Source: Turkish Statistics Institutions household employment statistics and research data

The rates of employment of women in comparison to men are much lower than men in all
districts, similar to the rates in Turkey and Istanbul. The main reason for this is that care
services (for the house, elderly, and children) are undertaken by women. Also, the informal
jobs that are not reflected in the statistics also affect this rate. A majority of the women living
in shanties are involved in house cleaning. The conditions of women who do their jobs at
home to accompany their services at home are also not reflected in these statistics.

The district with the lowest employment among women is Bagibiiyik. Here, the
traditional family structure and the higher income levels in families have led the women to
remain as housewives. Derbent has the highest rates of employment among other districts
(33.8%). The rates of employment of women in Tozkoparan and Tarlabas1 are close to the
average in Istanbul. However, in Tarlabasi, generally, the members of families work in family
businesses and their total income is quite low.

The majority of the working women in the research areas work full time on wages. Only
in Tarlabasgi, the rate of those running their own business is 11.3%. In this district, the families
sell stuffed mussels. Moreover, it is understood that ‘temporary/seasonal jobs’ are widespread
among women. In Tarlabasi, the rate of women doing these jobs reaches up to 28.2%. In
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terms of running their own business, the difference between menand women is revealed with
the rate of 90% among men.

In all of the districts, working women have jobs as servants/attendants, which are
generally described as the jobs of women. In Derbent, where the rate of women who are
employed is the highest, 5.8% of women are servants/attendants and 16.3% work at offices.
In Tarlabas1 and Bezirganbahge, the number of women that work in jobs that require a certain
level of education is very low. In Tozkoparan, where former migrants live and where women
are also within the workforce, the situation is different than the other districts: here, 8.6% of
women are ‘managers/administrators’ while 12.9% are civil servants, and 18.6% are white
collar workers.

Monthly income: The conditions of women

In the areas of research, very few women have incomes above the poverty level. The line of
poverty in Turkey in 2009 is TL 2395, the hunger threshold is TL 735 monthly. The rate of
those who earn more than TL 2000 in all of the districts is very little; however, considering
the monthly income according to gender, it is observed that very few women earn more than
TL 2000 monthly in any of the districts. In Tarlabasi and Bezirganbahge, there are no women
with income over TL 1000. In Tozkoparan, the rate of women who earn such level of income
is 28.6%, while in Bagibiiyik and Derbent, this rate is around 12%.

The minimum wage in Turkey was TL 497 in 2009 and TL 544 in 2010. Among the
working women in the areas of research, the rate of those who earn less than the minimum
wage is much higher than men. In particular, 60.7% of the women working in Tarlabasi earn
lower than the minimum wage and this rate is 57.1% in Bezirganbahge. These rates are 25.6%
in Derbent and 10% in Tozkoparan.

Figure 3. Monthly income below TL 500
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Figure 4. Monthly income on TL 2000
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Figure 5. Non-social security
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Most of the women do not have personal social security. In Bagibiiytk, 82.5% of women
(39.4% of men), in Aydml1 89.9% of women (35.6% of men), and in Bezirganbahge, 88.3%
of the women (66.9% of men) are unsecured. Among the women in Tarlabasi, the rate of
unsecured is 92.8%. The lowest rates of unsecured women are seen in Derbent (71%) and
Tozkoparan (70%).

Another significant point is the category of ‘pensioners and unemployed’. The data
reveals the population that could work with a social security system and it is observed that in
older districts, this proportion is higher. This value is very high in Tozkoparan and the women
could be integrated into this system. This rate is 14.7% in Tozkoparan and in this group 43%
are women. Similarly, in another gecekondu district, Derbent, 11.9% of the population in the
age group above 15 is retired and 30% of these are female. These proportions are very low in
the districts occupied by migrants that came after 1990. This rate among the women in
Tarlabas1 is 1.4% and in Bezirganbahge, the rate is 3.4%.

During the field research interviews it was understood that working women prefer to
work in districts that are closer to their houses than men do and that especially in Tarlabasi,
they work selling water in the streets or temporarily open small-scale working places close to
their districts and in informal industries.

Although facts may vary in line with periods of migration, in the districts of research,
usually the education levels of women are lower than men. In line with this, their position in
the jobs they work, their levels of income, and their social security are weak. Moreover, the
number of housewives is high in all of the districts. Since the income levels of families are
low and since separate budgets cannot be spared for housework and caring for children and
elderly, all such works are performed with female labor.

In the polls, a majority of women expressed that they are content with the districts in
which they live and, as a reason, they counted such reasons as being used to social relations
and the environment, lack of any social problem, environmental attributes of the living area,
being used to live in a house with garden, the convenience of the neighborhood for their
children, etc. During the poll, the social relations that women and men have formed with the
city were also examined: the social relations of women are continued with neighbors and
relatives; the areas of socialization are the houses, the front doors of houses, streets, and
gardens and although the houses are small, the use of gardens and streets increases the living
quality; they generally do not go outside their neighborhoods; and there are almost no cultural
activities in which these people are involved.

The women that were transferred to the mass housing blocks in Bezirganbahge have told
us that due to different languages and cultures, they could not develop relationships with
neighbors and that they did not see their former neighbors anymore. (Those who were settled
in Bezirganbahge are not only the people from Ayazma. A portion of the houses was sold to
other people too. Some of these began to be used as police residences.) For the Kurdish
families settled here, the fact that the area is used for police lodgings became a significant
source of disturbance. This situation causes clashes between the two groups. Especially for
the women, such transfers mean the end of all social relations. As may be seen in the previous
data, these people lost their jobs and are facing building contributions, bank loans, and other
costs. The women have told us that since they cannot go downstairs with the children when
they want, they have to keep the children at home. Therefore, due to the necessity of looking
after the children, the possibility of being employed is out of question for these women.

In line with the fact that the selected areas set a model for potential urban transformation
areas, factors of current urban transformation practices such as bank loans and contributions,
natural gas, and other regular payments are causing impoverishment and the price of these
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new expenses are paid by the younger generations who begin working by dropping out of
school as well as the female members of the family. The loss of social relations affects the
lives of women more than those of men. The rarity of kindergarten and caring houses and the
highness of their prices cause women to solve such problems through social relations. In the
shanties, streets, gardens, or the front doors of the houses are the points of meeting and
socialization. However, in the houses of TOKI, multi-storey buildings, the non-functional
green areas and the public areas without any identity weaken social relations and increase the
confined state of people, and therefore condemn women to an isolated way of life.

The urban transformation move in Turkey, 2012

In today’s conditions, with the new law recently enacted, from the 20 million houses all
around Turkey, six million houses are intended to be demolished. The required legal
regulations for speeding up the transformation activities in gecekondu areas have been
supplied with this law. The right of counter claim has been removed and the authorization for
filing lawsuits against those who attempt to prevent the demolishing has also been introduced.

Istanbul will be the first city in which this law will be practiced. The Minister of
Environment and Urbanization, Erdogan Bayraktar gave an interview to the daily newspaper
Aksam about this law and explained their big project as follows:

Whatwill happen now, how is your roadmap?

Our policy will be a national one. The cities will be reconstructed. The priority is in Istanbul and Izmir...
Initially, we are targeting 6 million houses. First of all, we will be telling the house owners to demolish
their houses. If they do not, they will not be able to escape from it. The state will have the regulator and the
prices will be brought down. Just like we did in the “halk ekmek” (cheaper bread supplied by authorities)
model...

What kind of a model will be applied?

The buildings and cities are firstly X-rayed. Our scale is an earthquake risk with 6.5 of magnitude. The
buildings that cannot resist this will be demolished. First of all, we will be telling the people that the
building they live in is not resistant and we will be asking them to demolish it. We are ready to provide all
kinds of support. The citizens are enabled to make the transformation themselves. We will be giving them
time.

What if they do not demolish their houses?

Then we will interfere. When two thirds are for and one third are against, we will demolish. Here, the two
thirds may purchase the remaining one third. Or we may also purchase the share too. There will be different
models. The funding will be provided by the state, loans may be provided and such systems as revenue
sharing or floor ownership based on lot ownership may also be offered.

There will be obstacles during demolishing...

We have a profound base at law. We take this risk for the sake of our citizens. We gave this authorization
to governors in the cities. This is very important. When the municipalities are authorized during the
demolishing, there may be hardships. The situation can also be considered as political and since the police
and armed forces are bound to the governor, this practice will be more effective. (Kuglkkaya, 2012,
www.habervitrini.com)
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The Planning Aporia in Slum Upgrading:
The Case of Old Topaana, Skopje

Leonora Grcheva,! Venice, Italy
grceva@gmail.com

Abstract: Worldwide experiences with slum settlements have provoked numerous slum-
upgrading initiatives, which have eventually led the experts to unanimously agree on a set of
strategies that had proven to be successful, mostly relying on implementing all-inclusive
participative schemes. However, the Roma slum neighbourhood of Old Topaana in Skopje,
due to a set of specific characteristics, seems to resiliently stagnate in its deprived state, even
when efforts had been made. The rigid planning system is recognised as one of the key factors
for this failure. Through this case study, the paper will examine the reasons behind the evident
inability of the Macedonian planning system to effectively tackle informal settlements and
urban problems of a socially complex nature. Furthermore, examining the extreme
consequences of the pitfalls in the planning system, suggestions for possible improvements
are made.

Keywords: slum, urban plan, urban planning systems, Roma people

Introduction

After numerous diverse international experiences with slum upgrading, some strategic
approaches evolving around participatory methods have been unanimously accepted as
successful. However, the Roma slum neighbourhood of Old Topaana in Skopje, due to a set
of specific context-characteristics and social circumstances has failed to achieve any progress,
even when efforts were being made. The paper will argue that the main obstacle for urban
improvement lies in the aporia of the planning system. Through the case of Old Topaana, the
incapability of the planning system in Macedonia to handle informal settlements or urban
problems of a socially complex nature will be illustrated, and possible directions for
improvement discussed.

! Leonora Grcheva is a PhD candidate in Urbanism at the Universita IUAV di Venezia. She had finished her graduate studies
in Architecture at the Faculty of Architecture in Skopje in 2010, after which she continued her education in Belgium,
obtaining the M Sc in Human Settlements at the K.U.Leuven in 2011. In her current studies, she is focusing her research on
the present-day urban phenomena of Skopje, as a case study representative of a certain group of post-socialist cities whose
current urban problems have been largely formed by the never-ending period of transition. Although currently not residing in
Macedonia, Leonora remains active with the First Archi Brigade, an informal organization formed by her and a few
colleagues, aiming to promote a participatory gpproach in architecture and planning, through educating the general public
and engaging the professional one in pro-active events.
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Discrepancy betweensocial integration efforts

and the physical urban reality

Present on the territory of Macedonia since the days of the Ottoman Empire, as far back as the
beginning of the sixteenth century (Gjorgiev, 1997: 45), the Roma people were given
significant rights within Yugoslavia. Getting equal treatment as all other nationalities,
Yugoslavia was noted to be the most generous East European state towards the Roma
(Barany, 2000). Since then, within the East European context Macedonia had officially
become the most hospitable place for this ethnic minority (Barany, 2000). Even after the
dissolution of Yugoslavia, the Constitution of the Republic of Macedonia clearly states that
“Macedonia is established as a national state of the Macedonian people, in which full equality
as citizens and permanent co-existence with the Macedonian people is provided for
Albanians, Turks, Vlachs, Romanies and other nationalities living in the Republic of
Macedonia” (Constitution of the Republic of Macedonia, 1991: preamble).

Furthermore, in 2004, Macedonia became one of the 12 European participating countries
in the Decade of Roma inclusion 2005-2015, an unprecedented political commitment by
European governments to improve the socio-economic status and social inclusion of Roma.
The Decade is an international initiative that brings together governments, intergovernmental
and nongovernmental organizations, as well as Romani civil society, to accelerate progress
towards improving the welfare of Roma and to review such progress in a transparent and
quantifiable way (Decade of Roma Inclusion, 2005-2015).

The involvement of Macedonia in the Decade immediately led to the drafting of the
“Roma Strategy for the Republic of Macedonia” in 2005, the first governmental policy to
target the well-being of this ethnic minority, in which detailed strategies for their social
integration and improvement of living conditions are carefully elaborated, divided in the
following categories: dwelling, employment, education, healthcare, social help, human rights,
culture, media and women rights (Roma Strategy for the Republic of Macedonia, 2005).

And it should come as no surprise that large-scale strategies are made specifically for the
Roma, considering that they are the third largest minority in Macedonia, where according to
the 2002 census, 53,879 people or 2.66% of the total population is of a Roma ethnic
background (State Statistical Office, 2002). However, it is a commonly accepted fact that due
to fear of antiziganism, many Roma people have not claimed their ethnic identity openly in
the state survey, making the real statistical numbers up to 3 times higher (Open Society
Institute, 2007). Skopje, the Macedonian capital, is a city with the largest percentage of Roma
population in the world and the only city that has a municipality with a Roma majority and a
Romani Mayor.

While on paper the attempts for social inclusion of the Roma might seem worthy of
praise, the reality diverges evidently. This starts from one of the key concerns: many Roma
that were citizens of former Yugoslavia, at the time of the succession, due to a number of
reasons, including financial incapability and discrimination, did not manage to get their
Macedonian citizenships in the one year period they were given, and have remained with
unsolved citizenship status up to the present time (Shadow Report, 2004). Though there have
been efforts for a number of social integration actions, the statistical indicators speak for
themselves of the Roma minority status — 88.8% of the Romani population live below the
poverty line (Shadow Report, 2004); the unemployment rate amongst them, largely due to
ethnic discrimination, is 78.5% (State Statistical Office); the enrolment in elementary schools
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of Roma children is 30% lower than of the non-Roma and the drop-out rate is twice as highas
that of the non-Roma children (National Roma Strategy, 2004).

The most obvious indicator of the failure to integrate the Roma people into the society is
their, for decades unchanged, place of dwelling — the excluded ethnic enclaves, the
unrecognised slums where they live in self-built houses that they do not legally own.

The Old Topaana neighbourhood

The chosen case study that could perfectly exemplify the mistreatment of the Roma
settlements in Macedonia, and the oldest known predominantly Romani neighbourhood, is the
picturesque Old Topaana, which has been known to be a Roma quarter since the beginning of
the sixteenth century (Gjorgiev, 1997: 131) when the Roma people took over the dense
neighbourhood of narrow stone-paved streets built by the Ottomans.

Carrying the name it gained after the gun-powder and artillery? that was located there in
the sixteenth century (Gjorgiev, 1997: 71), today Old Topaana is still known to be the
deprived home of the Roma ethnic community. Out of the 4000 people living on a 13.5 ha
space, 30% live in improvised homes that are often shared by two or more families. The
neighbourhood is densely built with exclusively residential family houses, on one or two
levels. The majority of the houses are self-built with durable materials, on which improvised
additions out of waste materials are built; the interiors are often incomplete and deteriorated,
with half of the household functions pouring out into the yards, streets or “garages”. The
under-maintained electricity network supplies most of the neighbourhood, though with
frequent defects. Drinking water is accessible for a large part of the area; however, the sewage
system is highly limited, leaving a big part of the inhabitants to improvise septic pits
(Detailed Urban Plan for Old Topaana 2007-2012, 2007). Some parts of the narrow streets
running through the neighbourhood are paved, but many remain unpaved, un-kept and
difficult to access.

With its borders firmly defined with the surrounding streets and boulevards, the
neighbourhood has been spontaneously growing within these imposed limits — first by
occupying every free plot of land, be it a yard, or a small patch of ground practically glued to
another house, and then by adding vertical layers onto the low-rise structures, wherever
possible, leading to an extremely densely built tissue. As the average birth rate amongst the
Roma people is significantly higher than the national average, the number of people that have
been struggling to be accommodated within Old Topaana has been constantly rising,
especially since moving into different areas of the city has been an unfeasible option for the
majority of the Roma. Unfortunately, though the Roma people have put their own sweat and
tears into building their houses, due to the long-lasting unsolved citizenship and
consequentially unsolved property issues, they don’t legally own any of it — the majority of
the land in Old Topaana is recorded as state property (Agency for Real Estate Cadastre).

Despite the fact that it is equipped with some solid infrastructural amenities, which is
making it closer to a poor urban neighbourhood than to a completely improvised slum, Old
Topaana remains dominated by substandard living conditions. Though not officially classified

2 Topaana, or Tophaana, comes from the Turkish top (cannon) and han (a lodging place).
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as a slum in Macedonia — as no such definition nor appropriate alternative terminology yet
exists — with its morphology and substance Old Topaana resembles many slum settlements
throughout the world, according to the definitions drafted by the UN-HABITAT that state that
a “slum household is a group of individuals living under the same roof that lack one or more
of the given conditions” (UN-HABITAT, 2006):

e Durable housing of a permanent nature that protects against extreme climate
conditions.

e Sufficient living space which means not more than three people sharing the same
room.
Easy access to safe water in sufficient amounts at an affordable price.
Access to adequate sanitation in the form of a private or public toilet shared by a
reasonable number of people.

e Security of tenure that prevents forced evictions.

Houses in Old Topaana and a street in Old Topaana

Learning from worldwide slum experiences

Urban slums have been a globally spread issue since the nineteenth century, and have become
a major focus of urban researchers and practitioners in the past few decades. Drawing from
experiences throughout the world, a number of strategies and possible approaches towards
tackling this problem have been developed. From an urbanists’ point of view, the two main
approaches could be divided into: on-site intervention, and complete demolishment of the
slums and relocation of its inhabitants (Garau et al., 2005). Relocation has more often than
not proven to be an unsuccessful strategy due to the slum-dwellers sense of community,
attachment (ethnic or to the specific place) and so on. These massive projects have often
resulted in failure, i.e., the new buildings and locations have been insufficient, unaffordable or
just not acceptable for the slum dwellers. Such unfortunate experiences have pushed the
public discourses on the slum issue towards developing strategies for slum-upgrading and on-
site interventions for improvement.

Successful cases that have been documented in Africa, Asia and Latin America, for
instance, have paved the way towards a more knowledgeable approach in dealing with this
issue, casting light on the fact that it requires a pro-active involvement and mobilization of
numerous concerned actors — starting from the Government and local administration, the
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NGOs, the architects and urbanists, the local and the private sector, to the concerned
community and the whole society. Practically, an action for slum improvement calls for an
all-inclusive participative approach in strategy-making, which has become a unanimously
accepted stance of the professional community (Garau et al., 2005).

The planners’ disregard of the existence of a problem

Theoretically, applying successful formulas from analogous slum experiences should be
preceded by a recognition of the problem. One of the main obstacles for developing Old
Topaana is precisely the lack of such recognition, i.e., the complete ignoring of the slum’s
very existence.

A distinguishing characteristic of this neighbourhood — its location — has led to a very
curious urbanistic situation. Positioned adjacent to the central core of the city of Skopje, Old
Topaana has been included in the official city borders and given equal treatment within the
planning documentation as the rest of the developed city. A part of three urban plans in the
past few decades, Old Topaana has continued to spontaneously develop and decay, being in
no way influenced by the plans nor by the official authorities. Decades later, the percentage of
realization of any of the urban plans remains zero.

The reason for this extreme is not a complex one — namely, all of the urban plans so far
have treated the actual built tissue in Topaana as non-existent, regarding the land as a tabula
rasa on which new residential complexes were drawn in. This practice was inherited from the
Yugoslav days® when the state had stronger capacities to manage the demolishment of
decayed buildings and compensate the owners with newly built properties. After the
catastrophic earthquake of 1963, as part of the massive project for rebuilding Skopje, an entire
new neighbourhood (Shuto Orizari) was built with the purpose to relocate the Roma from Old
Topaana there (United Nations, 1970). However, even then, the project for relocation failed,
and since Macedonia gained its independence and started going through a long and difficult
process of transition, the severely weakened system has become completely incapable of
handling such interventions. The planning authorities have nonetheless persisted basing their
incentives on out-dated presumptions.

This disregard towards the ground reality of Old Topaana and its continuous development
separate from the plans targeting it, as if they does not exist at all, has led to a situation in
which zero percent of any urban plan for this area has been realized, while almost a hundred
percent of the built structures today are informal and illegal. In this excessive example of the
contradiction between planning legislative and reality, paradoxically it was the legal status of
Old Topaana as a part of the city that had impelled its illegality.

The detailed urban plan for Old Topaana of 2007

The same treatment, or rather lack thereof, of Old Topaana has persisted up until the latest
Detailed Urban Plan (DUP) for the area that was passed in 2007. What gives even more
weight to the gravity of this problem is the fact that in the focal document targeting the Roma

® Macedonia was one of the six federal states of Yugoslavia, 1945-1991.
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people, the National Roma Strategy of Republic of Macedonia, the making of Detailed Urban
Plans is pointed out as a crucial initial activity that would kickstart the process of integration
of the Roma and initiate the realization of the overall strategies for improving living
conditions. This is distinctively highlighted in the document, which states: “with the
legalization and inclusion of the Roma neighbourhoods in the DUPs, the process of
realization of all the other infrastructural needs should commence...” (National Roma
Strategy, 2005: 32). Thus, the essential role that the urban plans play in the overall process of
combating the exclusion of the Roma minority is recognized within the strategy.

The Detailed Urban Plan (DUP) is the smallest scale of the three-level planning system in
Macedonia, serving as a tool for detailed elaboration and practical application of all the
planning decisions appointed in the larger-scale plans. The main purpose of the DUP is to
define the size, position and use of the building parcels in which the land is divided, and thus
it is the document according to which specific building conditions for each building parcel are
issued — consisting of borders and building limits, height, numerical data regarding density,
percentage of usage, number of required parking lots, etc. (Law for Spatial and Urban
Planning, 2008).

The essence of the Macedonian planning system is the existence of two separate layers of
regulations that deal with the urban development: the Detailed Urban Plans regulate the
building rights, whereas the land ownership is regulated through the cadastral records.
Logically, these two systems ought to be coordinated, but in reality they function separately,
which is to say the planners design the building parcels’ size, location and use according to
their own vision, and these are in no way obliged to coincide with the land ownership status
of the same area. The property and land ownership issues are figured out and negotiated
between the landowners and potential investors, a posteriori — after the urban plans have
already been passed. While it is evident that the feasibility for realization of the urban plan
grows proportionally the more it actually overlaps with the cadastre records, this is not always
the preferred path of the planners. This complex mechanism is further rendered more difficult
when the cadastre maps do not reflect the actual built reality, as is the case with rapidly
growing informal settlements, the maps of which are not updated frequently enough in order
to accurately reflect the transformed situation.

The DUP for Old Topaana is a typical example of a case of absolute divergence between
the built on-site reality, the cadastre records and the urban plan for the neighbourhood.
Planned as if on an empty patch of land with no given context, the DUP for Old Topaana
predicts a network of wider streets, which define the outer borders of the “blocks”. These are
then further divided into large building parcels, on which low-rise (3-5 floors) residential
buildings are drawn in. A more thorough discussion on the drawbacks of the plan itself, in
terms of block creation, building positioning and the distribution of public and open spaces
would be rather futile, considering that it is an unrealistic planning vision to begin with, if one
focuses on the plan’s disregard of the existing situation. The strangely positioned buildings
are blatantly laid over the dense patchwork of semi-improvised houses, as if they were plain
empty ground. Moreover, they are not planned as a substitute housing alternative for the
community currently living there. Their dimensioning is not based on demographic surveys of
the people whose houses would get demolished underneath, but rather in a naive random
manner, as if the Roma people would be simply relocated to an unfamiliar location. Ironically
enough, the supposition that the target of the building overlay is potential investors would
also prove wrong, as the buildings’ size is not sufficient to be a worthy investment either,
presuming that the investors would have to compensate the Roma that lived on that land.
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Unadjusted to the existing urban reality, the DUP becomes barren, incapable of
production of built spaces, and resulting in, once again, zero realization of the plan.

Comparison of a Google Earth image, the Cadastre records and the DUP, on one part of Old Topaan. [a] Google
Earth image [b] Existing situation, Cadastre [c] DUP for Old Topaana, 2007.

A no-way-out situation

Moreover, the blame for this planning aporia is not to be found solely in the choices of the
planners — they too have been disabled by two major pitfalls of the planning and legislative
systems which have subsequently created a ridiculously contradictive set of rules.

Firstly, there is the land ownership legislative trap. According to the Law for Building,
for one to have the right to build ona land, one needs to have a proof of the right to build,
where the proof is in fact a document from the Cadastre confirming that the person is a legal
owner of the land where he is planning to build (Law for Building, Art. 59a). On the other
hand, one can acquire legal ownership of the land on which he lives by registering the land in
the Real Estate Cadastre (Law for Real Estate Cadastre, Art. 112); and the right for registering
the land in the Cadastre is gained if one is the owner of the legally built building located on
that land (Law for Ownership and Other Material Rights, Art. 116). Since the Roma people
had never built anything legally, they could never gain the right to buy the land. And they
could never buy the land, because they could not register an illegal building in the cadastre.
Thus, they ended up being twirled in a legal Catch 22 — in order to buy land, they must have a
legally built building; in order to legalise a building, they must own the land.

Secondly, there is the urban planning legislative trap. In the decades of transition, it had
become a wide-spread trend for greedy businessmen to bribe the urban planning officials that
were prone to corruption — namely, the urban plans became tools for legalising illegal
buildings, by implementing them into the plans after they had already been built. Thus, an
addition was made to the Law for Spatial and Urban Planning in 2005 as a means of
protection of the legitimacy of the urban plans as guidelines for future development. The law
now states that “in the urban plans, no building conditions should be established that would
enable for already built objects (who had been up until the beginning or during the drafting of
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the plan built opposing the existing urban planning legislative or the Law for Building) to be
fitted into the urban plan” (Law for Spatial and Urban Planning, Art. 14, AlLS5), which means
that no illegally built structure can be included in the urban plan. Hence, while in the National
Strategy for Roma, the DUP is given a high spot as an operative tool with which the dwelling
problems of the Roma should be tackled, the Law for Planning takes away from the DUP the
power to treat the informal buildings in any way. These two system problems create an
unbreakable wall preventing any activity in the Roma neighbourhood and are one of the core
reasons for the ongoing aporia of the planners.

Can multidisciplinary tools solve the planning aporia?

Now the question is: Could a large-scale mobilization of a number of actors, a massive social
action fostering participative approach learning from successful experiences, improve or
significantly influence the never-ending stagnation of the urban development of Old
Topaana? It could be logically deduced that it probably wouldn’t. In reality, the very
presumption that an action of that scale is feasible in the Macedonian society at this point is
utopian. Rationally, the current state of our country could not achieve a leap that ambitious.

But, hypothetically speaking, even if the state and local authorities had the knowledge
and capacity to initiate a high-level programme for social integration, it would result in
change and improvement in the spheres of education, employment, culture, etc. However,
when it comes to the dwelling issue, any action, no matter how all-inclusive would eventually
strike the same wall — the rigidness and systematic faults of the planning and legal systems,
which allow for no flexibility.

Thus, steps need to be made in the direction of opening up possibilities for the integration
of social inclusion policies into the urban planning system, ie., acknowledging the
incapability of the existing rigid planning system to tackle the diversity of urban conditions
within its existing frames. This is to say, without necessary making an unfeasible, borderline
utopian leap towards strategic, large-scale, participatory-based strategies, adjustments can be
made within the regulatory planning that could foster urban and social progress and
development.

The underestimated power of the urban plan

The most distinctive characteristic of the planning system in Macedonia is its rigidness, which
is typical for planning of a regulatory kind. There are generally two methodologies of
implementation of urban planning, i.e., two kinds of plans: regulatory and discretionary, or as
Faludi (2000) divided them, project plans and strategic plans. He defines project plans as
being “blueprints of the intended end-state of a material object and the measures needed to
achieve that state” (Faludi, 2000: 303), where the process and the vision for the image of the
future are both closed at the moment of adoption of the plan. On the other hand, strategic
plans, he writes, “concern the coordination of projects and other measures taken by a
multitude of actors” (Faludi, 2000: 303). In this case, the coordination of the set of the
decisions taken by the actors is a continuous process and the future remains open.

Falling under the category of project plans, the Detailed Urban Plans for parts of Skopje
are literal orthogonal projections ofa firmly-cemented predicted future. The main criticism of
this kind of plan, their disregard of the time-dimension and changeability of the city, comes
even further to the front when its target is self-built, informal neighbourhoods, as is
exemplified in the specific DUP for Old Topaana.
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The case of Old Topaana puts forward the conclusion that social inclusion policies
targeting urban conditions, particularly in situations concerning circumstances of extreme
poverty, can almost without exclusion not be dealt with properly through a rigid planning
system. Furthermore, the system has become more and more rigid, turning into a practice of
drawing finalised architectural buildings onto the plan, leaving no space for flexibility. The
only way that this planning system can tackle the issue of this slum is by complete
demolishment and relocation of its residents, as is apparently envisioned in the DUP, although
in an unrealistic manner where there are no actual investment and relocation plans based on
the number of people and finances. As the method of complete demolishment of slums and
relocation of its inhabitants has been already commented onas very likely to be unsuccessful,
the only way to provide conditions for different treatment of this neighbourhood and any kind
of on-site intervention would be a change of the planning system.

Providing a solution for an alternative planning system for Macedonia is a mission that
would call for a long-term and thorough research, thus this paper simply offers suggestions
for possible directions in which the current planning system can be modified, based on one
crucial incentive — the planning system needs to be able to recognise and distinguish urban
areas with a specific context, history and morphology (such as the informal neighbourhoods)
so that it can substantially target their problems. Some possible suggestions are:

e Increasing the number of scales of urban plans; adding to the existent three-level
system, a fourth or even fifth level, a plan that would go into an even smaller scales
(in areas that would be recognised as such that need it), enabling the planners to work
with micro-urbanism, practically penetrating into an architectural scale — which could,
for instance, provide an opportunity to deal with the informal neighbourhoods by
analysing, planning and designing solutions for one house at a time.

o Slightly skewing the project planning system towards a more strategic planning
system, i.e., adding flexibility to the rigidness of the plan by not making a finalised
unchangeable version of the Detailed Urban Plan but leaving it more open for
modifications and adjustments, based on additional surveys, research, on-site work,
local participation, etc.

e Implementing a system of classification of diverse plans — each category with its own
set of rules, regulations, tools and methodologies. The current planning system does
not recognise the difference between a rich suburb and an informal slum, so the rules
are generalised and equal for all urban areas, which results in an insensitive treatment
of sensitive areas or complete incapability to tackle more complicated issues. The
diversification of plans would recognise differences, and thus offer appropriate
strategies for planning each specific area such as: residential neighbourhoods, central
city core zones, culturally protected heritage, protected environment zones, informal
settlements, administrative quarters, deprived areas, etc.

Conclusion

Through the case of the Old Topaana neighbourhood, an attempt was made to illustrate a
specific urbanistic riddle — one whose solution is made difficult by a complex superimposition
of contradicting regulations. Trying to highlight the power that the urban plan itself can have
to stimulate or terminate social inclusion policies, the offered resolutions are merely
provisional suggestions, carrying with themselves the risk that they too, could fail to succeed.
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Nevertheless, they are based on one undeniable truth — the current planning system is not
capable of handling diverse urban conditions, nor issues of a more complex social nature. Old
Topaana remains to be an example in which the extreme possible consequences of pitfalls in
the urban planning system can be seen; however, the suggestions for improvement drawn
from this extreme case can be applied to a much more extensive, country-wide scale.
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Liberalization, Urbanization, and Eviction Effect in Béjaia
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Abstract: The reform introduced by Algeria 20 years ago has produced several impacts that
are more or less expected. One of those that wasn’t forecasted is the way that the urban frame
evolved in general and the city of Béjaia in particular. Liberalization had freed urban
dynamics that played out to evict the public infrastructure and amenities from the city center
in favor of housing in one hand and to evict insiders in favor of outsiders in the other hand.
These facts don’t matter if they don’t produce imbalances that worsen the life of the citizens
whom feel more and more that their city doesn’t belong to them anymore.

Keywords: liberalization, urbanization, eviction effect

Introduction

In 2010, Algeria bypassed the threshold of 50% urban population, while it was nearly totally
agricultural area a half-century ago. The country has lived a fabulous experience of
urbanizing/industrializing, which pulls small villages to the size of important cities and
expands the previously existing cities to unforeseen sizes. The crisis of the mid-1980s ended
socialism and obliged the country to take the path of the free-market economy. Accounting
from this moment, the liberalization has put aside the State, freeing private initiative in
several fields such as building, foreign trade, investment, and transport. Stressed for so long
by an over-powered State, people understand this liberty as: everyone can do what he wants.
In the matter of urbanization, it gives birth to a strange phenomenon that deserves to be
analyzed: in the town of Béjaia, insider inhabitants are progressively evicted by outsider ones,
coming in from all around the country. To be more accurate: the poor of Béjaia are being
evicted by the rich of Algeria. It’s this process that is analyzed in this paper, which is divided
in four parts. The first one returns to the urban (dis)order that prevailed under the planning
era. The second one analyzes upheavals that have been brought about by the liberalization in
the matters of urbanization and urbanism. The third part describes how the eviction effect
operates, and the fourth one tries to estimate the cost of this phenomenon.

! Magister dissertations - Attractivité aux IDE: Quel réle pour les villes en Algérie ? Cas de la ville de Béjaia - Le transport
urbain et la reconfiguration de la ville : quelle interaction ? Cas de la ville de Béjaia - Quelle configuration de la ville pour
accompagner le développement d'un péle de compétitivité ? Cas de Béjaia - Croissance et développement en Algérie, y a-t-il
un role pour les Villes nouvelles ? Research projects - Perspectives de développement de la région de Béjaia par le tourisme -
Aménagement urbain et développement socio-économique dans la ville de Béjaia - Architecture urbanisme et rationalité
économique - Analyse de l'impact de la libéralisation du transport urbain dans la ville de Béjaia. - Croissance et
Compétitivité : quel réle pour la ville. Cas de la ville de Béjaia Foreign Cooperation - Responsible of a Master:
Aménagement du territoire et développement. Opened in the shape of a Tempus project with the University of Grenoble
(France); 2011. Other - Contribution to the project Planning and Urbanism of Bejaia for the coming 25 years.
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Urban disorder at the era of the planning

From mid-1960s until the mid-1980s, Algeria followed the hard path of socialism, trying to
offset a lack of financial and material means through extra goodwill. But it was not enough, at
least in matters of urbanization where the project faces enormous constraints. The country
suffers from the rarity financial, technical, and technological means on one hand and must
respond to pressing needs on the other hand. Add to this that the new frame of life must
respect the principles of socialism, assuming that somebody knows what is the socialist city
(Kheladi, 1991). Squeezed between the urgency to do something and the ignorance of what to
do, Algeria chose to take inspiration from the USSR experience.

The Soviet urban experience

When looking back to the experience of urbanizing in the USSR, one finds that it is framed
by the famous debates of the 1920s that tried to transform the man by transforming the city
(Anatole Kopp, 1967, 1975, 1979). The ultimate purpose was to build the new man of the all-
new society from where all forms of exploitation are banished. It goes without saying that the
soviet thinkers took their inspiration from the ideas of Marx, Engels, and Lenin.
Unfortunately, those thoughts remained vague about the type of city that is compatible with a
communist society. Luckily, Friedrich Engels (1979) discussing the question of housing,
makes reference to a French thinker named Charles Fourier. Fourrier is an utopist thinker of
the second half of the ninetieth century who wasted his time to build mentally the frame of
life in the ideal society, i.e., the society that excludes the existence of social classes.? This
reference was sufficient to raise the phalanstere (as Fourier calls his pattern of city) to the
rank of paradigm for those whom lack imagination and seek a source of inspiration.

The main feature of the communist city that derives from the phalanstere is doubtless the
divide of the urban space into many specialized areas according to the main functions of a
city.® This gives birth to zoning as a new principle of urbanism. The zoning idea reaches
Algeria in the 1970s, after numerous dilutions.

The socialist city in Algeria

Algerian planners imagine the city as a juxtaposition of many New Urban Housing Zones
(NUHZ) backed up by an Industrial Zone (1Z). The divide of the city is intended to forge the
features of the New Algerian Citizen. On the ground, this entity, in its elementary
components, is represented by two basic functions: to sleep and to work. A part of the city is
devoted to each of these functions.

The industrial zone

In Béjaia, planners obtain an original configuration by locating the 1Z next to the city then
beyond the 1Z they locate the housing zone. It results then that the industrial area occupies the

2 Many analysts describe Fourier’s model as a luxury prison.
% Later Le Corbusier distinguishes three major functions: living, circulating, and working.
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heart of the city. The advantage is that it avoids commuting costs and gives opportunity to
women for decent work. In fact, due to numerous factors those advantages never occur while
the faults of the system play:

e As time passes, the 1Z is squeezed from all sides by buildings, preventing it from
expanding while the city widens at great pace. It produces an imbalance between
supply and demand of jobs.

e The IZ cuts up the continuity between the two sides of the town, lengthening distances
and rendering necessary to cross the 1Z daily.

e Pollution spreads from the heart of the city itself.

e Plants are thrown randomly into the 1Z, making it too heterogeneous. The gains of
agglomeration are lost and factories become constraints for each other (Kheladi,
1991).

The housing zone: Publicinitiative

Reflection on urbanism and urbanization was covered up behind factors such as: the
smallness of the financial means, the little mastery of the technology, and the need to hurry
up. These objective difficulties have freed builders from all responsibilities, leading to a very
poor architecture and very hideous buildings. Buildings are posed on the ground regardless of
their alignment, the continuity, the esthetic, the lighting, the sense of the winds, the economy
of land use, and so on. Besides, buildings are devoted to housing only, services are gathered
in a special area of the district but in 9 of 10 cases it’ll never arise from ground. As soon as
flats are achieved, the State hurries up, leaving the field. The pressure on flats being greatest,
the State affords itself to neglect everything else, recklessly producing a situation where cities
expand by adding more and more housing. They are called dormitory-cities. The life in cities
that are devoted only to sleep is something close to nightmare because the least movement for
satisfying the least need (such as buying a newspaper), shifts into an expensive business in
matter of time lost and money spent. Day after day, the inhabitants waste their time, their
money, and their forces to solve the same few problems that they have solved the day before
and that they will solve the day after.

The housing zone: Private initiative

Thing being what they are, the demand (of housing) is far and away smaller than the supply;
the State is obviously incapable to respond to the tremendous needs. * The first thing
newcomers in the city do is to subscribe for obtaining a flat. After years of waiting in vain,
they resign to manage to solve the problem of housing by themselves. This important decision
will transform the ordinary citizen into an outlaw for building is a monopoly of the State. A
deal-like situation begins to take place between the public administration (which feels guilty
for being unable to settle the problem of housing) and builders, who promise to be as discreet
as possible. In the Kabylia region, possessing a house is a cultural need; explaining that all

* Needs are boosted simultaneously by the massive destruction of hundred villages and districts during the seven years of the
liberation war; the rural exodus that pours hundreds of thousands of poor peasants into the peripheries of cities; an
exceptionally high birth rate that reaches almost 3%, and rapid industrialization.
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threats and reprisals fail to build. In Béjaia, dozens of thousands houses are built at the very
moment where the law makes it forbidden. Besides the will of people to possess their own
house, one must add that incompetence, corruption, and incapacity of the State to enhance the
demand, spur the parallel land market, and give a tremendous vitality to the shadow building
sector. The setback of the State allows everyone to do as he wants and effectively everyone
acts as he wants, in the shape and image that he wants, producing a kind of urbanism and
urbanization that raises disorder and anarchy to the rank of art.® It is odd to notice that
anarchy has never prospered better as it has during the period of the Planning. Spontaneously,
people were in league against the State, suppliers and demanders of fieldwork hand in hand to
avoid any business with the public administration, payments are in cash, and the simple word
replaces all written contracts.

Practically, the business turns as following. A landowner divides roughly a field into
plots of different sizes and forms, according to the features of the relief. Trying not to lose an
inch of soil, he doesn’t manage any free space except indispensible narrow streets where it is
uneasy for a car to turn back. He doesn’t care about how life may be in the future district
without any service, believing sincerely that it isn’t his duty or mission to enhance the quality
of life of the people. It is hard to understand, but buyers share the belief and accept to be a
party in misleading the public administration. Years later they regret their thin consciousness,
but it is yet too late (Kheladi, 1991; Kheladi et al., 2003; Kheladi et al., 2007).

In fine analysis, despite that public and private builders start from opposite sides, the
results they reach are very close: dormitory-cities that are conceived by merely juxtaposing
ugly buildings. The only one difference that hurts the watcher is about the density (Figures 1
and 2). In both kinds of districts, it is useless to search for the main universal attributes of
urbanism: they don’t exist at all. Alignment, treatment of angles, public spaces, fagades of
building, global harmony of the street, hierarchy of street network, and so on — these are very
luxurious commodities. The kind of city being built recalls the middle-age cities, when men
work during the day and take rest during the night, with very little things in the ‘between’.
The city offers few spaces for functions others than working and sleeping.

In matter of urbanization, urbanism, and architecture, the socialism experience doesn’t
allow unforgettable memories. The authorities at this time have the excuse of working with
the spirit of neophytes, a lack of skill, and paucity of money. The concern is to accommodate
Algerians whatever can be the price in matters of the urban environment, image of the city,
quality of life, and so on.

% In fact, people reproduce the Kabylian village with its narrow and tortuous streets, little windows, and blind walls, but as
they use using modern materials and the house has several levels; the results is that the narrowness of the districts is sharper
while their ugliness is greater.
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Figure 1. Public district, too low density and no urbanism.
Source: Google Earth.

Figure 2. Private district, too high density and no urbanism.
Source: Google Earth.

Urban disorder in the era of the liberalization

One can ask why a country that has followed a socialist path for a quarter of century decides
one day to abandon it and to embrace the hatred capitalist system? The response is very
simple and it is useful to ‘hear’ it before explaining the turn that Algeria has negotiated from
1990 to now.

The economic crisis

In the 1950s/1960s, both internal conditions and the external environment play to push the
newly independent countries into the socialist sphere. The Algeria that gains its freedom after
seven horrible years of war wants to go further beyond where the others countries stop. It
aims to realize a ‘two-in-one’ operation, that is, to cut links with capitalism at the same time
as it cuts them with colonialism. The secret hope is to build a new society that has little to do
with the ancient one. However, there is a small problem: if the end is clear, the means to reach
it are less obvious.
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As it is fruitless to move randomly, the leaders at the time decide to look outside in order
to take lessons from others. Fortunately, there was a great experience of development that was
led by USSR. The soviet model relies on heavy industry, central planning, great public
enterprises, and planning territory. “Miracle’ is the world that may describe the experience of
the USSR, which succeeds to build a powerful economy within few years and to give the
image of the antithesis of the capitalism system. Overwhelmed, Algeria chooses the path of
socialism, planning, public sector, and great firms.

This choice done, Algeria faces another problem; it doesn’t own the necessary capital and
it doesn’t master the necessary technology and the necessary skills to plan the entire economy
and to make it competitive. Oddly, that it can seem that these problems were solved
effortlessly, too effortlessly to be genuine and sustainable solutions. Several mistakes have
been made; interpreted here as five beliefs:

e The belief that the kindness of developed countries is sufficiently great to make them
sincerely transfer their technology.

e The belief that it is enough to import sophisticated machines to ensure the transfer of
technology.

e The belief that Algerian workers are able to receive it, although more than 85% of the
population were filliterate in 1962.

e The belief that heavy and expensive investments can be financed by foreign debt at a
negligible cost.

e The belief that excess patriotism can easily replace lack of skill and competence.

One can’t dream about more wrong departures. Time will teach us that the will to plan
billions of economic variables when the illiteracy is so deeply rooted is nothing but heresy.
The generous project of development begins to drift, going farther and farther from the drawn
path. All efforts to correct its trajectory worsen it. The country has fallen into the trap that it
feared to fall in and that it tried desperately to avoid. From there, the economy moves
according to the will of chance. First, the government refuses to admit the failure, seeking
feverishly to hide it and to portray it as success. As long as the price of a barrel of oil remains
high, it is easy to delude the people; foreign resources afford the government to import the
kind of commodities that national industry ought to furnish. When the price of oil plunges in
1986, the weakness of the economy appears as brightly as the midday sun. Used to make up
its mistakes by dollar-injections, the government finds itself somewhat naked, not at all
knowing how to move. Roughly the problem is the following: the country exports about 10
billion dollars and it imports about 8 billion dollars and reimburses the same amount. The
Shakespearean trade-off is between importing and reimbursing. It’s an unbearable situation
and people don’t bear it: riots, uprisings, and terrorism begin to multiply, worsening an
already-bad situation.

Quickly, Algeria arrives at the foot of the wall. Despite its ill-will, the government ends
by sending an S.O.S. to the IMF for emergency help. The Fund responds but accompanies its
response by the famous awful conditions of the Washington Consensus: liberalization,
privatization, devaluation, and openness. The country is summoned to submit its economy to
deep reforms that are expected to raise productivity and improve competitiveness. Doing so
means nothing less than abandoning socialism and following the rules of the market.

This is the way the country jumps from socialism to the rules of the market. This
‘revolution’ wreaks the life of Algerian people. The image and the structure of the city
reflects the shifts.
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The city of the new era

Repressed for a long time, Algerians are little prepared to jobs of business (borrowing,
investing, managing, competing, innovating, exporting, and so forth). When the liberalization
frees them to do business, they find themselves confused and not knowing how to behave.
Unconsciously, money-owners go to the easiest option, i.e., a cross between Small and
Medium-sized Enterprises (SME) and Building and Public Works (thereafter BPW) that gives
SME roles in the BPW sector. This type of firm enjoys several qualities such as it needs little
capital, no technology, and few skills for its management, explaining why, nowadays, a third
of the 600,000 existing SMEs work in the PBW sector. The liberalization of the land market
at the same moment gives birth to a business of ‘developer’. The bulk of developers have
little experience, but the scourge of unemployment is so strong that every initiative that
creates jobs is welcomed, regardless to its possible drawbacks in the long run. It is needless to
say that unleashing so many new businessmen without benchmarks doesn’t go without awful
consequences on the body of the city. There are three stages in the process of transforming the
city:

e Between 1986 and 1993, despite the will of liberalizing, the sector remains so rigid
that it suffocates, discouraging investors.

e From1993to 2011, the liberalization becomes total; action in the city shifts to action
on the city, then becomes aggression on the city (this is the period that we speak
about here).

e Some developers go so far in the treachery that the government intervenes by 2011 to
protect customers (rule 11/01 of February 2, 2011).

As builders run behind their own interests, playing a game that has no rules, anarchy
begins to spread more and more. Building-enterprises flourish, holding up every inch of
available ground. Freed from all rule, they give up to the temptation of overacting,
multiplying faults of architecture and urbanism and producing districts that include nothing
but housing. The final result is Kasbahs-like, not far from hovels. The density soars and the
quality of life slowdowns, but the housing crisis is so sharp that the happiness of obtaining a
flat covers up the numerous faults. In addition, districts are conceived as isolated islands that
lack basic infrastructure (schools, shops, transport, post office, bank, spaces of leisure, and so
on). By the time the local administration awakens to the fact that private builders participate
to disfigure the city and to increase its repulsiveness, a lot of evil has been done. In particular,
the terrain is exhausted, pulling up the price of housing and rendering it out of the reach of the
average citizen.

It is funny to notice that this situation recalls the one that prevailed during the previous
period: dormitory-cities. When socialism dominated, housing was considered to be a social
product (the right to housing is guaranteed by the Constitution and the State tries to honor the
rule as it can). As the State retires from business in favor of private actors; apartments shift
into economic products that obey only the rules of demand and supply. Flats will go to those
who have a sufficient purchasing power to buy them. Despite these opposite philosophies,
public and private actors arrive to similar results. Doubtless, there is some lesson to take from
this junction, but such a subject is beyond this paper’s present concern. What I wish to point
out here is that the Brownian movement that takes Algeria gives birth, at less in the city of
Béjaia, to an interesting phenomenon that touches the roots and the structure of the city. In
effect, an observer can notice that there is a beginning of a transformation that ends by
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rejecting the natives to the periphery and replacing them by strangers. Expressing the
sentence otherwise, one can say that the rich of Algeria progressively evict the poor of Béjaia,
as we shall see in the following section.

The eviction effect

Before analyzing the eviction effect and the way that it operates, it is useful to give a quick
image of the city being studied and to recall the economic context that prevailed during the
two past decades in Algeria.

Béjaia at a glance

Béjaia is a beautiful Mediterranean city of about 200,000 inhabitants (2012). It is one of the
most ancient agglomerations of North Africa and it witnesses the main steps of the history of
mankind. Phoenician, Roman, Vandal, Byzantine, Arab, Spanish, Turkish, and French
civilizations crossed the region, leaving important cultural and architectural marks. Besides,
the site gathers together within a thin territory: the National park of Gouraya, one of the most
famous in the Mediterranean Sea; one of the most beautiful bays in the world; the second port
of Algeria (after Algiers); an international Airport; and one of the longer rivers of the country
(the Soummam River). Until 1962, the town is hooked to the Gouraya Mountain. Seen from
afar, it looks like a gigantic amphitheater with roughly regular stairs but today this colonial
city is flooded by an urban area at least tenfold greater.

In 1965, Algeria chose to follow the path of industrialization. While it waited for this
moment, the city expanded into the plain that constitutes its nourishing hinterland, crosses it
within few years, and then rushed to climb the opposite side (Sidi Bouderhem Moutain).®

GOURAYA SIDI BOUDERHEM

Sal [ FHE

Figure 3. Districts of Béjaia

At the heart of the plain, is settled the Industrial Area that becomes an insurmountable rift
between the two halves of the town. The Gouraya side corresponds to the colonial town,
while the Sidi Bouderhem side corresponds to the town issued from the private initiative
realized mainly during the socialism era. The plain receives mainly the works of the State.

® After having eaten the north side of Sidi Bouderhem, the city begins to fall down across its southern side.
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The economic context

Since the last quarter of the eighteenth century, economics teaches that letting everyone acting
as he wants doesn’t lead to disorder and anarchy. There are forces that play out automatically
to coordinate movements of million actors (each one of them seeking for its own interests)
and put the whole economy in equilibrium. Producers (who try to maximize their profits) and
consumers (who try to maximize their utility, given a level of revenue) watch how a price
evolves and react consequently. The market is a costless wonderful machine to regulate the
whole economy of a country.” By this ideology, Algeria deliberately ignores the qualities and
advantages of market rules. As soon as it emerges from a long period of colonialism, it falls
into the clutches of socialism, half by chance and half by choice.

The partof chance

Chance plays when the French colonialists leave the country in July 1962, abandoning forever
their important estates (farms, plants, buildings, etc.). The State was obliged to recover those
estates, becoming, despite its will, the owner of the means of production.®

The party of choice

The public had the desire, on one hand, make a break from the way of life of France and, on
the other hand, to take lessons from the experience of the USSR that begins from nearly
nothing in 1917 and succeeds to snatch half of Europe (and half of the world) from the
almighty United States.

Having chosen socialism, Algeria launches into a war against the market rules. Within a
few years, It succeeds in blinding the market; making the variable price totally meaningless
for economic agents.® A low price doesn’t mean forcefully low production cost, while a high
price doesn’t mean high cost. Prices are fixed arbitrarily, without reference to their cost.
Reacting logically, Algerians exaggerate in consuming products that were formerly cheap but
are really expensive. It is exactly what happens to the building land.

With an area of 2.3 million square kilometers, Algeria is one of the vastest countries in
the world. However, this wide surface is eaten by the desert of Sahara (90%) and the
mountains (80% of the remaining 10%). Afflicted with such a particular relief, the country
greatly suffers froma rarity of valuable terrain (for agriculture or for urbanization). The desert
moves in inexorably on one hand while demand coming from agriculture, industrialization,
urbanization, and tourism increases, in the other hand. Wishing to make order in the sector,
the State gives itself the total monopoly onthe land, beginning from 1976, but despite the best
of intentions, this monopoly induces unbelievable wasting of useful lands. As soon as the land
becomes valueless and is offered in supposedly unlimited quantities, it becomes likely the

" This naive approach of economics has been criticized and challenged for a long time, but still contains a fund of truth.

8 1t is admitted that the main feature of a socialist country is the fact that the State owns the means of production, i.e., the set
of products that constitutes what we call capital.

® For instance, a product that is sold for 10 dinars may cost 80 dinars to make, or may cost only 4 dinars. Prices are fixed at
levels that have no relation to their production costs. For instance, sugar is sold at 2 dinars, while it is imported at about 40
dinars. With liberalization and openness, people were astonished to learn this.
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smallest element constituting the cost of building. The lack of skill, competence, and
experience of the enterprises are added to the weak capabilities of the local decision-makers
to obtain the conditions to abuse the land use, i.e., consuming more than is necessary for each
project. Financial and technical problems are systematically solved by an extra-consumption
of land. For instance, in order to avoid hard technical studies or using expensive machines
(such as high cranes) a building of ten levels on a plot of 500 n?, will be divided into 5 or 6
buildings of 1 or 2 levels, that are easier to build. The price of the easiness is the consumption
of 10,000 n? (Kheladi et al., 2008). This kind of urban planning wastes tremendous areas.

When it works, the State is a bad manager, but when it retires from business, things aren’t
better. The government falls into the error of believing that it is enough that the State retires
from the ground to obtain a market economy. In fact, what happens is that the retreat of the
State opens the door to so-called private operators whom are handicapped by their thin
experience of business and the absence of benchmarks that may prevent them from
stupidities.1® These reminders done, the worthy question is: Why does the phenomenon of
eviction appear in Béjaia rather than elsewhere?

Why Béjaia?

Truly the phenomenon discussed here is universal, but a number of factors work to give it an
uncommon size in the case of Béjaia. The city has about 200,000 inhabitants whom are lucky
to live ‘where others go on holidays’ as the advertising claims. Several features made it
special and rank it among the more attractive cities in the country.

A long, rich, and tumultuous history

Béjaia is 2500 years old and it was known across history under many names: Gour, Saldos,
Saldae, Naciria, Bugia, Bougie, Béjaia, and Bgayet, as it is called nowadays by its inhabitants.
In the Aiguades cove, Phoenicians sailors met at regular periods with native tribes to
exchange some commodities. Since this distant time, the city has benefitted from
contributions of the major civilizations that exist around the Mediterranean Sea (Romans,
Byzantines, Vandals, Muslims, Spanish, Turkmen, and French).1! Once, the city was a
shining capital from where the Arab knowledge (mathematics) was transmitted to Europe
during the thirteenth century.

A beautiful landscape

Béjaia is endowed with a fabulous natural site. The landscape is so beautiful that everyone
who sees it for the first time is seized and bewitched. Sun, Sky, Sea, Mountains, Forests, and

10 The truth is that, there is no obstacle that some money can’t lift, in a country where the functionaries are poorly
remunerated and incompetent. In numerous cases, local decision-makers are the true owners of enterprises, even if they hide
behind a wife, a son, or a brother. Today, bribery is so deeply rooted that no enterprise bothers about competitiveness; it is so
much easier to solve problems with bribes. Besides, it seems that rules exist only to permit to certain decision-makers to
receive bribes because the sole thing developers do is to break them.

11 1n 1942, the Allied troops landed in Béjaia Bay and the region has today as one of the most important Allies War Cemetery

of the Second World War.
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River are eternal partners of the city, which uses them as assets of attractiveness. Until now,
Algeria has not worried about tourism but it is doubtless that, when it has interest in this,
Béjaia will be its driving force.

Economic infrastructures

Béjaia is one of the gates of Algeria to the Rest of the World. The port is among the most
important of the country; it receives not only all kind of commaodities but also travellers; and
it is also the first platform oil export that is built in the country (in 1959). The Soummam
Airport links the entire region to Europe, more essentially, to France.

An open and tolerant people

As they were in close contact with peoples all around the Mediterranean Sea for centuries, the
Bejaouis have developed a deep spirit of tolerance and acceptance of others, regardless of
their color, their religion, their language, or their fortune. It’s a rare quality that deserves to be
pointed out. So, thus well-endowed, Béjaia is a privileged destination for great number of
wealthy Algerians. From Algiers, Sétif, Tizi Ouzou, Msila, Constantine, and other places,
they arrive with billions of dinars to buy secondary residences without bargaining. To possess
a house in Béjaia offers several advantages, even if it is occupied only during short periods in
the year:

e It is a good investment for someone who seeks a reliable placement. There is an
important demand for such housing, from stars of football, senior executives of the big
firms, and emigrates who want to reside temporarily in Béjaia and have the means to
afford themselves a high-level flat.

e For afamily of 4 persons, going to a comfortable hotel is a very expensive operation.
Within 10 years, one can have spent the value of a flat. Even those who spend only
two months a year in Béjaia find it more interesting to possess their own home. When
possessing it, one can lend it to friends or rent it during certain periods.

e The dream of Algerians is to spend 15 days of holidays in Béjaia, which means that
businessmen use flats as a tool of corruption. It suffices to lend an apartment for 15
days for the person targeted and he will eat in your hand. The most rotten businessmen
may likewise practice buying and selling houses as a process of laundering money that
is less or more regularly gained.

One can ask: where is the problem? A dynamic housing market is a sign of economic
good health, isn’t it? It is well known that when building goes well, everything goes well. In
fact, things are less satisfying that they seem; when getting closer, the situation is far from
enjoyable. Drawbacks of the phenomenon tend to overtake its advantages, due to several
factors. The first is the nature of the relief: Kabylia is so mountainous that it offers little
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urbanizing terrain.12 This ungrateful relief explains the expensiveness of land and housing,
which puts them far above the great bulk of the people. Knowing that terrain is at the center
of a sharp conflict between urbanization, industrialization, agriculture, tourism, infrastructure,
and so on; it results that the price of the field soars beyond the bearable threshold.3 In the
perimeter of the city, the price per square meter can reach eightfold or tenfold the Minimum
Guaranteed Salary.

Buying a plot so expensively, developers can’t afford themselves to deal with the poor or
the middle class.* Their target is the high-revenue owners who demand housing of great
standing.*® Unlikely, such customers aren’t running the streets in Béjaia. Also builders must
address a larger market that encompasses the whole country. Without being aware of it, the
process of eviction begins to occur.

How can it be?

Elsewhere in the world, riches flee the crowded city center, preferring the comfort of large
suburbs where they enjoy a high quality of life, far from pollutions. In Algeria, particularly in
medium-sized towns such Béjaia, it remains more advantageous to live in the core of the city
which is better endowed with basic commodities (electricity, gas, telephone, water, sewers,
transport, etc.) and many others services (shopping, banking, sports and leisure, and so on).
These advantages become more and more diluted as one moves away from the center, until
they nearly disappear. People are convinced that town is more lucrative than country,
explaining that they enjoy the urban life, which also explains the force of the rural exodus
since independence. Emigrates themselves, strongly tied to the homeland, build a house, not
in their village of birth but in the nearest most important town. The land, although not much is
available, incurs a so much demand that the price of the square meter jumps up, becoming a
quasi-natural monopoly of the wealthier.

The setback of the State unleashes developers who rush as vultures to monopolize the
free pockets of ground that remain here and there inside the city. Their voracity and their
efficiency are so sharp that they exhausted all the potential building ground within few years.
Nowadays, in many cases, major public infrastructure (hospital, post office, bus station,
schools, and so forth) are purely and simply cancelled due to the non-availability of terrain.
The local administration being structurally in shortage of financial means, can’t afford to buy
such expensive plots. As a consequence, housing (that responds to the needs of the wealthy
Algerians) moves ahead while social infrastructure (that responds to the needs of the natives)
is set back.

12 The second factor is doubtless the fact that in Kabylia, the land is majority owned by the private sector. Since the
liberalization, the State itself has no choice but to buy the field for its projects.

131t is meaningless togive pricesin absolute value (i.e. in dinars); relative values are more significant.

1 In Algeria, the statistics that announce bad news are kept secret, as it is the case with illiteracy, unemployment, poorness,
etc. About this last scourge, the Ministry of Solidarity situates the share of poor a 13 million (more than 1/3 of the
population) while the CIA factbook situates it at 23 million (close to 2/3 of the population) who live under this level. To
estimate the weight of poorness at its just value, it is enough to say the government has a Ministry of Solidarity which tries to
ease the burden by distributing, from time to time, money, baskets of food, schoolbags, buses, and soon.

18 High quality housing means ‘high quality in comparison with the quality of the usual offer’: better design, better finishing,
lift, parking, water running 24/24, cleanup... These kinds of advantages are common elsewhere but don’t exist in Algerian
dormitory cities.
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As free spaces become rare in the inner perimeter, builders design another strategy that
consists of buying old houses, warehouses, and factories in the heart of the city and then
demolishing them to obtain valuable plots. Those pockets of land offer precious advantages.
They are already connected to the main networks (water, sewers, electricity, gas, etc. sparing
money and time (to run between offices to obtain different permits).® A small house (say 150
n?) with a small garden (say 150 m?) are replaced by a building of 12 levels that contains 25
or 30 flats that will be sold hundredfold its initial price.

At first, the process touches the oldest houses but the thirst of building is so intense that it
widens to include houses that are no older than a quarter of century. Poor people who own old
houses are submitted to strong pressure from developers to sell their estate. Squeezed, they
end, generally, by giving up. The ‘natives’ are, progressively, replaced by heterogeneous
people who gather in Béjaia, coming from all around the national territory, even from
overseas. The phenomenon is not without consequences.

What’s the cost?

In general, dynamic cities attract people whom settle next to the ‘natives’. It’s the principle of
concentration that is well known in the urban economy. What happens in Béjaia goes further
beyond this logic. The eviction effect is so powerful that it is assimilated into a feeling of
aggression by the ‘natives’. The feeling of aggression isn’t entirely imaginary because the
phenomenon is accompanied by problems that undermine the cultural bedrock of the city.

The State is beaten by the private operators

Transition is an exceptional situation between two sustainable states of things. It’s a sort of
no-man’s land where the ancient state is no more, while the new one is not yet reached. It
ought to be as short as possible in order to avoid moving for long time in exceptional
circumstances. In Algeria, the so-called ‘transition’ (between the socialist regime and the
market economy) has run for more than 20 years. The country evolves in conditions of no-
rights where all deviances are possible. This abnormal situation favors all those who like to
move in the shadow and to practice irregular business. They seize this long period of
uncertainty and use it in order to maximize their gains. Everyone thinks “All, right now!”
putting aside the worrying about tomorrow, feeling himself free to do all what he wants,
especially in the matter of building.

Everyone is seeking strict short-run interests; developers work to offer what the market
asks for, that is, housing and nothing more. Béjaia expands mainly by increasing its housing
park, creating an imbalance between houses and the infrastructure and amenities that must
accompany them. There are several factors that widen the gap and deepen the imbalance
between housing and infrastructure. First, private builders do not typically care about urban
planning nor rules of urbanism. They build flats, and when they sell them, they go to open a
new construction site in the neighborhood. If someone (the State for instance) thinks that
social infrastructure is needed, this is the State’s business. Second, due to several constraints,

16 )¢ may take several months, even years, to achieve all the connections of a new building. The lack or the lateness of sewers,
for instance, constitutes a bottleneck that makes accommodations non-usable.
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the local administration moves so slowly that it never catches up with the widening activities
of builders. Finally, the cost of the housing is so high that it discourages projects that are not
economically profitable. Nevertheless, the State cannot afford to endlessly flee its
responsibilities of satisfying certain social needs (including social housing). Having no
resources to compete against developers, it looks for ficlds that are within the State’s estate
and fills it with public projects. Beyond the fact that such areas aren’t always localized where
infrastructure is needed, one can notice that the administration overacts by gathering on the
single plot all infrastructure needed. One who studies the map of Béjaia will be surprised to
find areas of 100 hectares or more that receive only education/formation infrastructure (Figure
4). During the spare-times (weekends, holidays), these gigantic districts become dead zones
and during the night they appear as islands of darkness. It’s a new urbanism approach for the
city, where amenities are located according to the availability of the field rather than to the
needs expressed. It leads to an unbalanced city where users are tied between two kinds of
mono-functional districts: housing areas, which are empty by day and full by night, and
infrastructure/amenities areas, which are full by day and empty by night.

Figure 4. Gigantic area devoted to education equipments. Source: Google Earth.

The city: At the roots of the under-development

The race of developers to monopolize the land in the urban area produces a great bulk of
awful consequences:

¢ Native inhabitants feel themselves more and more strangers in their city, while those who
come from outside remain strangers. [t’s an uncomfortable situation that creates the feeling
that the city doesn’t belong to anybody, which explains why all people love Béjaia but
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strangely nobody works to make it better. Besides, seeing thousands of flats closed while
suffering from the housing crisis!’, gives the inhabitants a feeling of injustice.®

Developers haven’t the same duties toward the people than the State. They don’t work to
satisfy objective needs but to satisfy solvent needs and there is nestled the problem. Private
actors work for the market, which means people that the demand is based on sufficient
purchasing power. A sort of anti-selection phenomenon begins to play out, directing the
rich to private developers and letting the poor for the State. As the later doesn’t aim to
realize benefits, each new project must be financed with new capital. It’s a race that it is
impossible to win considering the enormousness of the needs due to a high rate of
demographic growth, the lack of building materials, unavailability of terrain and finances,
and so on. The image of the State is linked to the idea of ‘failure’ while the image of the
private actor is linked to ‘success’.

As builders move ahead, the State moves back, abandoning the ground. Not only does it
turn out that the State is unable to protect and preserve the few green spaces that remain
here and there from voracious developers but it becomes a pawn in their strategy (or the
absence of strategy) too. Hunted from the city-center, the local dismemberments of the
State react by two forms of behavior. First, they spread the idea that the ground is
exhausted in the perimeter of Béjaia so it can no longer receive great projects financed by
the government (hospitals, housings, colleges, stadiums, etc.) up from now. Second, the
handful of structures that the State must build despite the sharpness of the problem faced,
will be localized according to the availability of the field. Too little interest is paid to the
difficulties that issue from ill-location. The only duty of authorities seems fully filled once
something is built.

As none of principles of urban planning are applied, the distance between the most
common destinations of average individuals increases, widening the preferential spaces
area, as we call it, to abnormal value, say, to more than a 2 km radius (Figure 5). The long
distances that an individual must cover to satisfy the least need ‘eats’ his energy. Popular
wisdom says that the Algerian worker spends his forces in the streets and takes rest at
work. In effect, his productivity is one of the lowest in the world.

The lack of inconsistency of the city plunges it into a Cornelian conflict. The distance calls
for a system of urban transport while the narrowness and the irregularity of the streets
makes it difficult. Local authorities solve the problem by concentrating 80% of the 350
buses that constitute the urban transport system along Liberty Street, the main avenue that
is endlessly over-crowded, incurring all forms of pollution. Meanwhile, the populous
districts of Tizi, Dar Djebel, Takléat, Smina, Ihaddaden Oufella, lhaddaden Ouada,
Taassast, and others suffer from being under-serviced, due to their relief and their ill-
designed urbanism (Figure 6).

" The census of 2008 says that there are about 6000 closed flats while other data notes that there are more than 6000
demands for flats that have waited desperately for years to be satisfied.

18 During the Socialism era, housing was a right, registered in the Constitution. The socialism is no more but people continue
to claim this right. Populist governments continue to build a million flats that are distributed according to given criteria. In
counterpart, beneficiaries pay a symbolic rent.
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Figure 5. The preferential spaces area

Figure 6. The network of urban transport, Liberty Street. Source: Kheladi et al., 2003.

The Insiders-Outsiders conflict

Attached for a long time to the land and to agricultural work, Algerian people develop
particular links towards their roots and their earth. By region, this feeling is more or less
shared but it is doubtless that the Algerian is strongly tied to his place of birth. As far as he
goes, he is never at home, out of his space of birth.1° People who buy or build houses in
Béjaia don’t escape this basic logic; the body is in Béjaia but the head is at home, elsewhere.
No force can dig up from their mind the idea that one day or another they will return to their
home sweet home. Even if they live 20 years in Béjaia, they always feel themselves as special
guests who have no business about the problems of the city. Unbalances in the structure of the
town (the lack of basic services, the bad governing, etc.) are out of their sphere of interest,

% This explains, in part, why Algerian emigrates have difficulties integrating into countries of reception (France and
elsewhere).

171



”- cescontexto

and they don’t care about it. The city includes more and more people who are little
preoccupied by its fate.

Conclusion

In 2012 Algeria celebrates the fiftieth anniversary of its independence. This half-century can
be divided into two equal parts devoted respectively to socialism and to the economic market.
Transition seems more difficult that it must be, according to the experience of Eastern
countries, for example. The State is pushed to abandon its role of leader of the whole
economy, freeing without caution the private initiative. The private actor, lacking experience,
acts and reacts according to short-run interests, producing consequences that are often not
expected, notably in matter of urbanism and urbanization, the subject that worries us here.

The city of Béjaia owns some qualities that put it at the core of an odd phenomenon:
liberalization leads to driving poor natives from the city, replacing them by people of
elsewhere. It’s a conflict that opposes poor of Béjaia to the rich of Algeria. In fact, this form
of urban evolution is common around the world; what is less common is that in Béjaia it
works to impoverish and to unbalance the city, rather than to make it wealthier. This happens
because:

e The country jumps from a situation where the State was over-mighty to a situation
where it is over-absent, abandoning the ground to private actors.

e Private actors, lacking business experience, rush to invest in the activity that they
master for it demands neither capital nor technology, i.e., Building and Public Works.

e Béjaia, being particularly attractive for such business, is submitted to unbearable
pressure on land, the only commodity that the city can’t increase. A Homeric struggle
begins between the native poor citizens and the rich builders to conquest the field. As
investors win, foreigners begin to pour into the town.

Arriving at a certain threshold, the insiders feel themselves strangers in their own town,
while the foreigners are still convinced that they are strangers in this town. The city doesn’t
belong to anyone; that allows everyone to act freely, threatening to destabilize the coherence
and the harmony of the city then, consequently, to make it repulsive in the long run.
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Towards New Directions in Urban Environmental Justice:

Re-building Place and Nurturing Community

Isabelle Anguelovski,! Barcelona, Spain
Isabelle. Anguelovski@uab.cat

Abstract: Traditionally, environmental justice (EJ) studies have focused on the
disproportionate burden suffered by marginalized populations in regards to contamination or
resource extraction. To date little is known about how underlying goals shape community
organization for long term environmental quality in different cities around the world, and how
concerns for health play out in projects such as park creation or community gardens. Through
an analysis of neighborhood-based mobilization in Boston, Barcelona, and Havana, | integrate
existing knowledge on urban place attachment and sense of community into the EJ
scholarship in order to understand the role of place experience and attachment in activists’
work. This study reveal common patterns of activism aimed at rebuilding community,
addressing trauma, and remaking place, thereby addressing physical and psychological
dimensions of environmental health.

Keywords: environmental justice, place attachment, trauma, mental health, revitalization

Introduction

Life in historically distressed neighborhoods is often closely coupled with degraded
infrastructure, substandard services, unhealthy housing structures, and severe environmental
hazards. In these neighborhoods, low-income and minority residents generally receive fewer
environmental amenities and services such as street cleaning or open space maintenance,
while wealthier and white communities tend to benefit from environmental privileges — parks,
coasts, forests — often in a racially exclusive way (Landry and Chakraborty, 2009; Pellow,
2009).

However, today activists within historically marginalized communities in a variety of
cities around the world are organizing against long-term abandonment and neighborhood
degradation. Examples range from the growth of urban farms and community gardens in
Detroit or Los Angeles, the creation and enhancement of green spaces in Villa Maria del
Triunfo, Lima, or community initiatives for improved waste collection and composting in
Mumbai. The organization of distressed neighborhoods towards greater livability suggests
that caring for one’s place and improving one’s community is not a function of wealth,

! Isabelle Anguelovski (PhD in Urban Planning, M IT 2011) is currently a Marie Curie Fellow at the Universitat Autonoma de
Barcelona. She conducts research at the intersection of environmental policy and planning, social inequality, and
development studies. Her recent project examines environmental revitalization in low-income and minority neighborhoods
Barcelona, Boston, and Havana, in an attempt to reconceptualize traditional environmental justice scholarship and examine
the role of community identity and place attachment in local environmental initiatives.
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political systems, or level of development. Nor does it seems to be a function of imitating
trends or following funding sources, since community fights can be traced back to the late
1980s when global movements for urban sustainability were still quite new.

Traditionally, environmental justice (EJ) researchers have centered their attention on
“brown” cases of injustice and on the fights of residents against disproportionate exposure to
environmental toxins and other health risks (Bullard, 2005; Carruthers, 2008; Mitchell and
Dorling, 2003; Varga et al., 2002). However, EJ scholarship as related to struggles for
“green” environmental justice and greater livability is still nascent, despite growing research
about the United States (Agyeman et al., 2003; Checker, 2011; Gottlieb, 2009; Gould and
Lewis, 2009; Pellow and Brulle, 2005). Indeed, empirical and comparative research
examining environmental revitalization activism in marginalized neighborhoods is much
needed. How do underlying demands and goals shape community organization across a
variety of cities? How concerns for health play out in projects for greater urban livability?
Through an analysis of neighborhood mobilization in Boston, Barcelona, and Havana, |1 show
that residents and their supporters use their environmental initiatives as tools to rebuild a
broken community, re-make place for residents, and address physical and psychological
dimensions of environmental health.

Theoretical groundings

Traditional perspectives on environmental inequalities

Minorities and low-income populations have historically been victims of greater
environmental harm and received less environmental protection than white and well-off
communities (Bryant and Mohai, 1992; Bullard, 1990; Downey and Hawkins, 2008; Mitchell
and Dorling, 2003; Pellow, 2000; Schlosberg, 2007; Varga et al., 2002). In the United States,
for instance, Locally Unwanted Land Uses such as incinerators, landfills, or refineries have
traditionally been sited in poor black or Latino neighborhoods rather than in affluent suburbs
(Bullard, 1990; Corburn, 2005). Deprived urban neighborhoods also tend to get the poorest
environmental services, such as street cleaning, park management, and waste collection while
wealthier and white communities enjoy environmental privileges — access to parks, coasts, etc
—often in aracially exclusive way (Heynen et al., 2006; Pellow, 2009).

In a similar way, in the global South, the lands of poor and minority populations have
been disproportionally impacted by environmental contamination and intensive resource
extraction. Over the past decades, millions of hectares in Latin America, Asia, and Africa
have been affected by mining, oil and timber extraction, erosion from widespread farming,
and dams (Carruthers, 2008; Hilson, 2002; Martinez Alier, 2002). Beyond the extraction of
raw materials or contamination of natural resources, Northern nations and corporations also
export toxic waste and computer and electronic products to poorer countries (Martinez Alier,
2002; Pellow, 2007).

The causes of environmental injustices are complex and interlocked. Environmental
injustices originate in the lack of recognition of identity and difference between groups and
individuals, and the lack of attention to the social context in which unjust distribution takes
place (Schlosberg, 2007). They reflect broader societal problems such as the unequal
distribution of power at the intersection of environmental quality and social hierarchies, by
which people and agencies deny rights and identities to specific groups (Pellow, 2000;
Schlosberg, 2007). Over time, multiple structures of domination in society create and
reproduce environmental injustices and discriminatory practices (Pellow, 2000; Pellow and
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Brulle, 2005). At the global level, inequalities in regards to toxic exposure or resource
extraction require the use of a life-cycle approach to consumption, production, and hazards,
with the economy of poorer countries and communities being rooted in what is known as the
“treadmill of production? (Pellow, 2000; Schnaiberg et al., 2002).

The experiences of historically distressed communities indicate a clear and pervasive
relation between environmental inequalities and health (Corburn, 2005). Air and water
contamination is directly related to public health problems such as respiratory diseases,
infectious diseases, or cancers (Brulle and Pellow, 2006). Today, low-income populations and
communities of color are also less likely to live close to parks, playgrounds, fitness clubs,
community centers and other physical activity facilities (Lovasi et al., 2009), with subsequent
disparities in health-related behaviors and obesity. Similar relationships exist between
inequitable distribution of grocery stores and fresh food options by SES and race and
ethnicity. A larger numbers of supermarkets, fewer numbers of fast foods, greater number of
fruit and vegetable markets are located in wealthier neighborhoods (Moore and Diez Roux,
2006). Consequently, poor and minority communities do not have equal access to the variety
of healthy food choices available to nonminority and richer neighborhoods: they are “food
deserts” (Guy et al., 2004).

New directions in environmental justice scholarship

Residents of marginalized communities do not remain passive and silent vis-a-vis
environmental inequalities, and numerous struggles have been taking place in the global
North and South. From the start, environmental justice activists have portrayed themselves in
opposition to the conventional environmental movement, at least in the United States, arguing
that environmental NGOs reify the environment as pristine and wild ecosystems while putting
people second or raising concern about contamination outside of its broader socio-economic
and cultural framework (Bullard, 1990; Dobson, 1998; Schlosberg, 2007; Shutkin, 2000). In
response, EJ organizations redefined “environment” as the place where people live, work,
learn and play, and have defended the right of every person of all races, incomes, and culture
to a decent and safe quality of life (Gauna, 2008).

In recent years, the environmental justice agenda has expanded its focus and breadth. It
now encompasses the right to well-connected, affordable, and clean transit systems in cities
(Agyeman and Evans, 2003; Loh and Sugerman-Brozan, 2002) and the right to healthy and
affordable food and community food security (Gottlieb, 2005; Gottlieb, 2009). EJ
organizations have also started advocating for green, affordable healthy housing along with
recycling practices and spaces for gardens inside the housing complexes (Loh and Eng, 2010)
or for the provision of economic opportunities for disenfranchised communities around the
greeneconomy (Fitzgerald, 2010). Environmentalism here associates social equity and wealth
creation dimensions to the concept of sustainability (Agyeman and Evans, 2003).

2 The Treadmill of Production was a model initially developed by Alan Schnaiberg. According to Schnaiberg, progress in
technology drives the expansion of production and consumption in a synergetic way. This process triggers a cycle of
production which always asks for more production since the state, labor, and capital are dependent on continued economic
growth toachieve their own goals (i.e., job creation).
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In the global South, likewise, EJ activists advocate for greater voice in matters of social
justice, access to land, labor rights, indigenous peoples’ rights, wealth redistribution, and
opportunities for engaged participation in land use decisions (Carruthers, 2008; Martinez
Alier, 2002; Newell, 2005). Local groups and their supporters organize against the private
appropriation and extraction of communal livelihoods and resources such as land and water
(Martinez Alier, 2002; Pellow, 2007; Shiva and Bedi, 2002). In developing cities, the search
for greater environmental quality and access to environmental goods for poor and minority
residents has rarely been called or analyzed as environmental justice. Scholars refer to the
concept of “urban livability”, putting an emphasis both on cities providing decent livelihoods
for ordinary residents and becoming ecologically sustainable (Evans, 2002), but leaving little
room for a thorough analysis of agency among distressed communities.

Often times, urban environmental justice demands resonate with broader and more
general calls formulated by activists. First, many groups organizing within their neighborhood
express claims closely connected to the “right to the city” (Connolly and Steil, 2009).
Traditionally, the “right to the city” refers to citizens participating in the daily making of the
urban fabric by living in the city, using it, and meeting specific responsibilities, which entitle
them to have say in decisions influencing social and spatial relations (Lefebvre et al., 1996;
Mitchell, 2003). Recent calls for a right to the city encompass both economic and
environmental justice, as residents fight the privatization of community space and demand a
right to land (Connolly and Steil, 2009).

Spatial justice is another framework that can provide an overarching explanation and
rallying point for EJ struggles (Soja, 2009). Defined as the equal allocation of socially valued
resources in space and as the equal opportunities to make use of these resources over time
(Marcuse, 2009; Soja, 2009), political theorists and geographers consider spatial justice as the
broader dimension from which other demands for equity, including environmental justice, can
and should be derived. It is not clear however whether — on the ground — the claims of urban
marginalized communities for greater livability are exclusively inscribed within a spatial
justice or a right to the city framework.

Furthermore, to date, the traditional EJ literature contains two core limitations: First, until
recently and despite growing research about the United States (Agyeman et al., 2003;
Checker, 2011; Gottlieb, 2005; Gottlieb, 2009; Gould and Lewis, 2009; Pellow and Brulle,
2005), most academic work examining environmental inequalities has focused on “brown”
struggles and analyzed the impact of core environmental threats and hazards to the health and
livelihoods of marginalized communities. Second, most EJ scholars tend to have a limited
view on what constitutes “the environment” of places and people and pre-define what is
environmental justice literature.® In this paper, | want to question traditional understandings
and boundaries of environmental justice scholarship. More generally, | challenge what the
environment represents in the life of low-income and minority neighborhoods and concentrate
my attention on proactive and holistic environmental revitalization rather than on reactive
conflicts. | also pay close attention to the complex and interlocked dimensions of health in
urban environmental revitalization.

% The vision for the recently created Environmental Justice Journal confirms these trends and priorities: “The Journal
explores the adverse and disparate environmental burden impacting marginalized populations and communities all over the
world.”
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Methods

This paper is based on a comparative analysis of three emblematic minority and low-income
neighborhoods in which local activists have organized around improved environmental
quality and livability: Casc Antic (Barcelona), Dudley (Boston), Cayo Hueso (Havana). My
inductive approach to research and preliminary fieldwork had revealed common patterns and
experiences of environmental revitalization in marginalized neighborhoods across cities
which, at first glance, do not share many attributes: Boston, Barcelona, and Havana. In my
study, | wanted to examine the engagement of activists who have all successfully managed to
assert their claims and achieve comparable improvement in neighborhood environmental and
health conditions through concrete projects: parks, playgrounds, sports facilities, community
gardens, farms, fresh markets and healthy food providers, waste management, and green
housing. Ineach city, | chose centrally located neighborhoods to keep constant the geographic
location within the city, physical proximity to elites and decision-makers, general
infrastructure, and historic relevance.

On the other hand, | purposely maximized the diversity of political systems, contexts of
urbanization, and histories of marginalization to test how these conditions affect (or not) the
narratives, claims and struggles of distressed neighborhoods and the role of place in
community organization. Boston represents the case of a well-rooted democracy with long
roots of civic engagement and protection of liberties; Barcelona a case of a younger
democracy re-established after forty years of dictatorship in 1977; and Havana an example of
an autocratic regime with weak opportunities for citizens’ engagement into decision-making.
Boston is a developed and established city with a history of racial violence; Barcelona has
been a dynamic and quite rich city, but was “up for grabs” upon the return of democracy —
with (re)development projects taking root all over the city together with active contestation
movements; and Havana is in a developing country immersed in a serious socio-economic
crisis — the Special Period — since 1989. The baseline conditions and transformation of each
neighborhood are briefly summarized in Table 1.

During my fieldwork, 1 conducted semi-structured interviews with 45 participants in
Barcelona, 49 participants in Havana, and 50 participants in Boston. | interviewed interviews
members of community-based organizations and local NGOs working on improving local
environmental conditions. | also organized interviews with active residents and leaders in
each neighborhood. Last, | conducted interviews with NGOs and funders whose support to
Dudley, Casc Antic, and Cayo Hueso seemed to have been decisive in the success of
environmental and health projects. | used snowball sampling to select interviewees and
recorded them upon their permission. In parallel, I engaged in observation of events, as well
as participant observation of projects focused on environmental and health quality to better
understand how projects developed, the dynamics between participants, and challenges
encountered for their realization. Last, | collected data from secondary sources.
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Table 1. Summary characteristics of Dudley, Casc Antic, and Cayo Hueso

Dudley

* Majority of low-income African-
American, Cape Verdean, and
Latino residents

* 1,300 vacant lots by the mid-80s,
the majority of them combined and
abandoned by the City of Boston
and affluent property owners

« [llegal trash transfer stations, lead
contamination and arson on local
land

* Lack of'parks and recreational
facilities

* Food desert, 50% of children
below poverty line, and high crime
rate

* Since 1984, community-led land
clean-up, management and
(re)devepoled of parcels into urban
farms, gardens,community gyms,
and healthy food businesses

Case Antie

* 31% of residents as foreigners,
and majority of them in poverty

* Legacy of dictatorship:
Crumbling housing, poor waste
management, and abandoned and
unsafe public spaces

+1980’s: Unequal developments
with the PERIS urban plans with
acute social and environmental
impacts

 Urban conflicts since the end of
1990s (i.e. Forat de La Vergonya),
occupation and auto-reconstruction
of abandoned park

* 2000s: Community-based
environmental revitalization
projects and advocacy for
improvement in socio-enviromental
conditions directed at the City of
Barcelona

Cayo Hueso

* Extremely denseand
predominantly Afro-Cuban
neighborhood in Centro Habana

* By the 1989: Degradation of
buildings and sanitation and further
decay during the Special Period
crisis

* More than 50% of residents
without daily acess to potable water
» Few green areas and safe public
spaces

*1990s-2000s: Workshops for the
Comprehensive Transformation of
the Neighborhood (TIRB)
promoted by the GDIC planning
agency as autonomous community -
based revitalization projects +
independent resident projects
around public spaceand
recretational and sports facilities

An activist-based vision for holistic revitalization and place reconstruction

A holistic vision for community rebuilding and development

The accounts of activists in Dudley, Casc Antic, and Cayo Hueso reveal a holistic vision for
neighborhood revitalization. Activists have moved from initial clean up to safe environmental
practices on gardens and fresh food provision, youth access to recreational and sports
facilities, enhancement of public and green space, and last a healthy habitat. As I show below,
projects strengthen and feed on each other, as they all contribute to improving neighborhood
environmental and health conditions and to community rebuilding and development.

In an initial stage, residents and their supporters decided to engage in land cleanup and
protection. Activists underline the importance of fighting trash dumping first — and the health
consequences of exposure to contaminants — before turning to other environmental endeavors.
In Dudley, at the end of the 1980s residents had to confront illegal trash transfers and arson
and the ensuing human and health emergency. Addressing waste problems was a multi-tier
process — from putting an end to dumping, asking the city to track dumping activity, ensuring
the legality of waste management businesses, and today working with business owners to
create waste management practices compatible with a safe urban environment. Activists also
dedicated much energy to land cleanup, as ways to achieve quick and early victories and
create a broader civic movement for long-term livability. Concrete, visible, and esthetically-
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pleasing changes were meant to encourage other residents to take part in creating a new
neighborhood environment.

From the start, land cleanup was strongly connected to the development of community
gardens, urban farms, and the enhancement of healthy and affordable food options. In Cayo
Hueso, the creation of permaculture projects and of an urban farm combined land
regeneration with addressing food shortages, especially in a period of economic crisis. In
Barcelona, initiatives such as Mescladis and the Xarxa de Consum Solidari embrace a holistic
vision for neighborhood revival: They contribute to the consumption of more environmentally
sustainable and socially just local food together with the provision of training and job
opportunities for low-income and migrant residents. In Dudley, access to fresh and affordable
food is at the center of community preoccupations. Environmental organizations such as the
Boston Natural Areas Network or the Food Project have been providing raised beds together
with technical advice to 15 community gardens. Today, the monetary benefits of community
gardens amount to around $400 dollars a plot, which allow residents to feed themselves and
sometimes their extended families and save on the cost of groceries. Beyond technical
support, environmental organizations act in the policy and advocacy realm. For instance, in
Dudley the Food Project has partnered with the Department of Transitional Assistance to
provide double the amount of groceries for customers using a food stamp card at their weekly
farmers’ markets.

Together with the enhancement of healthy food options, increasing the access of children
and youth to community centers, sports grounds, and gyms has been a core component of
residents” work in all three neighborhoods. Sports is a way to enhance physical health
outcomes and, in Boston and Barcelona in particular, address raising obesity rates. Inthe Casc
Antic, the mission of AECCA states that the organization works to “protect against the
diseases caused by lack of exercise, strengthen the immunological system, improve quality of
life, and raise greater awareness of our body.” In Dudley, community leaders such as Brandy
from Body by Brandy opened fitness centers because “there was no gym in the area and many
populations of color have health issues such as diabetes, high blood pressure, and heart
problems.” Similarly, in Havana, community leaders such as Jaime from the Quiero a mi
Barrio gym or martial arts teacher Cristian develop sports classes for children in spaces they
have cleaned-up and renovated while teaching children the principles of a healthy and
balanced diet.

In the mind of activists, the development of recreational and sports opportunities is tied to
offering spaces for children to play and exercise safely. In Dudley, Casc Antic, and Cayo
Hueso, activists value children’s right to recreation and to play as core components Of
personal development. In such dense and heavily trafficked neighborhoods, children did not
use to have decent recreational opportunities, were often confined at home, or played in
unsafe outdoor spaces. Community leaders and organizations have thus put much emphasis
on increasing the number of playgrounds and community centers. In Barcelona, the self-
reconstruction efforts of the area called the Forat de la VVergonya were meant to provide new
green and sports spaces. As new playgrounds and parks have encouraged people to play
outside freely, they also increase the sense of proximity and safety for families and recreate a
dynamic outdoor and street life. However, some of the newly built structures are enclosed.
For instance, in Dudley, a multi-purpose facility in place of a huge lot of 6.5 acres called the
Croc Center offers recreational and sports activities for youth and their families together with
meeting and cafe space. Here, as members of community organizations explain, this new
structure brings people together in an area where outdoor sport grounds are structurally or
contextually unsafe and where residents did not use to have a place to socialize.
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While activists view physical activity and play spaces as priority areas for enhancing
local livability for residents, their initiatives are also aimed at creating a dynamic balance
between environmental quality, physical activity, recreation, and learning. In Dudley, for
instance, projects such as the Boston Schoolyard Initiative, which develops outdoor classes
and schoolyards in schools, combine educational with environmental and recreational goals,
and help children (re)create a new relation with their place. Children build an intimate relation
with nature and are offered new opportunities for active play during outdoor recess and for
class sessions outdoors, which ultimately changes the relation that they have with learning
and with their neighborhood. Similarly, in Havana, places such as the Casa del Nifio y de la
Nifia or the Quiero a mi Barrio gym create new recreational and play opportunities for
children while providing them with a caring environment. In such facilities, children play and
practice sports while receiving training in manual skills. Much focus is given to the individual
needs, overall well being, and concerns of youth. The vision for these initiatives is thus multi-
sided and comprehensive.

Last, Dudley, Casc Antic, and Cayo Hueso activists targeted many efforts to advocating
for the improvement of the whole habitat and, in particular, to the environmental
rehabilitation of existing buildings. In Barcelona, neighborhood associations successfully
fought for upgrades in sanitation and water delivery systems and for the provision of healthy
and affordable housing for low-income families. Such renovations were strongly pushed for
by the neighborhood group Veins en Defensa de la Barcelona Vella, which connects saving
historic buildings to acting for environmental sustainability — renovations consume less
energy and materials than rebuilding buildings from scratch. In addition, housing cooperatives
(i.e., Cooperativa Porfont) undertook structural improvements to existing housing stock and
created social housing units on public land purchased at lower cost. O ften times, the building’
ground floor is occupied by community centers, residents’ associations, or small sports
centers or daycares. In Havana, the renovation of the old ciutadela building Espada 411
followed similar principles of improving the environmental safety and conditions for
residents. In parallel, independent artist Salvador Gonzalez together with residents completed
the rehabilitation of a street, the Callejon de Hamel. As he provided residents with materials
to improve the sanitation and structural conditions of buildings, he also developed an Afro-
cuban project around public space, neighborhood greening, and Afro-cuban painting and
sculpture.

More recently, community organizations and resident have started to put much attention
on developing green housing and renovating buildings with higher energy efficiency
standards and with integrated green spaces. This is particularly the case in Dudley through the
work of DSNI and the CDC Dorchester Bay Development Corporation and the construction
of Dudley Village, a group of LEED-certified housing units in which residents also planned
the addition of green spaces and playgrounds. According to Dorchester Bay and DSNI, such
projects improve the economic wealth of residents while enhancing their quality of life, as
weatherizing and energy efficiency projects involve the provision of green jobs for residents.

As much as housing must be healthy and of good quality, it must remain affordable in
order to be environmentally just. Indeed, local leaders connect the creation of a healthy and
affordable habitat with the pursuit of environmental justice. In Dudley, Penn Loh, the former
executive director of the environmental nonprofit ACE, emphasizes the importance for
community organizations to work holistically in a variety of aspects all connected to
addressing inequalities in the city, witha strong emphasis on advocacy for affordable housing
in a newly revitalized and greener neighborhood:
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We realized very clearly at that time that if we improve the environment, if we actually clean up the air, get
good transit, if we get safe parks and green spaces, you know all the good environmental justice stuff and
we haven't done anything to address housing [...] so that they can afford to stay, then we would only be
exasperating the displacement of lower income folks. And so that would be the ultimate tragedy is that
people fight to revitalize their neighborhoods, and then they can't afford to stay and they end up having to
move to more marginalized areas that are less expensive but don't have all the same things that they fought
for.

Similarly, in Barcelona, neighbor’s associations (Associacions de Veins) center their
advocacy efforts on the continued provision of affordable and high quality housing in the
Casc Antic.

In sum, activists have tied environment and health together and worked to bring in
tangible changes to their neighborhood, which themselves triggered snowball effects over
time. Activists anchored projects in one concrete aspect of environmental revitalization, but
their initial endeavor was a stepping stone towards related environmental initiatives, as well
as broader community rebuilding and development projects. Revitalizing environmental and
health conditions in Cayo Hueso, Dudley, and Casc Antic means to conceive change in a
holistic and transformative way. Activists are not only developing environmental quality and
livability projects because they are “green,” but also because they strengthen the community
in all aspects.

Remaking place, addressing trauma, and nurturing community

In Dudley, Cayo Hueso, and Casc Antic, residents’ stories reveal a deep connection to their
neighborhood through the relations they built over the years and through its history and
traditions. On the one hand, residents are moved by a sense of place and an attachment to
their neighborhood. They are proud of its historical importance in the city — because of the
social fights taking place throughout history, the industrial or artisanal activities, its
architectural patrimony, or the deeply rooted artistic traditions. In Cayo Hueso, for instance,
most leaders and community workers remember the Rumba and Son musicians, such as
Chano Pozo, who entertained residents in old degraded solares of the neighborhood. In
Boston, Trish, a former environmental organizer within DSNI shares similar impressions of
people appreciating the liveliness and dynamism of the Dudley neighborhood:

There are a number of people who actually move to the DSNI neighborhood just because of the intensity,
[...] who live there and stay there because they love the energy, they love the community and what it
means. It's really hard to pull yourself away from it.

Over the years, activists’ own individual and collective experience of the neighborhood
has made them realize the growing negative impacts of neighborhood degradation on
environmental quality as well as on the local identity. Along with this realization, grew a
sense of responsibility for their neighborhood, its families, and the local youth. People’s sense
of responsibility is illustrated by the fact that many residents chose to remain in Cayo Hueso,
Dudley, or Casc Antic, even if they point out that they could have moved away. They express
a strong connection to their neighborhood, to how it helped them grow, and thus emphasize
the importance of giving back to a community to which they feel indebted.

On the other hand, activists’ stories show that environmental revitalization projects are a
direct response to years of abandonment, to what they perceive as urban war, and to
environmental violence and trauma. In Dudley, impressions of war zone and urban guerillas
originate in the memories of permanent arsons and dumping in the 1970s and 1980s which
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annihilated the neighborhood, as well as in the urban violence during the period of
desegregation in Boston. Trauma originated in the arsons of houses and the sounds of sirens,
screams of residents escaping flames, and firemen storming through Dudley. In Cayo Hueso,
activists relate stories of building and infrastructure collapse and living in urban shelters, as
well as stories of urban renewal with the removal of older buildings and their replacement
with tall Soviet-like towers in the 1970s, which all triggered feelings of alienation. In
Barcelona, in 2000 the area of the Forat de la Vergonya was a vacant hole full of debris and
waste as a result of municipal contractors leaving rubbish behind after taking down buildings
throughout the neighborhood. At that time, long-time residents started feeling that their
neighborhood was being erased and that they were slowly pushed away from it. Such feelings
were particularly strong as many expropriations were taking place at the end of the 1990s and
2000s in the neighborhood.

As a response to processes of neighborhood dismantlement and individual and collective
loss, residents and their supporters engaged in open space clean-up, park construction and
maintenance, and community garden development. Such efforts were directed at addressing
trauma and grief, rebuilding their community, and preventing further disruption. Local
activists fought for re-making a place for marginalized residents in the city and addressing
fear of erasure. Many of them express strong feelings of nostalgia as they work to recreate the
community as it was ten, twenty, or thirty years ago, and to avoid further disruption to the
neighborhood. In the Casc Antic, the words of Joan, a long-time community activists are
particularly revealing:

[We fought for protecting the territory] because it was for the street, for your neighbors with whom you’ve
lived your old life, yourfriends, your environment, your space, your real space, what you have lived.

Residents and community leaders manifest much fear at losing the sense of proximity,
strong social ties, and life of urban village in the neighborhood. In that sense, in the Casc
Antic the self-reconstruction of the Forat into a green space was a segue to re-creating a
livable neighborhood with public spaces of encounter and socialization for residents, and this
in opposition with the urban redevelopment projects sponsored by the city. Activists used the
parks and playgrounds they built as physical, social, and symbolic borders with outsiders and
as deterrent to new changes and developments imposed from outside.

Furthermore, in order to re-make a place for residents, activists have placed much effort
on strengthening traditional activities of residents. Much work has been developed around
urban farming and community gardens as directly related to supporting and reviving
traditional family or community practices. In Boston, a large number of residents emigrated
from rural and/or poorer regions of the United States during or after the civil rights era; In
Barcelona, many Casc Antic residents left farming regions such as Andalucia in Spain; and in
Cayo Hueso, numerous families came from rural regions of Cuba. As part of a family
tradition, residents were used to growing their own vegetables and fruit for their subsistence.
Continuing this tradition reflects a desire to perpetuate this practice and grow certain
culturally-valued types of food that residents could not access otherwise and are under threat
of forgetting. Working in a garden and farm is a way to symbolically nurture the community
and its roots.

While many environmental endeavors are oriented towards addressing grief and loss,
they also give residents greater confidence to rebuild themselves and move forward after
years of neighborhood violence and disruptions, as well as perceptions of exclusion or
abandonment. Several community organizers coordinating activities with children in urban
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farms, gardens, or community centers underline their effort to address traumatic life
experiences. This is the case of Alexandria King in The Food Project in Dudley:

The team leadership curriculum is really essential to being able to process trauma. And that a good deal of
youth of color in Boston are suffering from trauma [...]. The key with being able to overcome your
obstacles is having proper mentorship that will enable you to make the next step.

Similarly, a staff member from the Boston Schoolyard Initiative explains how new
schoolyards are meant to address harm to communities: “We have tried to heal
neighborhoods, communities, children to be more accepting and moving beyond wounds.”
New spaces of high environmental quality together with the activities organized in them offer
residents psychological support and strength after experiencing trauma or conflict.

In addition, activists’ engagement in environmental and health endeavors is tied to
providing a sense of security, safety, and soothing to residents: They are safe havens. New
gyms or sports grounds such as El Beisbolito, Quiero a mi Barrio (Cuba), AECCA
(Barcelona), Body by Brandy (Boston), healthy cafés Haley Bakery (Boston), or community
gardens such as El Hortet del Forat (Barcelona) or the Food Project (Boston), are refuges in
the community. There, beyond addressing needs for physical activity and healthy food, such
initiatives provide youth with spaces that offer them psychological relief, warmth, sympathy,
and a place for mentoring. Indeed, local leaders and community organizations emphasize the
importance of providing children with spaces that provide them with a sense of safety and
respond to their emotional needs as at-risk children from vulnerable social backgrounds. In a
gym such as Boby by Brandy in the basketball training of AECAA, youth exercise or learn
about healthy food habits while enhancing their self-esteem and developing a positive body
image, and draw positive goals for their future in a family-like atmosphere. Communities
become more resilient and robust as activists integrate the concept of wellness into the
equation of environmental and health justice.

Safe havens address multiple dimensions of protection, soothing, and place re-making. In
new environmental spaces, participants are removed form the daily stresses they suffer, they
can express themselves freely without the control of dominant groups, and they receive
support to confront difficult situations and grow through the experience. Individual
neighborhood leaders and community organizations develop and strengthen a shared identity
for residents, with their initiatives providing a cathartic and soothing effect away from the
pressures of the city relations, while bolstering the residents’ ability to deal with negative
relations. In Cuba, a project such as the Callejon de Hamel help protect the culture and
traditions of Afrocubans from government control and from being assimilated in the white
dominant culture, all of this in newly remodeled street with trees, fountains, benches,
playground and spaces for social gathering, as revealed by the accounts of Elias, one of its
founders:

“It is a project for diffusion, for the socialization. We insert the culture of African origins in the place and
create a place that people could touch. Also provide them with have an intangible heritage, a treasure, a
resource.”

In sum, safe havens reflect a vision for protection, healing, and resilience for a neighborhood
and its residents.
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Discussionand concluding remarks

In this paper, through a study of experiences in community-sponsored projects in distressed
neighborhoods in Boston, Havana, and Barcelona, | have examined why similar patterns of
organization for improved environmental quality arose in cities across different political and
urban realities, how complex underlying demands and goals shaped community organization,
and how concerns for health played out in projects for greater urban livability. In Dudley,
Cayo Antic, and Cayo Hueso, as residents were faced with engrained degradation and long-
term marginalization, they took action swiftly to collectively turn around their neighborhoods
from an environmental and health standpoint. The recent decades of community-based
revitalization reveal that improving the livability and environmental quality of distressed and
marginalized neighborhoods involves a broad commitment around the revitalization of places
and spaces where low-income and minority residents live, learn, work, and play all together.
Activists have taken action in a variety of complementary domains which feed on each other
and reflect a natural evolution towards community rebuilding.

Indeed, environmental initiatives are more holistic than traditionally presented, as
activists do not envision their work in silos or compartments (i.e., “open space,” “parks,”
“housing,” “jobs,” “food,” etc) separated from each other. Activists moved, for instance, from
clean up to safe farming, green spaces to learning, or physical activity to education, and from
outdoor habitat to indoor habitat. These are the tangible and concrete physical dimensions of
place-based urban environmental justice and are connected to broader community
development work. Here, urban environmental justice is part of a broader puzzle. It can not be
envisioned without equitable and sustainable community development and rebuilding
projects, in the form, for instance, of multi-purpose community centers, healthy and green
housing, welcoming venues for healthy food and community activities, as well as economic
opportunities and jobs based on these projects. Community development becomes a tool to
advance environmental justice and reciprocally, and it is important that they are not separated.

In turn, socio-environmental endeavors and the narratives activists have built around their
projects are meant to remake a broken place, fight against grief, loss and violence, and create
safe havens and refuges. They also encompass aspects of safety and security that go beyond
individual protection against physical, social, or financial damage and harm to include
soothing, nurturing, and resilience. In other words, constructing a new sports and recreational
complex in place of a vacant lot, which brings people together in neighborhoods where
outdoor playgrounds are structurally or contextually unsafe and where residents have no place
to socialize, can be envisioned as poor residents’ idea of getting a green space. Activists’
engagement helps us refine and reconsider the construct and movement called “environmental
justice” and emphasize the importance of holistic community health. Their struggles reveal
that both physical and psychological dimensions of environmental health must be taken into
consideration to achieve environmental justice in urban distressed neighborhoods.

In that sense, the stories of Dudley, Cayo Hueso, and Casc Antic activists expose similar
experiences of marginalization, abandonment, and grief together with comparable visions for
community development, place reconstruction, and soothing. People feel a strong attachment
to their place, to the relations they have built in it, and to experiences of exclusion and loss,
which motivates them for engaging in environmental revitalization. At the scale of cities,
differences in levels of urbanization or political contexts do not have a substantial impact on
the experiences and visions of activists. Space is quite central these territorial struggles:
Environmental mobilizations are rooted in specific sites that are of strong value to activists
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across cities. Space is a constitutive element of collective action and not simply in the
background.

That said, this research reveals that the environmental component of justice in
“environmental justice” is fundamental and that, contrary to many arguments (Soja, 2009),
spatial justice in not the overarching framework through which all ranges of urban issues
should be analyzed. The right to the urban community environment and health — with its
physical and psychological dimensions — are core demands framed by activists, as illustrated
in Figure 1 below. In all places, the dimension of urban sustainability present in EJ activism
(Agyeman et al., 2003) becomes enriched with social dimensions that are not limited to
poverty alleviation and job creation. Social aspects of urban sustainability include a focus on
community rebuilding, place re-making, and addressing trauma and fear of erasure.

Figure 1. The connections between environmental justice, community development, and health
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Abstract: This article aims at discussing the way in which Brazilian legislation has been
regulating land occupation in protected water source regions, based on studying the law that
was formulated for a dam in the metropolitan area of Sdo Paulo. The legislation that addresses
the hydrographic basins of this region has been undergoing a process of revision. Among
other objectives, the Specific Laws for basins aim at facing one of the main urban conflicts of
this region: the large, irregular and precarious occupation of protected areas. This article will
discuss aspects of this new legislation that address the “re-urbanization” and regularization of
precarious settlements in which low income population dwell, as well as the conflicts that
emerge from these interventions, which, in turn, require an integrated approach to
environmental, social, housing and urban infrastructure solutions, something that is not
accomplished all the time. The reflection proposed aims at understanding in what way the
legislation has been dealing with this necessary articulation and which project solutions
emerged from this scenario.

Keywords: land regulation, housing, protected water source regions, metropolitan area of S&o
Paulo

Introduction

This article discusses the conflict over land use in protected water source regions in Brazil,
based on the case of urban occupation in the Billings Basin, located to the South of the
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metropolitan region of S&o Paulo (MRSP). 3 In these areas, the urban landscape is
characterized not only by the presence of non-occupied portions of the territory,* but also by
large areas used for multiple urban purposes.

At the beginning of the twentieth century, having been constructed as an element of the
system of electric power generation, activity that did not depend on the quality of the water,
the Billings dam, as well as the Guarapiranga, started to serve the water supply system of the
metropolis as the urban population increased and, consequently, the demand for water. For
many years it was also used for flood control of rivers that form it. The problem is that the
increase in sewage input in the region of the dam was not followed by a proportional increase
in its collectionand integral treatment and, as a consequence, it remained in the water bodies.
In the last few decades, especially from 1980 onwards, precarious urban and housing
expansion in this area became significant, reaching approximately two million inhabitants,
intensifying the tensions between incompatible uses like housing and the necessity of
environmental protection to produce water, since it already is insufficient in relation to the
capacity of support of the basin.

Metropolitan Region of Sdo Paulo and Guarapiranga and Billings basins

N

The Guarapiranga system (formed by the Billings and Guarapiranga dams) supplies 3.8 million residents of the south and southwestem
zones of the city of Sdo Paulo. And the Rio Grande System (Billings dam Creek) supplies 1.6 million people from Santo André, Sdo
Bernardo do Campo and Diadema. The other cities of the metropolitan region and part of the city of Sdo Paulo are supplied by other water-
producing systems. Map’s source: urbanized area 2005: EMPLASA. Basins and rivers: Ingtituto Socioambiental. Prepared by Luciana
Ferrara.

% The MRSP is formed by 39 cities in which about 19 million inhabitants dwell (IBGE, 2010).
*1n 2006, the basin of the Billings had 43% of its territory covered by remaining vegetation of Mata Atlantica. (Whately et
al., 2008: 169).
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Occupation in the Billings Basin. Source: Luciana Ferrara, 2005, 2008.

This article approaches the conflict between housing and environmental preservation as a
result of the difficulty of access to housing by low-income extracts of population, who,
having no access to public housing provision, or to the formal real estate market, are led to
occupy areas that are restricted from urban use by urban-environmental regulations. As a
consequence, this population resorts to occupying irregular settlements and slums, which are
precarious for dwelling purposes, and lack all forms of infrastructure, placing them in a risk
condition that involves insalubrity and impropriety for construction. The construction of
housing and infrastructure networks takes place based on individual or collective self-
constructed solutions and strategies carried out by the inhabitants to overcome the absence of
the State, something that can last for many years, up until the arrival public urban
interventions for urbanization.

Even though, is not uncommon to see environmental problems being regarded as
occurrences that are specific and dislocated from their historical contexts; and even when
social dimensions are included, there’s a tendency to blame the portions of the population that
dwell in places that are environmentally fragile, normally — and not by chance — the poor
people, without taking into account the process of production of the urban space in a
peripheral capitalist context, where the access to housing is determined by the income
generated from work, which does not include the cost of the habitation. Access to housing for
the lower income portions of these societies remains restricted, therefore, to self-construction
of the house itself and urban infrastructure in the areas of the city that are “left”. In this way,
there’s a shift in the focus from the responsibility of the Government to provide housing and
urban infrastructure, of the concessionary agencies of sanitation services and other agents
involved in the production of the urban.

Historically in Brazil, the occupation and consolidation of precarious settlements in
protected water source regions is made explicit in the form of social conflicts like: market
relations of irregular purchase and sale of illegal land plots versus the emergency of the
demand for housing; between the daily lives of the inhabitants and their demands to the public
authorities and the time of execution of long-term infrastructure plans; between the different
forms of organization of residents’ associations and the influence of local politicians on these
groups; between the different ways of understanding the environmental problem on behalf of
the judiciary power, public power and residents, just to mention some. That is, in between the
action of the government and its absence — both understood as practices that engender the
production of the space — many relations of power are intertwined, plans and public or private
investments are overlapped, which, as a whole, express the complexity of the formation of
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informal settlements and their relation with the construction of the landscape. In protected
water source regions, the contradictions concerning urban environmental issues are
significantly explicit and permeate different scales of scope. These elements comprise a broad
context that is needed to approach the socio-environmental issues in water sources, which is
one of our premises.

Access to water and housing, key and concrete elements of urban life, are not evenly
distributed in space. Unveiling the processes that produce the “precariousness” demonstrate
the contradictions of the society of capitalist accumulation in which the current crisis makes
explicit the gap that exists between the financial rationality and that of investments and the
necessities of material reproduction, whose social, spatial and environmental results have
proved to be disastrous. According to Harvey, the “creative destruction” of spaces is one of
the striking traits of capitalism. And the current crisis can be partly understood as “a
manifestation of a radical disjunction in space-time configurations” (Harvey, 2011: 155-156).
To quote an example concerning the issue at hand, Sabesp (basic sanitation company at the
State of Sao Paulo), a publicly owned company, responsible for sanitation in most cities of the
metropolitan region of Sdo Paulo-MRSP, does not universalize the service of water supply
and sewage treatment, but was honored by the New York Stock Exchange for its excellent
stock appreciation, 601% in 10 years, surpassing the performance of the Dow Jones index,
which rose 29% over the period, in addition to the prominent position as the largest sanitation
company in the Americas and the fourth in the world in terms of number of clients with 27.6
million people.®

The discussion proposed in this article does not deepen this problematic, but it is
important to consider it in order to elucidate how economic interests intervene directly or
indirectly in the design of public policies. This does not mean that actions taken by the public
power against this trend do not exist, and that they contribute to broaden socio-environmental
justice. Urban social movements, organized to a greater or lesser extent, also constitute
important pressure in that direction, despite their own political inequality in relation
governments and to the market.

State actions taken through laws and programs to protectand preserve

water sources

The Billings dam (1927), and the Guarapiranga dam (1909), were built by the private
company Companhia Light & Co for the generation of electric energy (and for this, the
quality of their waters did not matter) that was necessary for industrial activity. However, as
mentioned earlier, as a result of the increasing demand for water, they started to serve for
public supply (the Guarapiranga dam in 1928 and the Billings dam in 1958) and also for flood
control. Since the 1930s, the occupation of the surroundings of these dams had a recreational
character, with yacht clubs and ranches that served as residences of high income populations.
In Sdo Bernardo do Campo, city to be explored in the present article, about 2/3 of its
municipal area lies within the Water Source Protected Area (WSPA). In this in case, other
factors explain the urban occupation in water source regions: in the 1940s, the construction of

® Source: http://site.sabesp.com.br/site/imprensa/noticias-detalhe.aspx?secaold=65&id=4038, accessed June 2012.
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the Anchieta Road connecting Sao Paulo to Santos promoted new occupations and it became
the new complex of development of the region. In the 1970s, with the construction of the
Imigrantes Road and the installation of an industrial complex along with the other cities of the
ABCD Paulista (region of industrial tradition in the State), the first occupations of slums
emerged in its surroundings.

As the population grew in the MRSP the demand for water increased, followed by a
significant raise in the input of pollution in the dams — as a result of not treating sewers
integrally. In early 1970, CETESB (Technology and Environmental Sanitation Company of
the State of Sdo Paulo) was obliged to perform operations to remove the anaerobic spot from
the dam. This was a result of the lack of sewage collection and treatment which had
intensified the pollution of the Tieté River and its tributaries, which compromised the quality
of the water of the Billings dam.

In this context, state laws number 868/75 and 1172/76 had been promulgated to delimit
the protected basins in the MRSP. This legislation was intended to control land use and
occupation, through the establishment of urban parameters, which became the more restrictive
the closer the land was to the water body of the dam. Thus, it was intended to control the
density of occupation in the basins. In short, as far as housing is concerned, we can say that
such parameters had established an elitist standard of ground occupation because only large
lots (of at least 500 m?) and houses owned by one family were allowed. This model of
occupation did not correspond to the dynamics of ground division that was already in course.
Large private properties and ranches started to be split into smaller properties, often without
approval of the project by the city government, with lots of 125 n® (also disrespecting other
municipal building norms and the federal law of soil division number 6766/79). This process
of creating irregular settlements was intensified throughout the 1980s. In this way, the law
was one of the elements that made the real dynamics of ground occupation go against its
preservation goal. One of the few positive aspects of its application, that took place in the
authoritarian political context of the military regime, was the control of the expansion of
industrial areas over protected areas.

The insufficient provision of housing by the State, the commitment of the family income
with paying the rent, either in slums or tenement houses, turned popular settlements into a real
alternative to have access to private housing, despite the fact that they were irregular (land
and/or urbanistic wise). Now, from the point of view of the landowners, settlements became a
profitable business.

In relation to infrastructure implementation, the Water Source Protection Law — WSPL
also restricted it and in most areas forbid it from being implemented, because this was seen as
a vector of encouragement to the occupation. Moreover, it considered only the capacity of
self-depuration of the reservoirs without incorporating the systems of effluents treatment
(Ancona, 2002). In other words, the entire sewage should be exported and processed outside
of the protected basins, which in fact did not occur.

Inspection, which is under the responsibility of the State and Municipal governments,
was not effective enough to deal with the fast pace of development of the process of
occupation. As of the 1990s an integrated inspection system started to operate, “SOS
Mananciais” (SOS Water Sources), but it did not remain active in the administration of the
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following governments. Recently, inspection became the focus of intervention in the water
source regions only in the city of Sdo Paulo by means of a program called Defesa das Aguas
(Water Defense) (Polli, 2010).6

The extreme social and environmental precariousness of the occupations propelled the
necessity to revise the legislation. Law number 9866/97 incorporated new forms of
management of river basins (the three parts basins committees and subcommittees) and turned
into something mandatory the formulation of specific laws for each basin taking into account
the reality of each one of them,” and the definition of intervention areas. This law also
allowed situations of exception to law number 1172/76 to make viable the implantation of
infrastructure in the areas that were compromising environmental quality, through the Plano
Emergencial (Emergency Plan).8 We reached what we call the paradox of infrastructure, that
is, as opposed to the initial goals of the water source laws, implementation of infrastructure in
the most precarious areas (mainly the collection and treatment of sewage) became the main
way to minimize pollution input in the reservoir and, at the same time, to secure the health
and quality of life of the population directly reached.

In 2009, after a long process of discussions that took place in the scope of the Billings
Subcommittee, the law that Defines the Area of Protection and Recovery of the Water
Sources of the Hydrographic Basin of the Billings Reservoir (APRWS-B) was promulgated
aiming at regulating the occupation, preservation and recovery of this water source, Law no.
13.579 — known as Billings Specific Law. This law not only considers sewage collection and
treatment something fundamental, but also establishes the implementation of infrastructure as
a key element in the process of regulating popular settlements (according to article 40).

In relation to the programs of intervention in precarious settlements, the precursor was
the Guarapiranga Program developed as of 1989, by the City of S&o Paulo and it was
designed to carry out environmental improvements and urbanization of slums in the
Guarapiranga basin.® In 2000, the program was expanded to the Billings basin — Guarapiranga
and Billings Program. From 2007 onwards, then named after Water Sources Program, and
under coordination of Sanitation and Energy Department of the State of S&o Paulo, it started
to count on funds from the City Governments of the cities involved (Séo Paulo, Sdo Bernardo
do Campo and Guarulhos), from the State government (through Sabesp, CDHU and financing
from BIRD), and from the Federal government (through the Growth Acceleration Program —
known as PAC in Brazil).

The legislations for water source protection had been slowly being modified throughout
time, allowing the implementation of infrastructure, moving from a situation of exceptionto a
situation that enabled conditions for implementation and regularization of consolidated,
precarious areas occupied by low income population.

% The author shows how this public program enforced the law of environmental crimes over the poor population who live in
Erotected areas as way of restraining new occupations.

The first one to be formulated and approved was the Specific Laws for the Area of Protection and Recovery of the Water
Sources — Guarapiranga (state law number 12.233/06 and decree 51.686, /07).
8 Law 9866/97 art® 47. Stated that in water source protection regions, until the Specific Laws for the APRWSs — Area of
Protection and Recovery of the Water Sources were not promulgated, emergency works could be performed in case
environmental and sanitary conditions posed life and public threatens or compromised the use of water sources for supply
purposes.
® For a critical evaluation of the Guarapiranga Program, see UEMURA (2000) and FILARDO (2004).
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At the same time, interventions in the settlements had to be connected with general
infrastructure networks — water, sewage collection, draining. A significant sum of the
resources of the Water Sources Program is destined to sanitation works (implementation of
trunk collectors for sewage capitation) that have been prevailing over housing solutions1? and
generated a larger number of removals, which are difficult to manage and control the long
term by the public authorities — the risk of turning provisory housing situations into
permanent ones quite is large. Even considering that some of the displaced families are
relocated to housing estates within or outside the intervention area, this does not always reach
all the families. In these cases, it has been possible to observe that different housing solutions
are being implemented in each city. For example, in recent years the city of Sdo Paulo has
adopted as a current practice the payment of rent aid, which is not enough to provide for a
decent house and does not last long enough for the family to overcome its lack of a home.

If on one hand the necessary environmental sanitation has been expanded, on the other
hand the concept of “environmental recovery” of water sources cannot leave the housing issue
in the back burner, otherwise the cycle of reproduction of occupation spaces that are further
and further peripheral for the unassisted families will remain the same. The necessary
articulation between sanitation and housing is still a defective point in public policies directed
at protected areas.

The Emergency Plan: The exception that turned into rule

Still in 1996, the elaboration of the Emergency Plan enabled the City governments to define
what areas were going to be urbanized. This plan meant that there would be an expansion of
sanitation infrastructure in the most precarious areas, mainly for the Billings dam, because it
included permission for improvements in 228 neighborhoods in its surroundings (67 in the
city of Sdo Paulo) and 20 in the Guarapiranga dam, out of a total of 313 areas that were
included (Polli, 2010).

With this, contrary to what the state law for protection of water sources understood,
implementation of infrastructure in the most precarious areas (mainly the collection and
treatment of sewage) became the main way to minimize pollution input in the reservoir and, at
the same time, to secure the health and quality of life of the population directly reached.
However, the Emergency Plan functioned more as a more flexible approach to the law, which
allowed cities to improve the settlements determined by them, than as an intervention plan
articulated with a type of management that is committed to urbanization and improvements in
the basin as a whole.

In Sdo Bernardo do Campo, according to interviews with technicians from the city
government of that time, almost all the irregular areas that did not have a judicial judgment
were demarcated in the Emergency Plan and forming the areas that are included in the “Bairro
Ecologico” (Ecologic Neighborhood) Program. With this, the city government started to
operate along with the Public Ministry in negotiating the Terms of Adjustment of Conduct,
aiming at re-qualifying the settlements, involving all the agents responsible for its creation.

10 This can be surveyed in the Relatério Ambiental of SSE (SSE Environmental Report), in the table “Valor do Programa por
componente (Value of the Program per component)”, which shows that the investments are concentrated in the
environmental sanitation component (p. 64).
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Due to civil suits against associations and those who created the irregular settlements, the city
government started to dialog with the population explaining the impact of the occupations on
the dam and quality of the water, thus aiming at splitting responsibilities in the actions of
recovery and urbanization. This experience is considered as a relevant development,
especially with respect to socializing the environmental passive and the necessity to imply the
responsible ones in the search for solutions and is in line with a key idea of splitting
responsibilities. From the point of view of infrastructure solutions and their results over the
quality of the affluent water of the dam, a precise examination has not been carried out, and it
deserved a more thoroughly evaluation.

Carmo and Tagnin (2001) present a critical point of view in relation to the generalized
demarcation of areas in the Emergency Plan, which ended up depriving it from its emergency
character, something that was aggravated because the implementations were not made.
According to the authors, a large portion of the sanitation implementations, which were to be
undertaken by the state concessionaire, with its own funds, according to what was provided in
the law of the Emergency Plan, was not carried out in that moment and were later included in
the Programa de Recuperacdo Ambiental da Bacia da Billings (Environmental Recovery Plan
of the Billings Basin), which counted on external financing (Carmo and Tagnin, 2001: 437).

Despite the deficiencies of the Emergency Plan, new possibilities of intervention
emerged, that is, there was the onset of the search for technical alternatives that could better
conciliate the permanence of the population and minimize the impacts of the urban
occupation on a sensible area. This line of development justified the experimentation with
unconventional solutions developed in some projects, even if isolated from the broader
intervention policy. Beyond neighborhoods located in Sdo Bernardo do Campo, in the city of
Santo André, the project Parque Andreense proposed an urban design that integrated
infrastructure solutions, especially drainage in areas of pedestrian circulation and community
squares, besides the local sewage treatment plant.

In the city of Sdo Paulo, despite the prominence of specific solutions proposed by the
urban design, which led the Guarapiranga Program to be acknowledged even abroad due to
the recovery of water streams, creation of public spaces and areas for community
entertainment, and popular housing projects were carried out for 18 years; little of the
Program was revised considering the criticism against conducting fragmented infrastructure
initiatives that compromised environment effectiveness of the interventions and of the gradual
reduction of the social work done with the families before, during the course and after the
initiatives were carried out. Although there are good projects, they are not replicated in an
equally way throughout all the precarious settlements, generating differentiation of urban
treatment and investment between areas of greater or minor visibility, in which conflicts that
are not disclosed take place,!! thus maintaining part of the population practically isolated from
the rest of the metropolis.

A perverse effect of these re-qualifications is the consequent real estate appreciation
resulting from the urban improvements, which ends up changing the income profile of the
population that lives in these areas, who are usually more vulnerable from the socio-economic
point of view.

1 This is registered by the movements formed by the people involved in pages on the Internet like
http://redeextremosul.wordpress.com/o-que-e-a-rede/, but in very few newspaper articles.
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Another important aspect, which is not the focus of the present article, is the participation
of the population residing in the areas that are delimited by projects. This depends on the
capacity of mobilization and organization of the residents, who live in contexts that make
social meetings and the practices of collective organization more and more difficult, as well
as of on political orientation of those who are conducting the projects. In this context,
participation mobilization and demands become even more important, in a way that they are
attempts to restore the possibilities to claim for rights, the power to make choices and
appropriation of the place in which they live.

Currently, the new normative scenario with the Specific Laws for basins poses a debate
about its consequences for public policies in water source areas. According to the Billings SL
implementing infrastructure stopped being forbidden and turned into a requirement of
regularization and, therefore the “reurbanization” became a central topic for cities that have
urban areas that are overly occupied. The question that arises is to what extent the
implementation of infrastructure, in the context of precarious housing and lack of alternatives
for environmental protection from the State — which, in turn is more focused on performing
large initiatives, will manage to recover this water source?

Considerations about the Billings Specific Law

The Specific Law of the Billings Basin (number 13.579/09) defines the Area of Protection
and Recovery of the Water Sources of the Hydrographic Basin of the Billings Reservoir
(APRWS-B) as well as regulates the occupation, preservation and recovery of this source.
The studies that supported the elaboration of this law began in 1999, by hiring a sequence of
consulting companies and conducting seminars promoted by the State government as well as
by the civil society. Until its approval in 2009, there was a long process of debates within the
scope of the Billings Subcommittee, based on the knowledge about the urban reality of the
basin that was accumulated. Political participation of the civil society (residents’ associations
demanding land regularization to the environmentalists) and of the different groups of
representatives of economic interest expressed diverse positions that became manifest before
the changes that were proposed, each of them defending its own point of view.

Moreover, many proposals present in the initial debates, which aimed at extending the
measures to halt occupation and requalification of the areas that were already occupied, were
not detailed in the law. At the same time, the measures for recovery of precarious areas
became conditioned with the performance of infrastructure. If this aspect is essential to re-
qualify settlements and stop the dam from receiving in natura (or brute) sewage, on the other
hand, it depends on the execution of large initiatives under the responsibility of Sabesp, as
well as of long-term plans and investments. In this way, the fragmented logic of conventional
infrastructure expansion, without spreading out solutions that are better adapted to precarious
standards of occupation, was maintained. In other words, the law strengthened this
fragmentation to the extent that carrying out initiatives was not articulated to a combined
planning, which demonstrates lack of consensus when dealing with the recovery of the water
source.

In view of the complexity to regulate protection and recovery of water sources, in a urban
context of precariousness, which requires the articulation of sectorial policies that are
traditionally treated in separate ways, and in which divergent economic and political interests
clash, even among the cities, the control, use, destination and occupation of grounds is
adopted as an essential tool in this law. The difference in relation to the previous ones, is that
this one is based on a mathematical model that correlates ground use and occupation with
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water quality, by means of controlling pollution input (measured by the load of phosphorus,
generated by sewages) that reaches the water body, with maximum values for each
compartment of the basin (MQUAL).

This goal of having a level of water quality for each compartment will have to be
achieved until 2015, provided that the Plano de Desenvolvimento e Protecdo Ambiental
(Development and Environment Protection Plan — DEPP) (recently published) establishes
intermediate goals. Thus, each city has a maximum load of phosphorus allowed per day and
the monitoring has to be done in tthe receiving arm.

The MQUAL tool is limited as an instrument that aims at monitoring something very
dynamic like the occupation of urban grounds, and will only be used if there’s a stage of
learning and handling this tool by the cities, besides the constant need to update it. However,
for some researchers, this measure of control is proposed without knowing precisely how
much pollution is accumulated in the dams (Whately et al., 2008).

The proposal of controlling pollution in the scale of micro basins or draining basins,
using them as a reference of unit for infrastructure interventions can be an alternative
planning, which is not being considered as such in the local scale (Martins, 2006). The
relations between pollution control and urban settlement raises new contents to be
incorporated into the planning and territorial intervention aiming at articulating environmental
and urban recovery, which are more advanced in terms of theoretical elaboration than in
practice.

While the environmental compartments figure as ground limits for monitoring water
quality, the areas of intervention are the “program areas” over which the environmental and
urban guidelines and norms are defined (art. 4°, 11) and assume a central position in the debate
about the future of its occupation. The law defined areas of intervention based on the three
categories previously stipulated by Law 9866/97: Restriction to Occupation (ROA), Direct
Occupation (DOA) and Environmental Recovery (ERA). The Billings SP-APRWS considers
the three types of areas of intervention and creates subdivisions for the areas of directed
occupation (the following map shows each intervention area and sub-area). The areas of
environmental recovery will be indicated by the cities and can, after being recovered, be
reclassified as Areas of Restricted Occupation or Area of Directed Occupation.

About this form of territorial organization, even before the promulgation of the law,
critical analyses called attention precisely to the quantity of areas not densely occupied that
had been classified as to permit urban occupation, in detriment of the amount of preservation
areas, considering the integral area of the basin. They affirmed that the law contained very
few (or no) areas classified as Restricted Occupation, and enabled dramatic population growth
as of the delimitation of the proposal. The law that was passed, however, did not modify this
classification. (Whately et al., 2008) The law also did propose the creation of new parks or
areas of conservation, that is, the government did not hold itself responsible for the costs
related to the recovery.

There’s a relation between the compartments and the areas of intervention — directed
occupation — in relation to the parameters of ground use and occupation. The restrictions
increase as the area is best preserved. If the law seeks to compensate with more restrictive
parameters the delimitation of a large Sub-area of Low Density Occupation, it is essential to
have other basic protection incentives besides the occupation parameters, since the control
over irregular land division still is defective in terms of inspection. However, there are no
consistent examples of projects that act in this direction in the MRSP yet.

However, it’s worth pointing out that the law allows the cities to modify the urban
parameters, as long as they safeguard environmental requirements. Therefore, it is relevant to
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formulate proposals that propose land use and occupation that are compatible with the
environmental characteristics of the region, and also for different sizes of properties, even for
housing projects of social interest.

Moreover, forms of compensation among the cities that are more protected and,
therefore, guarantee the quality of the water source, and cities that are mainly consuming
water is another debate that also has not been deeply approached by the regulation.

. 2
@ PROPOSTA DE AREAS DE INTERVENGAO DA

APRM-BILLINGS

; * ‘ &5 ‘f l‘:é::”:‘: . Il DOA:Consolidated Urban Occupation
- i\ _*w-. [l DOA:Controled Urban Occupation
*7 = & o~ ; -~ /I DOA:Special Occupation Area o
> 1 ; DOA: Environmental Conservation .

DOA: Low Den#ity Oacupation
HEXE Restriction to Occupation (ROA)

Map with the delimitation of the APRWS -B and areas of intervention (attachment 1 of the law)
Source: Diéario Oficial do Estado de Sdo Paulo, 119(128), 7. 14 July 2009.

The city of Sdo Bernardo do Campo has most of its territory inside water source
protected areas and inside of it there’s the prevalence of Areas of Directed Occupation
(ADO), which have specific indexes and parameters that vary according to the environmental
compartment and subarea.

With regards to urban, land and environmental regulations, the law has three main
instruments. One of them is the compensation that allows changes in the urban indexes and
parameters established in the SL or in municipal laws, after it has been made compatible with
the SL, for licensing and regulating enterprises, and maintaining the Valor da Carga Meta
Referencial (Value of the Referential Goal Load) per Compartment or City and the other
conditions that are necessary for water production (art. 4° XI). Moreover, the law lists a series
of compensation instruments that range from the creation of PRNH (Private Reserve of
Natural Heritage) and land donation for preservation, to financial compensations (but they are
not detailed). In AER 1 object of PRSI, compensations like these cannot be performed.

The other instrument is the PRSI — Program of Recovery of Social Interest in Areas of
Environmental Recovery 1 (AER 1). The PRSI can have its elaboration and implementation
under responsibility of the organs and entities of the public authorities from the three spheres
of Government, or by shared responsibility with local resident communities organized into
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residents’ associations or other civil associations, as well as with the person who is
responsible for dividing the land and/or the owner of the area. In the areas of the urbanization
plan new houses with social interests/new social housing are allowed, when these represent
better adequacy with the physical and environmental situation of the place.

Third is the PERWS — Project of Environmental Recovery of Water Sources in Areas of
Environmental Recovery 2 (AER 2) that has to be elaborated, presented and performed by
those who are responsible for the degradation that has been previously identified by the
competent environment department. Apart from the instruments, installation, expansion and
regularization of constructions, enterprises or activities are conditioned to the implementation
of a system of sewage collection, treatment or exportation throughout APRWS-Billings.

About the Programof Recovery of Social Interest — PRSI

According to the definition contained in the decree regulating the Billings SL, the Program of
Recovery of Social Interest (PRSI) is

a set of measures and interventions of corrective character of existing degraded situations and of urban and
environmental recovery, previously identified by the competent Public Authorities, with the aim of
improving the quality of environmental sanitation and land regularization of the locations included in the
category Area of Environmental Recovery 1 — AER 1.

The public authorities who are responsible for and proponents of the plan, must first
direct justification to classify the settlement as PRSI with the technical department, which is
currently the CETESB (Technology and Environmental Sanitation Company of the State of
Séo Paulo). The analysis report must have a physical, socioeconomic and environmental
diagnosis of the intervention area, initial stage that is important in any project of urbanization
of precarious settlements.1?

After obtaining the classification, there’s the stage of licensing the PRSI. The public
department or entity responsible for this classification must present a Urbanization Plan,
containing the complete project of environmental sanitation infrastructures, earth-moving,
landscape planning, social work, public transport circulation, proposal and strategy for
environmental recovery of free areas or areas that are going to be vacated by the intervention,
proposal and strategy of an land regularization plan, social housing project that privileges the
best relation of environmental gain between the constructed area, height and the largest area
of permeabilization and replanting as possible are some examples of what has to be regulated.
In other words, the demand to draw up a plan is intended to promote integrated interventions,
which include structural transformations in the settlements and avoid occasional initiatives
that many times are not sustained over time with the rise of population density, something
that demands re-investments in the very same areas. On the other hand, we consider that the
irregular settlements in the Billings basin have different levels of precariousness and

12 The analysis report to classify an area as PRSI must contain: | — characterization of the occupation and socioeconomic
condition of the population; Il — environmental and sanitation risk in relation to the water source; 11 — condition and viability
of implantation of systems of environmental sanitation; IV — physical schedule of the intervention with its estimate budget;
and V — indication of the agents who implemented the PRSI.
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necessities. In this direction, the technical department needs to recognize this diversity, and
allow different projects and solutions to coexist.

The parameters of the decree that aim at securing environmental quality in the PRSI are:
a) guaranteeing and/or expanding permeable areas (or other technically proven forms that
ensure infiltration in the ground); b) verifying reduction of the polluting load generated by the
intervention, simulated with the MQUAL tool; and c) establishing the maximum heights for
buildings of social interest, according to the sub-area. Beyond these, the minimum area of the
house unit of social interest is 42n?.

In the AERs-1, the land regularization can be made effective after performing the works
and urban and environmental initiatives, and will be finished after evidence of two years of
maintenance of the of the environmental sanitation projects. One of the points that is made
clear in law is how will land regularization in irregular settlements of social interest that
contain partial infrastructure will be carried out.

Considering the definitions of the Specific Law, the two illustrations bellow show
different urban situations of the two PRSI performed by the government of the city of Séo
Bernardo do Campo to measure how the projects have materialized such guidelines, and
which solutions related to environmental sanitation and recovery of areas of permanent
preservation had been developed.

It is interesting to analyze the experience of this city because it was the first one to make
the Master Plan compatible with the Specific Law and to get settlements classified as PRSI.
Therefore, the Special Zones of Social Interest (SZSI)13 of the Master Plan are equivalent to
the AERS-1. They also tried to increase the amount of demarcated areas to meet the goals of
reduction of the inhabitant deficit stipulated by the Master Plan for Housing of Social Interest.

The PRSI in Sdo Bernardo: The project of the Grande Alvarenga and

Capelinha/Cocaia

In order to illustrate examples of how the PRSI was interpreted in intervention projects, two
very different experiences are going to be used. We do not intend to compare them, but to
highlight characteristics that bring to light some conflicts and possibilities for urban and
environmental recovery of popular settlements.

The PRIS of the Grande Alvarenga

The project of the Grande Alvarenga started in 2005, as part of the federal program called
Technical Assistance Pro Sanear, whose primary purpose was offering support for federal
units for planning and actions in the field of sanitation. But with the perspective of getting
financing from the federal program PAC Slum Upgrading (the federal Growth Acceleration
Program in its modality of slum upgrading) in order to increase the amount of interventions,
the project was adapted, updated and revised, turning into an “integrated urbanization”, being
adjusted to fulfill the requirements of the PRSI and of the environmental licensing.

13 The SZSI are areas defined in the municipal Master Plan that are designed to have housing of social interest.
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The project includes four nucleuses, occupations of slums in settlements that are already
consolidated: Jardim Ipé, Sitio Bom Jesus, Alvarenga Peixoto and Divinéia-Pantanal | and 11.
These nucleuses have a high level of precariousness because they’re located in the margins of
streams, and are inside of a urban region whose surroundings does not have much green or
vacant areas. Out of a total of 2514 registered units, 610 will be consolidated, that is, they will
receive infrastructure and regularization. And 868 families will be resettled in new housing
units in the area and 1026 families will be resettled in Conjunto habitacional 3 Marias, located
outside the water source protection areas. According to interviews conducted in SEHAB and
during fieldwork, although the project comprises a wide area and involves many families, the
resettlements and removals did not create major conflicts, and the dwellers had an active role
in the process of organization of the families.

The first phase of the project, in Sitio Bom Jesus, contemplates environmental sanitation,
production of housing units in the area, a linear park and consolidation of the existing houses.
The second phase, Divinéia Pantanal I and Il have same the components. In the third phase, in
Jardim Ipé, 679 houses were removed and resettled and a large linear park will be built in the
area. And the fourth stage, in Alvarenga Peixoto, there will be more consolidation of units
and fewer areas are going to be transformed into recreational areas.

The solution for recovering stream margins in this project, besides the construction of a
linear park, recreational areas and public equipment, presents an interesting proposal of
adding commercial units for the residents who already carry out this economic activity.

As for housing construction and environmental sanitation solutions, the project features
extremely conventional solutions that need greater integration if integrated solutions were, in
fact, proposed. Architecture, urban and infrastructure projects deserve a more careful
approach if the projects intend to be innovative and to qualify such an environmentally
sensible area that has immense landscape potential, which was not considered thoroughly in
the project.

Areas of intervention of the Grande Alvarenga project. Names from left to right, clockwise: Sitio Bom Jesus,
Alvarenga Peixoto, Jardim Ipé, Divinéia, Pantanal. Image courtesy of PMSBC, 2011.
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Conventional stream canalization solutions (left) and housing units (right). Source: Luciana Ferrara (2012)

The PRSI Capelinha and Cocaia

The Capelinha nucleus extends over a more isolated area of the urban area of the city, in the
region called Riacho Grande. According to the Memorial by Assessoria Técnica Peabiru
(technical consultancy), the project sought to integrate the built areas with areas of
environmental preservation surrounding them and the main guidelines were: providing the
nucleus with infrastructure; ensuring quality housing for all; and improving environmental
conditions of the area.

Capelinha is an irregular settlement formed by 120 lots that have the typical dimension of
lots located in water source areas, that is, 125 m?, and its division started in 1991 and it has no
infrastructure. In a lawsuit filed by the Public Ministry in which Sabesp was the defendant,
the company was already convicted to solve the water supply in the region.

In order to implement infrastructure and remove houses from the area of permanent
preservation, it was necessary to integrate it with an area nearby, Cocaia settlement,
increasing the chances of resettlement because it is an area with many unoccupied lots.

In the Capelinha, the proposal of implantation of new housing units was adapted to the
preexisting forms of occupation, “sewing” new units with the consolidated standard of
occupation, aiming at minimizing the impact of the interventions, creating collective and
leisure spaces between the buildings, which, in turn make the transition between collective
and private spaces. The project includes 246 new units and about 300 removals out of a total
of 826, nearly one third, which is a low percentage in comparison to other projects conducted
in Sdo Bernardo. In Cocaia the project expects to build 52 units, 8 of which are relocations to
individual lots in the very nucleus and 44 are going to receive the residents from Capelinha.

As for the recovery of areas of permanent preservation (APP), topic that was discussed in
an interview with the architect of the staff, it was possible to recover one spring and one of
the margins of the stream while the other water stream that figured in the letter by EMPLASA
was not identified according to the technical report. This is the reason why the de-
characterization of the APP was accepted in this case.

With regards to the demands of the population, beyond the area with a soccer field, an
area was destined to build a day-care center. Other environmental sanitation infrastructures
that are intended to be implemented in the region by the project are extremely conventional
ones, just like what happened in the case of the Grande Alvarenga project and similarly to
what has been going on in Brazil with the financing from the program PAC Slum Upgrading.
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Although it is far reaching and has had the merit of allocating unprecedented federal funds for
the department of urbanization of precarious settlements, the PAC Slum Upgrading has
spread outdated sanitation solutions, like, for example covering streams and the use of
techniques of covering stream margins with concrete, which have already been understood as
limited in relation to integrating urban rives to the landscape surrounding it and the use the
landscape of water streams.

Implementation of the project of intervention housing units.
Source: provided to the author by Peabiru, author of the project.

Final considerations

The Billings Specific Law creates instruments and procedures that put into effect the
performance of urbanization projects and requires, for this mean, the creation of a wide plan
of interventions. If the law is positive in this aspect, because it does not allow the
performance of construction works and specific improvements in situations of extreme
precariousness, there are two considerations worth pointing out. Firstly, the Specific Law
does not consider situations of different levels complexity, that is, it does not define how
regularization or intervention are going to take place in more or less precarious situations, and
in settlements that are more or less integrated with the urban network. Another aspect that still
remains as a key goal is the sanitation of the basin, which cannot be carried out if it’s not
articulated with housing solutions.

One conflict that is not new, but reemerges when projects of urbanization of precarious
settlements are conducted is the large amount of removals generated by the need to implement
environmental sanitation. The technology employed for the construction of water and,
specifically, sewerage networks, along the margins of streams, require the removal of the
population that is in these areas. On one hand, actions of removal can be combined with the
goal of reducing population density in very unhealthy areas, or are necessary to remove
families who live in flood risk areas, that is, in situations in which it is not possible to
consolidate the occupation. But there are cases in which solutions that are more integrated
with housing projects would be possible and, however, are not considered. Moreover,
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currently, restrictions for situations of regularization in areas of permanent preservation had
advanced with federal law number 11977 (that discusses the Program My House, My Life and
land regularization of settlements located in urban areas) and can be used to support projects
of this type legally.

This question is raised because it’s necessary to look for solutions that conciliate the
permanence of the population in areas that have already been occupied with environmental
recovery, otherwise, horizontal peripheral expansion will keep on propagating, with the
occupation of areas that are even further and more sensible from the environmental point of
view and segregating from the social point of view.

The project of the PAC Alvarenga is characterized by the solution ofa linear park for the
recovery APPs in the margins of streams, which will be used as a leisure area, activity that is
practically inexistent in the urban network in which it’s located, and expects less common
uses in projects like this which are commercial buildings associated to linear parks.

The linear parks seem to guarantee the environmental quality of the projects, because
besides being areas of removal of constructions, they will form free spaces for collective use
with vegetation. However, the linear park replicates itself and is established as solution, but in
recent projects it has not been possible to observe initiatives that advance in terms of
infrastructure solutions that involve the whole of the intervention. For example, superficial
draining solutions that have great importance to restrain diffuse loads and slow down water
speed increasing the infiltration capacity of the ground are treated in conventional ways.
Beyond this example, there are other possibilities of urban design articulated with
infrastructure solutions. In this direction, the Billings Specific Law does not place
impediments, at least in the text of the law. But the practices of the building companies and
some project design companies do not advance in solutions in this direction.

The concern with a system of free spaces, depending on the density and complexity of
the standard of the consolidated settlement, can generate new possibilities for
“reurbanization” and environmental recovery. For this, the strict technical connotation of
urban infrastructure has to be included in the discussion of projects as something yet to be
known and appropriate collectively; even because this element is a historical claim of the
residents of the peripheries. The same challenge is placed when seeking articulation between
housing spaces, free spaces, and the infrastructures. The project of the Capelinha nucleus
points out possibilities in this direction. The projects briefly analyzed indicate that integrated
solutions, which are offer more proposals in terms of urban design, suggest forms of
appropriation of spaces that go beyond the solution of the environmental sanitation, giving
new urban and environmental qualities to the settlements.

And, finally going back to the issues initially raised, what is possible to observe is that
for the precarious settlements in Sdo Bernardo do Campo, the demand for the elaboration of
the PRSI has not generated hindrances to conduct the projects. What is at stake is the way in
which these projects are going to articulate themselves to promote social, urban and
environmental adequacy in the basin as a whole, avoiding the proliferation of precarious
settlements over non-occupied areas, which is essential to maintain the water source
producing drinking water. In this way, it seems to clear that public policy needs to go beyond
technical solutions and infrastructure.

Acknowledgments

This research has the support of the Fundacdo de Amparo a Pesquisa do Estado de Sdo Paulo
(FAPESP).

208



”- cescontexto

Authors’ Addresses:

Luciana Nicolau Ferrara — Rua Doutor José de Queiroz Aranha, n° 155 apto 1503; Vila
Mariana; Sao Paulo/SP; Brazil. Cep: 04106061.

Karina Oliveira Leitdo — Rua do Lago, 876: Cidade Universitaria; Sdo Paulo/SP; Brazil.
(LABHAB- SUBSOLO). Cep: 550800-900.

References

Ancona, Ana Lucia (2002), Direito Ambiental, Direito de Quem? Politicas Publicas do Meio
Ambiente na Metrdpole Paulista. Sdo Paulo, Tese de Doutorado apresentada a FAUUSP.

Carmo, Roberto Luiz do; Tagnin, Renato (2001), “Uso multiplo da 4gua e multiplos conflitos
em contextos urbanos: o caso do reservatorio Billings”, in D.J. Hogan; J.M.P. Cunha; R.
Baeninger; R.L. Carmo (eds.), Migracdo e Ambiente nas Aglomerac6es Urbanas. Campinas:
NEPO/PRONEX, 421-441.

Filardo, Angelo (2004), Externalidade e Gestdo dos Valores do Ambiente: Consideracdes
Tedricas e uma Aplicacdo ao Caso do Programa Guarapiranga (1991-2000). Sdo Paulo,
Tese de Doutorado apresentada a FAUUSP.

Harvey, David (2011), O Enigma do Capital e as Crises do Capitalismo. Traducdo de Jodo
Alexandre Peschanski. S&o Paulo: Boitempo.

Martins, Maria Lucia Refinetti (2006), Moradia e Mananciais — Tensdo e Dialogo na
Metrépole. Séo Paulo: FAUUSP/FAPESP.

Polli, Simone Aparecida. (2010), Moradia e Meio Ambiente: Os Conflitos pela Apropriagao
do Territério nas Areas de Mananciais em Sdo Paulo. Rio de Janeiro, Tese de Doutorado
apresentada ao IPPUR/UFRJ.

Prefeitura Municipal de Santo André,’ Agéncia Canadense para o Desenvolvimento
Internacional (2004), Moradia Social em Areas de Mananciais. Sdo Paulo: Annablume.

Prefeitura Municipal de Sdo Bernardo do Campo (2010), Documento: Diagnostico PLHIS,
Secretaria de Habitacdo, Prefeitura de SBC.

Uemura, Margareth Matiko (2000), Programa de Saneamento Ambiental da Bacia do
Guarapiranga. Alternativa para a Protecdo dos Mananciais? Campinas, Dissertacdo de
Mestrado apresentada a PUC-Campinas.

Whately, Marussia et al. (2008), ContribuicGes para a Elaboracdo de Leis Especificas de
Mananciais: O Exemplo da Billings. Sdo Paulo: Instituto Socioambiental. Available at
http//Aww.mananciais.org.br/upload_/billings-2008.pdf.

Whately, Marussia et al. (2008), Mananciais: uma nova realidade? S&o Paulo: Instituto
Socioambiental. Available at http//Awww.socioambiental.org/inst/pub/detalhe_down_html|?
codigo=10364.

209



http://www.socioambiental.org/inst/pub/detalhe_down_html?codigo=10364
http://www.socioambiental.org/inst/pub/detalhe_down_html?codigo=10364

Urban Inclusion from an ‘Urban View’:
Spatial and Social Appropriation by Collectors! of Recyclable

Materials in Sao Paulo’s Downtown

Marcia Saeko Hirata,2 Sdo Paulo, Brazil
marciasaekohirata@gmail.com

Sérgio da Silva Bispo,3 Sdo Paulo, Brazil
cooperglicerio@ig.com.br

Abstract: The work of collecting recyclable materials is commonly regarded as an outcome
of great exploitation in the time of financial capitalism. Housing property restructuring in
cities often results in gentrification and increased social conflicts, as can be seen in central
areas of big cities. In spite of these conflicts, some groups resist and remain, as in the case of
socially excluded collectors in Sdo Paulo’s downtown. To understand this contradiction, we
propose two complementary venues of reflection. First, we look back to the history of social
and spatial appropriation of these collectors. Second, we introduce Henri Lefebvre’s
reflection about a possible Urban Society. Thus, this paper proposes an ‘urban view’ as a way
of reflecting about the possibilities of social urban practice.

Keywords: financial capitalism, spatial appropriation, collectors, urban view, urban society

Introduction

The current form of capitalist accumulation, predominantly financial, is usually the basis of
analyses that seek to understand recent urban transformations. This framework results in
exclusionary processes of integration (Pereira, 1997) on a global scale, in which traditional
forms of social mobilization seem to be innocuous, if not contradictory. Several new
experiences of mobilization that spread throughout the world, such as Occupy Wall Street or

«Collectors™ is the literal translation for catadores, a term largely used in Brazil. “Waste picker”, used in English, is an
expression these workers don’t like. For them, they work with recy clable materials, not waste.

2 Mércia Saeko Hirata is a full-time post-doctoral researcher at the Laboratory of Housing and Human Settlements,
Faculty of Architecture and Planning, University of Sio Paulo, Brazil. Obtained her doctorate in Habita (2011) a
Faculty of Architecture and Planning / University of Sdo Paulo, where she also obtained her master (2004) and graduated
(2001). She has experience in social urban movement’s participation in housing projects and urban planning and now focuses
on urban praxis and production of space in the context of financial capitalism.

3 Sérgio da Silva Bispo is president of Cooperglicério — Cooperativa dos Catadores da Baixada do Glicério, a cooperative that
recycles materials from companies and residences in downtown Sao Paulo, working in Glicério district since 6 years ago.
The cooperative is part of Movimento Nacional dos Catadores de Materiais Reciclaveis (Nacional M ovement of Collectors of
Recyclable Materials).
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the Indignados in Spain, are too recent to enable drawing any form of diagnosis from them.
Aiming at finding a nexus and viewing an overcoming horizon, we propose an analysis that
extends our look on social reproduction beyond capitalist reproduction. We propose an
analysis on the basis of the urban interpretation offered by Henri Lefebvre, who since the
1960s has presented a possible Urban Society, which will be reflected upon a recent residual
social practice that is intrinsically urban: the spatial and social appropriation of Sao Paulo’s
downtown by collectors of recyclable material.

The urban under the recent form of capitalist accumulation: Social

conflicts

Since 2007, most of the world’s population is concentrated in cities. But this does not mean
that the advantages of urban life benefit the greatest part of its population, as emphatically
illustrated by the Mike Davis’ recent book, Planet of Slums. Neil Smith (2007) points out that
since the 1960s the dissemination of a new ‘frontier’ of territorial occupation has occurred,
which reverses suburbanization: it is the process of ‘revitalization’ of old decaying city
centres in the United States, which introduced the concept of ‘gentrification’ into the
vocabulary of urban researchers. More recently, the so-called “fortified enclaves” (Caldeira,
1996) have extended their gated communities’ logic in terms of scale and dissemination
through “real estate restructuring” (Pereira, 2006).

Many researchers try to understand these processes by looking at local social practices.
Harvey (2002) mentioned the Zapatista movement in Mexico and the Movimento Sem-Terra
(Landless Movement) in Brazil. In a recent book (2012), he deals with urban mobilizations in
Latin America and the Occupy movement scattered around the world. Sassen (2007) notes an
incipient organization of migrant workers that contrasts with the increasing rejection of their
mobility in developed countries. In Brazil, Kowarick and Telles (2011), among others,
updated their interpretations of the urban social movements made during the 1980s; Vainer,
who in 2009 referred to national movements — such as the Movimento dos Atingidos por
Barragens (Movement of People Affected by the Dams) and the Movimento em Defesa da
Transamazonica e Xingu (Movement for the Defence of the Transamazonica and the Xingu) —
pointed out that social mobilizations are now emerging due to the impact of urban
restructuring related to the World Cup 2014 in the city of Rio de Janeiro.

Most of these conflictual social facts are caused by what Harvey (2008) has called
“accumulation by despossession.” This is an interpretation that reflects the core of the current
debate, which takes land issues as central to the predominant form of capital’s reproduction
and financial logic:

a process of displacement and what I call ‘accumulation by dispossession’ lie at the core of urbanization
under capitalism. It is the mirror-image of capital absorption through urban redevelopment, and is giving
rise to numerous conflicts over the capture of valuable land from low-income populations that may have
lived there for many years. (Harvey, 2008: 34)

We propose to analyse the case of collectors of recyclable materials in the city centre of
S&o Paulo. Along with other groups of low-income families living precariously in slums,
shantytowns, and occupations in the city, homeless and street vendors have consistently
suffered processes of expulsion since the 1990s. The reason for the existence of these groups
takes us back to the 1950s, when there is an absence of interest in the city centre as a housing
location and by the business elite. At that time, the housing dynamics were directed into new
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centres in the western part of the city. The downtown, without public and private investments,
became physically degraded and the property values decreased. However, the quality of urban
inclusion was not lost due to the proximity of schools, hospitals, shopping, and the high
accessibility of public transport.

Four decades of permanence are sufficient to establish settled uses, which cannot be
easily overcome by what Harvey (2008) calls “creative destruction,” that is, the destruction of
old urban structures built through earlier processes of accumulation. This is the case of the so-
called ‘revitalization’ of old central areas, also socially known as ‘gentrification’ processes.
Social conflicts will therefore acquire intensity and complexity.

The first urban reform realized in the region started in the 1970s, but gained greater
importance in the 1990s with the formula of “cultural anchor” (Jose, 2010), that is, huge
investments by the government in the reform of old historic public buildings, which received
cultural uses, such as three museums (Pinacoteca do Estado de S&o Paulo, Museu da Lingua
Portuguesa, and Estacdo Pinacoteca) and the Sala S&o Paulo, a special building for the S&o
Paulo State Orchestra, all concentrated in the Luz (Light) neighbourhood. However, all of
them became ‘islands’ for the use of middle and upper classes, while their surroundings
remained with the same popular character and urban social problems. Even some special
urban laws, such as Operacdo Urbana Centro (Urban Center Operation), and economic
incentives, such as tax exemptions, were not sufficient to attract private investment.

Over time a particular issue proved to be central: the property configuration. Part of what
some describe as “hardness” in the ancient centres (Tourinho, 2004) are their lots and
buildings: with reduced dimensions, small owners, and legal problems that hinder their
commercialization such as contending family heirlooms, abandonment, and tax debt. This
requires numerous negotiations with small-scale enterprises that are incompatible with the
current international business. The flexibility that has been required from workers must also
happen in matters of land ownership.

This is the reason for the creation of a new urban measure: the Urban Concession (Law n°
14.917/2009), immediately applied to the region of Luz. What was conceived as an
instrument of urban renewal in order to address the environmental degradation of a set of
blocks became an instrument of exchange of populations and business profiles, as can be seen
in the city’s main project called “Nova Luz” (New Light). The central object of the
concession is expropriation by the state. This new law granted the private sector a possibility
of overcoming bureaucratic obstacles of the State and enabled greater flexibility and an
increased capacity to intervene. Construction in other areas of the central region has also
gained pace in recent years, as the Praca das Artes (Square of the Arts), next to the
Anhangabal Valley, and Parque Dom Pedro Il (Dom Pedro Il Parg). In this place, a
residential landmark, the Sdo Vito and Mercdrio buildings, where 768 low-income families
used to live, was demolished in 2011.

Unlike the 1990s, when cultural anchors failed to attract the middle class to the area,
these new projects coincide with a recent reversal of population decline in the central districts.
While between 1980 and 2000, there was a decrease of 30% of the city centre’s population,
between 2000 and 2010 its population increased by 10%, above the rate of 8% for the whole
city, in relation to 13 districts in downtown: Bela Vista, Republica, Santa Cecilia, Liberdade,
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Consolagdo, Sé, Méoca, Cambuci, Bras, Bom Retiro, Belém, Pari, and Barra Funda.* Other
factors that contributed to this pattern are the implementation of public sector administrative
activities, private universities, and “call centers”, among others (Jose, 2010: 167).

But along with these changes there is a structural condition that has driven interest to
downtown: land as a base of global financial capitalism advance, a shift in the predominant
form of growth based so far on industrial production. Sdo Paulo is the economic capital of
Brazil, which has gained international prominence for its economic growth and for
overcoming of the world financial crisis of 2008. The importance of the city became a major
showcase for attracting international investment to the city. This can be seen in the opening of
real estate companies on the stock exchange in 2005: the first company to do it had growth of
284% until 2007 (verbal information). Despite high variations, the result was a strong real
increase in the value of property in Sdo Paulo: some neighbourhoods have had an over 50%
increase in property value in 5 years (Brazilian Company of Heritage Studies — Embraesp,
2004-2008). Only in 2011 it has the pace diminished. Mattos (2007) interprets this as a trend
of “marketization of urban development” (p. 83).

Given the size of such economic interest, conflicts with many popular uses of the city
centre could not be avoided, as they have consolidated themselves in the region after decades
of disinterest by the elite. This involves a wide variety of social groups. The various forms of
resistance that were present in the 1990s started from 2005 to contain violent responses,
fitting the description by Vainer (2009): “war of the places.” The presence of the state through
police force over the years dangerously composes the history of urban struggles — in Sao
Paulo’s downtown or in other cities, as in the extreme case of ‘Pinheirinho’ in the city of S&o
José dos Campos. On the other hand, the same social groups express their desire to remain in
their places through the strengthening of their rights and social participation. One example is
the Dossier Complaint “Human Rights Violations in Downtown S&o Paulo: Proposals and
Demands for Public Policies” (FCV, 2006)°, which exposes the conflict between the
municipality and social movements (organized groups of street vendors, roofless people,
homeless populations, collectors of recyclable materials, vulnerable children and young
people, and those who act against the criminalization of poverty, as well as human rights
advocates).

In downtown, the balance has swung towards economic interests and away from social
interests, reflected in a decrease in the amount of Terms of Use Permit (TPU) for street
vendors as well as in low-income housing production. A few popular groups remain. To
understand how they still remain can lead to meaningful reflections. We propose here to
observe the case of Glicério’s organized collectors of recyclable materials.

Space appropriation by the collectors of Glicério

For collectors, the social conflicts that increased since 2005 in the city centre of Sdo Paulo
lead at first to the apprehension of the collectors’ cart and the materials collected and selected,
sometimes putting people under the risk of losing their own place of work, even if working
under an authorization of use set by the municipality itself. After that, various forms of

4 Data is from the Instituto Brasileiro de Geografia e Estatistica (IBGE — Brazilian Institute of Geography and Statistics).
® Itis available in digital version in Portuguese at: https://centrovivo.sarava.org.
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resistance by organized groups reduced the apprehensions. But problems continued in two
ways: poorly organized groups of collectors are transferred to locals under government
control, i.e., with loss of autonomy in the collection and sale of recyclables, and groups
working in cooperatives or associations repeatedly pass through precarious agreements with
the municipal administration, such as facing problems in the supply of recyclable materials
collected by the municipality and in the maintenance of work infrastructure.

In terms of public policy, virtually stalled negotiations with organized collectors were
paralyzed, even with secured federal funds for the construction of hangars and the purchase of
machinery for them. A suitable ground for the work became a point of disagreement with the
municipality, as few places were provided. At the metropolitan level, there is a proposal for
the implementation of waste incineration plants for energy generation. From the point of view
of the collectors, it’s a mistaken solution because it eliminates recyclable materials, the basis
of socially important work, and also characterizes an economic, social and environmental risk
in terms of public health, as proven by international studies. At a nation-wide scale, the
collectors participate in the development and implementation of the National Policy of Solid
Waste. As the basis that ensures recycling rates in the country, generating wealth to an entire
industry, collectors want to participate in the formulation of public policies. To do so, they are
organized around the National Movement of Recyclable Materials (MNCR) and have the
support of various environment and social justice advocacy groups.

So far, it is possible to perceive the current frame of advances and retreats of the
organization of collectors in the city of Sdo Paulo. The curious thing about all this preamble,
from the local to national levels (perhaps even Latin American), is the almost umbilical
relationship with the Glicério, a place in downtown known as the largest concentration of
collectors in the country. We can grasp it by examining the story that will be now analysed,
about the only organized group that remains in the region, the Cooperglicério (Cooperative of
Collectors from Baixada Glicério).

This cooperative is located under one of the many bridges in the region and was legally
formalized in 2006 after a formation process in the recycling school Recifran (Franciscan
Service for Recycling Support). This school started in 2001, primarily gathering collectors of
a square in the neighbourhood and those who have worked in Glicerio. Today the group isn’t
the best-equipped one, but is recognized as the most autonomous of the city, operating
without structural partnership of NGOs, churches, or governments, and guaranteeing the
income of their members. This income comes from two sources: from the collection in the
same places for over 10 or 15 years, like offices or shops; and from contracts established after
2006 with public or private institutions. The partnerships that exist complement the activity of
recycling, supporting bureaucratic activities, improving working conditions and workplaces,
giving attention to the health care issues of workers and their families, and opening the
cooperative to interviews and participation in documentaries, which are widely disseminated
and rewarded.

They remain at risk of being taken away from their place because they still cannot get the
definitive assignment of use for the public area where they work. There’s also a greater risk
due to ongoing urban interventions in the surrounding areas previously mentioned, as well as
public constructions in the Parque Dom Pedro Il area, which are part of the project of
revitalizating the downtown area. The public screenings in the cooperative became a
cornerstone in ensuring its permanence, as there could be loss of political support with their
withdrawal. However, there are also other elements linked to the historical urban constitution
of the Glicério, specially its intrinsic relationship with the recycling activity.
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The forms of space appropriation of this space since the early twentieth century took
place according to the logic of the industrial growth of the city. But it is located in its less
valuable side, because the cooperative is located near a floodplain area. So it is a place for the
poor and workers, as well as for circulation to the south and east sides of the city. It also
became a place of religious and cultural activities of blacks and foreigners, soon followed by
migrants from the north and northeast of the country in mid-century. Thus, it acquired a
peculiar importance with its cheap housing in tenements and kitchenettes, the possibility of
temporary and undemanding work, religious services, charities, informal businesses, among
other features.

~ Cooperglicério S

JAibergéde || |
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Cooperglicério — Location map. Brazil > S&o Paulo State > Sdo Paulo City > Glicério neighbourhood. Source: maps
elaborated by the author, designed by Andrei E. Gusukuma (top maps) and Nair Rika Sassaki (bottom map).
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Considering the religious and assistance component of so much poverty, this place also
suffered the influence of reflections around the political changes that took place in the suburbs
of the city and in the factories in the 1970s and 1980s. While in the periphery there was a
reflection on the lack of infrastructure and urban services, in Glicerio the problem was the rise
of unemployment or job insecurity in the midst of so much wealth that flowed through the
commercial activity in the area. What is at stake are extremes: those who do not even have
poor housing, such as those living in the streets, the homeless, and collectors of recyclables.

Social relations have established the presence of more than religious charity
organizations. In the 1990s, NGOs with social assistance public contracts aimed to supply
accommodation and services for daily living for the poor, specially the homeless population.
They also tried to advance the construction of homeless rights and alternative sources of
income. One of the largest homeless hostels in the city (now closed) was installed, the
Associacdo Minha Rua Minha Casa (Association My Street My House), which inspired the
name of the main federal housing program, Minha Casa Minha Vida (My Home My Life);
one of the largest ‘popular street fairs’, which inspired the solidarity exchange fair; the
Marcenaria Escola (Carpentry School), in which abandoned objects were turned into
decorative objects; and the first experiences of alternative housing for homeless people took
place.

In this context, the first organized group of collectors of the city appeared in the 1980s,
no longer slaved by the owners of junkyards but gaining autonomy and scale of production to
negotiate with suppliers of recycling industries. In 1989, establishing themselves legally as
Coopamare (Autonomous Cooperative of Collectors of Paper, Scraps and Reusable
Materials), they moved to Pinheiros, a neighbourhood of middle- and upper-middle-class
residents, where some of the collectors of this new region were included in the cooperative,
encouraging the formation of new ones. A similar method was applied to the formation of
Coorpel (Cooperation in Recycling Paper, Scraps and Reusable Materials) who moved into
the Luz (Light) district. The group Coopere-Center, in Bom Retiro district, although not
located in Glicério, was born in 2003 from a partnership between organizations that
participated in the formation of Coopamare, like Organizacdo do Auxilio Fraterno (OAF —
Organization of the Fraternal Aid), Centro Gaspar Garcia de Direiots Humanos (Gaspar
Garcia Center for Human Rights), and the Provincia Francicana (Franciscan Province), which
created the Recifran. This was all in the context of a municipal public policy that encouraged
the formation of cooperatives. Such cooperatives became an alternative example of social
work and income generation for other groups, spreading such experiences to the Metropolitan
Region of S&o Paulo and also to other parts of the country.

This context raises the possibility of acting on another scale in two different senses: First.
in a political sense, in 1999, with the establishment of a national organization, the Movimento
Nacional dos Catadores de Materiais Reciclaveis (MNCR — National Movement of Collectors
of Recyclable Materials) and, secondly, in a productive sense, through networking, such as
the emergence of Network Catasampa in 2006, which improved the production chain and
gains over the unit value of materials. Both had their first headquarters in Glicério and have
now moved to other areas of the city.

Urban inclusion: Collectors’ space and Lefebvre’s urban view

What brings together such a network of relationships, whether as a business, as a health care
service, or as a public service, would not exist if there were no collectors. Their history of
appropriation of Glicério allows us to look at this area from another perspective: not only as

216



an area of no interest for the elite and the property market or, even worse, as one of the most
critical places in the city in terms of degradation and urban violence. To apprehend the totality
of the constitution of this space it is necessary to reverse the perspective under which we look
at it. A differential use of the space was introduced, consisting of a differentiated form of
appropriation and production of the space. If we follow the suggestion of Telles (2005: 2) and
look at the “urban mobility” of the “users” of this space, i.e., the trajectory of the lives of the
collectors, we realize a change in how they define their social reproduction.

Apart from the work of the recycling industry or the so-called industry of poverty, a
reframing of their working world occurs, a struggle for life with autonomy. There is no more
dependence on the owner of the junkyard, who gave a roof and a cart for the collectors in
return for exclusivity over the product of their labour: picked materials. As a labour reserve or
lumpenproletariat, they temporarily accepted such exploitation. In Glicério, however, they
found other forms of social relations that allow them to perform the same activity with an
increase in dignity and autonomy. By circulating on the streets of the downtown, they share
knowledge about alternative places to sleep, such as in the hostel or in other social projects;
they realize the existence of other places to separate the collected material, such as in
abandoned homes or public places; they learn from others where to sell with better prices,
because they are free from the dependence on food and a ceiling from the junkyard owner,
which makes it possible for them to seek other buyers; and they have the experience of a
place where, instead of being a religious charity that gives them some attention and food, they
are themselves ensured with the same food but with a different focus: a collective way of
preparing food based on solidarity.

They find a space to talk about their status as someone ‘without job’ or unemployed,
about the metal workers’ strikes, about occupation of land in the suburbs, about political
freedom. It is the space to build other forms of relationship, to create new social relations
based on their own work. The collective form, which begins with the preparation of food,
becomes a compelling way to pursue the organization of life and work, as everybody now
knows the price given by the owner of the junkyard and dominant parameters of quality and
quantity for the recyclables. They get their own carts with the income and knowledge they
already have. A place to work in order to get a certain amount of material was possible with
the pursuit of donor resources for the purchase of a house to work.

Since then, new social relations have been built around these collectors. Since 1989,
another form of relationship between the collectors and the city was established. Until then
they were considered sugismundos, a pejorative neologism that refers to someone that makes
the world (mundo) dirty (sujeira). Since then, they have begun to receive support mainly on
what is most difficult for them: a suitable place to work, which implies a certain size and
location near to major shopping and services centres. That’s the case of the valued urban
centrality of Pinheiros, where Coopamare has moved. So collectors from this region join this
opportunity of work, in an organized way.

Meanwhile, Glicério is increasingly becoming a place of opportunity, in contrast to an
increasingly restrictive employment context. For the impoverished population, it is possible to
find there cheap housing in the region with the highest concentration of a variety of jobs in
the city; an increasing amount of free or affordable services; a place of donated food or
accessible restaurants for their scarce resources; a place to buy or change clothes, not just in
the ‘popular street fair’ but now also in the solidarity fair trade; a place for learning about
other professions and job opportunities in numerous social projects, in order to generate
income, either by NGOs or by agreements with the government; a place to come into contact
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with the possibility of learning how to gain access to publicly funded housing, by living in
abandoned buildings organized by housing social movements.

Finally, Glicério emerges as a meeting place where a number of strategies are constantly
created into a social network that becomes wider and wider, mainly because it is a place for
recycling and autonomous income opportunity and a place increasingly structured for those
who do not fit into a day-by-day more restrictive job market, for those with few or no formal
education, for those with little experience, for those with experience but already old or not so
old, and for those with some physical restraint whose income has for a long time been
guaranteed by collecting.

Urban society and the possible

What is so exceptional in this story? Would it constitute another possible world? After all, it
continues to reproduce the social relations of production that exploit workers and perpetuate
the appropriation of this space as a means of industrial production, in this case, the recycling
industry. In other words, profits are obtained based on collectors’ work and the appropriation
of Glicério as a place of capital formation (Burgos, 2008: 65). What emerges as a difference
may find an analogy with the main contradiction of capital. As Lefebvre explains,

in effect, a commodity escapes the world of the commodity: the labour, or, rather, the working time of the
worker (proletarian) ... Through this gap it is possible to open space for the repelled “values”, the value of
use, the relationships of free association etc. There isn’t any occasional gap. More and better than it, the
contradiction itself is at the heart of the cohesion of capitalism. (1999: 136)

We propose the same reasoning for land. As in Marx’s trinity formula “land-capital-
labor” (1968: 936), a formula that gives us the basis of capitalist cohesion, land can also get
outside of “the world of the commodity”. Through the urban, highlighted in Glicério, we also
found a break from capitalist cohesion, a breach from the reproduction of social relations of
capitalist production that shows us another way of reproduction, one that approaches
Lefebvre’s vision of a seed found in the contemporary society, an Urban Society:

Orienting the growth towards development, therefore towards the urban society, means above all to explore
new needs, knowing that such needs are discovered through their emergence and that they are revealed
during their prospection... Consequently, this means replacing the economic planning for a social planning,
a theory thatwas notyet elaborated. (Lefebvre, 2001: 124)

And so we promptly affirm that in this story we found the logic of use in the production
of space in Glicério. We note that, when snubbed by the elite, it becomes a breach where
property devaluation means absence of privileges of exchange, and use emerges. This space,
the product of such absence, encompasses a turning point, the social mobilization of the late
1970s into the 1980s and its respective political reflection. It is a time of opportunity to create
a logic that best fits in the materiality found there (materiality of agents and things), and the
construction of another form of the recycling activity, not anymore the form of exploitation of
people who, in order to survive, undergo almost enslaved work. Instead of it, we find a
collective form where a group of people gathers in an Association to overcome the
exploitation as well as unemployment. We encounter a collective form to ensure their income,
and so their inclusion in the city in an autonomous way.

Let’s observe the materiality that exists in a place that was forgotten by society. When
unemployed people work there with recycling activities, in certain ways capital does not
determine the conditions of work over the land. The work of collection and separation of
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recyclable materials occurs over a land that has no value, like abandoned lots or in public
spaces. Similarly, the material that passes through this work, a recyclable one, is also
disposed by the society, also with no value. The means of production to enable this work, the
cart and the workforce, belong to the collector. Finally, there is no figure of a landlord or
owner of the means of production with whom the collector has to share the income of his/her
work. He/she has found a moment of autonomy of domination, which constitutes a
specificity:

This urban space is concrete contradiction... The urban center fills to saturation; it decays or explodes...
The shape of the urban space evokes, and provokes this process of concentration and dispersion... where
people walk around... contains a null vector (virtually); the cancellation of distance haunts the occupants of
urban space. It is their dream, their symbolized imaginary, represented in a multiplicity of ways... This is
utopia (real, concrete). (Lefebvre, 2003: 39)

Such conditions would not be possible if there was no meeting of urban centre
conditions: a rich trade that in a specific way gives the opportunity to work and housing
solution, education, access to health and leisure, for her/himself and her/his family; and also
the meeting of conditions of restructuring of social values. After all, old representations of the
world of work have not served to support his/her social insertion because they do not have the
training for labour market demands, nor the youngness, the fullness of a body physical
condition to compete with other workers. If society gives them only representations of urban
violence, they also find there solidarity and collective values, developed in their work and in
the moments of reflection on the reasons for so much poverty and violence. The values that
shaped the cooperative, not only because of moral and religious entities’ values, but also
because it is how they solve their condition of social insertion, overcoming the way that no
longer serves them, the way that left them only the social abandonment of the streets.

For this complex set of reasons, collectors can obtain an income that is sometimes larger
than one from the formal labour market. And this also accompanied by a number of other
overcomings that are more than just a prevention of the risk of becoming another homeless
dependent on the religious charity or health care services at the City Hall. The overcoming is
political, because they want and have to organize themselves by joining other cooperatives
and ensuring their source of income in order to obtain improved working conditions
(machinery and management), recognition of their role in politics, social, and environmental
sustainability of the cities, and as workers and environmental agents.

So they organize themselves politically, by different means: forming a national
movement, MNCR, with regional coordination and interaction with Latin American
countries; linking up with other environmental groups and some politicians, academics, and
cultural groups; participating in the debates for public policy formulation of environmental
sustainability; and, notably, by ensuring the permanence of many groups of collectors located
in areas of property interests. Until now, in spite of difficulties, collectors organized at
Glicério gathered at Cooperglicério and other cooperatives elsewhere, have managed to
maintain their work and their home in downtown and other central regions.

The urban condition shows itself as a concrete and present element to be appropriated by
use of a coping strategy, marking a pivotal moment in the formation of the collector as a
political subject. This perspective puts emphasis on an urban vision, instead of an industrial
view that understands a lot about the social reproduction related to surplus value. It’s rather an
attempt to advance in understanding the reproduction of social relations of production as a
totality. From it emerges a picture of urban interpretation constituted through the work of
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Henri Lefebvre, an urban praxis with the potential of a horizon of political praxis that
envisions a renewal of utopian thinking that aims at the City as a Right.
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Challenging Marginalisation in the Decentralised Neighbourhoods

of Dondo, Mozambique

Céline Felicio Verissimo,! Coimbra, Portugal and London, U.K.
celineverissimo@yahoo.com

Abstract: Subsistence lifestyles, the use of domestic space and familiarity with nature’s
ecological cycles has been updated in the cities of Mozambique to sustain livelihoods, create
a comfortable microclimate and preserve Kinship relationships inside the neighbourhoods
surrounding the ‘cement city’. In order to resist marginalisation, the external space that
surrounds the house — which I call the ‘Outdoor Domestic Space’ — is adapted to integrate
both farming and businesses, shaping a green and ruralised urbanisation. This paper examines
the historical background underpinning the dialectics between the human habitat and nature to
find out how, under scenarios of continued hardship, urban communities have generated
patterns of space use that overcome adversity by looking at the knowledge of people drawn
from the case study — the decentralised neighbourhoods of Dondo municipality.

Keywords: outdoor domestic space, history of Africa’s urbanisation, spatial resilience, urban
agriculture, dualistic post-colonial city of Mozambique

The domesticity of traditional forms of production

The historical evolution of pre-capitalist agro-based forms of production in decentralised
human habitats, such as urban agriculture and domestic farming, represents the continuation
of the symbiotic relationship between social and natural living systems functioning together
as one. Traditional forms of production in Mozambique are analysed here within the
analytical framework of agroecology and sustainable agriculture. Traditional systems have
apparently evolved through a well-balanced management of resources, demonstrating close
knowledge of local natural cycles and processes. They have been evolving throughout history
and contemporary criteria for assessing the validity of their sustainability may be considered
still very recent. Today’s forms of food production are a modified hybrid system that has
emerged from a base that is probably sustainable, since it would otherwise have been
eliminated long ago.

The high rate of unemployment stimulates the development of informal business and
subsistence agriculture. Since the colonial period, women were forbidden to work in the
cities, meaning that men were not available for agricultural work whilst engaged in waged
work. Nowadays, unemployment is one of the factors that has triggered the engagement of

! Céline Verissimo graduated in Architecture at ARCA/ETAC, Coimbra (1996) and gained her MArch in Sustainable
Acrchitecture at Chiba University, Japan (2001). From 1996 to 2007, she worked as an architect, researcher and lecturer
concerned with Urban Ecology, Sustainable Architecture and Urban Planning in Oslo, Tokyo, Kuala Lumpur and Coimbra.
She was awarded a PhD in Development Planning at the Bartlett Development Planning Unit, UCL (2012) and teaches
Sustainable Architecture and Participatory Planning at the Portuguese Catholic University in Viseu.
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both men and women in ODS domestic production, sharing businesses and agro-based
production tasks from home. Despite this, women combine domestic tasks with seasonal
agricultural work on distant farms, the machambas (see Figure 1). According to Chayanov,
the loss of one working family member affects the balance of consumption and degree of
drudgery, which in turn makes the household more vulnerable either to food scarcity or to
overburdening the remaining family members (Chayanov, in Thorner et al., 1986). Therefore,
the absence of men or their reduced contribution to work, and the loss of family members due
to disease, abandonment, migration or death, are decisive and disruptive factors. Women are
forced continuously to compensate for the men’s inadequate wages or absence from farming
and domestic productive activities with extra hard work. This causes an unfair and unequal
distribution of labour: the balance between women’s domestic production, men’s waged work
and household consumption are modeled according to the principles of diversity and
flexibility but are sharply differentiated in terms of the household’s distribution of labour by
gender, which privileges men to the detriment of women. On the one hand, it seems that the
traditional household structure and division of household roles by gender continue, or have
evolved, in a centralised patriarchal manner that sharpens gender discrimination. On the other
hand, the growing tendency for neighbourhood communities to engage in domestic
production based on individual ODS, as seen in Dondo, apparently tends to foster a more
democratic distribution of household roles and enhances women’s autonomy and their social
and economic participation within the community. Furthermore, the continuation of the agro-
based family subsistence economy and the development of alternative wage-earning
opportunities based on ODS have been largely led by women. The historical evolution of
urban agriculture and domestic farming in the Mozambican city has been driven by women
(Sheldon, 1999) and is deeply grounded in the innate symbiotic relationship between
humanity and nature, which is totally overlooked.
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Figure 1. Lourengo Marques (today Maputo) and Beira in the urban network of Southern Africa in the 1960s.
Source: Coquery-Vidrovitch, 2005: 312.
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Self-organised vs. medium-sized cities — the dualistic urbanisation of

Mozambique

Although Africa is the most rural continent, registering a rural population of 62% in 2005,
according to the United Nations, it has the world’s highest rates of urbanisation since
independence, advancing in successive phases since the 1960s, from rural-urban migrations.
According to the same source, Africa’s urban population growth increased by 3.36% annually
during 2005-2010, and its urban population is expected to rise from 39.6% in 2009 to 61.6%
in 2050, 58% of whom will be in urban areas mainly distributed withina network of dispersed
medium-sized cities of less than 500,000 inhabitants (UN-HABITAT, 2010). Challenging the
general assumption that Africa is rapidly transforming from a ruralised to an urbanised
continent, Deborah Potts has recently advanced that urbanisation rates in Africa are actually
increasingly slow. She argues that rather than rural migration flowing into the cities, natural
increase and circular migration are the main urban population growth factor (Potts, 2012a: 3).
Unfortunately, this is so not thanks to improved rural development, but resultant from
externally caused economic austerity since the Structural Adjustment Programs until today’s
pressures from the global market economy. As a result, rural migrants are increasingly
discouraged to settle in larger cities and urban households’ livelihoods are increasingly self-
organised relying on both agro and non agro-based activities at the margins of the formal city
(Potts, 2012b). AIll of this points out new directions towards a more legitimate
conceptualisation of urbanisation in Africa and in Mozambique, released from broad
generalisations and acknowledging local communities’ resilience.

Table 1. Classification of urbanisation based on MAE criteria

Municipality Category Province
1 Maputo City A
2 Matola City B
3 Manhica Town \Y Maputo
4 Namaacha® b
5 Xai-Xai City C
6 Chibuto City D
7 Chokwé City D Gaza
8 Mandlakazi Town \Y/
9 Bilene-M acia® b
10 Inhambane City C
11 M axixe City D Inhambane
12 Vilankulo Town \Y
13 | Massinga® P
14 Beira City B
15 Dondo City D
16 Marromeu Town \Y Sofala
17 | Gorongosa® P
18 Chimoio City C
19 Manica City D M anica
20 Catandica Town \Y/
21 Gondola® b
22 Tete City C
23 Moatize Town \Y/ Tete
24 | Ulongue® P
25 Quelimane City C Zambezia
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Municipality Category Province
26 Mocuba City D
27 Gurue City D
28 Milange Town V
29 | Alto Molocue® °
30 Nampula City B
31 Nacala City D
32 Angoche City D
33 | llha City D Nampula
34 Monapo Town V
35 Ribaue? P
36 Pemba City C
37 Montepuez City D
38 M ocimboa da Praia Town \% Cabo Delgado
39 | Mueda® P
40 Lichinga City C
41 Cuamba City D Niassa
42 M etangula Town Vv
43 | Marupa® b

Source: INE, 2007; World Bank, 2009.

The evolution of sub-Saharan urbanisation

Pre-colonial sub-Saharan urbanisation is apparently omitted from the African city debate as if
urbanisation was a concept and phenomena only introduced with colonialism (Coquery-
Vidrovitch, 2005). However, the evolution of the earliest form of African urbanisation may be
considered to have been disrupted by colonialism. Forced to reinvent itself to adapt to
adversity, its self-organised and resilient essence remained in the duality between central and
decentralised pre-colonial urban system. Pressure from economic and political forces
reshaped the urban dualism of social spatial segregation,? which facilitated the exploitation of
resources and the dominance of centralised political control (Rakodi, 1997). Although
literature concerned with the challenges of urbanisation in Africa tends to acknowledge the
importance of rural development and urban self-organisation at grassroots level, its discourse
continues to separate ‘rural’ from ‘urban’ as totally separate entities, resulting in misleading
and over-simplistic interpretations. The correct interpretation and measures needed to address
the phenomenon of urbanisation in Africa are also substantially compromised by a
mainstream neo-colonial approach that seems to persist in urban planning practices, driven by
market and political priorities.

Until the nineteenth century, Western knowledge of African cities came from both 8th
century Arab and sixteenth century European sources that described the majestic cities of the
great empires hidden in forests or near deserts, shifting radically to a discourse of ‘miserable
collections of huts’ during colonisation (Bruschi, 2001). The reason why the earliest urban
history of Africa has been neglected is probably based on the common assumption that the

2 Previously, during Portuguese occupation, the agro-based livelihoods adapting to the city and the imposed colonial
metropolitan model and later, after independence, the newly formed militarist socialist states (Coquery -Vidrovitch, 2005).
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urban model must be the Western one, ignoring empirical evidence and existing local
knowledge of early urbanisation in sub-Saharan Africa, as well as the cultural significance of
today’s ‘squatter settlements’ labeled by foreign aid agencies discourse. The development of
trade based on agriculture, ivory, gold and slaves across the Indian and Atlantic Oceans gave
rise to port and trade cities along all the African coast from Mogadishu to Sofala (Figure 1),
as well as the development in the interior of pre-colonial agro-towns of 10,000-20,000 people
in today’s Botswana (Freund, 2007), the ancient settlements of Yoruba in West Nigeria, and
the Shona Great Zimbabwe and Monomotapa States, that were all established before the
modern colonial cities were built in Africa (Coquery-Vidrovitch, 2005).

The independence of the colonised African nations in the 1960s was characterised by
national development measures that concentrated on transforming agro-based economies on
the basis of urban industrialisation policies. By the 1970s, after this strategy had failed,
urbanisation was viewed as a counterproductive process that led to underdevelopment, and
there was a shift towards integrated rural development programmes that paid little attention to
the settlements and were highly dependent on state intervention. Since the 1980s the focus has
been on the interdependence of the rural and the urban, and the theoretical debate has stressed
the importance of decentralisation in establishing local priorities to stimulate both urban and
rural development. Some countries, such as Mozambique, have implemented a decentralised
system, but the main constraint has been the great dependence of local bodies on the central
government due to low annual budgets and a lack of local revenue. Nevertheless,
democratisation and the decentralisation process have been gradually leading to a greater
involvement of the community in bottom-up decision-making (Baker and Pedersen, 1992;
World Bank, 2009). The decay that followed a decade of Structural Adjustment Programmes
in the 1980s-1990s led to new grassroots adaptive strategies focusing on rural-urban relations
in the context of medium-sized cities.

Renewed considerations concerning medium-sized cities as centres of economic growth
in the regional development of Africa emerged after the 1990s. Anders Aeroe identifies five
approaches to the role of medium-sized cities in the development debate: (1) the ‘growth pole
approach’ — selected medium cities are spatial nodes for the proper diffusion of economic
growth; (2) the ‘dependency approach’ — discarding local development dynamics and
regarding development and underdevelopment as dependent on planned spatial structures
rather than social relations, in the 1950s and 1960s; (3) the ‘functionalist approach’; (4) the
‘territorial approach’; and (5) the ‘economy of affection approach’ from the mid-1970s
(Aeroe in Baker and Pedersen, 1992: 51-60). Rondinelly (1983) developed the regional
‘functionalist approach’ to Africa, which focused on small or medium-sized cities as a way of
contributing to rural development and equalising urban spatial development through a diffuse
pattern of urbanisation at national level. However, he saw local agriculture and resources as
feeding the wider economic system instead of local needs and his approach was implicitly
top-down. The focus of John Friedmann’s Agropolitan ‘territorial approach’ ® to urban
villages is closer to urban planning than to the real scale of the emergent medium-sized cities
(Mabogunje in Tarver, 1984). The ‘economy of affection approach’ established by Goran
Hyden refers to support networks consisting of groups of people linked by family, community

% Friedmann’s agropolitan growth-pole approach was used in Frelimo’s post-independence socialist policies.
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or other personal affinities to provide survival strategies and resources to support members of
the network (Hyden, 2005). In attempting to define smaller urban centres, Satterthwaite
argues that there is no division between the urban and the rural population but rather a rural-
urban interface in the midst of a continuum of rural and urban characteristics. This may be
called a ‘rural-urban continuum’ approach, which includes large rural villages and small
urban towns, regardless of local concepts and official classifications based on population size
and levels of non-agricultural economic production (Satterthwaite, 2006). The fact is that
more than half of the world’s urban population — 51.5% in 2005 — live in urban sites of less
than 500,000 inhabitants and only a small minority — 9.3% in 2005 — live in cities with more
than 10 million inhabitants (UN, 2005). Although urbanisation still tends to focus on the
phenomenon of larger cities, UN urbanisation estimates suggest that in future most of the
world’s urban population will be using agro-based forms of subsistence, despite the global
market economy system and advances in high technology (Satterthwaite, 2006). It is precisely
because the current capitalist paradigm is in decay that the expansion of resilient decentralised
medium-sized cities, such as Dondo in Mozambique, implies a community based spontaneous
approach.

The historical background to urbanisation in Mozambique
The pre-colonial period (AD 200-1884)

The earliest stages in Mozambican urbanisation on the coast are closely linked to the Indian
Ocean trade which began in the sixth century with the founding of the port and trade city of
Sofala. From Mogadishu to the Limpopo River Valley, the trade in gold, resins, incense,
ivory, food, timber, animals and slaves was managed and ruled by the Islamic faith and
culture. The Arab occupation of Sofala was threatened from 1498 onwards when the
Portuguese became established in Mozambique and sought to dominate the Indian Ocean
trade. Along the East African coast there are the remains of 400 ancient settlements (Garlake,
2002).

The Great Zimbabwe State ruled in Central Mozambique from the fifteenth century to the
nineteenth century under a sacred feudal system and pre-capitalist economy based on foreign
trade from Sofala (Rita-Ferreira, 1999). The ruling elite was clearly set apart by massive
granite walls that served to enclose the royal residence and courts and are analogous to the
urban dualism found in the contemporary Mozambican city. The elite dominated the gold
trade with foreign traders accumulating prestige goods, just as the Mozambican elite trade
land resources and properties on the international market. Similarly, the unequal distribution
of wealth served as a tool to reinforce hierarchical relations within the ruling elite and their
control over their people, as it does today. Parallel to this hierarchical system, self-organising
communities developed inside and outside the Monomotapa regime. As mentioned above, as
early as the third century. The Shona and Bantu people had developed a communal system of
land ownership based on family kinship forms of production from domestic settlements — the
muti (Tarver, 1994) — as a decentralised pre-capitalist family-based subsistence economy.
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For almost 450 years the Monomotapa managed to prevent environmental pressure from
the settlements and subsistence agricultural economy by using mixed modes of production
that minimised the effects of the intensive human presence and long and recurrent droughts
and by diversifying into mining, trade, hunting and cattle-raising. Whereas the predominant
hypothesis for the decline of the Great Zimbabwe State was mainly related to environmental
pressure,* the decline of the Monomotapa State may have been associated with the disruption
caused by the Portuguese gaining gradual control over their territory and resources to acquire
a total monopoly. This was achieved through successive land occupation strategies: firstly
through the feiras and later the prazo system, to such a predatory extent that they caused gold
stock shortfalls, which led to political instability, conflict and finally decline (Rita-Ferreira,
1999).

The colonial period (1838-1975)

Urbanisation during the colonial period is marked by the impact of the prazo system and the
Charter Companies, and is characterised by (1) the escape from the degrading chibalo forced
labour and taxation practiced by the prazeiros and the Charter Companies, through territorial
dispersion at national level involving a return to isolated rural life — from the seventeenth
century; (2) the first colonial cities and towns developed under the modern tropical state —
from the early twentieth century, intensifying in the 1960s with expanding industrialisation
and economic growth; (3) the dormitories for male workers in the colonial city, marking the
origins of the first informal settlements on the outskirts of the colonial city; (4) the use of
mass urban labour for industry, tourism and domestic work, which brought families to the
cities and marked the rise of the ‘cement city’ vs. ‘reed city’ Mozambican urbanisation; (5)
the exclusion of Mozambican women from the work system and the low men’s wages, which
increased the development of alternative business and the vital importance of a reinvented
traditional agro-based form of production by women in the ODS in the expanding
neighbourhoods.

The transformation of Mozambique’s traditional urbanism began when the traditional
family economy entered the market economy via capitalist production relations at the end of
the nineteenth century, mainly due to the following factors: (a) abusive taxation since 1893,
which forced people to work under the chibalo system for a wage; (b) emigration to seek
better waged work in the gold mines of Transvaal, today South Africa, and other
neighbouring countries; (c) colonial forced cultivation for income during the 1940s, which
resulted in formal and informal open commerce; (d) the network of cantinas designed to
distribute commerce in remote rural areas, creating small surrounding settlements and the rise
of informal markets; and (e) the granting of loans for agriculture to maintain peasant
dependence on the market economy during the 1960s. Although these influential factors could
have disrupted traditional family social relations, they instead managed to remain dominant
(Raposo, 1988). The end of the prazo system in 1932 and the decline of the Monopoly
Charter Companies in 1942 facili tated the spread of family-based agriculture in the

4 Environmental pressure from overexploitation of the natural resources surrounding the settlements and the occurrence of
the tsetse fly (Garlake, 1973).
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neighbourhoods, as well as the rise of trading in the informal markets, expanding into a
parallel city with a parallel economy.

Post-independence (since 1975)

After independence in 1975, land was nationalised and the government established collective
production sectors, although 98% of the investment was allocated to state production intended
mostly for export. This almost reached collapsing point when production failed to supply
exports, agro-industries or cities, let alone secure the subsistence needs of its salaried workers.
Among other factors, the failure of the Communal Villages and State Farms programme was
mainly the result of underestimating traditional social knowledge and identity, and its ability
to react and resist centrally imposed state militarism which was forcing a shift from family
Kinship relations to a foreign type of communal identity. In the cities and villages, the
nationalisation of land and housing resulted in very rapid urban growth® and densification,
speculation on the real estate market, rising corruption and spatial stratification, as well as the
collapse of buildings, urban infrastructures and services. The mismanagement of property,
land and resources, the failure to reorganise the colonial commercial network after
independence, pressure from the destabilization war and the overall deterioration in living
conditions all contributed to the breakdown of Frelimo’s socialist reforms.

In 1982, the first National Meeting on Urban Planning shifted Frelimo’s concerns to
urban areas and discussed the need for structured plans to manage the urban environment in
each regional city area. Despite this, the intensification of the destabilization war with
Renamo following a stronger surge of support from South Africa triggered a nationwide rural
exodus to the cities, as well as to neighbouring countries, which exhausted the capacity of the
already inadequate urban infrastructures to serve such a rapidly increasing population (Saul,
1987).

The post-independence period may be structured according to the following
representative features: (1) the first phase of urban sprawl following the nationalisation of
land triggered a massive exodus of Portuguese from Mozambique’s cities, factories and
farms, which resulted in an accelerated urban growth from massive rural migration flows to
the existing cities; (2) the impoverishment of the population due to the collective socialist
policies for rural development in the countryside, which gradually drove people to the cities;
(3) the second phase of urban sprawl, resulting from the rural exodus to urban sites in search
of security as a result of increasing war conflict and natural urban population growth; (4) after
the war, increased population flows to the city due to the deterioration of rural and natural
areas as a result of environmental and economic stagnation, a series of floods and droughts,
and the ecological damage caused by the Renamo troops in remote areas, which compromised
the natural resource base; (5) higher urban growth rates in small and medium-sized cities than
in the larger cities of Maputo and Beira where challenges for recently arrived are bigger,
demonstrating rural adaptation to urban conditions ina national network of smaller cities; and
(6) the predominance of incongruent imported models for urban planning and housing
policies.

5 Maputo’s population grew 490% in the 1950-1975 period from 91,000 in 1950, to 532,000 in 1975 and later to 1,588,000 in
1990 (UN 1989, 1991).
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The general uncertainty in defining urbanisation affects the interpretation of official
quantitative data and limits the understanding of the scale of the problem, in which possible
strategies to address urban challenges may become blurred. Official sources provide three
definitions of ‘urban’ for the context of Mozambique: the Ministry of State Administration
(MAE), the Ministry of the Environment (MICOA) and the National Institute of Statistics
(INE). The lack of any agreed definition for urbanisation reveals the uncertainty behind the
inadequacy of current approaches and their inefficacy in dealing with the challenges of
marginalisation caused by dualistic urbanisation. The Ministry of State Administration
(MAE) defines urban areas as cidades ‘cities” and vilas ‘towns’ classified as types ‘A’, ‘B’,
‘C’ and ‘D’, (see Table 1) on the basis of political, economic, social, cultural, density,
industry, level of development of trade activities, education and sanitation criteria. According
to the MAE, Maputo, the capital city, is classified as Type ‘A’, Type ‘B’ refers to provincial
capitals and second cities important to regional development, Type ‘C’ includes smaller
provincial cities and other cities with similar economic development and infrastructure
characteristics, and Type ‘D’ describes the majority of cities, which are those with an
important role to play in terms of local development. Another urban definition comes from
the Ministry of the Environment (MICOA) based on land management criteria which aim to:
(@) promote the sustainability of urban areas; (b) foster better management of urban land by
municipalities and central administrations; and (c) ensure better development planning for
cities (Muzima and World Bank, 2009). The MICOA'’s criteria for the sustainability of cities
are defined according to urban land, sanitation and environmental conditions, the
development of transport and communications infrastructures, and housing. For the National
Institute of Statistics (INE) (see Table 2), urban classification is based on census stratification
mapping within each province: (a) capital cities; (b) cities with more than 20,000 households;
and (c) the remaining urban areas in the province (INE 2007, Muzima and World Bank,
2009). Hypothetical urban classifications based on population density, and adequate access to
infrastructures, transport, paved roads, energy, health care, education, permanent housing, and
several other criteria on which Western cities are commonly based, would certainly
drastically reduce the number of officially classified cities in Mozambique. This is because
most cities in Mozambique have less than 200,000 inhabitants (see Figure 2 and Table 3) and
are mostly low density (see Figure 4) with a spontaneous urban growth pattern that is poorly
served by infrastructures and services, and is highly ruralised. This shows that Mozambique’s
urbanization pattern consists of a scattered network of medium size cities (see Figure 3) that
expand spontaneously and that foreign models are probably not the best way to address the
urban reality of Mozambique, which has to be viewed and addressed from a different and
locally adapted perspective.

Table 2. Classification of urbanisation based on census mapping

. There is Urban area There is Rural area

23 Cities _ _
(yes=1) (yes=1)
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2. Matola
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© oo N oo
RR R R R R R
[=llellellellellellelie)

230



- cescontexto

23 Cities

There is Urban area
(yes=1)

There is Rural area
(yes=1)

10.

Gurue

1

[y

11.

Maxixe

12.

Lichinga

13.

Pemba

14.

Dondo

15.

Angoche

16.

Cuamba

17.

M ontepuez

18.

M ocuba

19.

Inhambane

20.

Choékwe

21.

Chibuto

22.

Ilha de M ogambique

23.

Manica

[ Y R N S S SR N N N Y S ey

Total cities

N
w

ok olkr kr ok krkrkrkroolo

68 Villages

There is Urban area
(yes=1)

There is Rural area
(yes=1)

Lago

1

1

. Mandimba

. Marrupa

. Mecanhelas

Sanga

. Chiure

1bo

. Macomia

©olo No o alw e

. Macimboa da Praia

[uny
o

. Mueda

=
[N

. Namapa-Erati

[uny
N

. Malema

[uny
w

. Meconta

[N
N

. Mogovolas

[N
(8]

. Moma

[N
[o2]

. Monapo

[y
~

. Mossuril

[N
[oe]

. Murrupula

[uny
[{e]

. Nacala-Velha

N
o

. Ribaue

N
iy

. Alto Molocue

N
N

. Chinde

N
w

. Lugela

N
N

. Maganja da Costa

N
(&)

. Milange

N
[o}}

. Morrumbala

N
~

. Namacurra

N
o0}

. Namarroi

N
[{e]

. Pebane

w
o

. Angonia

w
ey

. Cahora-Bassa

w
N

. Moatize

w
w

. Vila Nova da Fronteira

w
B

. Mutarara

w
(53]

. Barue

w
o

. Gondola

w
by

. Machipanda

w
[ee)

. Messica

w
©

. Buzi

R o olkrlr rerPrrRr ROk R RRORRRRRR R R RR R R RR R R R R R R R

Rk kR RrRrRrRr R R R RRRR R R R R R RRRR R R R RR R R R R R R R R

231



- cescontexto

- There is Urban area There is Rural area
68 Villages (yes=1) (yes=1)
40. Caia 1 1
41. Cheringoma
42. Gorongasa
43. Marromeu
44, Nhamatanda
45. Govuro
46. Homoine
47. Inharrime
48. Inhassoro
49. Jangamo
50. Mabote
51. Massinga
52. Morrumbene
53. Vilanculo
54. Zavala
55. Bilene Macia
56. Vila Praia do Bilene
57. Chicualacuala
58. Vila de Xilembene
59. Guija
60. Mandlacaze
61. Boane
62. Magude
63. Manhica
64. Vila de Xinavane
65. Marracuene
66. Matutuine
67. Moamba
68. Namaacha
Total villages
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Source: INE, 2007.

Figure 2. Mozambique’s medium-size cities urban pattern
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2

@ .o caites
Source: Muzimaand World Bank, 2009, based on INE 2007.
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Table 3. Population by municipality in Mozambique, population census 1997 and 2007

Annual average

Province Municipalities 1997 2007 growth rate (%)
NIASSA Cuamba 58,594 72,056 2,09
Marupa® 6,525 17,908 10,62
M etangula ° P L
Lichinga City 87,025 139,471 4,83
CABO M ocimboa da Praia 26,132 37,633 3,71
DELGADO Montepuez 57,408 65,659 1,35
M ueda? 15,927 24,140 4,25
Pemba City 87,662 125,635 3,66
NAMPULA Angoche 59,778 77,794 2,67
Ilha de M ogambique 43,188 48,839 1,24
Monapo 20,721 43,065 7,59
Nacala-Porto 161,460 167,038 0,34
Ribaue? 16,075 20,859 2,64
Nampula City 310,955 414,958 2,93
ZAMBEZIA Alto Molocue? 13,845 38,956 10,90
Gurue 100,319 140,025 3,39
Milange 17,123 29,534 5,60
M ocuba 57,584 154,704 10,39
Quelimane City 153,501 191,476 2,24
TETE M oatize 26,963 52,205 6,83
Tete City 103,550 151,981 3,91
Ulongue® 0 P P
MANICA Gondola? 26,909 37,714 3,43
M anica 53,767 61,598 1,37
Chimoio City 175,006 224,088 2,50
Catandica b P P
SOFALA Dondo 62,424 70,436 1,21
Gorongosa® 12,295 51,394 15,38
Marromeu 18,827 72,822 14,48
Beira City 405,040 418,141 0,32
INHAMBANE M assinga® 18,214 64,592 13,50
Vilankulo 20,644 38,271 6,37
Maxixe City 96,193 107,047 1,07
Inhambane City 53,932 68,285 2,39
GAZA Bilene-Macia® 27,187 45,668 5,32
Chibuto 47,330 62,759 2,86
Chokwé 57,585 89,633 4,52
Mandlakazi 24,133 25,067 0,38
Xai-Xai City 102,053 115,831 1,27
MAPUTO Manhica 19,449 65,341 12,88
PROVINCE Namaacha® 10,251 12,564 2,06
Matola City 430,700 648,025 4,17
Maputo City Maputo City 966,000 1,068,607 1,01

Source: INE 1997, 2007.
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Figure 3. Population variation of Mozambique 1987-1997 Figure 4. Population density of Mozambique —
— 33 municipalities in 2007. Source: INE, 2007. 33 municipalities in 2007. Source: INE, 2007.

The municipalization process

From 1992, post-war state objectives continued to focus on rural redevelopment and it was
only in 1997 that the government decided to concentrate on urban development and land
management, establishing a new ‘Land Law’ that retained state ownership but provided rights
of tenure, and the ‘Municipal Package’ which created 33 democratically elected
municipalities (44 today) (see Table 3). Since they began functioning, democratic elections
have taken place in 1998, in 2003 and more recently in 2008. The municipalities have been
facing an increase in functional responsibilities (see Table 4) in the following departments:
Local Economic and Social Development; Environmental Management; Basic Sanitation;
Public Utilities; Health; Culture; Recreation and Sports; Education; Municipal Police; Urban
Development and Construction and Housing (Républica de Mocambique, 1997, 2007) which
exceeds their actual planning and governance capacity. They are particularly constrained by a
lack of qualified human resources and financial dependence on the central authority, which
provides them with as little as 3 to 20 U.S.$ per capita/year, around 1% of the national budget
(World Bank, 2009). Therefore, the municipalities rely exclusively on foreign donors and
private investors for capital input. Taxation of property and activities is a source of municipal
revenue but is insignificant, as not enough properties have been registered. Another constraint
for urban planning and management is the dual legal political framework, where Mayors and
city councilors are elected whereas political representatives in the districts, administrative
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posts and localities are appointed by the central government, which sometimes generates
tension between the parts (Cabannes, 2009: 80-81).

The supply of services and infrastructures by the municipalities, is constrained by urban
management needs, functional responsibilities, poor resources and obsolete budgets. Yet, the
impossibility of providing sufficient urban infrastructures to control the local impact of
industrial pollution on the neighbourhoods and to provide adequate owverall urban
management may have been partly compel authorities and communities to engage in
alternative coping strategies, such as the Dondo Municipality Participatory Budgeting and
Planning Programme. Good governance practices are created to promote more democratic
governance with civil society participation to objectively address urban priorities from the
perspective of the local population and joint efforts are made to mitigate urban problems that
are probably otherwise impossible to address. Although it is not the intention of this paper to
make a tabula rasa of this, nor about participatory governance, and medium-sized low density
cities may also be badly administrated, when facing adversity and obstacles, the central urban
system may be compelled to be resilient and engage with the community in collaborative
efforts to remedy the shortcomings of the central authority.

Looking back to Mozambique’s municipal development first decade, Cabannes argues
that although there has been progress, the participation dimension is fair in terms of formal
democracy and poor in terms of political participation and, that the role of traditional powers
is not yet well defined. This suggests that the popular engagement in elections and social
associations have a very significant role that needs to be strengthened through mechanisms
that improve the relations between municipalities and the civil society (Cabannes, 2009: 89).
Despite all the constraints and difficulties, in the past decade the municipalities seem to have
been capable of setting up their own structures, providing some basic services for their
populations, managing the complex municipal urban-rural territory, as well as giving rise to
successful cases of innovative participatory practices, as seen in the Dondo Municipality
participatory budget system (Cabannes, 2009). Nevertheless, the rapid urban growth trend in
medium-sized cities is adding pressure to the current municipalities’ capacity to face growing
socio-economic and environmental challenges. According to the UN, Mozambique’s urban
population in 2009 was 37.6%, and is expected to reach 50.1% in 2025, and 67.4% in 2050
(UN, 2010). Still, this urban growth can be seen as an advantage for economic growth in rural
as well as urban areas, given that the official classification of ‘cities’ includes areas that are
genuinely rural within city administrative boundaries and that the actual urbanisation of
Mozambique is spontaneously built.
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Table 4. Local municipalities’ responsibilities

A- Rural and Urban Infrastructure

NGO ReN

Green spaces including municipal gardens and plantations
Municipal roads, including sidewalks

Affordable housing

Public cemeteries

Municipal public services offices

Markets and fairs

Fire brigade

B- Basic Sanitation

7
2
3-

C- Energy
7
2.

Municipal water supply
Sewers
Solid waste collection and treatment and public space cleaning

Distribution of electricity
Urban and rural public lighting

D-  Transports and Communications

7
2.

Urban and rural transport network
Public transportation within the municipality

£- Education and Teaching

7
2-
3-
4.
5-

7.
2.
3.
4.
G- Health
7.

Pre-school centers

Primary schools

School transportation
Equipment for adult education

- cescontexto

Other complementary activities related to education, namely social action, school and leisure.
£+ Culture, Leisure and Sports

Culture centers, libraries and museums
Cultural, landcape and urban heritage
Camping parks

Sport and leisure equipment and facilities.

Primary health care units.

H- Social Action

7-

Support activities to vulnerable groups

2- Social housing
/- Environmental Management

7
2-

Environmental protection or recovery
Forestry, plantation and tree conservation

3 Establishment of protection areas

Source: Lei de Finangas e Patrimoénio das Autarquias, 2007.

Urban-rural continuity

More than half ofthe world’s population lives in areas that are classified as urban. In developing countries,
a substantial and growing proportion lives in or around metropolitan areas and large cities, including the
zone termed the ‘peri-urban interface’, where their livelihoods depend to some extent on natural resources
such as land for food, water and fuel, and space for living. (Brook and Davila, 2000: 1)

Similar to other developing world regions, African urbanisation is complex and cannot be
generalised by universal definitions (Freund, 2007), nor can urban space be conceptualised
without incorporating peri-urban and non-rural areas (Falola and Salm, 2004). Freund argues
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that the city is based on an evolutionary model that needs to be modified by incorporating
earlier urbanisation elements into later urban development — just as forms of rural settlement
may be carried into urban ways of living (Freund, 2007: 1). Both Coquery-Vidrovitch and
Freund agree that African urban space must be analysed as comprising peri-urban and non-
urban areas and the urbanisation process in Africa must be understood as a complex
(Coquery-Vidrovitch, 2005) and evolutionary (Freund, 2007) process supported by political,
economic, cultural, religious and social aspects. The perception of ‘urban’ and ‘rural’ as
separate entities is the result of a continuing western-based discourse which, in the context of
agro-based Africa, is an obstacle to understanding the complexities and implications of
current and future African urbanisation.

The reciprocal aspects of the interrelation between the city and the rural environment
highlight the issue of migration flows to the city and the desertification of rural areas.
O’Connor talks about an urban-rural dichotomy in African urbanisation based not only on
socio-economic links but in particular on family kinship: residents often have one temporary
house in the city and a more permanent one in the village, and some people actually live in
both places. The intensity of family kinship and the desire to keep land rights secure in the
village or the land frequently cultivated for the household food supplies, are some of the
reasons that link ‘rural’ to ‘urban’ and are shared by all income groups among the urban
population, confirming that there is no clear division between urban and rural population
(Caldwell cited in O’Connor, 1983: 274). Evidence from the Dondo case study indicates that
although there is constant contact with the rural site for several reasons, ® the population in
both ‘urban’ and ‘rural’ areas seem to prefer settling in one single location as the distances
involved are either not far enough or too far to justify having two residences. Exceptions are
made in the inter-city context of Dondo and Beira where (men) construction workers from
Dondo have a residence in both places, returning home for the weekend. Certain physical
differences between urban and rural settlements may be indicators of a distinction between
urban and rural realities (O’Connor, 1983: 274), although in the case of Dondo these
distinctions are very blurred because urbanisation is potentially ruralised and urban and rural
areas are innately linked. Besides the clashing difference between the formal ‘cement city’
and the bairros,” former ‘reed city’, the sub-urban urban neighbourhoods and the peri-
urban/rural domestic settlements share more features than differences in terms of spatial,
economic and biophysical characteristics. Although there may be a certain level of
permeability between the two, the evident cultural and socio-economic dualism of the
traditional (native) vs. modern (foreign) city centres is the outstanding contrast between the
elitist statism of the ‘cement city’ neighbourhoods, foreign commerce and large-scale urban
industries, and the thriving and vibrant Mozambican semi-rural neighbourhoods.

In dense and large urban areas, the population living in the peri-urban interface is, onone
hand,

particularly vulnerable to the impacts and negative externalities of both rural and urban systems. This

% The reasons identified during fieldwork were daily journeys to collect firewood, building materials and to work on distant
Elots (women), forestry work, fishing and cattle-raising (men and women).

The term canico has a colonial connotation since it was used to describe the M ozambicans’ urban neighbourhoods. Now,
the term used is bairro, the Portuguese word for neighbourhood. This is probably a post-colonial reaction meant to restore
dignity to residential areas.
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includes risks to health and life and physical hazards related to the occupation of unsuitable sites, lack of
access to clean water and basic sanitation and poor housing conditions. Environmental changes also
impinge upon the livelihood strategies of these communities by decreasing or increasing their access to
different types of capital assets (including access to natural resources such as land, water, energy). (Brook
and Davila, 2000: 1)

Yet, on the other hand, strategically located between urban services and natural resources
the population living at the peri-urban interface of medium size cities, such as Dondo, when
certain conditions are met, may be able to develop more diverse, flexible and safer
livelihoods. According to Davila, given the importance of farming in Mozambique in both
urban and rural areas, the economic and social interaction between the two is central to most
of the population as it provides an avenue for diversifying livelihoods, in the context of
economic uncertainty (Davila et al., 2009: 144-145).

Access to land and land occupancy

Informal neighbourhoods usually tend to develop either on land that is central but often
unsuitable for construction® and is closer to urban wage-earning opportunities, or are pushed
into peripheral environmentally sensitive areas. The nationalisation of land was formalised by
the 1979 Land Law and reviewed under a neo-liberal approach in 1997 (in the aftermath of
the war, peace negotiations between Frelimo and Renamo, the new constitution and the
actions of the IMF), granting security of tenure following registration (Saul, 1987). The new
Urban Land Regulations only recognise areas developed under an urban plan, assuming that
informal areas are regularised by the same processes used for formal areas (World Bank,
2009).

Most of the population live under customary social structures and are unaware of their
civil rights, the advantages of tenure and the regularisation procedures and also cannot afford
the cost of the process. Formal access to land is hampered by a very bureaucratic system,
which makes it irrelevant, although it clearly does not stop people from settling
spontaneously. People are more aware of the spontaneous illegal occupation of their land by
close neighbours or passershy,® than by official authorities or foreign investors (\Verissimo,
2010). Excluding the very limited and stratified allocation of land by the state in planned
urban expansion areas, most urban land is usually occupied spontaneously or purchased,
inherited, transferred or allocated informally by the local community leader (World Bank,
2009) and rarely involves any type of official document proving entitlement or ownership.
When people are aware of a possible threat of eviction due to lack of tenure, they may either
feel discouraged from continuing with house maintenance, thus making them more vulnerable
to risks from precarious housing, or may react by building more permanent houses. In Dondo
there is a very small rate of land registration and the great majority of households interviewed
had not registered their plot, found eviction absurd and had a strong sense of ownership. This

8 Example: flood prone areas, soil erosion, pollution and proximity to hazardous sites such as factories, waste dumps,
excavation or construction sites, main roads, rail tracks, etc.

® According to fieldwork, when perceived as a problem illegal occupation is usually solved by green fencing, talks with the
neighbours involved and at worst with the help of customary neighbourhood law, or it is simply not perceived as a problem.
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reveals both that Dondo is still free from the pressures of the land market and that the actions
of the municipal authorities have had little effect in terms of land registration.

The urbanisation of Mozambique: Recognising the self-organising urban

system

The dualistic urbanisation of Mozambique consists on the one hand in a formal centre, called
the ‘cement city’, built during Portuguese colonisation which is provided with services and
infrastructures like a modern European city centre linked with the global economy. On the
other hand, the informal urban area, formerly called the ‘reed city’ where houses were built
with reeds, which is now known as the bairros, is the place where most of the population
lives through subsistence agriculture, and informal commerce and services, adapting tradition
to the modern economy and urban challenges. Informal neighbourhoods expand freely
without any kind of plan, and have grown faster than the ‘cement city’ from independence in
1975 onwards (Robson et al., 2009: 165).

Recent urbanisation rates!® in Mozambique are more stable than during the early years
following independence and the civil war, and current growth factors seem to be associated
with: (a) natural urban population growth; (b) rural-urban migration; (c) inter-city migration;
(d) rural economic stagnation; and (e) the transformation of formerly rural areas into urban
areas due to an increase in the population, and new or altered administrative boundaries.
Although the 1997 population census indicated that the urban population had doubled
between 1980 and 1997, urban sites in Mozambique did not grow proportionally in terms of
permanent housing and infrastructure development, suggesting a biased interpretation of real
urbanisation (Araudjo, 2001) of a dualistic urbanisation pattern (see Figure 5). This is because
the urban growth rate is not proportional to the level of access to urbanisation facilities —
paved roads, public lighting, public electricity, mains water, urban waste collection, health
and education services transport and so forth. Although the vast majority of the population
live in poorly-served neighbourhoods, the neighbourhood communities develop sustainable
coping strategies, quite often in innovative and quite effective ways, which seem to reactivate
the basic human instinct to re-establish a balance with nature, as identified in the Dondo case
study. These kinds of self-organised grassroots innovative strategies, may prove very efficient
in solving certain urban problems that are crucial to survival in the short term, although
greater emphasis has to be given to the sustainability of these practices to ensure the
continuation of living systems in the longer term.

0 An average annual growth rate of 4.8% from 2000 to 2005, compared to 9.9% from 1980 to 1992 (UN, 2008; World Bank,
1995).
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Figure 5. Dualistic urban structure of Mozambique’s urbanisation — satellite image of Beira showing the transition
between the ‘cement city’ and Bairro da Manga. Source: Googlearth, 2010.

Mozambican cities and towns are structured into ‘urban’, ‘sub-urban’ and ‘peri-urban’
areas. The ‘urban areas’ are the former colonial areas, today the formal administrative and
commercial ‘cement city’ and denser informal neighbourhoods (see Figure 6). These
spontaneous neighbourhoods, which are where most of the urban population lives, expand
less densely radially in sub-urban areas towards the domestic settlements scattered in the
natural and rural land of the peri-urban areas. Despite the usual negative connotations
associated with neighbourhoods without adequate infrastructures and serious environmental
problems such as in denser cities, e.g., Maputo, informal neighbourhoods in medium size
cities contain a powerful traditional form in the sense that they shape a ruralised form of
urbanisation, adapting rural livelihoods to the challenges found in urban setting: “The
majority of city dwellers today continue to have rural habits. Without jobs in the formal
sector, they maintain a traditional lifestyle and engage in all sorts of informal activity,
avoiding all attempts at regulation. Hence the reality is the ‘ruralization’ of the urban
environment” (Rosario, in Ferraz and Munslow, 1999: 187). The production of space in the
human habitat reflects the political economy as well as the social form of organisation and
translates into the essence of urbanisation in Mozambique. This urbanisation pattern appears
to be the result of a long- lasting family kinship tradition dating back to the first Bantu agro-
pastoral settlements, which has been preserved by updating resilient decentralised lifestyles to
the present today. Findings indicate that today’s ODS is linked to similar pre-colonial modes
of production and organisation of space, from which it may have evolved. The predominance
of domestic agriculture, cattle raising and businesses developed in the Outdoor Domestic
Space in today’s neighbourhoods is combined with farming outside the house plot by the
women and, in some cases, with waged work, by the men. This spatial strategy of
transforming domestic space in urban neighbourhoods is vital to securing the livelihoods of
both the majority of the poor and the better-off ‘middle class’, due to inadequate salaries,
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showing that informality is not in fact marginal or secondary to the city, but the dominant
urban normality.
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Informal urban centre
PERI-URBAN
Nafursl resowrce base &

rural settlements

Figure 6. Dualistic urban structure of Mozambique’s urbanisation — schematic diagram.
Source: Verissimo, 2010.

The application of imported urban planning concepts to a totally different urban context
has proved to be not only inadequate but an obstacle to proper urban policy-making, planning
and management, as well as socio-economic development, which dramatically affects the
well-being of the population and distorts local cultural identity. Therefore, today’s
Mozambican cities are, on the one hand, a kind of ‘perpetuation’ of foreign intrusion that
fuels the segregation of social space and social and natural impoverishment. This is due to
both the continuing clash between foreign and local interpretations of urbanisation, and the
uneven distribution of wealth and resources. On the other hand, the process of urbanisation
involves a constant reinvention of the ‘Mozambican city’ through spatial resilience and
resistance, with new modes of production combining present challenges with past knowledge.
The way in which informal production is spatially organised from the Outdoor Domestic
Space is the cause and effect of this urbanisation process. This is the reason argue that today’s
ruralised and green spontaneous neighbourhoods probably represent a possible rebirth of the
Mozambican concept of urbanity, since they express organised, ancient notions, forms and

241



”- cescontexto

functions through self-organised norms based on a socially and naturally regenerative
decentralised model of society.
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Urban Agricultures: Spatial, Social and Environmental

Transformations in Rome
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Abstract: Urban gardening represents a phenomenon that is becoming more and more
significant in many countries around the world. It often takes place in interstitial and
abandoned areas that are ecologically re-planned by institutions or by active social groups.
Community gardens entail a variety of sustainable environmental practices: self-production,
short food chain, “zero km”, composting, recycling, and use of renewable resources.
Community gardens work as social incubators too:they can be interpreted as public
spaces that are potentially able to stimulate inclusion, solidarity and social bonding by
involving people inshared activities related to cultivation. This study is focused on the city of
Rome where most community gardens are the result of informal appropriation practices.
These forms of social mobilization can potentially increase the environmental and social
quality of life in highly urbanized environments. But they need to be supported. In this
perspective they represent a crucial challenge for planning. What role could institutions play?
What kind of tensions need to be explored between social practices and institutional powers?
Can public policy promote urban inclusion by legitimizing these self-guiding society
expressions?

Keywords: urban gardening, social mobilization, urban planning, institutions, informality

Vegetables versus bricks

Nowadays the city is everywhere and in everything. It loses its traditional configuration and
flows into megalopolis: a fragmented built nebula where a clear distinction between urban
and rural is not readable anymore. The city is no longer a self-evident object opposed to the
countryside. It is no longer enclosed by walls that define what is the inside and what is the
outside. Many attempts at defining the contemporary city (edge cities, outer cities, exopolis,
peripheral urbanization, postsuburbia, technoburbs, metroburbia) have tried to interpret it as a
urban form made of extensive, densely networked and increasingly globalized polinucleated
mosaic settlements (Soja, 2000, 2011). One of the distinctive features of this post-metropolis
geography is a constant and accelerated land consumption rate.

! Giovanni Attili works as a researcher at the University La Sapienza (Rome) where he teaches “Analysis of Urban and
Regional Systems”. His research interests are focused on: representation of the city, coexistence of different cultures;
practices of resistance, forms of social interaction and uses of public spaces; stories and storytelling in planning theory and
practice. He is co-author with Leonie Sandercock of several documentaries and books. For more information:
http ://iwvww.mongrel-stories.com.

245


http://www.mongrel-stories.com/

In Italy, in the last 50 years, urbanized territory had a 1000% increase, despite a negative
demographic trend where births don’t compensate deceases. According to Italian National
Institute of Statistics, from 1950 to 2005, the total amount of un-built land in Italy fell from
30.000.000 to 17.803.010 hectares, a reduction of 12.196.000 hectares, that is 40,35% of the
total. Rome’s case is even more meaningful. According to Legambiente?, Rome is the city
with the highest land consumption rate in Italy. The urbanized land in the capital city
increased of 12% between 1993 and 2008, 4800 hectares, that is, three times the historical
centre inside the Aurelian Walls.

This phenomenon produces lasting and serious impacts: deterioration of natural
environment, reduction of agricultural land, permanent damage on natural cycles’ regulation
and biodiversity. It generates sprawl, longer and longer commuting times, more and more
unsustainable infrastructure and managing costs. This is an urban development model that has
been recognized to be an ineffective and energy devouring one. It fosters territorial decay and
social instability, favouring social fragmentation and individualization processes.

Urban planning has a role in this. Without adequate, progressive and environmentally
conscious public policies, its complicity with real-estate speculation and land rent ends up
favouring massive land consumption and unlimited urbanization. In this respect, urban
planning risks to be trapped in the mantra of urban growth, namely the territorial equivalent of
the still untouched myth of the Gross Domestic Product (GDP).

Against these dynamics, urban gardening could potentially succeed in saving portions of
territory from further and dangerous urbanization processes. These urban gardens can actually
be seen as drivers for a different model that reject the acceleration impressed by the linear
hypertrophic growth of the present urbanization. They can be interpreted as islands of
resistance where concrete utopias could put a de-growth philosophy into action. It is the
possibility ofabandoning “the goal of exponential growth, as that goal is promoted by nothing
other than a quest for profits on the part of the owners of capital and has disastrous
implications for the environment, and therefore for humanity” (Latouche, 2010: 7).

Urban gardens not only resist urban growth. Urban gardens are incubators of a new idea
of city based on a different ecological and social consciousness. They entail a variety of
sustainable environmental practices: self-production, short food chain, “zero km”,
composting, recycling, and use of renewable resources. They work as social incubators
too:they can be interpreted as public spaces that are potentially able to stimulate inclusion,
solidarity and social bonding by involving people inshared activities related to the
cultivation. In this respect, urban gardening can be a way to cultivate the territory of de-
growth by subverting the actual urban trend and by nurturing an horticountercultural politics
(McKay, 2011) where progressive and inclusive social change may occur. The subversive
potential of urban gardening takes place in those spaces where “you can find above all a
possibility, already realized but potentially still enhanceable, of silence, slowness, shadow,
disconnection (in a hyper-loud, fast, brightly lit and connected world), the possibility to
experience a different temporality that is regulated by nature and body and that, in an
environment governed by technique, is confined in the residual, liminal and inaccessible
world of nature [...], not yet turned into a show and often surprisingly close to our residences

2 |talian Environmental Association.
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(Lanzani, 2011: 31). From this point of view, urban gardening put into being a new social
ecology as well as a new urban concept where slowness doesn’t mean ‘“retardation,
backwardness, underdevelopment, but rather a different movement” (Lanzani, 2011: 19). It’s
a different way of living and imagining the city.

The universe of urban gardening experiences is extremely varied: despite some
interesting institutional initiatives, most of them come from citizens and grassroots
organizations that rescue, occupy and re-plan small pieces of interstitial and abandoned urban
land. These subjects are part of a transversal and g-local urban movement aimed at re-
designing the cities we live in. They have local roots and global strategies. They are all
involved in the attempt of reclaiming a right to the city by transforming the city itself. The
right to the city cannot in fact “be conceived of as a simple visiting right or as a return to
traditional cities”. Rather, “it can only be formulated as a transformed and renewed right to
urban life” (Lefebvre et al., 1996: 158). As Harvey points out, this right cannot be confined in
accessing what already exists: it is a right to change it. This is what is happening in Rome.

Agricultural practices in Rome

Rome has been publicised as the European city with the largest amount of agricultural land:
51.000 hectares, that is, 40% of the whole municipal territory. The “Agro Romano”
surrounding the city is the biggest part of it. But an increasing amount of agricultural land is
interstitially located inside the urban fabric. In 2006, the Department of Environmental and
Agricultural Policies of Municipality of Rome took a census of the urban gardens: 2500 areas
assembled in 67 sites. Since then, some urban gardens have been abandoned and many others
have been created. It is a very dynamic and constantly evolving reality. Nowadays UAP
(Urban Architecture Project) has mapped more than 100 urban gardening experiences
including shared gardens, temporary gardens and guerrilla gardening actions.

This increasing phenomenon is extremely diversified in terms of typology, size, juridical
state, subject configurations and objectives. What follows is an exemplifying recognition of
some of the experiences being carried out in Rome. They’ve been analyzed in a more
complex® research framework and here inevitably and brutally synthesised: tiny fragments of
urban stories.

Garbatella urban gardens: An anti-speculation device

In 1992 the Municipal Authority of Rome presented a project named “Piano Gerace” for a
congress centre and accommodation facilities (total 1.800.000 mc) in the areas along via
Cristoforo Colombo. In order to contrast this massive urbanization project, people mobilized

3 Roman urban gardens have been object of a collective survey conducted together with the students ofthe course of “Analisi
dei sistemi urbani e territoriali” (Analysis of urban and territorial systems), (academic year 2010-2011, Degree course of
“Ingegneria per I’Ambiente e il Territorio” [Environmental and Territorial Engineering]). The survey entails: analysis of the
most significant events connected to the urban gardening experience; analysis of the subjects involved (citizens, associations,
institutions) and of their relational structures; analysis of practices and everyday life forms put into being by the populations
(the aim is to read urban gardens as “communities of practices”, that means communities of people that define themselves by
sharing the same actions); the analysis of the policies through a critical reading of project documents and public
announcements as well as through half-structured interviews to institutional representatives.
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and presented two popular resolutions to the Municipality. In 1999, after long and enduring
conflicts, local residents and the Municipality reached an agreement according to which the
formerly private property of that area became public. In 2006 the area was assigned to the
Municipal Garden Service, and a participative planning process started. The goal was to plan
an urban park, whose realisation would have been guaranteed by municipal funds. In the
following years, several political changes at both Municipal and Regional level ended up
stopping the planning process. In this highly instable situation, given the existing conflicts,
the lack of funding for the urban park re-conversion project and the risk ofa massive building
invasion, a group of citizens along with several grassroots associations (Legambiente
Garbatella, Casetta Rossa, Citta dell’Utopia, Associazione Controchiave) started to occupy
700 mq of the area, reclaiming it for agricultural use.

On June 13", 2010 the Urban Garden Garbatella started operating in 15 lots of roughly
40 mc each. It soon became one of the most significant experiences in the roman panorama: a
self-financed initiative aimed at protecting a fragment of territory; a form of political pressure
based upon the potential of urban agriculture; the re-appropriation of a threatened space and
an informal territorial project.

Eutorto: Fightagainstsocial and productive exclusion

Eutorto is an urban garden managed by a group of former workers (from Agile ex Eutelia
Information Technology, Rome) who want to be still together after having lost their job, in
order to overcome together the subsequent social exclusion. Their story is paradigmatic of the
global crisis we all live in. It is the effect of controversial property changes, acquisitions and
big industrial readjustment plans. These workers have been receiving redundancy payment
since 2010. They protested. In vain. Progressively they felt the urgency to have an occupation
again, to maintain the relationships built in the working environment and to protract their
political mobilization by pursuing a different kind of visibility. Rather than continuing their
protest through traditional forms, they decided to create an urban garden in order to keep alive
the public attention on an emblematic and severe social situation, to address depression due to
unemployment through social activities, to mobilize economic resources and support their
family balance, to continue a fight for rights that had been taken away from them. Inspired by
the Urban Garden Garbatella, 23 ex-workers decided to put their ideas into action, by creating
a urban garden. Through support of the Provincial Authority, they obtained a piece of land
owned by the Agrarian Institute, in Via Ardeatina (XI district), where they started this new
activity in 2010.

This urban garden, named “Eutorto”, has great potential and can be considered unique in
its genre. Nevertheless it is facing some problems. The amount of money (19.000 euro)
promised by the Provincial Authority is not available yet. Also trust and cooperation between
Eutorto and the Agrarian Institute is gradually failing. The school blames the gardeners for
their lack of interest in cooperating with them: according to the school they are just
strategically using the urban garden for their political goals. The relationship risks becoming
highly conflictual with possible important repercussions on the existence of the Eutorto. The
agreement is valid only for the duration of the redundancy payments. What will happen when
and if the agreement won’t be renewed? Will the only possible solution be a redundancy
payment for the urban garden?
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Magliana social garden: Supportand rehabilitation activity

In the neighbourhood Magliana the association “Scuola viva” and the social cooperative
“Albero riflesso” involve people with psychic and physical disabilities in agricultural
activities. The garden laboratory has been working since 1987 and is based on the principles
of garden therapy: through the direct care of plants, from seeding to harvest, people acquire
sense of responsibility, learn how to do a job and succeed in reinforcing their self-esteem as
far as they are able to see the outcomes of their work.

The laboratory is organized as a series of activities: the greenhouse (where seeds and
different kinds of topsoil are stocked and catalogued through tags prepared by the kids), the
tanks for the herbs (made for being easily accessible and usable: from a small porch used as
“relax area” one can see all the lots that are elevated of 20-25 cmand divided by brick paths),
the proper garden (managed according to the principles of organic agriculture, through
sustainable geo-disinfestations such as solarisation, through agronomic practices such as
biological intercropping and through natural fertilizers such as compost and manure), the
earthworm breeding (that allows to recycle food and garden waste, but also the paper used in
the association’s office), the hens’ nests (made with the dried grass of the lawn; the litters are
made with sawdust periodically replaced and used to feed earthworms; each kid has his own
hen that he can recognize thanks to a coloured bracelet at their ankle). The “Orti sociali della
Magliana” (Magliana social gardens) are a very particular kind of urban garden: their lack of
interaction with the surroundings is due to the presence of individuals with disabilities who
take part to the activities and who need to work in a protected environment. Recently,
anyway, the community has expressed the will to communicate more with the neighbourhood.
That’s why the “Laboratori integrati di orto e arte” (Integrated garden and art laboratories)
have been born, starting from this year, for the participation of small groups from the
elementary and middle schools of the neighbourhood. There’s still plenty of work to do and
most of the potential of this experience hasn’t been fully realized: scarcity of funds and lack
of institutional support risk to demean this virtuous experience that promotes both social and
environmental sustainability.

Garden park of via della Consolata: The first project promoted by the municipal
authority

In 1975 a group of 25 citizens occupies an abandoned area belonging to the religious institute
Missionari della Consolata: 80.000 mq located in the XVI district, neighbourhood Pisana,
between via del Fosso Bavetta and via della Consolata. The land was then progressively and
informally converted to urban gardens. In 1995 the Municipality acquired the area. In the
same year the squatters constituted the association “Fosso Bavetta” (64 members) as a unique
referent in the subsequent re-planning of the area, a project that the municipal authority was
very willing to implement in order to formalise and re-design the garden. The initial project
was a very ambitious one: a small pond to use as tank, 38 gardens with driveways, tools boxes
and composting area. A political change in the city council along with a reduction of the
allocated funds ended up scaling down the size of the project. Its implementation was difficult
and marked by complex negotiation between the planner and the association. Conflicts dealt
especially with the definition of the lots’ size and, more in general, with the question of the
collective-individual fruition of the area: the project indeed entails the creation of urban
gardens individually managed (4200 mq) within a public park. Thanks to a total investment of
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roughly 400.000 euro, in 2010 the “Gardens Park of via della Consolata” are finally
operating. Based on an agreement signed by municipal authority and Associazione Fosso
Bavetta, the gardens are temporarily assigned to the latter, that committed itself to take care of
them according to the guidelines given by the authority. An internal regulation issued by the
Associazione defines in full details how the gardens are to be assigned and how life within the
park must be. The Gardens Park of via della Consolata is the outcome of a typical process of
regularization of a previous occupation. On the one hand this process recalls the intelligence
of the institutions in being able to read and support bottom-up practices and projects. On the
other hand it has all the ambivalences that are typical of institutionalization processes when
they end up crystallizing the informal urban flows and its disruptive potentialities.

Fosso delle Capannelle: Coexistent urban agricultures

Fosso delle Capannelle is a part of the Agro Romano belonging to the provincial authority of
Rome and located in the north-western quadrant of the city. The area has a huge naturalistic
interest and is surrounded by important urban infrastructures and by transforming city
portions: the hospital san Filippo Neri, the retention home of Casal del Mamo and the former
psychiatric hospital of Santa Maria della Pieta (an area included in the “centralities to be
planned” of the new city master plan). Atthe end of the Seventies the area was occupied by a
group of youngsters who started an agricultural activity in a degraded place. The goal was to
experiment a new and virtuous relationship between rural and inhabited spaces. In 1978 the
Provincial Authority and the occupants, organized in a social cooperative (Co.Bra.Gor),
formalized their relationship and signed an agreement that guaranteed to the cooperative the
free use of a land of 66 hectares. Later the relation between Co.Bra.Gor and the Provincial
Council became very turbulent. The Provincial Council blamed Co.Bra.Gor for not having
taken care of some areas adjacent to the Fosso delle Capannelle, areas that meanwhile had
been occupied by another group of inhabitants. After a long fight culminated in the revocation
of the agreement in 1988, Co.Bra.Gor and the provincial council have now achieved a new
agreement. In this territory therefore two extremely different urban agriculture projects
coexist. On the one hand the social cooperative Co.Bra.Gor: an institutionally recognized
reality that produces high quality food as well as cultural and recreational initiatives. On the
other hand the informal gardenists of the Fosso delle Capannelle, who created a mosaic of
small lots along the ditch’s sides: this is a controversial occupation but nevertheless is not
firmly opposed by local authorities, since it affects very small and liminal spaces along the
shores of a virtually inaccessible ditch. The future of this occupation is uncertain: the high
level of water pollution that characterizes the ditch will be tackled through a very contentious
project of water intubation that doesn’t take the gardens into account at all. Eventually, a
project of legalization of the illegal gardens will take place, in the wake of what the
Municipality already made in via della Consolata.

The social gardens of Castel di Leva: Social periurban agriculture

The story of the urban gardens of Castel di Leva is tightly linked with the story of the Social
Integrated Cooperative “Agricoltura Nuova”. In the 1970s, Agricoltura Nuova (along with the
Capodarco community and two local branches of the Communist Party) occupied a land in
Castel di Decima, between via Laurentina and via Pontina. They appealed the “Gullo-Segni
law” according to which lands that were left uncultivated or badly cultivated by the owners
could have been assigned to other agricultural cooperatives. At that time, of the 180 hectares
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occupied, 120 were planned to host a new settlement of low-cost housings. The project of a
new densely inhabited neighbourhood (70.000 individuals) was thankfully put into discussion
by a report of the Ministry of Agriculture and by subsequent surveys conducted by WWF
(World Wildlife Fund) and by the Archaeological Office that confirmed the agricultural
vocation of this portion of land and its incompatibility with any urbanization hypothesis. In
1996, after many years of illegal occupation, the ground was formally assigned to Agricoltura
Nuova. The following year the cooperative decided to expand by enlarging the spectrum of its
activities. It rented further 65 hectares with the aim of hosting a care home for disable
members, shops (of wool, of bread, of preserves) and an agri-playschool. The social garden is
the most recent project. It consists 0f 111 lots (40 mq each) assigned through a tender open to
everybody.” The meaning of this experience is very well condensed by Aldo Arbusti: “Social
gardens are the best way to allow citizens to perceive land as a common good that must be
safeguarded and protected. Gardens are not only places of production but also of encounter
and exchange of information and opinions. The extent of our success is testified by the very
long waiting list of people wanting to run a garden. But perhaps our major satisfaction is
when we see children walking through the gardens and discussing about the colours and
names of vegetables, on the amount of water needed by the young plants, or when they feed
the compost with the discarded vegetables. This is how socio-environmental education starts”.

As it clearly appears from the bunch of cases taken into consideration, the landscape of
urban gardening in Rome is highly differentiated. Nonetheless some tendencies do emerge
and are worth highlighting. First of all Roman urban gardens are usually the result of informal
occupation processes. In some cases the phenomenon is acknowledged by local institutions
through specific agreements that assign to group of citizens the temporary gratuitous right to
occupy a ground (as occurred with the social cooperative Co.Bra.Gor). In some other cases
institutions intervene by setting ad hoc policies (the Department for environment and green
areas has created the “Guidelines for the realization and management of urban gardens in
Rome”) that aim at regularizing existing occupations and at jointly re-drawing occupied
spaces (as in the Gardens Park of via della Consolata). But mostly, with very few institutional
exceptions, Rome is characterized by the presence of significantly informal experiences that
can be “inscribed in the ever-shifting relationship between what is legal and illegal, legitimate
and illegitimate, authorized and unauthorized” (Roy, 2009: 80).

Formalising the informal is an approach that prevails in other cities in the world (France,
Germany, Canada, U.S., etc.) where institutional intervention is significant. If we wanted to
draw a stadial theory of the evolution of urban gardening (from informal occupation to
institutional project), the predominance of spontaneous garden would put Rome near the
beginning of this time line. But it also allows thinking the case of Rome as an interesting
anomaly within which a new relationship between informal practice and institutions can be
experimented.

A challenging paradoxical path

In Rome there are more than 2 million mq of decayed and abandoned areas (Census of the
decayed and abandoned areas, Parks and Gardens Office, Rome Municipal Authority): “A
large amount of uncertain spaces with no function and that are even difficult to name. They
don’t belong to shadow and don’t belong to light. They occupy the margins” (Clément, 2005:
10). Spaces located in the forgotten folds of the urban: residual places that constitute, as
Gilles Clemént put it, a “third landscape” that creates tension between light and shadow. This
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third landscape is a hybrid entity that crushes the most recurrent traditional categories of
interpretation, denying the analytical opposition between city and countryside:

Indeed, while most of contemporary urbanization isn’t able to generate city and urban space, neither does
countryside take care anymore of the land as the traditional rural world used to. This remarks an increasing
disjunction between urbanization and city, as well as between countryside and land care. Anyway, more
simply, any geographical observation will report hybrid landscapes that are urban and rural at the same
time. It is no accident that most of the situations tackled here and referred to a rural world are based on a
recovery of land care activities, on the presence of urban subjects and on experimenting new coexistence
modes. Also more urban situations, anyway, show a penetration of land care practices and of a relationship
to nature within them, in the interstices of the urbanized world. (Lanzani, 2011: 38-39)

These urban situations are in fact intersections of a multitude of practices, namely
informal urban gardening experiences, which potentially offer an alternative territorial
development pattern: a way to transform the city from within. “If the process of production of
cities by societies is most evident in the case of social revolt and spatial innovation, it is not
limited to such exceptional events. Everyday, in every context, people acting individually or
collectively produce or reproduce the rules of their society, and translate them into their
spatial expression” (Castells, 1983). These actions “are not dramatic and exceptional events.
They are, in a permanent form, at the very core of social life” (Touraine, 1978: 45). They
often contradict power and institutional structures and try to imagine and produce a different
city.

In this respect informal urban gardening practices can be interpreted as expressions of a
self-guiding society (Lindblom, 1990): micro tactics of spatial appropriation and re-
signification (De Certeau, 1990) which directly challenge the normative sphere; a whole of
unexpected accidents that transgress the orderly text of the planned city; the result of various
attempts at profaning power devices (Agamben, 2006); a net of “temporary autonomous
zones” living consciously outside the law and determined to keep it up, even if only for a
short time (Bey, 1991).

In Rome, urban gardens are indeed (for the most part) informal practices of occupation/
reinvention of fragments of residual territory that, thanks to the intervention of local
population, can build significant laboratories of social and environmental experimentation.
These experimentations are activated by “poetical because poietical” subjects: they are
builders, craftsmen, authors not of texts but of practical and ethical acts that inspire plausible
alternative scenarios of possibilities to come (Gargani, 1999). Moreover, they can be
interpreted as an interconnected urban movement that is able to produce integrated instances
rooted in a renewed social, political and environmental consciousness. They succeed in
merging land care, occupation, production, security, social inclusion and participation:

They are the organizational forms, the live schools, where the new social move ments of our emerging
society are taking place, growing up, learning to breathe, out of reach of the state apparatuses, and outside
the closed doors of repressed family life. They are successful when they connect all the repressed aspects of
the new, emerging life because this is their specificity: to speak the new language that nobody yet speaks in
its multifaceted meaning. (Castells, 1983: 330-331)

Nevertheless, as Castells would argue, most existing research on social movements and
informal practices combine romantic descriptions with populist ideology. A substantial
literature interprets informal practices as a revolution from below (De Soto, 1989, 2000),
emphasizing the role of marginalized people in acting against the State. This stance is
comprehensibly sympathetic to the various struggles that take place in the informal territories
of claims. Nevertheless, this approach risks producing an ideological celebration of the
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informal without understanding its inner differentiation and complexity. Informal practices
are not, for themselves and without distinction, a virtuous and homogeneous social entity that
acts on the base of shared and progressive values. In some cases they ends up implementing
spatial privatization processes based on forms of neo-liberal individualism. In other cases,
they appear to be forms of “urban populism” (Castells, 1983) that do not necessarily call into
question the urban status quo or create a just city despite, their good intentions (Roy, 2009).
Finally and interestingly some forms of insurgency succeed in producing “public” (services,
spaces, goods), implementing an alternative model of urban space production and effectively
transforming the city itself. But under which conditions? Or what should be done to achieve
this goal? What role could institutions play in this respect?

First of all institutions should learn how to develop a “policy of attention” by
distinguishing practices that produce “public” from the ones that subtract or impoverish it.
This “policy of attention” is a difficult approach “that needs continuous observation and
learning: know how to recognize persons and things that, in the middle of hell, are not hell,
and make them endure, give space to them” (Calvino). It requires exquisitely political and
analytical wisdom aimed at recognising, naming and identifying what produces “public”” and
subsequently what is worth sustaining. The “public” nature of goods, services, spaces is a
controversial issue. It cannot be interpreted as an intrinsic property of the good itself nor it
can deterministically be the outcome of an intentional action or of a regulatory imposition (a
space doesn’t become public as an effect of a law or project). What is perceived as “public” is
rather the result of the multiple relationships put into being by its fruition or often the
collateral product of other unintentional social practices. In the case of urban gardening in
Rome, most of the informal practices succeed in producing public, by favouring social
inclusion, by re-imagining productive and reproductive activities, by reclaiming and re-
planning spaces to be used collectively. In some other cases (for instance the urban garden of
Via dei Quattro Venti whose story is not presented in this paper) informal urban gardening is
nothing but a land appropriated by a single person who ended up privatizing a piece of the
city.

With regard to those practices that are able to produce public, it is important to
acknowledge that a whole set of resources, knowledges, experiences and competences aimed
to address public problems cannot be confined in formally recognized institutions (Cottino
and Zeppetella, 2009). Rather this whole complex set often lies in those informal practices
that are able to find significant and usually unconventional answers to collective needs. In this
respect, public institutions cannot be considered the only subjects entitled to provide public
services or to produce public politics. Informal practices can be thought as de facto public
policies if (and when) they succeed in addressing public issues (Crosta, 1998).

From this perspective, “intelligent institutions” (Donolo, 1997) should be able to put a
subsidiary approach into action by: self-reflectively recognizing their incapability in
addressing some kind of social needs; delegating the resolution of some public issues to other
informal actors that need to be legitimized as public actors as well; experimenting a fecund
collaboration with insurgent networks through forms of mutual learning (Friedmann, 1987)
and complementary cooperation; nurturing those important informal initiatives that risk to die
without attentive institutional support (economic, logistic, etc). I'm talking about a potential
support that is a dangerous tightrope walking. The risk is to incorporate the informal into the
formal, killing the vital, propulsive and unconventional capabilities embedded in the
insurgency. It is an unsolvable and irreducible tension between formal and informal, between
what’s established and what’s establishing. On the institutional side, it means moving trough
a difficult equilibrium between intervention and “letting be”: between the action that is
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necessary to undertake in order to sustain potentially fragile informal practices and the
indispensable respect of the dynamics of a place (Lanzoni, 2006), of the disruptive
potentialities of the very same informality.

“Letting be” is crucial in order to maintain the vital strength of self-organized practices
that are able to spark off a change precisely by virtue of their non-institutionality; practices
able to adapt themselves according to the environment they fit in; practices that bring up the
value of difference because, being plural, they challenge the unitaristic paradigm of the
political demand embodied by the State (Crosta, 1998). Some of these practices anyway, if
not adequately supported, are doomed to fail, as some cases of urban gardening experiences in
Rome would demonstrate. In many cases in fact they risk to dry up rapidly without affecting
significantly the urban reality. As a consequence certain very important insights coming from
civil society would remain unexplored in the absence of institutional support (Cottino and
Zeppetella, 2009), as well as skills and projects molecularly widespread in the territory would
risk dying (Scandurra, 2012). In this case a wise and careful institutional intervention is
necessary in order to consolidate “territory projects from below” that otherwise would lose
their vitality and fail. Very often, just after the initial stage that capitalizes commitment and
enthusiasm of volunteers, many informal initiatives lose their strength and vanish out. Insuch
a situation the role of institutions could be essential: they could help structuring the know-
how spontaneously emerging from the territory and sustain those practices from an economic
point of view (Cottino and Zeppetella, 2009) but also by removing administrative obstacles
and by solving technical and organizational problems. Of course intervention must be
calibrated in order to avoid forced institutionalization and crystallization of the practices. In
this regard institutions should work towards soft but targeted intervention, aimed at
consolidating but not risking to dampen down the strength of these micro-action of territorial
change.

In a process of this kind not only territorial practices take advantage from the support of
the institutions. Also the latter do have their compensation. First of all they would be able to
offer, thanks to the involvement of citizens and grassroots organization, services that they
wouldn’t be able to offer otherwise. Secondly they can learn from diffused creativity and
collective intelligence, as well as understand social demands that haven’t been codified yet.
This is not to be intended as an ideological praise of informality, but as the capacity to
acknowledge some forms of social activism that enrich the public sphere (spaces, services,
goods): a valuable resource for those institutions willing to welcome transformation.

Urban gardens are an interesting training ground where new synergies and cooperation
forms between institutions and civil society could be experimented. This cooperation implies
giving up part of one’s own sovereignty. Citizen’s sovereignty when they claim their right to
autonomously provide to some of their needs. Institution’s sovereignty when they consider
themselves as exclusive providers of services.

Urban planners, being manifestly incapable of intercepting new social demands and even
of adequately responding the existent ones, could play a paradoxical role in this framework:
they could learn how to legitimate a social activism that challenges institutional power, the
same power their discipline is the direct expression of. This arouses some crucial and thorny
questions: can urban planning, from bio-political device aimed at governing men and women,
turn into a tool for enhancing the ability of society to guide itself? Which tension, which
potentiality can be observed between constituent and constituted power, between regulatory
sphere and life forms? To legitimate informal territorial practices means exclusively to try to
neutralize their profaning strength? Can we imagine creating virtuous synergies between
social self-organization and institutions?
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It may appear as a paradox for an institution to recognize those who act “outside any
prescribed set of regulations or the law” (Roy, 2009: 80), namely informal actors. But
paradoxes are able to produce new grammars. And that’s where social change may happen.
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Urban Agricultures in Maputo: Other Forms of Production
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Abstract: Walking around the city of Maputo is not a mere sensory experience. The city
multiplies in many ways, in progressive ways, when the viewer is able to remove from his
eyes an urban model of city. It is many cities when one is able to understand the space as the
result of historical factors, social structures and relationships forged and redefined rather than
through an ad- hoc observation. The historicity of Maputo is closely linked to the historicity of
urban agriculture in a dynamic relationship of cause and effect. Thus, agriculture is examined
as a space constructed from the city, an approach that emerges from its socioeconomic and
political contexts. The article starts with a characterization of the meanings of urban space in
Maputo in order to better qualify the spaces identified as urban agriculture, and then draws up
a holistic conception sufficiently strong to support the assumptions of this research.

Keywords: urban space(s), urban agriculture, city, other economies

Introduction?

From an urban center built following a model of a European city, still in colonial times,
Maputo developed spaces where urban and rural contrasts subvert themselves into another
paradigm of the city. A possible relationship and intersection between urban and rural
practices in socio-economic matters characterizes this outlook.

Insofar as it progresses away from the center towards the continent, these relationships
are mixed and become opaque to any regular segregation. The suburban areas do not feature
land use/occupation planning but there is, as a counterpoint, some proximity between the
territory and relational forms of occupation, even though often in a precarious salubriousity.
There is a strong trade in agricultural and manufactured products and the presence of services,
all specifically targeted to the resident population, at the expense of other product types.

Close to the political limits of Maputo, the periurban zones feature rural occupation but
also housing expansion from the urban center. There it is possible to find farms, homes and
major occupations of unproductive land. These are areas where a range of longitudinal spaces
of family farming and traditional housing, in a broad sense, coexist with more urban
characteristics of occupation.

! Leonardo Veronez de Sousa is doctoral student in the program “Democracy in the Twenty-First Century” of the Centre
for Social Studies (CES), University of Coimbra, 2009 edition, where he developed a research project on alternative forms of
production to the capitalist model of agriculture in peri-urban areas. Master's in Economics with specialization in
economics of growth and structural policies, Faculty of Economics, University of Coimbra. Collaborating with the Centre's
Observatory on Participation, Innovation and Local Government, with emphasis on research into the different processes and
instruments of citizen participation in the reinvention of local decision-making and deliberation over the territory. Research
assistant in the research project International Observatory for Local Policies of Social Inclusion, in partnership between CES
and United Cities and Local Governments (UCLG), between July 2010 and March 2011.

2 All direct quotations of this paper were translated by the author.
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The periurban areas are marked by a low occupancy rate, but with some densification
when a distinction is drawn between the territories occupied by the urban sprawl of the city
and the occupation of the less wealthy, where many small areas of housing and agriculture
sometimes coexist.

As a result of all this, Maputo becomes many cities: a city that escapes a unilateral
observation of any theoretical framework, a city where the forms of land occupation and,
especially, the people who are moving through it are based on historical, social and economic
elements. However, if we abandon the Western model of a city, perhaps Maputo is not many;
it is just a city that holds a historicity capable of creating an urban space that contains
elements not classifiable or identifiable by a Western city model.

Historicity

Mozambican cities mostly originated as transpositions of European models, representing the
creation of urban territorial spaces where some rules, relationships, socio-economic structures
and urban policies were transferred to the Mozambican territory.

These “urban islands” inside the territorial context of pre-colonial Africa — identified as
rural in comparison with cities in sub-Saharan Africa — have created spaces of occupation
unrelated to their surroundings in terms of social, economic or political characteristics
(Araljo, 1999). The city appears as a space for accumulation of colonial production and as a
point of production flow for the metropolis. They are poles draining raw materials and
agricultural products without any capital accumulation in these spaces (Baia, 2004).

Still in the colonial period, the urban centers also become regional administrative centers,
while reproducing the model city of the metropolis and inserting into their modes of life
precepts of the capitalist economy (Baia, 2004). In a concomitant way, given the array of
plantation agriculture and exportation to the metropolis, there were large habitation areas in
the vicinity of the colonial cities, which supported the necessary workforce.

The growth along the city limits interested them, providing new spaces of residential
occupancy, better soil quality for farming, and improved lifestyles for the colonists who
moved from the metropolis, etc. The result of this process was the emergence of racial
demographic stratification belts which ranged in size and space occupied in accordance with
the urban core, but always outside the nucleus and adapting to the territory the new residents
had left (Aradjo, 1999; Baia, 2004):

The colonial city established itself as a place segregated and exclusionary, a symbol of domination to the
black population. Thereafter, the urbanity, limited to the formal practices of the lifestyle of the white
population in the city, spread to the suburbs in a weak way, involving small factions of the black population
through policies of assimilation. (Baia, 2009: 28)

After independence in 1974, the colonial towns were occupied by the national elite and
the ideology remained in the housing belt that provided manpower to the urban core. This
process could still be seen some years following independence, when racial exclusion once
again gave rise to multiple exclusions — ethnic, economic and political.

However, the process of development of urban areas suffers a rupture of paradigm in the
early years of independence. On one hand, the government identifies the rural area for a
concentration of effort and investment in the country's development. On the other hand, the
city defines itself only as the political center, not incurring interventions of any kind. One can
speak of an urban space that keeps the socioeconomic status segregated and then reinforced
when it became a destination for regional migration and a representation of power.
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From expansion to growth

Different theories help to explain the expansion and growth of Maputo, but none fit a
dogmatic Western approach of a planned expansion with coded understandings and
perceptions of a classical model of the city. In Maputo, and more widely in Mozambique, one
cannot speak of the expansion and growth of urban space without acknowledging the
influence of structural factors determined by the periods of civil war (ended in 1992) and
socialist rule.

In this sense, we must start from conceptions of the cidade de cimento and the cidade de
canigo, terms from the colonial era. The first refers to the urban center stocked with an urban
infrastructure and its planned expansion, where one can find services, buildings, houses, etc.
The second refers to that area around the center where there is a poorer population attracted
by job offers. That space is formed by the opposite of the urban center, adding an inefficient
public transportation network, and a place where “the reed houses dominate, whence comes
the name, and wood and zinc are present as symbols of a certain urbanity” (Aratjo, 1999:
176).

Also added to the Maputo context is the annexation of rural areas adjacent to the city
limits in 1986; a state policy to eliminate barriers to the main sources of supply of the
agricultural market towns and to create territories available for expansion:

Thus, one day the population was considered rural and lived and acted as such, the next day came to be
urban, it had occurred without any change in the occupation of space in the forms of production, behavior
and family economics. It is from here that there is a new designation for the terminology of urban in
Maputo: periurban neighborhoods of the city that had nothing of urban, if we consider the clas sical
concepts, and without having been defined such through its characteristics. (Aradjo, 1999: 177)

In other words, the urban core remains as the political and economic center of the city
and the territory occupied by the cidade de canigo or suburban area remains subject to the
expansion of the core, leaving them what is not (yet) the appropriate to expansion of the
“cement city,” but from this time also bounded by the newer area identified as periurban.?

Thus characterized, the expansion of Maputo as a systemic structure originated from the
creation of the city in the midst of a non-Western urban context which, by the socioeconomic
and political vectors of the colonial period, gave rise to a fringe suburban poor, black, non-
urbanized and economically dependent on the urban center. And later, this suburban area
would be bounded also by creating a rural area annexed to the district urban, suburban, poor
and dependent on agriculture for income and livelihood.*

The growth of the city of Maputo should be seen and perceived by the confluence of the
dynamic forces that circumscribe the elements of territorial, economic, social and
demographic policies. The presence of rurality in urban space is not an approach that isolates
and separates suburban and periurban areas, such as islands or rings without relation to the

According to Aradjo (1999), even in recent times it is possible to observe this phenomenon of marginalization of the cidade
de canico, where the poverty is conditioned itself by the spaces left by the city, as well the job offer. In some situations, it is
clear that contrast emphasizes the residential segregation as a linear and bounded form.

“Aradjo (2003, 2001-2002, 1999) supports this theoretical approach to the development of urban rings in Maputo, each
characterized by socioeconomic, housing and productive factors. See also Araujo (2003: 170) in his characterization of
urban, suburban and periuban.
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urban core. Rather, it conceives an argument that, based on their political and socio-
economic, demonstrates how these areas relate to the center. They therefore constitute a new
paradigm of urban which cannot define what is rural and what is city (Baia, 2004).

In the 1990s, the growth of Maputo became a new demographic expansion out of the
urban core: a city grown beyond its housing belt of manual labor, which then “jumped” to a
suburban territory that surrounds the area and redefined it as a periurban area connected with
the core. Again, the housing belt, poor and marginalized, remains as an area lacking political
and economic interests and now bounded by the nucleus and the new urbanization (Araujo,
2001-2002, 1999).

The city was established, then, with connecting flows of people and core services in this
new emerging urbanization process, without the loss of the political and economic centrality
of the core, but keeping the suburban area as a territory surrendered to its fate. Another strong
feature of this new development is the lack of growth beyond the population growth, where
economic activities are subsistence or linked to other traditional elements.

In turn, the perception of the growth of Maputo is conditioned by dynamic and
sometimes is opposing forces of expansion and refraction of growth. The urbanity of Maputo
is taken as the ever-changing spaces: it is through the continued growth of urban space that
discontinuous spaces of urbanization are perceived (Baia, 2009).

Traditional Western models of space occupation, however, do not take into consideration
feelings of belonging and different forms of land use; they empty the notion of urbanity and
do not incorporate the meanings and perspectives of individuals who inhabit the territory.

The so-called suburban spaces are in a constant process of expansion and refraction
because they are subject to the development of urban activities and the growth of the city. For
periurban areas — a second urbanization or the third ring of the city of Maputo — are not
something static, formed out of any expansion plan. Those spaces are occupied according
individuals who, for economic or other reasons, decide to occupy an area outside the center.
They feature occasional interventions where the individual is responsible for all structures:
housing, roads and sanitation.

These findings provide some clues to realize what an urban space is, and in this case, also
what is suburban and periurban in the city of Maputo. On the one hand, there is a territory
already occupied by a rural environment; on the other hand, it is the result of a demographic
intervention of individuals desirous of new housing.

Taken as periurban, these areas are spaces where the specificity of rurality coexists with
urban interventions but do not share the assumption of the urban center, because in both cases
the space is conditioned to the group of individuals who occupy it (Baia 2009, 2004).

And what is done in periurban space?

A territory cannot be classified as periurban without realizing what is urban in that context.
Assuming that the concept of urban or urbanity is in addition to a classification of housing
and infrastructure, the periurban area of Maputo brings together elements that both identify
and orient to other classifications.

The city of Maputo does not have a growth plan for the urban space, so its development
is at the mercy of political and economic interests of public managers and private equity.
This, in short, has generated a demographic occupation of the urban space where the

economic resources that would support the nascent urbanization are insignificant (Araujo,
2003).
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This feature of the growth in Maputo reflects the behavior of local power and private
capital based ontheir understanding of urbanization, where population growth is the vertex of
the main occupation of space. Still, it demonstrates a form of organization and relationship
with the space-time of the city, where the downtown remains as the provider of an economic
income and labor market.

Thus, this study’s approach attempts to understand the socio-economic relations as
contextual, to the extent that the city is understood as a space where rural and urban elements
coexist and are interrelated, but also incorporating other factors not connected to these
natures. It is through this argument, where the city is a strange element to the rural place, a
monolith, which may suggest an analytical framework that places it as one

... transition between order next — relations of immediacy, direct relationships between people and groups
that make up society (families, organized groups, professions and corporations etc.) relations with the
surrounding countryside — and an order apart, that “society in making a whole” — order of society, governed
by large and powerful institutions (church, state), formalized by a legal code or not, by a culture and
significant sets. As a transition, the city is the place to express the contradictions of society, among them
the contradictions between political power and the various groups that have common affinity with the State.
(Baia, 2004: 24)

The colonial city amended the existing socio-economic relationships — structures based
on family relationships and co-parenting, where agricultural production was more of a
relational link which constituted those societies — to a relational form that created family units
(home), and away from a subsistence system of production with relationships to the family
living space, workplace, and place of residence (Baia 2009, 2004).

After independence, the social constraints, economic and war suffered by the national
population of households involved the creation of the family household, which several
families inhabit a housing unit or living in intimacy of affinity and survival. These new spaces
are occupied territories in suburban and periurban areas. And it is in this context that
agriculture, never exhausted or abandoned to that population, remained as the main source of
livelihood and financial resources, but part of a different context of rural, a space of rupture
and discontinuity of the city (Baia, 2009).

The results of this relationship is the coexistence of different ways of life involving a new
way to consider the inclusion of the wage earned by those individuals in urban centers. Their
interests and their ability to accumulate income and consumption, and their perception of the
living space are beyond the urban-rural divide. It can think of a hybrid form based on their
relationship and perceptions of both the city or the rural of their ancestry.

The coexistence of agricultural activities from different sources creates a hybrid space of
spatial and personal relationships, without being connected. A rural activity remains and
makes use of traditional production methods; while an underlying urbanization brings its
mechanisms of use of space. However, a possible point of convergence is the informality in
the occupation of space, in economic production and the acquisition of means of production.
Both activities are beyond the formalization of the urban core, while using the spaces
occupied by perceptions of the territory.

And it is here that the experiences emerge as periurban agriculture; before classified as
rural or traditional. This designation for the site occupied by periurban Maputo comes from
this geographic or occupation approach at the expense of productive or socio-economic
characteristics. This renamed local, now included in the conception of city, addressed the
traditional farming activities once defined as countryside. In an outlying area, one can see
peasant farming remaining as an activity included in the urbanareas, as well as a new form of
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urban development adjacent to agricultural production and its socio-economic relationships
(Aratjo, 2003).

It achieves, therefore, a structure of perception of urban space derived from relationships
and socio-economic forces and magnitudes that promote certain characteristics. What
characterizes the periurban area in Maputo can be defined as a set of juxtapositions of
historical matrices, housing, demographic, cultural, and socio-economic policies, which
ultimately translate that form of occupation into a place where rural ancestry and urban
practices coexist, marked by an economist market.

Conflicts and constraints in accessto land in the periurban area

Land for cultivation is the conditioning element of agricultural production as a potential
property for land use and access by farmers, as a factor in production, is closely linked to the
economic result of its use. In the case of urban agriculture, another factor is revealed: the
conflict between its use for primary production (agriculture, livestock, etc.) and its use for
housing, services and transformation activities.

In Maputo, as in Mozambique more generally, during the socialist era, which lasted until
1992, land was nationalized and remains so until the present day. Dated from 1975, the law
states that the land is considered a national asset, not alienable by private interests, and
therefore its management was entrusted to the State, the last representative of the individual
and public interests (Boucher et al., 1995).

Local governments and formal neighborhood organizations and groups organized by the
state, “group facilitators,” were established to be responsible for managing and granting land
in their spheres of activity. Its use has been allowed to any individual or national collective,
and subject to an activity defined at the time of granting authorization for use (Boucher et al.,
1995; Roth etal., 1995).

Even in this environment, immediately after independence, conflicts against colonial law
still occurred in Mozambique, causing problems for the governability of the country, mainly
in the South and in Maputo. In the capital, however, the main problem faced was the lack of
agricultural products that could meet the growing demand for food.

With the emigration of settlers responsible for much of the agricultural production and
removal of machines for South Africa (transfer of funds from the settlers), came a high
dependence on imported products, especially cereals, and imminent poverty in periurban and
suburban populations. The supply of food for the city became an essential policy for the
region (White and Manghezi, 1982).

However, the impending civil war, which mainly affected the rural areas, and the search
for better economic conditions of life, coupled with the return of workers to South African
mines, set up a counterpoint between the intentions of state intervention, the rural situation,
and a growing demand for urban land (Malauene, 2002; Roth et al., 1995).

Population growth is not natural in Maputo, with greatest impact in the post-
independence period until 1992, especially in periurban areas of the city, areas not yet
populated, and with good soil for growing, unregulated, and with some access to the center
city. In response to this demand and the need for a policy of incentives for agriculture, in
1980, the State officially defined a territory of so-called “green zones” and created the Office
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of Green Zones (GZV), the state agency responsible for managing and encouraging
agriculture (Roth et al., 1995).5

The GZV assumed the role of redistributing the territories occupied by the Portuguese
colonists and also to plan new occupations according to the demand for land and a way to
stimulate agricultural production in accordance with the potential productivity of each area.
The “group facilitators” and local associations played an important role in this task, serving as
interlocutors between the interests of individuals and families and public policy management
and land grants.

The land is, to a certain extent, maintained in orderly manner by individuals, family units
and private entities, but on an unregulated basis. The forms of production of individual
households and rural mechanisms and instruments used, the specificity of the ancestral
population, is subsistence-oriented and mostly developed in monocultures. Private entities, in
this case the associations derived from that occupation process, maintain the same production
methods but with the aim of obtaining financial income for the subsistence of its members.

Initially, the production was centered on subsistence mostly in their familiar forms and
associations, and from 1989, also turned itself to the municipal market for the supply of
agricultural products (Malauene, 2002). This turning point is marked not only by a change in
policy interventions in the economic area, addressing the serious macroeconomic problems
accumulated since independence such as degradation and political and economic causes of
war, but also by a greater penetration of forms of production for productive use by those
farmers.

Even in the socialist period, which could be understood as a period of transition to a
market economy, patent after 1992, it cannot be said to be a government policy driven by
capitalist economic regiments. It was a historical moment where the policy determinants took
place in public interventions, without the loss of national economic capacity but far from a
paradigm of urbanization or a capitalist society (Baia, 2009). However, in this assumption, the
state interventions created an effect not expected in urban relations since “it produces an
urban space that strategically provides not only the reproduction of social relations, but,
fundamentally, the accumulation of wealth in the manner of the colonial market economy in a
context dominated by a specifically capitalist economy, although dependent” (Baia, 2009:
29).

This eminent transition of the conception of the use and occupation of urban space
creates and redefines the land question in the periurban zone. From the standpoint of the state,
the struggle for land in periurban areas occurs through the conflict of interests between
producers who desire to control the most fertile land and the interests of former owners in
rescuing their territories. However, this situation changed, especially in the postwar period,
when the attentions of state and private investment turned to the urban development of the
country (Boucher et al., 1995).

Alongside those conflicts, disputes also take place beyond the agricultural production.
Politicization in parties emerges as a segregating factor of the interests against the leadership
of the district. As well, the lack of formalization of land use has created a precedent for that to
be questioned in court (Boucher et al., 1995).

® The green areas are also marked as ‘temporary exploration’, ‘provisional' and ‘unregulated' zones (see M alauene, 2002).
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The land in periurban areas, mostly rural until the early 1990s, suffered a rupture in the
paradigm that defined its use and its economic interest. It is at the point of convergence of
economic factors and magnitudes of urban sprawl, where the periurban zone changed its
status on the periphery of the urban center to an area of strong interest and speculative
trading.

Three other elements are patent and are interlaced: the change of land law in 1997, when
the customary rights come to be known in the use and transfer of land; the demographic
expansion of the city to this uninhabited territory in urban terms, subject to strong speculation
in land for the creation of luxury housing parks and their adjacent shops and services; and
exceptions to the law granted to private investment groups, linked to that speculation, for the
occupation of the land (Malauene, 2002; Roth et al., 1995).

This situation, which still exists today, is characterized by a strong decrease of the
cultivated area in the periurban areas at the expense of increasing urbanization, giving rise to
contemporary problems that trigger land conflicts, arable territory loss to housing, removal of
the traditional population due to the lack of legal documentation of land use, and production
and economic constraints that affect local production capacity.

Political and economic changesin periurban agriculture

In a possible characterization of the activity of urban agriculture in Maputo, one should take
into account the difficulties in defining what is urban, suburban and periurban (Chicamisse,
2005). It appears equally important to find the spatial and temporal factors determining in
each of those areas and to identify how the demographic expansion of urban areas met the
agricultural activities born within the city.

To best fit the position defended here, setting must be chosen that features urban
agriculture for its socio-economic relations, to the extent that the activity is subject to the
prevailing social and economic elements in the space labeled as urban. However, it is argued
that the treatment of urban agriculture is multidimensional and tries to identify the issues in an
analytical and interconnected way without neglecting the other factors extraneous to that
approach.

What distinguishes the suburban and periurban areas in Maputo is not their respective
locations territorial, but the forms of occupation and their relationship with space. The
periurban areas have agriculture as their main economic activity and have a low occupancy
rate; suburban areas have a high population densification under conditions of degraded
infrastructure and are dependent on wage labor from the urban center (Aradjo, 1999).

The urban space itself holds these characteristics, to the present day, in both areas of
Maputo. The exception is the periburban area that has been the target of expanding housing
and services over the withdrawal of farmers. In other words, there remain countryside
economic forms which are, from the point of view of an incipient urban agriculture,
constrained by the expansion of city boundaries. An outcome of historical phenomena, in that
these cities have developed social and economic fields, is that the non-urban or rural
population was drawn to unskilled jobs in the cities but never to its center, which then led to a
a process of forming a belt of poverty in the cities (Araujo, 2003). The periurban areas, once
rural, later attracted speculative investment in housing services to its territory. The urban
agriculture in Maputo is being marginalized by different institutional arrangements in the
absence of proof of use of land by farmers; its low competitiveness with foreign products,
especially the Brazilians and South Africans; and the absence of a clear and objective public
policy that favors the activity (Aradjo, 2003).
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What is observed in modern times is a multifaceted periurban space permeated by
elements of both a ruraland urban population and unplanned, in both cases, based on different
perceptions of land use. In turn, the socio-economic private relations with each phenomenon
and its possible intersections became a

... juxtaposition of different spaces and times and interpenetrating ... because, with an excluding
urbanization, different strategies adopted by poor, unemployed and semi-employed and public officials
average in order to survive in the city. Thus, the urbanization appears, therefore, as an incipient process in
motion and an unfinished production space. (Baia, 2009: 29)

The urban agriculture arises in the periurban area of Maputo as an activity derived from
historical cultural, political and socio-economic aspects. In the early years of the post-
independence period (when that area starting to be called periurban), agricultural production
in that region is encouraged as livelihoods and also by the formation of associations of
agricultural producers. These associations are in fact groups of people and cannot be taken as
a production approach along the lines of classical economics. Their objectives are focused on
resolving internal issues of the associated, as well as other factors linked to activity such as
land tenure, land use title, etc. Members have complete freedom in deciding how and what to
plant, as well as its commercialization when possible, and having a duty to pay a fee to the
association (Chicamisse, 2005).

It is necessary to highlight another political role of farmers in that period, as well as an
instrument against the holdings at work and in gender relations and class. To some extent, it
also represented a mechanism of transmission of the central power of the state in economic
and political divisions in the field of urban agriculture — “the decisions of the members [...]
were subjected to state controls, the regulations and the socialist political” (White and
Manghezi, 1982, cited in Croll, 1979). In this context, the institutions intermediately between
associated farmers and the state, as the case of the Green Zones Office, assume a monitoring
role and gain power, compared to the associated, as a political maneuver for the management
of agricultural production (Mosca, 2008).

Thus, the cooperative movement in agriculture in periurban Maputo is a response to these
political and economic issues raised by state control. This is when people’s associations
changed themselves from a group of individuals and moved towards a form of production that
treats them the production of a collective manner and in favor of their interests. The General
Union of Cooperatives of Maputo (UGC), formalized in 1980, represents a good example of
this practice.

The UGC emerges to manage the relationship between such cooperatives and Green
Zones of the Municipal Office, and also as an alternative to the problems resulting from low
socio-economic development, the rural-urban migration and the struggle for access to land
(Cruz and Silva, 2003). It would become in 90 years the largest cooperative of agricultural
products in Mozambique, but:

The objective of the UGC is not to manage each of the individual cooperatives, because that would mean
take the place of the directions of the cooperatives. Its function is to assist themin solving general problems
and that are beyond the scope of the directions and cooperative unions zone. In short, this means represent
the interests and solve the problems of cooperatives with the State, organize the provision of services
necessary to develop the cooperative movement. (Gabinete das Zonas Verdes da Cidade de Maputo, 1984:
7)

It would be difficult to discern, without previous observation of the experience of UGC
and other cooperatives, the advantages and disadvantages of this perspective, and it will
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depend on the theoretical framework of the observer. On one hand, from the perspective of
the competitive logic of the capitalist market, this associative process is flawed in that it does
not guarantee an association with a greater competitive power market against the large
producers, and lacks strategic organization in deciding on a crop and its possible forms of
commercialization. On the other hand, from perspectives and experiences beyond this
capitalist logic and outside a classical framework of economic associations, this practice
ensures the associated group with a better (higher) capacity for conflict resolution and
strategies which may involve what would be called foundational issues in urban agriculture:
access to land and the means of production.

Still, this suggests building a common understanding supported by a convergence of
individual responses addressed to the problems in question, common to all or not, in
productive activity. This insurgency is due to a reaction process of the producers, where the
association was specific to the formula of creating a space for public discussion.

It would be naive to speak of building a common good when the bonds to which the
cooperatives are tied are affective in nature or family. It cannot support this scope of classical
analysis, which treats it as a collective output element constructed as solidarity, in some cases,
for the convergence of interest.

It can be inferred, in part, that this cooperative is a group of individuals united towards
finding resolution mechanisms for common problems, but without losing the individuality of
decisions involving the production. One can also notice the failure to add certain value-added
to the commercialization of a production cooperative; it is spoken about only as an
association of individuals and a better ability to solve common problems and benefits that
may be common (Chicamisse, 2005).

However, we also observed in UGC interventions that it can also be viewed as
collectively building human capital from agriculture, which includes training for soil
preparation, technical training conditioned to the type of cultivation and seasons for more
efficient production, and dissemination of relevant information (Chicamisse, 2005).

And, accepting the idea that financial income earned is reinvested or used to purchase
other goods, without the accumulation of wealth, will it need an awareness of profit in a
market sense of maximizing production or can we think of a way of calculation that considers
the capital versus the expected result, based on individual expectations of producers?

In the first case, it is difficult to find a theory that supports and can be applied. What
about the second? Since the result is not driven to maximize profit, how to create a theoretical
framework that supports the expectations and needs of each individual producer in its
activity?

One hardly finds a robust enough answer to give sustainability to the context of Maputo
without considering the specificity of its urban space; it reveals itself as

a society whose reproduction is based on the complementarity contradiction of three fundamental logical:
an incipient capitalist sector and dependent, but dominant; a centralizing State and hegemonic; a
subordinate and dominant family sector. The three logical interact in the production of an urban area,
differentiated contents of which are reflected in the cityscape. It is then of a space of fragmentations that
reproduces the fragmentations / divisions within Mozambican society. (Baia, 2009: 146)

Then, the political and economic nature in periurban areas of Maputo can be read as a
perception of the needs and interests in a context where the economy appears to be the link of
perception of the territory, not to the detriment of political and social, but as an instrument to
achieve a particular social life expectancy. Rurality is always included within the meaning of
urban space, as an element that is interconnected and interactive with others and different
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spaces in the urban territory and can therefore be considered a form of politeness always
present in cities.

Final comments

Urban agriculture in Maputo is the result of the congruence of different factors in a process of
transformation of urban space. Opting for transitory forms of occupation of space, this study
notes the extent to which the creation and expansion of the city has developed a structure of
complex analysis and coded political, economic and social elements.

When taking a scope analysis of forces driving the expansion of the city of Maputo, we
have an example of a city that escapes the Western model and is beyond all duality of rural
and urban areas that can be drawn from a hegemonic conception. Maputo is a possible
antithesis of urbanity in a rural area and its opposite.

Urban agriculture can be classified as such only with the understanding of what it means
to periurban in that context, which is the result of a historical cultural relationship with
agricultural production and the action of a political force that pushes other territorial
classifications. The development of urban agriculture was marked by the presence of the
public as a mechanism of political impetus and the emergence of a collective consensus form
of production, which gave rise to a form of production to that particular context. The urban
agriculture that generates economic results is a form of production that emerged within a
hybrid model city and a system of colonial capitalism.

In its historicity, one can see the breakthrough times that have created urban agriculture
in the socio-economic relations of the space by the counterparts generated in the lives of its
members and the micro-scales related to their social contexts.

Beyond this approach, the production of agriculture in the urban green zones of Maputo
also escapes the reductionism of an activity linked to social welfare pure and simple. Forms
of production are linked to the livelihoods of those people and constitute the income of
several families. It is hoped, in this study, to identify the constraints and the potential that
these activities have to create a space for social accumulation that locates the axioms of
capitalism only in its economic component, eliminating them from society by reducing
capitalism to at most a social phenomenon.
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Abstract: In this paper, we present urban experiences in different contexts as an answer to the
complex issue of social inclusion. We provide ideas to achieve a balance where city, urban
space and social inclusion integrate migration, cultural diversity and poverty. We propose,
using two different but interrelated case studies, ‘the urban farms in Lisbon’ and the ‘informal
public markets in Rio de Janeiro’, to discuss the question of social inclusion. We see this
issue not as a problem that exists and must be solved, but as reality to be integrated into a
collective project, which is to live and to work in the city and in society. The urban offer and
its accessibility to the population are important aspects to consider, with the participation of
citizens crucial from a perspective of collective learning. The proposals presented can provide
arange of open and flexible possibilities.

Keywords: social inclusion, urban farm, informal street vending, Lisbon, Rio de Janeiro

Introduction

This paper presents urban experiences in different contexts as an answer to the complex
problem of social inclusion. These experiences are cases of informal activities that are
performed by people who, for different reasons, are excluded from certain aspects of society,
for example, the formal labor market or social interaction.

Informality in the urban context is a topic of great relevance, strongly related to processes
of urbanization in developing countries. Nevertheless, informal activities can be observed in
all countries, since the informality acts as a buffer of the effects of the socioeconomic crisis or
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appears as a consequence of social exclusion. In general, informal, illegal or clandestine
activities can be broadly defined as activities that are carried out in disagreement with the law.
According to Komlosy et al. (1997), in informality the legal rules are replaced by social
networks, their traditions and limits.

Informality has advantages and disadvantages for the society. On one hand, it often
implies public or private property misuse as well as tax evasion and potentially unsafe
activities. On the other hand, it is an alternative to fulfill the basic needs of individuals when
this is not possible in a formal way. Without the buffering effect of informality, these
situations could lead to severe social instability problems. The management of informality
represents a big challenge for governments because of its polymorphic and ambiguous nature.
It is not clear, however, what is the best way to handle this phenomenon. Due to its constant
growth and the current economical conjuncture, it is nevertheless urgent to reflect on this
issue.

Two different cases of informal activities, which developed in different contexts, are
studied. Both cases are activities suffering from a legalization process. The cases are the
urban farms in the city of Lisbon and the street vendors in the city of Rio de Janeiro. In the
two cases, we analyze the policies employed and discuss their effect on the social inclusion of
the people involved.

Urban farms in Lisbon

Nowadays, urban agriculture is on the agenda of many political programs, community
requests and speeches of activists of various movements. In cities like Lisbon there is a large
dissemination of initiatives related to urban agriculture in the form of urban farms,
community gardens, vertical farms and micro-home-farms. However, the motivations for such
initiatives vary and may be linked to social inclusion of immigrants or ethnic minorities,
measures to supplement the income of disadvantaged households, urban sustainability and
resilience and new lifestyles. The locales of the implementation of urban agriculture activities
are also diverse, from private plots to areas on the edges of highways, through public or
private expectant spaces® and small private yards. The occupation may be illegal or not.
Urban agriculture is often developed in private spaces by appropriation without the
permission of the owners or in public spaces, also illegally occupied.

Urban farms are one of the typological and spatial varieties considered in the field of
urban agriculture. Urban farms can be seen as the main type of urban agriculture and that
stands out by its economic, ecological and social importance, as well as its relevance for
leisure (Matos, 2010). Urban farms are defined as growing food in the urban environment. In
general, the growers seek in the urban farms a supplement to the family income or a
possibility for leisure. The foods grown are produced for the family, community or for sale.
The urban farms are deployed in small private plots, in public space or on private land free of
buildings.

According to Cook, Lee and Perez-Vasquez (2005), urban farms can bring social,
environmental, human, economic and emotional benefits. Matos (2010) completes the

% Expectant space is a void land that is waiting for the implementation of any plan or design. Using the vocabulary of Sola-
Morales (2003), ‘expectant space’ is a ‘terrain vague’.
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argument in favor of urban farms by pointing out that they provide flexibility and a capacity
to adapt to changes in community demands. The author adds that urban farms can contribute
to community development, generating social participation and urban regeneration. If urban
farms can generate a lot of benefits and are flexible and adaptable to community needs, they
can influence the improvement of quality of life. The farms may begin as a complement to
economically disadvantaged families in a situation of unemployment. Over time, when the
market is able to re-absorb the inactive population, the farms can become community
recreation areas and a source of environmental education.

Urban farms can be seen as a legacy of the past that resists the real estate market. They
present themselves as enclaves of residual landscape from the functional and morphological
point of view, and can ensure living spaces, economic aid and food to citizens (Pinto, 2007).

Urban farms can be seen as an answer to the complex problem ofsocial inclusion, as well
as a reality to be included in the collective project that is living and working in the city and in
society. In the case of Lisbon, the creation of horticultural parks, or sets of integrated urban
farms in a bounded area, has been promoted by the Camara Municipal de Lisboa (CML),
Lisbon City Council. This has been done in response to the existing conditions of the urban
farming activities, which were in precarious and disorganized conditions. The initial need for
regularization and incentives was the genesis of a set of infrastructures to support citizens in
Lisbon, as in many other cities.

Urban farming appeared spontaneously due to economic needs, as well as for leisure
purposes, in expectant empty spaces of the city or in spaces between roads. It has been an
activity organized and regulated by CML, although a lot of urban agriculture activity still
occurs in precarious conditions (especially along the highways and traffic axes, and land with
steep slopes and poor conditions of urbanization).

‘Informal’ Urban Farms, IC17, CRIL - Lisbon. Source: Archive of Teresa Silva.

In 2009, CML initiated a project to create a set of infrastructure and reorder 40 acres of
urban farms. Among them were the horticulture park of Chelas, the urban farms at Quinta da
Granja and Jardim da Graga, projects for two farming and gardening lands in Telheiras, and
the horticultural parks in the Vale do Rio Seco, Ajuda and Ameixoeira (Diario de Noticias,
2010). Together with the creation of these infrastructures, a commission to legalize urban
farms was responsible for the development of a “Regulation for the Installation and Operation
of Urban Agriculture Areas” (Matos, 2010: 210). After the reshaping of land, CML opened
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competitions for assigning plots to interested citizens. The regulation, in general, aims to
contribute to environmental sustainability, public health, landscape valuation and cultural
valuation of handcraft production systems, as well as to demonstrate the nutritional benefits
of consuming fresh food and economic benefits of organic agriculture. In the “Regulation for
the Installation and Operation of Urban Agriculture Areas”, four types of urban farms for
Lisbon are defined, each with its own specific objectives: social or community urban farms,
leisure urban farms, pedagogical urban farms and dispersed urban farms. For each type of
urban farm, the document also defines the areas of implementation such as the use that should
be made, what kind of people can grow and the destination of the products to be grown.

Table 1. Regulation for the installation and operation of urban agriculture areas

Urban farms Objectives Target population Implementation area Products grown
social or community . occupational therapy |. underprivileged population |. green spaces and urban . Own consumption
urban farms . social interaction . inactive ages parks (PDM -urban . tosell

farming areas)
. municipal land with

. contact withnature | . inactive population (age or . -
pbop (age agricultural capability

leisure urban farm . . .
eisure urban farms . leisure physical/mental disablement)

. population and entities - OWn consumption

i . environmental . . .
pedagogical urban farms interested in the connection

education

man - land
. . to legitimize the
dispersed urban farms e .
occupation until the
temporary occupation .
.. . . . own consumption
agreement . underprivileged population |. public expectant land

. .tosell
. environmental,

ecological and
landscape valuation

Source: Matos, 2010: anexo Il.

The revision of the Municipal Master Plan (Plano Director Municipal — PDM) in 2011
strengthens the public policy in favor of urban farms, suggesting that urban agriculture should
be encouraged in the city’s green spaces. The aim is to increase local food production and
consequently the self-sufficiency and resilience of the city, and the cohesion of urban
communities (CML, 2011a:55-56). Inthe same year, the first calls for the assignment of plots
in the horticultural parks of Quinta da Granja and Jardins de Campolide (CML, 2011b) were
opened. At Quinta da Granja, plots were assigned to social urban farms in 20 out of 326
applicants (CML, 2011c) and others were granted to people who already practiced farming in
the area. The growers have to contribute with an annual fee of 55 euros, plus a payment of the
maintenance costs of the park to CML, obtaining in this way, access to water and a place to
store tools (CML, 2011b). As for the plots of the Jardins do Campolide, 21 were selected
from among 169 candidates for the cultivation of leisure urban farms, and the growers must
pay fees between 55 and 100 euros as well as maintenance costs (CML, 2011b). Since the
number of applicants was much larger than the number of plots available, the proximity
between residence and horticultural park and the order of entry were determining factors for
selection (CML, 2011c).

In order to provide a means of environmental education, CML organized courses to
promote urban agriculture together with the School of Gardening (CML, 2011d) and
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independently in the Jardins do Campolide (CML, 2012). The themes ranged from the
organization of an urban farm to organic agricultural techniques.

In addition to the previously mentioned benefits, such as providing food and financial
income for citizens, other benefits can be obtained from these activities: social (recreation,
therapy for individuals with special needs, rehabilitation of youth in risk), environmental
(renewal of abandoned urban spaces, diversity of urban land uses, increase of biodiversity,
preservation of the water, soil and air cycles, reducing the ecological footprint), human
(promotion of sociability, social contact, health benefits through physical exercise, greater
diversity in diet), economic (stimulus to local economies) and emotional (break in daily
routine) (Matos, 2010: 205).

‘Formal’ urban farms, Campolide — Lisbon. Source: Archive of Teresa Silva.

At the time of the divulgation of the reorganization project of urban farms in Lisbon,
Ribeiro Telles, a landscape architect and a great defender of urban agriculture, declared in an
interview with the Diario de Noticias that the inclusion of agriculture in urban policies for
green spaces in Lisbon is justified to ensure the food supply and reduce the reliance on
national or European food supply policies. Ribeiro Telles argues that the supply of fresh food
should be interrelated with the plan of the city, defending the idea of sustainability corridors
in the city where meat, milk and vegetables are produced (Diario de Noticias, 2010).

Beyond these benefits at the territorial scale of the city, the urban farms contribute to the
development of the communities where they operate, generating social participation and
regeneration of urban spaces, many of them expectant. According to Rute Sousa Matos, the
creation of more open spaces built with vegetation in urban areas will also create more
educational opportunities, more pedagogical information on the production of food and
animals (including school visits and educational activities), integration of people with
learning difficulties and/or other special needs, and the development of practices of
community enterprises such as cafes, garden centers and/or community business. These are
among the activities directly related to the development of urban farms (Matos, 2010: 206).

The political measures that have been applied to legalize and promote urban farms in
Lisbon are top-down policies. However, the necessity, viability and benefits of some farms in
the urban territory have been identified by the population itself, when some citizens
appropriated expectant land to grow food within the city. Growing food in the form of urban
farms is born spontaneously by the need to ensure food for the family or for leisure. Thus, it is
possible that when the policies employed are bottom-up, they could create even more benefits
and be more inclusive.
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It can be noted that the process of selection of growers for the new stands does not take
into account socioeconomic factors that could give the urban farms a more inclusive
character. Only the proximity to the residence is taken into account when choosing among
candidates for the new plots created by CML. Factors such as labor inactivity (unemployment
or retirement), family income, number of family members and physical or mental disabilities
could be included for the selection of candidates, making the urban farms more inclusive and
with more economic benefits for communities.

Streetvendors in Rio de Janeiro

Like the urban farms in Lisbon, the situation of the street vendors in Rio de Janeiro is also an
opportunity to address the issue of social inclusion.

Dealing with informal street vending, the most visible part of the informal market, is a
challenge for governments because this activity has potential benefits for the society. Its
proper management can be beneficial for the vendors involved, for the general population and
even for government itself. An informal market in the public space is a reflection of some
social problems such as a lack of employment and social exclusion. It is comprised of an
economic activity outside the legal rules and the illegal occupation of public space, and
generates urban problems. However, informal street vending can also be seen as job creator, a
motor of vitality in the public space and a creator of commerce and supply of services
(Bromley, 2000: 1).

The government has many responsibilities in the management of informal street vending.
It is responsible for law enforcement, tax collection, consumer protection, control of public
space, promotion of employment opportunities and ensuring supply of goods and services
(Bromley, 2000: 16, 17). Although the roles of government are clear, the policies
implemented can be divergent. Persecution, regularization, promotion and tolerance policies
are commonly used (Bromley, 2000: 22). The way that governments deal with informal street
vending depends on many factors such as interest of influential groups and the ideology of the
ruling political party.

An extreme case of persecution is the policy of ‘Zero Tolerance’, which is the repression
of any sign of disorder, including informal street vending, to keep the city clean. Such a
policy was promoted by Mayor Giulliani in the city of New York, which eradicated the
informal vendors from the streets. Extreme cases of persecution of informal vendors are
typical when a city is the future host of a big international event, when the government sees
itseff obliged to clean the image of the city to sell it to foreign visitors (Bromley, 2000: 30).

There is no ideal solution, but in general the idea of regulating and promoting
simultaneous economic, social and urban planning approaches can produce the best result,
minimizing the negative aspects and highlighting the positive. On the impossibility of
creating formal jobs, the government should see street vending as an escape valve for a
surplus labor force, which needs to generate income. However, the regulation of economic
activity is necessary to enforce health and safety rules, for the benefit of vendors and
consumers, to ensure tax collection, to include social security benefits and to control the
occupation of public space.

As a case study, we consider the city of Rio de Janeiro, which has a quite inclusive law
regulating street vending. First, the rules that regulate the street vending, described in the law,
will be presented. This will be followed by two examples of the formalization of informal
street vending, which were studied over the years 2009 and 2010. Finally, the public policies

274




- cescontexto

put in place in Rio de Janeiro starting from 2009 will be discussed. These policies aim to
prepare the city to host the FIFA World Cup in 2014 and the Olympic Games in 2016.

Informal street vending has been present in the public space of Rio de Janeiro for a very a
long time. The first reference dates back to the beginning of the nineteenth century (Lopes,
1996: 37). Since then, the informal street vendors, camelds as they are known in Brazil, have
been the subject of many, often contradictory, policies.

The informal street vending phenomenon in Rio is characterized by its diversity. This can
be observed in the variety of vending places, in all neighborhoods of Rio from streets to
public transportation; in the many ways that the sales are done, using different equipment to
expose and carry their products; in the wide range of working times — they can be found 24
hours a day during the whole year; and in the heterogeneity of the vendors. Many people
unable to find a formal job become informal street vendors and remain in the informality
either due to the continuous lack of formal opportunities or their adaptation to being self-
employed informal street vendors (Monte, 2010).
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‘Informal’ street vendors — Rio de Janeiro. Source: G1.

In Rio de Janeiro, street vending is not necessarily an illegal activity; the vendors have
the possibility to become formal and work inside the law. The legal rules that regulate the
street vending are a frequent matter of discussion due to the relevance of the street vendors in
the urban space and in the economy. Changes in the legal rules usually reflect politicians’
perceptions about the informal street vending phenomenon (Monte, 2010). The main rules in
the municipality of Rio de Janeiro are currently presented in Lei do Ambulante (Municipal
Law 1876, of June 29, 1992). This municipal legal rule regulates multiple aspects of street
vending in Rio, defines who can be a street vendor, which products can be sold, where the
street vendors can work, and how they can exercise this activity.

The law defines street vending as a temporary professional activity, which is exercised by
a person in the public space at his own risk as self-employed. To be a ‘formal’ street vendor,
the person should have a license issued by the municipality, but not everyone is eligible for
such authorizations. The candidate must belong to one of the following categories:

Being a disabled person

Being more than 45 years old

Have been employed as a street vendor before the law change of 1992

Have been unemployed for more than one year or being an ex-convict (allowed for a
maximum of 2 years)

Even if someone falls into one of these categories, it is possible to not obtain a license
because its number is limited. To assign those licenses, a system of points is used, which
takes into account the social conditions of the candidate. Aspects as age, the existence of
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dependent relatives, and time of unemployment are relevant. Those who obtain a license are
insured by the public social security and pay taxes for their insurance and the use of public
space. The authorized street vendor is also allowed to have one assistant by paying a payroll
tax; in the case the assistant is a relative, the tax is exempted.

The license lists the name of the vendor, the assistant's name, the kind of products sold
and the wvehicle's license, if used. This license is not definitive, it can be canceled or
confiscated and the vending location can be changed. All authorized street vendors have one
established place to work, which can be a specific location of the public space for the vendors
with a fixed point or an area of a neighborhood for the wandering vendors. The violation of
rules can be punished by a fine or a license cancellation, and products or equipment outside
the rules can be seized.

Observing the Lei do Ambulante, street vending is still perceived as a transitory
phenomena that temporarily provides work to individuals who will return sooner or later to
the formal marketplace. Despite this, many workers become trapped in this way of life.

As examples of intent to observe compliance with the legal rules, two examples of street
vending formalization in Popular Markets, Camelédromo da Uruguaiana and Mercado
Popular da Rocinha, were studied. The Popular Market, or Mercado Popular in Portuguese,
is a program that was created by the municipality with the objective of constructing organized
and standardized spaces for street vending (Secretaria de Obras, n.d.) in areas of the city with
high demand for this activity.

The Cameldédromo da Uruguaiana was founded in a plot, a property of the metro offered
by the municipality but without any additional infrastructures like electric and water supply,
toilets and storing facilities. The foundation of the Cameldédromo in 1994 originated with the
transference of the camelds operating in the center of Rio, spread throughout busy streets of
the city center, to the empty space in Uruguaiana Street. Camel6dromo da Uruguaiana was
the first experience to promote a street vendor concentration in a delimited area of the public
space. The results were very positive and the idea was applied in other areas of the city
(Lopes, 1996: 67).

After the reallocation of the street vendors in the Camelédromo, the municipality did not
offer any assistance or infrastructure. Initially sales decreased because the Camelédromo was
not in the main route of people flow, which made them lose lots of customers. However, the
low prices eventually brought the customers back over the time, making the Camelédromo da
Uruguaiana a famous place. The overall infrastructure constructed in the Camelédromo was
done by the vendors’ association, while each cameld remained responsible for his own stand.*

The strengthening of the Camelédromo also increased the value of the stands, which led
some vendors to rent or even to sell their stands. This was against the rules established by the
municipality since the vendors do not have ownership of the stands plot, but only the license
to work in the area. The original purpose was to offer a place to those working as street
vendors.

The original camelés who founded the market are not easily found vending in the stands
any more. Some of them have sold the stands and others rent them, but most of them have
more than one stand and work in the administration of their employees. Usually the stands

# Interview conducted in 2009 with an administrative member of Associagio do Mercado Popular da Uruguaiana (M onte,
2010).
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have two vendors who are informal workers, while the ‘owner’ of the stand is a formal micro-
entrepreneur.

The Mercado Popular da Rocinha is located at the entrances of the Rocinha’s favela. The
market was implemented in 2004 in the same area of the public space where the informal
street vendors already worked. The infrastructure of the market was completely constructed
by the municipality under the architecture design of Azevedo Arquitetos Associados. The
design of the market assigns regularity to it and includes it in the formal urban design of the
city. Nowadays there are some changes with respect to the original design made by the
vendors to improve the stands.

Mercado Popular da Rocinha. Source: Arcoweb/Archive of Marianna Monte.

The formalization of the market under a well-done infrastructure increased the sales, but,
similar to the cases of the Camelédromo, some of the street vendors who worked on the
original informal street vending activities sold their stands. In the case of Rocinha, this has led
to a single individual possessing more than one stand, sometimes joining them together in a
double stand. While the number of stand ‘owners’ has decreased, the total number of people
working in the market is now bigger. Almost all stands have more than one person selling
products. There are stands where the ‘owner’” works together with an assistant and there are
also stands where various assistants work in different turns for an ‘owner’. All the people who
work in the market live in the Rocinha favela.

In these two examples of street vending formalization, it was observed that the social
measures applied by the law do not last long. Some formalized vendors cannot afford the
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taxes and leave the market; in contrast, others do so well that employ more than one assistant,
but informally.

Both markets presented here, as well as many other clusters of street vendors, are
organized into associations. These associations are responsible not only for the administration
of the common areas and maintenance fees, but also for the protection of the group. The
leaders of the associations represent the interests of street vendors with the government on
occasions of discussion of new policies involving street vendors. The associations deal with
the public institutions and politicians to ensure the continuation of the markets and they use
their electoral power, through the high number of voters involved in each association, to make
political pressure in defense of their interests. Thus, even in top-down policies the vendors
have their interests defended by some politician that they support.®

In 2009 urban policies were created for the city of Rio de Janeiro to prepare it for
international sporting events to be held in 2014 and 2016. Part of the attention was focused on
the elimination of urban disorder and the minimization of informality. The measures
regarding street vending are specified in the ‘Operation to Combat Urban Disorder’, a plan to
restore public order. Regarding the street vending, a set of programs, operations and tools to
persecute, promote and regulate street vendors were put into place. Different measures are
used in different ways in different localities of the city, depending on the characteristics of
each locality as well as the interests of stakeholders. The program also aimed to ensure that
the already established rules were respected again.

Persecution occurred from 2009 to 2010 by the Choque de Ordem (Shock of Order),
which controlled the compliance with legal rules, confiscated and demolished irregular
equipment and confiscated prohibited products. Regulation involved the formulation of
C.U.C.A. — Cadastro Unico do Comércio Ambulante (Single Cadastre of Street Vendors) in
2009 based on the Municipal Law 1876, of June 29, 1992. With the C.U.C.A, the
municipality aimed to reduce frauds in the promotion policies, and ensure the compulsory
taxes payment and the guarantee of social insurance (Secretaria Especial de Ordem Publica,
n.d.). The promotion policies are based on the program Empresa Bacana (Nice Enterprise),
which stimulates the formalization of street vending into micro-enterprises, guarantees that
the micro-entrepreneurs have access to credit and special taxation, creates new work
opportunities to people not included in C.U.C.A. and determines new locations for authorized
street vendors (Paes, 2009). Other measures to promote street vending are the program
Mercado Popular and the insertion of urban furniture for street vending in urban design
projects in the city. The program Mercado Popular creates and maintains popular markets
around the city. The use of urban furniture for street vending defines patrons, standardized
uses®, upgrades the vending activities and promotes new activities, and facilitates control over
the street vendors (Monte, 2010).

However, the formalized popular markets are not outside of the municipal policy of
persecution and regulation of informality. The municipality carries out control operations in
the market, searching mainly for irregular products, usually pirated media, clothes and fashion
accessories (Noticias Rio, 2009).

® Interview conducted in 2009 with an administrative member of Associagdo do Mercado Popular da Uruguaiana.

® Interview with a Manager of Secretariat of Urban Furnitureand Landscape of Instituto Municipal de Urbanismo Pereira
Passos.
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Conclusion

By reflecting about urban farms in Lisbon and street vending in Rio de Janeiro, it can be
concluded that both are urban products accessible to people of low incomes who otherwise
would not have access to the labor market. As we have explained, the presence of citizens is
crucial from the perspective of collective learning, as well as the measures implemented by
the respective public powers.

The growth of cities is due in large part to migration from rural areas to cities. This is
particularly important in current times when cities face new challenges such as a shortage of
jobs and infrastructure, as well as the planning and maintenance of open space for healthy
recreation (as opposed to supermarkets and shopping centers). Food also forms a substantial
part of the budget expenditure of each household (many with low incomes). Given these facts,
the informal market and urban agriculture may thus constitute an alternative to improve the
living conditions of many families and alleviate the effects of a depressed economy.

The cities are capable of providing a range of open and flexible opportunities, taking into
account each case and each urban context, in the case of Rio through the informal markets
and in the formalization of street vendors, and in the case of Lisbon through urban agriculture
and the implementation of different types of urban farm.

In the case of urban farms, they offer to the society a set of opportunities to exchange
experiences, based on collective living. In urbanareas and in inhospitable places of the cities,
new urban spaces can arise where the diversity of experiences contributes to a better society.

In the case of informal markets, the strategies and stakeholders involved differ from case
to case. The aim of the popular markets is the creation of a place where street vendors can
work formally in better conditions and with a better infrastructure. The real consequences of
the popular market are positive for some and negative for others. While some vendors thrive
on sales and expand their business with the purchase of other stands and hire new workers in
an informal way, others cannot afford the costs of formalization and have to sell their stands.
Both cases are out of the legal rules and pose difficulty in terms of the social inclusion
proposed by them. However, as in other cities, perhaps after the full implementation of new
policies currently taking place in Brazil, these situations can be minimized. With access to a
micro-credit company presented through Empresa Bacana, pioneer vendors maybe can keep
their stands. C.U.C.A. can also facilitate the control of licensed vendors. However, these
actions could be in part prevented by participatory policies that take into account the needs
and priorities of the suppliers.
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Abstract: Hanoi, the capital city of Vietnam, has been growing rapidly for several decades.
Most of world cities” well-known social problems also occur in Hanoi. In line with the reform
of the society — social change is an unceasing process. However, it seems that the change
process in Asian countries is not continuous, but leapfrogging. Due to several beneficial
functions, urban green areas (UGASs) should play a central role in urban planning, particularly
in inner cities. Nonetheless, Hanoi citizens are not used to petition for social-welfare
infrastructure, for UGAs in particular. Therefore, a hypothesis is that Hanoi citizens will
demand more public parks. To check this hypothesis, triangular methods were set up in this
study, which include literature review, empirical study and observation. Some main factors of
changing lifestyles, those most influential to lifestyles of people in the usage of UGAS,
namely age, gender, geographical factors and mentality, are chosen to analyse. Some essential
evidences were found that Hanoians’ lifestyles will change to use more public parks. Our
findings also provide plausible proofs supporting that Hanoi citizen will ask for more parks
strenuously.

Keywords: Hanoi, changing lifestyles, park

Background

Urbanization is a blossoming trend in the next decades. This trend peaked in Europe and
North America in 1950s, Japan in 1960s, is now coming into Asia, and later is projected to
reach Africa (United Nations, 2012). It is confirmed through experiences from developed
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in Germany because there they have a lot of experience in planning of urban green areas. She likes to pick up the lessons
learned from developed countries and to adapt that knowledge to her home country. For the up-to-date adaptation of
European empirical knowledge to the region of South East Asia, young Vietnamese researchers need more consultations and
involvement in inter- and regional networks.
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countries that they had to face with many well-known problems such as traffic, crime, and
pollution, slums, and environmental degradation (Steingrube, 2010: 415).

While the developing countries adopt modern knowledge, they also take lessons learned
from developed countries to quicken the processes of change. This is the “leapfrogging”
phenomenon. Leapfrogging is the notion that areas which have poorly developed technology
or economic bases can move themselves forward rapidly through the adoption of modern
systems without going through intermediary steps (Cascio, 2004). This process manifests in
almost all aspects of a society, namely, the economy, culture and policy. A complete picture
of change as an example for the process is urban areas in developing cities, as in Hanoi, the
capital of Vietnam. Since the human is at the centre of all those aspects, the processing of
Hanoians’ lifestyles is an important topic. Over the past century, Hanoi inhabitants’ lifestyle
has been ‘“characterized more by change than by continuity” (Drummond, 2000: 2378).

Vietnam is urbanising at a very high rate: 3.4% per year (World Bank, 2012). The share
of urban population will increase in the next 30 years (see Table 1). The impacts from this
process plus the consequences of the leapfrogging phenomenon that brings about the
problems listed above are even more extreme in Hanoi, one of the two biggest cities in
Vietnam. Thus, those negative factors impacts urban green areas, the environment, health,
food (Steingrube, 2010: 416).

Table 1. Share of urban population in Vietnam

Year 1931 1936 1955 1975 1981 1982 1985 1989 1996 2002 2010 2050

Share of
urban
population
(%)

7.5 7.9 11.0 21.5 18.6 19.2 19.3 19.7 21.0 23.5 33.0 50.0

Source: Nguyen Minh Hoa, 2012.

Vietnam changed from a planned economy and top-down planning process with a huge
administrative apparatus to a more inhabitant-involved process (see Table 6) and to a
socialism-oriented market economy (which is known as the renovation/Doi Moi, since 1986).
The latter economy enhances private sectors to more quickly develop the economy, one major
condition to support socialism.

Vietnam is in a ‘transitional period’ in its political process to socialism. This term means:

Socialist political parties use the term “transition period” to refer to a specific phase in the life of a people,
the essential features of which are a break with the old order and the introduction of a new economic and
political system, which does not yet imply, however, the full emancipation of all workers. In this respect,
all the minimum programmes of the socialist political parties, for instance the democratic programme of the
opportunistic socialists, or the communist programme of the “dictatorship of the proletariat”, are
programmes for the transition period. (Organizational Platform of the General Union of Anarchists)
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This period is a “leapfrogging” phase in policy. However, general attitude and the
political culture 3 change more slowly. Both need reaction time for citizens to adapt
themselves with new policies and actively deal with the new political system.

The Hanoi inner city (before 2008, it included four main districts) has only a few UGAs
left. Even inside some parks, the green surfaces are ‘soft-converted’ to grey surfaces with
what sounds like plausible reasons, such as for a parking lot, ice-cream kiosks and restaurants.
Public parks are also facing the reduction of land. Parks in Hanoi are under high pressure of
intensive utilization. This indicates a high demand on using parks. The situation sounds
simply like a demand-supply problem, but it becomes more complex in the rapid growing
city. Parks compete with many other land-use purposes.

Our hypothesis is Hanoians will ask more democratically for parks. In other words, does
the above relationship stay the same or is the demand of using UGAs rising? Are citizen
asking more democratically for parks while the inner city might not be able to supply more?

The aim of this paper is to provide an overview of the establishment and utilization of
parks and gardens in Hanoi, Vietnam, and to discuss the complex changing trend in demand
for parks. For this paper, we found some proof from our own empirical and recorded
documents to support a hypothesis that Hanoi’s inhabitants will ask more strongly for more
parks in the future.

First, our paper will describe the context of changing lifestyles in Hanoi, in terms of
using public parks. We will focus on the most fundamental aspects influencing lifestyle
changes in the chosen area of Hanoi. How people use parks and future trends will be
interpreted and critiqued in this paper. Second, we will research policies applied to park use;
and of course, how people react to those policies will be investigated.

UGAs include many different types of green spaces, namely, public and amusement
parks and gardens, a zoo, meadows, traffic islands, traffic separator bands and a cemetery. In
this study, we focus on public parks and gardens only, which serve the citizen’s daily life
activities. In Hanoi, the term gardens is used indistinguishably from parks in public areas. For
example, the botanical garden is called as a park (cong vién Bach Thao). Furthermore,
amusement parks (leisure parks or Freizeit Parks in German) are excluded. Therefore, in this
paper, we use the terms UGAs, public parks, parks and gardens synonymously.

Review of concepts of lifestyle

Lifestyle is a word commonly used in our daily life. It is also a popular category in social
media. However, since the academy has tried to understand and explain people’s lives and
their behaviour by this term, it has been an ambitious concept. Lifestyle is an object for many
disciplines and inter-disciplines: psychology, health, culture, ecology and human geography.
Six main extracts from lifestyle concepts are roughly arranged by publishing year, as in
Figure 1.

8 «“political culture is the traditional orientation of the citizens of a nation toward politics, affecting their perceptions of
political legitimacy” (source: http://www.photius.com/countries/brazil/glossary/index.html).
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Figure 1. Concepts of lifestyle
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Frohlich, 2002: 1401-1417; LaLonde, 1974; Frohlich, 1999: 90.

We found that Bourdieu’s concept is the most practical to apply to empirical studies.
According to Bourdieu (1984, cited in Marshall 2012: 97), lifestyle means “the mix of social
and cultural capital” This mix shapes “the quotidian relationship between people and the
things they own and use, as well as the value judgments and social relationships”
(Leshkowich, cited in Marshall, 2012: 97).

However, these are world notions of lifestyle. How is it in Vietnam? Concepts of lifestyle
in Vietnam are established in the same way, and also partly inherit the notions in the world.
Nguyen (1985) provides an overview of the ideas in Vietnam concerning lifestyle, briefly
described as:

e In psychology: lifestyle is a fixed manifestation, typically in personality and in
different ways of behaving and thinking, specific to each individual, group or
community.

e Inpolitics and philosophy: it is a modality, a state of struggling/existing of human
being with their specific history. Lifestyle presents morality’s criteria, laws and
different ways of living culture of different social groups.

In culture: it is symbols of culture and of social values.
In medicine (WTO, 1998): lifestyle is the way of living based on specific
behaviors, which forms through reactions with personality.

e In general public discourse: Lifestyle is an aspect of culture. It can be divided as
individual lifestyle and group or community lifestyle. Lifestyle becomes a criterion
to assess each individual, group, and community in the process of exchange and
establishing social-relationships.

Lifestyle is not merely activities, such as the way of behaving and moving around, but
also, in a broader meaning, includes attitude, ways of working, and behaving in processes and
social relationships. Lifestyle is reflected through behavior, over long periods of time, of an
individual, group of people or a community (Nguyén, 1985).
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In this study, we find Bourdieu’s concept most closely describes the lifestyle of parks’
users. For this study, we suggest a simple understanding of park users’ lifestyles as routines
and permanent behaviours of groups or/and individuals in parks.

Lifestyle is displayed in many aspects of life, through time, spaces, and roles of each
individual in their own life. This study focuses on the part of lifestyle that is shown in public
parks and gardens.

Furthermore, it is known that when two or more cultures meet each other, acculturation
processes occur. Acculturation influences the lifestyles ofa city’s inhabitants through changes
in “ideas, words, values, norms, behavior, and institutions” (Redfield et al., 1936: 149, cited
in Sam, 2006: 11). In Vietnam, these changes can be described as “the transition from
traditional culture to modern culture, characterized by the transiting logic from single-style
culture to multi-style culture” (Mai and Pham, 2010: 24).

Factors influencing lifestyle are divided into two groups: (1) internal factors such as
personality and free time, and (2) external factors such as social trends (technical and
science), climate, and mentality. Those factors, which Oguz (2010) refers to as “natural,
cultural, and economic systems”, change continuously. On one hand, these changes affect
lifestyles. On the other hand, lifestyles change in Urban Green Areas (UGAS), in aspects that
“people’s way of spending their time and leisure activity preferences also changes” (Oguz and
Cakci, 2010: 721). That means people might spend their free time in different courses and
duration in parks, and their activities are of a wider variety. Oguz and Cakci (2010: 721) also
conclude that there is an “increasing need ‘to consume’ in today’s societies.”

We noted that park users’ lifestyles are characterised by routines and permanent
behaviours of groups of people or/and grouped activities of individuals in parks.

Changing lifestyles and rising demand for public parks

Lifestyle changes have strong influences on demand for UGAs. How Hanoi’s inhabitants are
changing their lifestyles and why it affects their demand for using parks are explained next.

Changing lifestyles in Hanoi

It is easy to recognise that Hanoi is in a globalizing process, which provides flows of goods
(Bélanger et al., 2012: 6-7), finance, knowledge, technology, and culture to the city. As
introduced above, the lifestyle concept has a direct relation with the concept of culture.
Therefore, Hanoi’s inhabitants also adapt ‘global lifestyles’ (Bélanger et al., 2012: 7).
Hanoians are changing their attitude from ‘comfort is better than pride’ or ‘eat stodgy
food, dress in long-lasting clothes’ (dn chic, mic bén) to ‘eat delicious food, dress in fine
clothes’ (an ngon, mac dep). These changes also affect their choices on how to spend their
leisure time. They might choose indoor activities (e.g., shopping, watching movies,
entertaining in cafés or with funfair automates,* doing sport in fitness centres) or outdoor
activities (e.g., going to parks, enjoying street foods and drinks). Nevertheless, economic

4 Tables for casino games, automatic bowling alley equipment, and other funfair, table or parlour games, incl. pintables (excl.
operated by coins, banknotes “paper currency”, discs or other similar articles, billiards, video games for use with a television
receiver, and playing cards). Source: http:/iwww.smartexport.com/en.
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growth and acculturation enhance the abundance of facilities for those activities to appear.
The more those facilities appear in the city, the more opportunities the city provides. Those
facilities serving these activities and those ‘global’ flows compete against parks and gardens
for space and people’s choices.

Emerging facilities that compete with parks and gardens for space in Hanoi include
western fast food restaurants (BBQ Chicken, McDonald), shopping malls (Trang Tien plaza,
Vincom) and amusement parks (the Ho Tay water park, the Kinder park). They are new and
successful businesses, and are sometimes the reasons that the city is losing UGAs.

However, the globalisation process also brings positive changes to the city, such as
tangible changes in using public parks as well as enhancing the development of parks and
preservation of nature inside the city. For example, through social media, vanguards of young
people are eager to protect the environment, to clean parks. They establish their own clubs
and groups and act actively through Internet platforms (e.g. Raising Awareness on
Environment and Climate Change Program: www.raecp.org,) as well as in practice (e.g. Ho
Guom waste gathering group).

Another indicator shows that the Hanoi living standard has improved. The Human
Development Index (HDI) of Vietnam is rising (128/187 national research 2011; Chien, 2011)
(see Figure 1). Certainly, HDI in the area of Hanoi, one of the two biggest economic centers
of Vietnam, is higher than the average of the whole country. This index shows an integrated
change in three factors, namely life expectancy index, education index and income index.
These are also indicators for the changes of lifestyles in Hanoi.

At both the international level and in Hanoi, urban public parks are recognized to have
many benefits. The Hanoi authority and its citizens have better awareness about parks’
importance through diverse information channels (academic and administrative conferences,
workshop, multi-media, daily life conversations and so on).

Figure 2. Vietnam Human Development Index
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Rising demand for public parks

This part provides some evidence of public parks’ utilization in the past, describes the recent
situation, and projects future demands for parks.

In emperors’ time (before 1858), there is a little evidence to suggest that there was not
much social life in urban public spaces in Vietnam because these spaces, which were the
village communal house or the Buddhism temple, “were restricted in assess according to
gender and status” (Drummond, 2000: 2381). Kinh (2011) also confirms these points. He
affirms: “Hanoians in the past had no behaviour of going to parks, because there was no
public park until when the French invaded Vietnam.”

Table 2. Developing trends of functional spaces in multi-function parks in the world

Year 234 (AC) 1623 | 1678 | 1955 1970 1972 till now

Functions

Recover X X X X X X
Eco-tourism X
Culture X X X X X
Culture-historical tourism X
Sport X X X X
Adventure tourism X
Relaxation-games X X X
Education/practicing X X

Table 3. Developing trends of functional spaces in multi-function parks in Vietnam

Year 1958 Late XX Begin XXI

Functions century century till
now

Recover X X X
Eco-tourism X X
Culture X X X
Culture-historical tourism X X
Sport (not listed) X X X
Adventure tourism X
Relaxation-games X X
Education/practicing X

Source: edited from Lan (2009: 36).

Since then, however, similar to parks in the other part of the world, their utilization is
becoming diverse. Lan (2009: 36) collects and compares park’s functions all over the world
and in Vietnam. The earliest public parks established in Vietnam concur with the time when
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the French invaded Vietnam. Then, parks were used for recovery, eco-tourism and sport (Lan,
2009: 36) by mostly the French and those working for French officials. The working class had
very little opportunity to access these parks. The utilization of parks in Vietnam and France at
the time were quite similar. There were few parks in Vietnam and they did not serve the
majority of the population.

Park utilization after fresh independent period. Since 1954, when Vietnam gained
independence, the parks’ utilization has developed as many functions as elsewhere in the
world. People started to use parks commonly in the period of Ho Chi Minh president, who
was the Vietnamese president at the time. Ho Chi Minh called upon citizens to exercise. As a
movement, Hanoians gathered in groups to practice physical exercises. For groups, a large
space was required. So people started to do these exercises in the already existing public
spaces. About the same time, Ho Chi Minh also decided to construct new parks and to
renovate old parks (Thanh Nien street with large green pavements, Thong Nhat park). At the
time, Tai Chi, a Chinese martial practice known for both its defense and health benefits, also
started becoming popular in Hanoi. Old people gathered in the morning to practice Tai Chi for
good health.

Park utilization in the last 40 years. The leisure activities of the majority citizens in parks
were not all that diversified. These activities are fundamental, depending on availability of
space. The actual uses were restricted by the citizens’ ages, gender, the free time available of
each individual, as well as hobbies, although spending free time mainly belongs to 10 groups
of activities:

1. Extra job toearn more income

2. Exra learning to broaden knowledge

3. Educate their own children, domestic works

4. \olunteer, political/cultural activities in communes

5. Hobbies and/orclub activities likes composing art, science, technology
6. Bxloit information

7. Contact with nature (taking a walk alone/with family/friends)

8. Physical training, sport or exercise

9. Watching and/or listening (TV, radio)

10. Socializing (Tran, 1975)

As Tran (1975) records, there were three group activities (numbers 4, 5 and 7) taking
place in parks. Nevertheless, 10 years later, leisure activities in parks are diverse, as recorded
in an empirical work in 1985. Of the 10 free time activities listed above, parks and gardens
can offer six of them (numbers 1, 2, 4,5, 7 and 8) (Nguyén, 1985: 47).

Contemporary park utilization. The lifestyles of Hanoians are changing. The way the
city’s inhabitants have been utilizing public spaces since the 1990s can be characterised by
two terms — inside-out and outside-in:

e Inside-out means “families and individuals make use of so-called public space for
private activities to an extent and in ways that render that public space notionally
private” (Drummond, 2012: 90). That might suggest that there are more diverse
activities take place in parks. For example, people eat, sleep and show private
emotion in parks.

289


http://en.wikipedia.org/wiki/Chinese_martial_arts
http://en.wikipedia.org/wiki/Health

- cescontexto

e Incontrast, outside-in means “public engagement in the organization and conduct of
the ‘private’ space of the household within the home” (Drummond, 2012: 90).

Recently, Drummond (2012: 90) observes Hanoi society continuously and she argues,
“there is far less mixing of ‘inside’ and ‘outside’.” By “far less mixing”, she means several in-
door activities in the 1990s are moved to out-door activities in these decades (2000-2010s).
This might also indicate that there are more diverse activities take place in parks.

Our current observations and surveys show a large number of people doing their
exercises in parks everyday as a routine. More activities occur in parks than earlier (as shown
in Table 3). Our survey indicates seven main categories of activities in Hanoi parks (see
Figure 2). Relaxation, sport and gathering with friends are the dominant activities.
Interestingly, a new group activity is now taking place in public parks: socializing/
communicating (number 10 in the list above), which highlights that parks are for public use.
Furthermore, it is one of the three biggest group activities in the parks. This demonstrates a
high demand for socializing spaces. Parks seem to be the most favoured places of inhabitants.

Figure 3. Activities in Hanoi parks (n=2114)

Source: own data.

Parks are areas for socializing (communicating), because those visitors going alone to
parks tend to spend a shorter time there than those going with friends and/or colleagues (see
Table 4).
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Table 4. The relationship between accompanying and length of stay (n= 2114)
How long did you stay in this park today?

<30 <l hour 1-2 hours >2 hours [Total
minutes
Family Count 11 46 136 67 260
. % within with whom do you go tothis park? | 9.0% 15.7% 14.7% 8.7% 12.3%
Wb Friend/ | Count 46 116 381 422 965
do you Colleague | 9% within with whom do you go tothis park? | 37.7% 39.6% 41.3% 54.8% 45.8%
o to Alone Count 63 129 395 274 861
this % within with whom do you go tothis park? | 51.6% 44.0% 42.8% 35.6% 40.8%
park? Others Count 2 2 11 7 22
% within with whom do you go tothis park? | 1.6% 0.7% 1.2% 0.9% 1.0%
Total Count 122 293 923 770 2108

% within with whom do you go tothis park? | 100% 100% 100% 100% 100%

Source: own data.

Furthermore, the rate of complaints between groups that stay longer or shorter in parks
does not depend on whether they feel they are being disturbed (between 8-10% of each group,
see Table 5). However, according to study of Wong’s group (2004), dissatisfaction in the
Hanoi parks is higher than in Kowloon park in Hong Kong (Wong and Domroes, 2004: 273).
In their study, the rate of dissatisfaction is 1%, with the mean satisfaction index (1.0-5.0). The
reason might be that Kowloon park is a beautiful park in Hong Kong, with higher investment.

Table 5. Relationship between length of stay and feeling disturbed

How long do you stay in the park today?
Do you feel disturbed?

Length of stay | No Yes Total % Yes
H 0,
How long do < 30 min 111 9 120 8%
you stay here <1lh 257 30 287 10%
today?

1-2h 840 76 916 8%

>2h 701 68 769 9%

Total 1909 183 2092 9%

Source: own data.

Complaints of the park users

Expectedly, park users complain about missing (m.) basic facility in the parks, like toilets and
a children’s playground. But people also miss entertaining facilities (see Figure 4). That
implies these parks might attract people more when entertaining facilities are provided.

In little bit lower rates, people wish these parks have more trees, grass, and a better
parking lot. These data indicate that the environmental elements should be improved and that
these parks serve a great number of inhabitants who go there by bike or motorbike.
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Figure 4. Missing elements in the parks
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The inevitable trend. To forecast social trends of park usage, we need data about people’s
expectations for future and ongoing behaviours concerning parks. In the context of the high
density of buildings and other necessary infrastructure facilities in the inner city of Hanoi, it
seems nearly impossible to have more parks. Nevertheless, the park users were asked if they
think Hanoi should have more parks. As expected, the overwhelming majority agreed, 91.1%
answered that they agree or totally agree (see Figure 5). Among the small group of people
who did not agree, some mentioned that the existing parks should be maintained better.
However, we have to consider that such questions achieve usually a high rate of approval. But
it confirms the rate of dissatisfaction in Table 5 above.

The second factor supporting the trend that the number of potential park users is rising is
an aging public. Regarding the age of park users, we notice that younger people go to parks
less frequently and park users over 55 years old (most of these people are already retired) tend
to visit the parks daily (see Figure 6).
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Figure 5. Should Hanoi have more UGAs (N=2114)
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Figure 6. Frequency of visiting parks (N=2114)
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Figure 7. Vietnam’s population 1999, 2009, and 2011
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Sources: General Statistic Office, 2010, 2011.

People visit and use parks in their free time. There are several developments in Vietnam
which will lead to more personal free time for several groups in society:

e The above mentioned “aging society” will have a higher rate of retired people — witha
lot of personal free time.

e The older people are, the more free time people have, officially. In the article 75t,
Chapter V1II, Vietnamese labour law 2005, “The number of days ofannual leave shall
be increased according to seniority to work in a business or an employer who, every
five years an additional rest day” (Tsnairport, 2012: no page).

e As the economy grows, slowly more people have more free time. While total working
hours per week in Vietnam has not changed from the labour law of 1994 to the newest
law in 2005 —following those, total working hours per week is 48 hours (Tsnairport,
2012; Thu vien phap luat, 2010) — since 2000, many government offices and
companies reduce work time on Saturday afternoon or the whole Saturday by adding
one working hour each day during working days.

All these developments will enhance the demand for public parks by a quickly growing
number of potential parks users.

Changing political behavior

This section discusses changes in policy in Vietnam and reaction from society, particularly in
Hanoi. As already mentioned, Hanoi recently has high rates of economic and population
growth (known as ‘hot growth’). This contributes to rapid changes in land use and
occupational patterns of urban spaces (Zérah, 2007: 122). The construction environment is
changing the city image, for example, new “large commercial centres, well-located spaces”
(Zérah, 2007: 122) and “the private gate (modeled on the Brandenburg Gate)” are constructed
(Drummond, 2012: 79-80). “Hanoi at the end of 21% century’s first decade presents an urban
landscape that is often described primarily as ‘chaotic’” (Drummond, 2012: 80). Particularly,
chaotic might be the right word for describing “everyday life in the city” and the utilization of
parks and gardens is not excluded from this description. As a consequence, trade-offs between
competing objectives are deeply involved in many major conflicts of urban development.
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In addition, as demanding places in daily life, but infrastructures in parks and gardens are
often not well maintained, due to low budgets from the authority, on the one hand. On the
other hand, overlapping responsibilities of many disciplines and administration levels leads
public spaces management into a logjam (B3, 2011). For instance, a situation that has not
happened before, due to policies change or lack of precedent, will be take long time to clarify.

Urban planning in Hanoi seems to be still working as a top-down process

There is a governmental office that is responsible for urban planning, but the development of
the master plans is done by several consultancy organizations (business companies or
institutes) in a kind of contest (so-called a bid). This first phase is named ‘inviting to bid’. A
Committee, established by the responsible office, has to choose the “best plan”. This second
phase is called ‘bidding’. The “winner plan” (or the successful tenderer) then is shown to the
political body of the city (the People’s committee of Hanoi) to confirm and to make a
decision to implement the plan.

Then, Hanoi citizens become more involved in the further planning process (see Table 6).
The master plan and several detail plans are made available to the public, which means the
plans are shown in a kind of public exhibition. It seems that through this step some public
participation does exist. There are three groups of participating people:

e The people directly affected by the new plans mostly “only” complain about the loss
of their private property or other existing benefits which might be taken away by the
new plan.

e Many “normal citizens” can give their comments only very “unprofessionally” due to
their low level of experience with such planning processes (often it is difficult to
understand what they would like to change or to point out).

e Until now there are only few people (scientists, planners, managers, and other well
educated people) who are able to discuss the draft of the plans well.

Table 6. Government articles concerning participation

Governmental decree/ circular Content

Government’s decree No. 91-CP,on | Chapter 2: Establishment and construction plan approval of urban.
17-8-1994 Management committee Article 7. A. The planapproved urban construction should be made public so that
charter of urban planning. peop le know and follow.

Chapter 5:

Acrticle 39. All infrastructure construction of urban technical when completed test must
be held. People’s Committees of provinces and cities directly under the Central
Government authorities responsible for the management of the use and exploitation of
such work.

Circular No. 07/2008/ TT-BXD In the process of making detailed plans of construction, consultancy organizations shall

Guidelines and evaluation, approval | coordinate with local authorities to consult the organizations and individuals in the

and construction management plan. planning area in the form of meetings, exchanging or distributing tickets directly -

(Part 3) consulted on the planning pf the content information center of the city, town, district
and ward for peopleto easily access and comment. The comments have been fully

synthesized and reported to the competent authorities for consideration prior to

approval.

Source: Government, 2011.
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We observed residences of Hanoi since 2000 and the popular situations that people claim
about property in circumstances concerning the government’s land use projects. The most
common reason is that those projects trespass on private land with inadequate compensation.
For example, in an urban public space management and development conference in Hanoi,
November 17th, 2011, a participant from the authority of Tay Ho district, who responded to
the construction of dykes and a concrete road by the West lakeshore, reported that the
households located by the lake do not want to move, delay this move, and refuse
compensation money. This is due to other house-owners behind them getting more benefits
from new road, while the compensation money is lower than the value in the free market.

It is not transparent how the participation process is managed. The transparency index
shows prevalence of corruption level within each country and transparency level and ranks
those countries into six levels (high, transparent, semi, low and opaque). In 2010, Vietnam is
ranked 76/81 countries and is ranked in the low transparency group (Jones Lang LaSalle IP,
INC., 2010:5). This is a little quantitative evidence that implies a low level of transparency in
the planning process.

The guidelines for the planning process do not determine how the public feedback
(information and comments of people) is processed after the exhibition. No revised plans will
be shown to the public afterwards, means the people do not know whether or how their
comments are considered. As there is no new political decision of people’s committee about a
revised plan needed, the population’s opinion is that there are no big changes and most
comments are ignored. This unsatisfying feeling could be (easily) avoided by publishing
revised plans that everybody can see whether and where changes are based on the comments
of population.

Concerning the implementation phase, there are two forms of financing infrastructure
projects in Vietnam, namely BT (Building- Transfer) and BOT (Building-Operate-Transfer).
The BOT process starts with the Government calling for companies to finance pre-built
(Built) through bidding, followed by an operation phase that is directly exploited by the
company/ies (Operation), and finally transfers (Transfer) back to the government
owner/managers. The build-transfer form (BT) is similar to the BOT form, but without the
operation phase.

These implementation forms lead to the following recent situations of public spaces in
urban areas:

Inherit or take benefits unintentionally from urban spaces

Public spaces are diversified in terms of size, location, shaping and use purpose.
Randonvarbitrary hierarchy in management

Unequal benefits

Lack of utility, often is damaged. (Le, 2011: 146)

Evidence of a more democratic society

As the economy grows, and Vietnam’s goal is to be an industrialized country by 2030,
participation seems to be not only necessary but inevitable in any policy process. Lee Kuan
Yew, Singapore’s president, argued already 20 years ago (1991): “Once you reach a certain
level of industrial progress, you have got an educated workforce, an urban population, you
have managers and engineers. Then you must have participation because these are educated,
rational people. If you carry on with an authoritarian system, you will run into all kinds of
logjams.”
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Thus many NGOs come to Vietnam to support the Vietnamese government with
advanced policy from developed countries. They also collaborate with local citizens and
experts to change the policy system. Recently, several NGOs worked with the Vietnamese
Government to dewvelop planning processes as well as to provide tools and establish
frameworks to support the development of participation processes. For instance, Health
Bridge and UN Habitat assist the government in policymaking and public forums (Hanoi
public city) and public bodies (Ashui, an architecture forum) provide platforms for citizens to
criticize policies, plans and the cities’ news.

Nowadays we can observe situations where Hanoians raise their voices about urban
plans. The vanguards, those who first debate against irrational plans, are architects, scientists
and other well-educated people. Of course, these do not represent the majority of inhabitants.
But nevertheless, it is a first step and gives other people examples, ideas and also courage to
discuss and to claim for more transparency.

Slowly, there are more and more people who are well educated, rich and well-behaved in
the community; these vanguards drive to new trend of lifestyle by which people make claims
better for society’s needs. Through lifestyle changes, people learn how to claim for their own
demands. Everyday topics (body, health, exercise, weight, appearance and vitality) are
commonly conversed and advice exchanged (Craig, 2002).

Moreover, the fast development of technology — the Internet platforms, social networks,
etc. — delivers useful tools for raising citizen’s opinion. There are already websites about
parks in Hanoi (for instance, http://60s.com.vn/VV-Congvien-Hanoi.aspx#top), and even a
single website for the big park (Thong Nhat). However, their function is just to introduce the
parks; it is not a platform for people to comment, to improve those parks.

Sufficient conditions to ensure “that government at the local level can become more
responsive to citizen desires and more effective in service delivery” and finally ‘democratic
local governance’ becomes “now a major subtheme within the overall context of democratic
development” (Blair, 2012: 21).

Conclusion

Until few decades ago, Hanoi’s inhabitants did not use public space because the access was
restricted for most people due to age, gender and low social class. But lifestyles change
rapidly nowadays as a consequence of a ‘hot growing’ economy and globalization. Thus,
today a large number of people go to parks and gardens as an everyday place. People use
urban green areas intensively for diverse daily activities, which did not occur in parks in the
past. It can be expected that this demand for public parks and gardens will grow very fast in
the near future. Therefore, city planning should be aware of this demand. Although people in
Vietnam are still patient, they learn very fast to claim for their needs and later on city
planning has to react.

As lifestyles change rapidly and are influenced by many factors, more continuous social
observation is necessary. This empirical study did not access people who do not go to parks.
They might have totally different attitudes. In follow-up papers, we aim to access them and
discuss their issues critically.
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Abstract: Since September 17t 2011, the Occupy Wall Street movement has inspired,
confused, and empowered people across America. It has illuminated an important aspect of
urbanism: conflicting goals for the use of publically dedicated urban space in the United
States. Public space is conceptually at the heart of the Occupy movement. The vision of
reclaiming public space has been a metaphor for reclaiming power since the movement’s
inception. Providing for political dissent is one of the founding principles of America, but this
right has never been secure. The Middle Eastern countries of the Arab Spring revolutions
have not tolerated groups of any size publically speaking against their government, and
American authorities currently tread perilously close to making the same mistake. The United
States has a strong history of preserving the institution of urban commons under public
control, but regulation of publically dedicated spaces has increased dramatically. In modern
America these spaces are increasingly privately owned, heavily programmed, or dominated
by stringent liability regulations. Urban planning can and should be instrumental in making
our cities democratically controlled and publicly accessible. Occupy Wall Street has provided
planners with a blueprint for creating socially equitable space that tangibly, truly belongs to
the American people.

Keywords: Occupy Wall Street, public space, social justice, urban planning, United States

Partone: Theory

Land is power. As old as civilization itself, the right to control land has signified the security
of continued survival and the freedom of self-determination. Throughout history, the control
of land meant the ability to produce food to provide against future uncertainty, it meant the
ability to construct housing facilities, and access to natural resources such as water, vantage
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